


For Hunger-proof Cities



This page intentionally left blank 



For Hunger-proof Cities
Sustainable Urban Food Systems

Edited by

Mustafa Koc,
Rod MacRae,

Luc J.A. Mougeot,
and

Jennifer Welsh

I N T E R N A T I O N A L D E V E L O P M E N T R E S E A R C H C E N T R E
Ottawa • Cairo • Dakar • Johannesburg • Montevideo • Nairobi • New Delhi • Singapore



Published by the
International Development Research Centre
PO Box 8500, Ottawa, ON, Canada K1G 3H9

in association with the
Centre for Studies in Food Security, Ryerson Polytechnic University
Toronto, ON, Canada MSB 2K3

© International Development Research Centre 1999

Canadian Cataloguing in Publication Data

Main entry under title :

For hunger-proof cities : sustainable urban food systems

Includes bibliographical references.
"Most of the papers in this volume were presented at the International Conference on Sustainable
Urban Food Systems, ... at Ryerson Polytechnic University, Toronto..."— p.4.

ISBN 0-88936-882-1

1. Food supply — Congresses.
2. Food supply — Developing countries — Congresses.
3. Nutrition policy — Congresses.
4. Sustainable agriculture — Congresses.
5. Urban health — Congresses.
I. Koc, Mustafa, 1955-
II. International Development Research Centre (Canada)

HD9000.9A1H86 1999 641.3 C99-980227-5

All rights reserved. No part of this publication may be reproduced, stored in a retrieval system, or trans-
mitted, in any form or by any means, electronic, mechanical, photocopying, or otherwise, without the
prior permission of the International Development Research Centre. The views expressed are those of
the author(s) and do not necessarily represent those of the International Development Research Centre.
Mention of a proprietary name does not constitute endorsement of the product and is given only for
information. A microfiche edition is available.

IDRC Books endeavours to produce environmentally friendly publications. All paper used is recycled as
well as recyclable. All inks and coatings are vegetable-based products.



Contents

Acknowledgments vii

Introduction: Food Security Is a Global Concern — Mustafa Koc, Rod MacRae,
Luc J.A. Mougeot, and Jennifer Welsh 1

Part 1. The Concept of Urban Food Security

For Self-reliant Cities: Urban Food Production in a Globalizing South — Luc J.A. Mougeot 11

Urban Food Security in Sub-Saharan Africa — Daniel Maxwell 26

Combining Social Justice and Sustainability for Food Security — Elaine M. Power 30

Part 2. Local Food Systems

Promoting Sustainable Local Food Systems in the United States — Kenneth A. Dahlberg 41

Community Agriculture Initiatives in the Metropolitan Borough of Sandwell,
United Kingdom — Laura Davis, John Middleton, and Sue Simpson 46

Developing an Integrated, Sustainable Urban Food System: The Case of New Jersey,
United States — Michael W. Hamm and Monique Baron 54

Public Policy and the Transition to Locally Based Food Networks — Ellie Perkins 60

Part 3. Urban and Community Agriculture

Urban Agriculture in the Seasonal Tropics: The Case of Lusaka, Zambia —A.W. Drescher 67

The Contribution of Urban Agriculture to Gardeners, Their Households, and
Surrounding Communities: The Case of Havana, Cuba —Angela Moskow 77

Agriculture in the Metropolitan Park of Havana, Cuba — Harahi Gamez Rodriguez 84

People at the Centre of Urban Livestock Projects —Alison Meares 90

Measuring the Sustainability of Urban Agriculture — Rachel A. Nugent 95

Part 4. Accessibility and Urban Food Distribution

Food Banks as Antihunger Organizations — Winston Husbands 103

Bottlenecks in the Informal Food-transportation Network of Harare, Zimbabwe
— Shona L. Leybourne and Miriam Grant 110

From Staple Store to Supermarket: The Case of TANSAS in Izmir, Turkey
— Mustafa Koc and Hulya Koc 115

A Nonprofit System for Fresh-produce Distribution: The Case of Toronto, Canada
— Kathryn Scharf 122

v



Part 5. Ecological and Health Concerns

Urban Food, Health, and the Environment: The Case of Upper Silesia, Poland
— Anne C Bellows 131

Reuse of Waste for Food Production in Asian Cities: Health and Economic Perspectives
— Christine Furedy, Virginia Madaren, and Joseph Whitney 136

How Meat-centred Eating Patterns Affect Food Security and the Environment
— Stephen Leckie 145

Farming the Built Environment — Elizabeth Graham 150

Part 6. Engendering the Food System

Gender and Sustainable Food Systems: A Feminist Critique — Penny Van Esterik 157

Women Workers in the NAFTA Food Chain — Deborah Barndt 162

Canadian Rural Women Reconstructing Agriculture — Karen L Krug 167

Part 7. The Politics of Food and Food Policy

Contemporary Food and Farm Policy in the United States — Patricia Allen 177

Policy Failure in the Canadian Food System — Rod MacRae 182

Urban Agriculture as Food-access Policy — Desmond Jolly 195

Part 8. Toward Food Democracy

Reaffirming the Right to Food in Canada: The Role of Community-based Food Security
— Graham Riches 203

Youth, Urban Governance, and Sustainable Food Systems: The Cases of Hamilton
and Victoria, Canada — Z/fa Botelho 208

Food Policy for the 21st Century: Can It Be Both Radical and Reasonable? — Tim Lang 216

Appendix 1. Abstracts 225

Appendix 2. Contributing Authors 235

Appendix 3. Acronyms and Abbreviations 238

vi



Acknowledgments

This book is dedicated to Dan Leckie (1950-1998), whose work and dedication helped
make Toronto one of the world's most liveable cities. Among many other commit-
ments, Dan helped establish the Toronto Food Policy Council in 1990. At the time of his
sudden death from a brain aneurism, he was working for the International Council on
Local Environmental Initiatives. We were consolidating this manuscript when he died,
and this tragic loss made us recognize that his life's work embodied both the social
goals that were core to our project and the means of achieving them.

A number of individuals and collectivities should also be acknowledged for
their contributions. We want to thank the program committee of the International Con-
ference on Sustainable Food Systems and our cosponsors, FoodShare Metro Toronto,
Oxfam Canada, and the Toronto Food Policy Council. Special appreciation is extended
to the editorial committee (advisory) and referees: Patricia Allen (Center for Agroecol-
ogy and Sustainable Food Systems, University of California), Deborah Barndt (Environ-
mental Studies, York University), Helene Delisle (Nutrition, Universite de Montreal),
Christine Furedy (Urban Studies, York University), Ken Dahlberg (Department of Politi-
cal Science, Western Michigan University), Karen Krug (Environmental Policy Institute,
Brock University), Tim Lang (Centre for Food Policy, Thames Valley University), Graham
Riches (Social Work, University of Northern British Columbia), and Valerie Tarasuk
(Department of Nutritional Sciences, University of Toronto). In addition to their contri-
bution to this volume, these people assisted in the preparation of the conference. We
are also grateful to Martha McCarney for painstakingly copyediting the final version of
these papers.

Financial support was generously provided by the International Development
Research Centre (IDRC), the Social Sciences and Humanities Research Council, and
Ryerson Polytechnic University. We greatly appreciate their generosity and encourage-
ment. IDRC has been a leading proponent of research on Urban Agriculture through its
highly innovative Cities Feeding People program. IDRC support has facilitated the par-
ticipation of youth delegates from around the world. We chose IDRC Books as the pub-
lisher of this volume to make the book available to the widest readership. We are
grateful to Bill Carman and the very competent editorial team of IDRC Books for their
assistance and patient work. We also want to thank Luc Mougeot and Brenda Lee Wil-
son of the Cities Feeding People program of IDRC for their leadership and enthusiastic
support.

The Toronto Food Policy Council and FoodShare Toronto have been important
collaborators in our reflection and action on sustainable urban food systems. Ryerson's
Centre for Studies in Food Security is committed to generating research and innovative
practices responsive to societal needs, sharing information and resources across all
sectors, and contributing to the food-security knowledge base. Several other case

vii



studies on urban food systems presented at the conference are planned for publication
as part of our Working Papers Series at the Centre for Studies in Food Security.

We hope the questions raised here will be discussed in other communities and
in other cities and that the dialogue generated will lead to global cooperation for last-
ing solutions.

Mustafa Koc

V I I I



Introduction:
Food Security Is
a Global Concern

Mustafa Koc, Rod MacRae, Luc J.A. Mougeot, and Jennifer Welsh

In recent decades, demographic and economic growth have challenged the limits of
economic, social, and ecological sustainability, giving rise to questions about food
security at the global level. Despite technological advances that have modernized the
conditions of production and distribution of food, hunger and malnutrition still threaten
the health and well-being of millions of people around the world.

Access to food is still perceived by many as a privilege, rather than a basic
human right, and it is estimated that about 35 000 people around the world die each
day from hunger. An even larger number of people (mainly women, children, and the
elderly) suffer from malnutrition. Far from disappearing, hunger and malnutrition are
on the increase, even in advanced industrialized countries like Canada, where each
year an estimated 2.5 million people depend on food banks. About 30 million people in
the United States are reported to be unable to buy enough food to maintain good
health. The continuing reality of hunger and the unsustainability of current practices,
both locally and globally, make food security an essential concern.

According to the United Nations Food and Agriculture Organization's (FAO's)
widely accepted definition,

"Food security" means that food is available at all times; that all persons have means
of access to it; that it is nutritionally adequate in terms of quantity, quality and variety;
and that it is acceptable within the given culture. Only when all these conditions are
in place can a population be considered 'food secure."

To achieve lasting self-reliance at the national and household levels, initiatives must be
founded on the principles of economic feasibility, equity, broad participation, and the
sustainable use of natural resources.

In recent years, most of the research initiatives for food security have focused
on four key components of the FAO's definition:

• Availability — Providing a sufficient supply of food for all people at all times
has historically been a major challenge. Although technical and scientific
innovations have made important contributions focused on quantity and
economies of scale, little attention has been paid to the sustainability of
such practices.

• Accessibility — The equality of access to food is a dimension of food secu-
rity. Within and between societies, inequities have resulted in serious enti-
tlement problems, reflecting class, gender, ethnic, racial, and age
differentials, as well as national and regional gaps in development. Most
measures to provide emergency food aid have attempted to help the disad-
vantaged but have had limited success in overcoming the structural condi-
tions that perpetuate such inequities.
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2 W For hunger-proof cities

• Acceptability — As essential ingredients in human health and well-being,
food and food practices reflect the social and cultural diversity of humanity.
Efforts to provide food without paying attention to the symbolic role of food
in people's lives have failed to solve food-security problems. This dimen-
sion of food security is also important in determining whether information
and food-system innovations will be accepted in a country, given the social
and ecological concerns of its citizens.

• Adequacy — Food security also requires that adequate measures are in
place at all levels of the food system to guarantee the sustainability of pro-
duction, distribution, consumption, and waste management. A sustainable
food system should help to satisfy basic human needs, without compro-
mising the ability of future generations to meet their needs. It must
therefore maintain ecological integrity and integrate conservation and
development.

Unfortunately, a number of global economic and ecological problems continue
to limit the prospect of global food security. World per capita cereal production (62% of
least-developed countries' [LDCs'] food consumption), for example, has been increas-
ing only marginally in recent years. In fact, it has even been on the decline in sub-
Saharan Africa and in Latin America and the Caribbean, particularly in low-income
countries struck by economic reforms, natural and other disasters, and other factors.
The LDCs' dependence on net food imports has been growing and is set to continue to
grow; currently, 104 of 132 LDCs are net importers, although imports have brought lit-
tle relief overall (Singer 1997). In sub-Saharan Africa, the number of chronically under-
nourished people more than doubled in 1970-91, notwithstanding that this region
depended on food aid for half its total food imports. The population of this region is
expected to more than double by 2020 (de Haen and Lindland 1997).

Regional and global economic crises and chronic problems of underdevelop-
ment make the situation particularly bad in the developing world. The overall mean per
capita income of so-called Black Africa, for example, is, at its best, no higher than it was
in 1960, and the region has less weight in the global economy today than it did in the
1960s (Brandt 1997). Economic informalization clearly accompanies an economy's dis-
integration. Real prices in domestic food markets have increased over the last few years
and are set to increase further. To improve food security and global food supplies, pol-
icy scenarios of the 2020 Vision Initiative require increased exports of staple foods from
industrialized countries to the LDCs (von Braun 1997). But insufficient purchasing
power among the world's poorest 800 million people remains a primary obstacle to
such strategies.

Multilateral agreements in trade and investment further threaten the availabil-
ity and accessibility of food for large segments of the world's population. Many experts
agree that the reduction in world surpluses and the increase in international prices
encouraged by the Uruguay Round of the General Agreement on Tariffs and Trade pose
an immediate threat to regions already suffering severe food insecurity. The duration of
this threat is unknown.

Global prospects for improving food security are further threatened by
environmental limitations on production increases, even in Green Revolution coun-
tries, and by growing poverty. In Asia, a large share of the population will soon be with-
out access to adequate food supplies (Zarges 1997). So, despite the technical
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modernization of food production and distribution, hunger and malnutrition still under-
mine the health and well-being of millions of people and actually seem to be worsen-
ing, particularly among low-income urban residents. This led Dr Uwe Werblow (1997)
of the European Commission in Brussels to recommend favouring production of more
traditional food crops in rural areas and developing non-land-using production in peri-
urban and urban areas.

Food security and urban populations

Although the consequences can be visible, the causes and the scope of food-security
problems for urban populations may not be apparent. From production to consumption,
the food system comprises complex interrelated and interdependent parts: social and
economic elements, agencies, processes, and structures. Their interdependent rela-
tionship requires a structural and systemic analysis focusing on global as well as local
linkages. The rural-urban and local-global interrelationships make it impossible to
study urban food-security issues in isolation. Yet, it is also clear that the extraordinary
urban growth in the 20th century and increasing threats to food security for millions of
urban dwellers merits particular attention. The scope and urgency of the problems
require analyses of food-security questions for urban areas and new policies and prac-
tices to encourage the adoption of sustainable urban food systems.

Food security has become an increasing concern of urban populations. We
identify four major challenges to focus our analysis. First, urban centres have expanded
enormously, in population and in size. In the 20th century, urban growth has reached
unprecedented levels in most parts of the world. In three recent decades alone, the
urban population in developed countries doubled, from 448 million in 1950 to 875 mil-
lion in 1990. In the same period the urban population in developing countries more
than quintupled, from 280 million to 1.6 billion. In 1990, 33% of the world's urban pop-
ulation was living in cities with 1 million or more inhabitants. By the end of this cen-
tury, six of the largest cities will be found in the developing world. Having urban
settlements approaching 30 million people will likely strain already overburdened ser-
vices in countries with limited resources and extreme income inequalities. Urban
expansion has converted a significant portion of green space and good-quality, often
scarce, agricultural land. It has already increased water and air pollution and created
serious waste-disposal problems. Also, zoning bylaws, speculative land markets, and
soil and water contamination have created obstacles to effective local food systems and
urban agriculture.

A second challenge has been the unevenness of access to food. Historically,
poverty has been predominantly a rural phenomenon. Yet, as the majority of the world's
population moves to urban areas, we are seeing a reversal in the regional distribution
of poverty. World Bank (1990) figures indicated that in 1988 about 25% of the poorest
segments of the developing world were living in urban areas. The World Bank also esti-
mated that by 2000 this will reach 50% (World Bank 1990). In developing countries, the
ranks of the urban poor have swelled as a result of such factors as the continuous
migration of the rural poor into the cities, the limited ability of the urban informal sec-
tor to absorb the unemployed, the limited employment opportunities in formal labour
markets, negative impacts of the global economic crisis, and the austerity measures
adopted to deal with foreign debt. In Eastern Europe and the industrialized West the sit-
uation is not much better. A decline in full-time, secure, well-paid employment (the
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result of economic downsizing), the dismantling of the welfare state and social pro-
grams, and the feminization of poverty have turned urban poverty into a truly global
phenomenon. Most observers agree that the increase in poverty has been the biggest
threat to food security. Unfortunately, most of the solutions have been limited to patch-
work remedies, such as food banks, food aid, and similar emergency responses.

The third challenge is overcoming the inability of the existing market and ser-
vice agencies to respond to the highly diverse social and cultural mosaic of the urban
population. The complexity of cities — the diversity of their class, gender, ethnic, and
demographic characteristics and their corresponding needs and access problems —
creates new challenges in the attempt to ensure urban food security. Although the mar-
kets and traditional service agencies target certain "consumers," thousands of others
are marginalized. Food retail chains often ignore poor neighbourhoods in the North and
South alike, and the location of bulk-produce stores in suburbs limits the access of
smaller families, elderly people, people with disabilities, and those who depend on pub-
lic transit. The diversity of food practices arising from most cities' complex ethnic com-
position also creates distinct access problems. Unfortunately, most retailers, food
banks, and public-service agencies fail to respond to the unique traditions of cultural
minorities and thereby pressure people into making significant dietary changes to con-
form to what the dominant food system provides.

The fourth challenge is the growing commodification and globalization of the
agrifood system. The majority of people in urban populations have very little under-
standing of how their food is produced, transported, processed, or distributed. The
dominant structures of production, distribution, and marketing of food often ignore
local solutions for efficient and accessible production and distribution. Although the
global food system claims to offer more choice at an affordable cost for the individual
consumer, it has actually created obstacles for more sustainable local food systems. In
many places, even in-season, locally grown foods tend to be more expensive or more
difficult to find than those shipped in from thousands of miles away (Bonanno et al.
1994; McMichael 1994; Goodman and Watts 1997). Often food grown locally is exported
while thousands of local residents may be suffering hunger and malnutrition. Questions
can be raised about the long-term economic, ecological, and political sustainability of
the so-called success of the current food system, with its global division of labour, corn-
modified food economy, increasing regional specialization, industrialized agriculture,
and transcontinental networks of distribution.

About this book
Most of the papers in this volume were presented at the International Conference on
Sustainable Urban Food Systems, organized by the Centre for Studies in Food Security,
at Ryerson Polytechnic University, Toronto, with the cooperation of the International
Development Research Centre, FoodShare Toronto, Oxfam Canada, and the Toronto
Food Policy Council. The conference was hosted by the university in May 1997, and the
aim was to include research papers, opinion pieces, and visionary papers to create a
forum to stimulate further discussion and generate new ideas in this field. This volume
reflects the original intention of the conference by bringing together the contributions
of a group of academics, community organizers, policymakers, practitioners, and youth
representatives. The authors are concerned about food-security issues and have been
involved in research and applied projects in the field. These projects, grounded in the
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practices of everyday life, involve the work of street vendors, antihunger advocates,
environmentally conscious chefs, and urban gardeners. However trivial they may be,
they have generated a sense of hope in others involved in similar small-scale projects
all over the world.

This book aims to develop a conceptual and practical framework for sustain-
able urban food systems. Several papers propose ways to improve the availability and
accessibility of food for urban residents and the feasibility of various forms of more self-
reliant local food systems. For instance, the book contains insights on how existing
structures for marketing and distribution can improve accessibility, why and how dif-
ferent forms of urban food production and distribution are emerging, and how these
structures can become part of local food systems that better respond to food-security
needs, especially those of urban dwellers.

To reflect the global nature of the dominant food system, the conference par-
ticipants were drawn from both the North and the South to share their concerns about
food security and their experiences of local and global initiatives for sustainable food
systems worldwide. The book covers a range of issues, such as urban food systems,
local food systems, urban and community agriculture, gender roles in food-security
strategies, hunger and income insecurities, and health and ecological concerns, and
points out the linkages among these. The reader can learn from the rich sample of case
studies.

This volume, like the conference, is more of an open invitation to scholars,
practitioners, and policymakers to focus their attention on urban food-security con-
cerns. Food is an essential part of life. Therefore, food-security concerns require public
awareness. Changes in the food system require public regulation and cannot be left to
the vagaries of the marketplace. Although the achievements of the dominant food sys-
tem are worth acknowledging, its fairness, sustainability, and feasibility are highly
questionable. Given the rising populations of megacities, the food-security needs of
urban populations will require governments to develop comprehensive and participa-
tory interventions to avoid future catastrophes. The surest ways to avoid disaster are to
be prepared and to understand the nature of the problems, as well as the available
opportunities. Most of the papers included in this volume identify a number of common
concerns and solutions:

• Local food systems offer long-term sustainable solutions, both for the envi-
ronment and for local and regional economic development. By linking the
productive activities in the surrounding bioregion to the consumers in met-
ropolitan centres, local food systems can reduce greenhouse gases and
other pollutants caused by long-distance transportation and storage. They
can reduce the vulnerability of food-supply systems to the impacts of
weather and market-related supply problems of distant producers, offer
greater choice through regional variations in biodiversity, provide fresher
and more nutritious products in season, allow for more effective regional
control of quality and chemical inputs, and create the potential for local
development and employment opportunities. A regional or national net-
work of local food systems does not necessarily diminish the possible
advantages of the global food system for food security; rather, it would
enhance these advantages.
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• Cities need to encourage urban and peri-urban agriculture, aquaculture,
food forestry, and animal husbandry, as well as safe waste recycling, as ele-
ments of more self-reliant local food-system initiatives. Food and nonfood
production can tap idle resources and, through income and savings,
improve food security, local employment, and urban resource manage-
ment. From a food-democracy viewpoint, one's right to be fed needs to
embrace one's right to feed oneself. Future plans for the flexible, creative,
and combined use of urban space and form need to include permanent and
temporary food production within metropolitan regions and to create land
reserves for productive green space.

• Cities and metropolitan regions need to give priority to the availability and
accessibility of food and develop their own food-security plans as part of
their social and economic planning. Food-policy councils should be formed
to advise local governments and planners.

• Food banks and other community assistance programs should only be
relied on as emergency measures, rather than being institutionalized as
permanent mechanisms for food access. Food banks often serve two goals:
to assist low-income consumers and to distribute surplus food. To reduce
poverty and inequities in access, structural measures need to be under-
taken to provide long-term food security. At the same time, mechanisms for
distribution of surplus food can be developed to respond to specific com-
munity needs, without stigmatizing the poor.

• No single solution will solve the problem of food insecurity. What is needed
is a list of choices and a commitment to the principles of food security (listed
above). The best recipe we can offer is to establish globally interlinked local
food systems that use diverse technical, social, and economic resources to
improve the availability and accessibility of sustainably produced and dis-
tributed, culturally acceptable food. Reaching this goal requires unique local
solutions, as well as global cooperation to solve common problems.

• Finally, the concept of food democracy was the central theme of the con-
ference's keynote speaker, Tim Lang. Moving beyond the notion that con-
sumers act as rational beings who focus on their individual interests, the
concept of food democracy (or food citizenship) recognizes that consumers
can identify the interests of others (food workers, other consumers, future
generations, and other species). As citizens, we can participate in shaping
the food system and the ways consumption of food in our communities
expresses the values of family and culture.

Given the complexity of the food chain and the limitations of a conference set-
ting, it is practically impossible to include or even claim to do justice to all dimensions
of urban food-security questions. Our goal was to create a forum by inviting people
who share similar concerns and a similar desire to achieve a sustainable food system.
We accept and respect the diversity of opinions on this issue, and we do not claim to
offer all the answers. While focusing on urban food systems we recognize that cities
have evolved as hubs of economic and cultural life — their success in terms of dense
populations is also the source of their vulnerability — and that their survival depends
on the ways they relate to their local, regional, national, and global contexts.
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For Self-reliant Cities:
Urban Food Production
in a Globalizing South

Luc J.A. Mougeot

Introduction
Globalization over the last 30 years has been pressing national economies to become
more interdependent.1 However, a view emerging from major sectors of the develop-
ment community and from this book, in particular, is that the reinstatement of a proper
measure of food self-reliance is urgently needed. Today, most developing countries are
net food importers, and their dependence on imports is growing. Combined with per-
sistent constraints, from fiscal to physical, this dependence results in food insecurity for
large sectors of the population, particularly the urban poor (Singer 1997).

A growing number of countries have seen a resurgence of urban food produc-
tion, and this has made urban food suppliers more self-reliant and urban households
less food insecure. This reality is now recognized by more governments and develop-
ment agencies. As a consequence, urban food production is likely to be promoted and
managed in a better way over the next decades. However, recent international studies
point to information gaps that must be addressed so that urban food production for
consumption and for trade can be more timely and suitably phased into comprehensive
urban and agricultural policies for the 21 st century. This paper reviews these studies
and identifies issues for development research and training support.

Globalization and urbanization
"Capitalism ... thrives on the construction of difference" (AlSayyad 1997, p. 211). Per-
haps as never before, the struggle between advocates of interdependent specialization
and advocates of self-reliant diversity has grown intense, even volatile. After decades
of rapid advances in national welfare, more states and people now see their assets and
prospects for social equity, economic resilience, and environmental integrity either
threatened or eroded. Global interventions in national finances and international trade
can help to trigger corrections needed in specific cases, but forms of targeting and
processes that are insensitive to local settings have done little to improve the condi-
tions for human development, if they have not made them worse (see, for example, the
review of structural-adjustment programs [SAPs] in sub-Saharan Africa by Brandt

1 Simai (1994, p. 283) defines globalization as "the entirety of such universal processes as tech-
nological transformation; interdependence caused by mass communications; trade and capital flows; homog-
enization and standardization of production and consumption; the predominance of the world market in trade,
investment and other corporate transactions; special and institutional integration of markets; and growing
identity or similarity of economic regulations, institutions, and policies."

11



12 W For hunger-proof cities

[1997] and the more general review by Picciotto and Weaving [1997]). Healthy national
accounts and poor people could give way to "global wealth and national poverty"
(Emmerij 1997, p. 100).

It is becoming more difficult for countries to retain meaningful sovereignty that
includes the ability to define and rank their own challenges, let alone to choose and
control the resources needed to address them (Simai 1997). Fiscal and trade reforms
are driving countries into a global game with little if any margin for safe retreat in case
of failure. This is a game in which the stakes grow higher and competition grows fiercer
with each additional player. It is one in which the weak nations have to impose often
medieval-style social contracts on their people to be allowed to keep playing. This is
particularly evident in major Southern cities. The proliferation of city-authority forums,
colloquiums, and associations and their number and prominent role at Habitat II speak
to the need for greater national and international attention to the daunting challenges.

Advocates of globalization stress the need for the simultaneous specialization
and interdependence of systems to curb planetary degradation and reduce inequities
among peoples. Opponents of globalization reply that such degradation and inequities
have been largely and consciously instigated by the same planetary expansion of
predatory markets for production and consumption. They stress that diversity and self-
reliance are essential to locally dependable and globally robust strategies. What may
ultimately be at stake is neither interdependence nor self-reliance — one to the exclu-
sion of the other — but a balance that promotes the welfare of deprived people.

Basic differences between Northern and Southern countries or cities suggest
the need to emphasize self-reliance in the South. First, both the scale and the growth
rate of sectoral insufficiencies or deficiencies make problems in the South qualitatively
distinct from those in the North. Second, practicable solutions to these distinct prob-
lems are themselves qualitatively distinct. The capacities and constraints of prevailing
sociopolitical systems in Southern societies differ among themselves and differ sharply
from those in the North. The forces of globalization may disregard distinct sociocultural
contexts and solutions. Foreign experts walk in and out, often oblivious to people's
relentless and creative quest for a livable relationship with available resources (Ranis
and Stewart 1997). The apparent chaos is actually surprisingly orderly, and Northern
governments and Southern elites alike often belittle the seeds of upscaling and upgrad-
ing: incremental and multipurpose housing, utility sharing, short-distance employment,
local recycling of local waste, diverse food procurement, multiple skills for multiple
incomes, dense informal-assistance networking, local reinvestment of local savings,
and resident-run neighbourhood surveillance. At a street level, these are facets of how
Southern cities work, day in and day out. A globalization process that ignores the cul-
tural "placefulness," or specificity, of problems and solutions may do little for human
development in places where it is most needed. Many think that globalization is cur-
rently fueling an urban paradox: not only has economic growth slowed down globally
in recent decades but disparities have continued to worsen between the haves and the
have-nots at all scales (Emmerij 1997).

Urban food systems of the South
Globalization and urbanization are affecting the food supply of cities in the North and
in the South. The North has developed a highly integrated and energy-intensive food-
supply system. This system and the formal market essentially coincide. The formal
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market has specialized seed-to-recycling operations, competitive import-export out-
reach, relentless value-adding activities, and aggressive marketing. The market exter-
nalizes several social and environmental costs (Kneen 1997); it reduces, or relocates
abroad, a growing share of jobs and investment formerly based in Northern
economies, not only through control of processing and marketing but increasingly
through production abroad. Northern countries have been exporting surpluses of less
nutritious food, often through dumping, and importing more nutritious items that are
often unaffordable to the people who live where these items are produced. In this way,
the market has effectively stabilized or lowered the cost of Northern labour. At the same
time, food purchases also represent smaller and declining shares of Northern con-
sumers' incomes. Although poverty and food insecurity are on the rise in the North, as
a result of unemployment and much reduced public assistance, they remain more lim-
ited there than in the South. Poor people in the North benefit from greater public assis-
tance and, increasingly, the programs of nongovernmental organizations (NGOs).
However, market "improvements" of the formal food sector (policy lobbies for cost
internalization, corporate transfers of retail outlets from inner cities to suburbia, dis-
counted large-format retailing, middle-class-driven market niches for organically
grown food) further worsen the urban poor's food security in Northern societies.2

In the South, the market — particularly the formal component — still has a
more limited role in the urban food-supply system. According to Drakakis-Smith (1990),
the urban food system has the following components: food-producing areas (domestic
rural and urban and foreign), marketing networks, and urban consumption centres.
Urbanization quantitatively and qualitatively affects all system components. The mar-
keting network's response to urbanization (growth, spatial concentration, and changes
in food demand) also affects the relative mix of acquisition methods (exchange, pro-
duction, transfer) among different income groups, as well as the system's use of supply
areas (domestic rural and urban and foreign).

Over the last 30 years (and for decades to come), several factors have worked
together to undermine the ability of formal Southern food markets to cater to the needs
of swelling numbers of city dwellers. On the supply side, export-oriented and hard-
currency-earning agricultural policies have increasingly dictated crop choices, credit
programs and incentives, technical extension and research, and distribution networks.
The frequency and adverse effects of civil and natural disasters are growing in devel-
oping countries and are bound to more and more disrupt rural food production and
supply lines to cities. The migration of rural youth to cities has been intense and will
continue to be for decades in sub-Saharan Africa and in many Asian countries. This
affects rural food production, which is still largely small scale and labour intensive.
Subsidies to decrease food prices in cities are less frequent today, and this exacerbates
price variability. High transaction costs may discourage rural producers from supplying
critical markets, and markets may lack the institutional framework they need to oper-
ate effectively (Jones 1996). Where high-quality food is produced, larger quantities of a
wider range of products are diverted to export markets for longer periods of the year.
As a result, surpluses sold domestically may become smaller, less diverse, or only tem-
porarily available and may be sold at export prices to a local elite. Some developing
countries actually import staple surpluses from the North that are lower-quality sources

2 Food security is defined as access by all people at all times to the food required for a healthy life;
at the household level, at issue is the household's ability to secure enough food to ensure adequate dietary
intake for all of its members (Von Braun et al. 1993).
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of calories and proteins and are foreign to local diets and know-how. Because of the
latest round of the General Agreement on Tariffs and Trade, more of those imports will
have to be bought at higher prices. Given that 104 out of 132 developing countries are
already net food importers and their dependence is set to worsen, and given the expe-
rience with social emergency funds in the 1990s (Raffer 1997), the overall effectiveness
of proposed compensatory and targeting mechanisms, such as a food-import facil-
ity, must be questioned.

On the demand side, the capacity of the urban poor and middle class to pur-
chase the good-quality food they need is undermined by a number of factors: currency
devaluations; reduced purchasing power; salary reductions; formal-job retrenchment
and the informalization of employment; elimination of subsidies for needs such as food,
housing, transportation, and health care; and the very uneven access of different
income groups to retail food within cities. In 1990, households in nearly half of the
largest metropolitan centres in lower-income countries were already spending 50-80%
of their income on food (PCC 1990). This figure was higher for low-income households.
The cost of food has notably increased in dollarized Latin American economies and in
currency-devalued West African countries. It is likely to grow in recession-struck East
Asian economies. Already, the cash spent by the urban poor in many places is insuffi-
cient to meet daily requirements.

No matter how efficient urban food-supply markets may be, rapid urbanization
and growing urban poverty will complicate the demand side of the equation for decades
to come. Poverty is increasingly an urban phenomenon: more of the rural poor are
migrating to the cities, more of those born in cities are of poor families, and more urban
middle-class residents fall under the poverty line. If in 1988 at least 25% of the devel-
oping world's absolute poor were living in urban areas, by 2000 they are expected to
constitute 56% of the world's poor households (UNICEF 1993; WRI et al. 1996). This
trend has been evident in Latin America and the Caribbean for some time: by 1986,
more poor were already living in cities than in rural areas, and by 2000 they could make
up as much as 47% of the region's urban population (Izquierdo 1997). Urban poverty
will affect women more than men and children more than adults and more households
overall as more households come to be headed by a woman.

As urban populations become poorer, more of the food insecure will be found
in cities. Food security is the most vital of all basic needs. Food insecurity undermines
people's ability to learn, work, and make progress on other fronts. Malnutrition is a
result of pronounced food insecurity. People in large cities may suffer from as much
malnutrition as those in rural areas. In fact, the rate of malnutrition is often higher in
urban slums than in typical rural areas. United Nations Children's Fund (UNICEF) stud-
ies showed that increased food insecurity was associated with increases in urban
poverty during the 1980s (Immink 1994).

Supply and demand constraints to the conversion of Southern urban food sys-
tems to formal urban food markets have led to informal sources of supply. In higher
income countries, distinct networks have evolved in various types of production, rang-
ing from petty and small-scale to capitalized and large-scale production. Yet, in a forth-
coming article, Ratta and Nasr (1999) contend that in the developing world the
traditional supply structure often overlaps with the new structure. Such a development
accommodates, for instance, the resurgence of urban food production, big and small,
in the African urban food-supply system. According to Ratta and Nasr, several
macrotrends will sustain urban food production's growing role during the next 30 years
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or so, particularly in sub-Saharan Africa. The fastest urban growth will occur in the
countries that are least equipped to feed the people in their cities. Within less than a
generation, African cities will contain as many people as the whole continent holds
today. This will take place despite lagging economic growth and slow development of
marketing networks. A gap is widening between population growth and growth in
staple-cereal production. This is exacerbated by limited foreign exchange for imports to
make up for deficits. Urban poverty and food insecurity will expand considerably for
several reasons, including demographic and fiscal ones.

Urban food production in more
self-reliant urban food systems
An integral part of urban food-supply systems since ancient times (Mougeot 1994),
urban food production has expanded enormously since the 1970s in major cities of
Africa and Latin America. This has been a response to insufficient, inadequate, unreli-
able, and unaffordable food supplies from rural and foreign sources. Growth in urban
food production depends on poverty level, household size, city layout, access to land
and water, official attitudes, and climate. In a country such as Zimbabwe, which has
been affected by an SAP and droughts for years, the capital, Harare, has abundant open
space for area-dependent grain crops. In Harare, open-space cultivation — excluding
fallows, homestead cultivation, and crop fields extending beyond official city limits —
doubled its acreage between 1990 and 1994 to some 16% of the city's area (ENDA-ZW
1994). Similarly, in Cairo, the largest city of Africa and the Middle East, with population
densities averaging 32 000 people per km2, 16% of households (30% in slums) keep
small animals, mainly poultry (Gertel 1997).

Until recently, such phenomena were dismissed as a temporary adjustment
inspired by recent arrivals to cities. Now many recognize that these phenomena are
buttressed by an enduring web of factors. In any given urban food system, the mix of
acquisition methods and supply areas is mediated by several constraints and opportu-
nities. Central to urban food production's role in the urban food system are the ways in
which marketing networks adapt to urbanization under different conditions. Because
demand is ruled more by affordability than by availability, different income groups
resort predictably to different mixes of acquisition modalities, jointly determining the
relative contributions of production areas (urban, rural, foreign) and marketing chan-
nels (formal, informal).

Lourengo-Lindell (1995, 1999) studied urban-poor households, with special
reference to food consumption and involvement in food production and distribution.
She used a broadened concept of entitlement (beyond possession-based entitlement)
that encompasses behaviours rooted in social and cultural codes, such as charity and
safety networks, institutional conditions, and illegal practices. This approach enabled
her to document the direct contribution of urban agriculture to provision strategies.3

3 Urban agriculture has been defined as "an industry that produces, processes and markets food and
fuel, largely in response to the daily demand of consumers within a town, city or metropolis, on land and water
dispersed throughout the urban and peri-urban area, applying intensive production methods, using and reusing
natural resources and urban wastes, to yield a diversity of crops and livestock" (Smit et al. 1996, p. 3). This
article focuses on food production, including that which is nonmarket-demand driven, but nonfood production
also improves household food se'curity by generating income that can be spent on food and other food-related
needs.
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Her study indicated how central urban agricultural production can be to such strategies
through the many ways producers may be influenced (mutual help among producers,
community welfare, and burial groups) and may in turn participate in formal and infor-
mal channels of acquisition in the urban food-supply system. Urban farmers generate
employment and earn additional, often seasonal, income or savings for other basic
needs (processed food), link up with the food trade, produce foodstuff otherwise
unavailable or unaffordable, reduce dependence on purchased food, enhance their own
exchange entitlement, and provide gifts of food and meal sharing. Also, they uninten-
tionally help to reduce food insecurity inasmuch as other people rob them of their
crops, animals, and assets. This last effect is far from insignificant, according to several
surveys (for example, Lee-Smith et al. 1987). The literature on urban food supply in the
South seems to have disregarded other possibly significant strategies for people to pro-
vide for their own needs: gleaning, gathering, and gifts from rural kin.

Urban food production on
the development agenda
Urban food production has shifted from being a scientific curiosity to being an urban
policy issue and development tool in the same way as did squatter housing and infor-
mal employment in the 1960s and 1970s. Urban agriculture, specifically urban food pro-
duction, is not unlike those appropriate solutions to qualitatively distinct urban
challenges of the South. It is simply a new coping strategy, changing the way people in
cities feed themselves. This transition in urban food production is outlined as follows.

Step 1: Object of scientific study

Pioneering surveys on urban food production date back to at least the late 1950s, to the
work of French geographers in West Africa. Since then researchers supported by
Cooperation franc,aise (French cooperation), the International Development Research
Centre (IDRC), the University of the United Nations, and others have documented the
diversity of urban farming systems worldwide, the diversity of practitioners, and the
scale of their operations. They have surveyed and estimated the importance of food
production as a land use and as a source of employment and food. Covering at least
90 cities in 31 countries of East and South Asia, the Middle East, Europe, sub-Saharan
Africa, South and Central America, the Caribbean, and North America, these studies
formed the basis for a book by The Urban Agriculture Network, commissioned by the
United Nations Development Programme (UNDP) (Smit, Ratta, and Bernstein 1996).

The studies revealed the following:

• Urban agriculture, including food production, is typically practiced over
smaller and more dispersed areas than rural agriculture, uses land and
water more sparingly and efficiently, integrates systems more effectively,
and produces much higher yields and more specialty crops and livestock.

• More than 40 production systems and subsystems have been observed in
city cores, wedges, and peripheries. These diverse urban sites, including
home spaces, rights of way, road and stream sides, land reserves, flood
plains and hillsides, water bodies, and wetlands, are used in both the short
and the longer terms.
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• As with other land uses, urban agriculture adapts to city development, with
the less space-dependent forms surviving in central areas and the more
land-demanding forms migrating to less coveted locations.

• Most urban farmers are low-income men and women who grow food
largely for their own consumption on small plots that they do not own, with
little if any support or protection.

• Producers tend not to be recent arrivals and in many cases were born in the
city where they live.

• Agricultural production for the producers' own use provides much if not
most of poor households' supply of nutritious food, which would otherwise
be out of their reach.

• Urban agriculture benefits the long-term nutritional health of children in
poor farming households and has made food aid redundant in places where
it is practiced extensively.

• Savings from the producers' consumption of their own produce represent
up to several months of annual income, and income from sales may be
spent on other basic needs or invested in other businesses.

• Urban producers cope with greater competition over resources, environ-
mental stress, tenure and crop insecurity, and inadequate or nonexistent
legal, financial, and technical support. These problems result in hazardous
practices; loss of resources or products; foregone gains in employment,
productivity, yields, and profits; idle and wasted resources; and loss of
dependable and affordable supplies of fresh and nutritious food.

• In francophone Africa, urban agriculture does not compete with, but com-
plements, rural agriculture because it reduces seasonal price fluctuations
and diversifies the food supplied to cities.

The UNDP-commissioned study estimated that 800 million people are now
engaged in urban agriculture worldwide; of these, 200 million would be producing for
the market and 150 million would be employed full time. These estimates were derived
from extrapolations, academic surveys, and official statistics. Still, even if such esti-
mates were halved, nearly 0.5 billion urban producers would indicate that an important
change is under way in our cities, particularly in the South. In several cities, urban food
production is already a major employer, land user, and supplier of food; and specific
crops and livestock are estimated to reach multimillion-dollar market values (Mougeot
1994). Multiplier effects of activities in this sector have been observed up- and down-
stream, but they are still unquantified.

Step 2: Management issues for domestic policy

Local public interventions for effective promotion and management of low-income
urban food production have been growing in the South since the late 1970s. So far,
there is scant evidence in the literature of any opposition to this kind of urban agricul-
ture, but the debate is likely to heat up as production grows in scale and begins to affect
interests in more tangible ways. However, in places where people have overtly opposed
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this type of agricultural production, the opposition tends to be strong initially and to
weaken with time, with reactions shifting from repression to tolerance to selective sup-
port, at which point the focus is on issue management. Urban agricultural practices
occurring on public open space are frequently an issue, and more so when they occur
on private residential space. Animal husbandry on both public and private land raises
more concern than plant cultivation does. Opposition in developing countries has
tended to come from technocrats rather than politicians; people in urban-planning,
public-health, and environmental circles tend to object more than those in the employ-
ment, community-service, and agricultural spheres. Generally, official intolerance or
repression has been giving way to cautiously receptive attitudes and official practices.
The general picture has improved considerably over the last 30 years.

Long before international agencies recognized urban food production, South-
ern governments, particularly city authorities, were its main promoters. Policy and
planning reviews have followed from official recognition. These in turn have led to
selective endorsement of ongoing activities, incorporation of new ones into planning,
and their regulation. Examples include the following:

• Presidential and local official declarations have pressed citizens into
becoming more self-reliant in both rural and urban areas (Cuba, Philip-
pines, Tanzania). In newly independent countries, elections have made
politicians more accountable than before and thus more responsive to the
ways their constituencies cope with food insecurity. More countries are
supporting communal gardening and production cooperatives.

• New capital cities have been designed to accommodate urban food pro-
duction, and more authorities are supporting it, even providing subsidies
(Cote d'lvoire, Tanzania). This support occurs initially in secondary cities
and then in principal urban centres (Kenya, Tanzania). Master plans of
existing cities have been revised to set the framework for practical initia-
tives (Tanzania, Zaire).

• More city planners acknowledge that some colonial regulations and stan-
dards are unrealistically demanding or remain largely unenforceable. On
humanitarian and political grounds, repression of technically illegal food
production is becoming less defensible (Zimbabwe).

• More cities are reviewing and adapting technical planning norms to facili-
tate urban food production. Cities are creating permanent institutional pro-
grams and agencies to exploit flexible zoning modalities; allocate open
spaces to communal agriculture through purpose-specific leaseholds; and
legalize organized activities, entitling farmers to credit and technical assis-
tance (Argentina, Costa Rica, Cuba, Guinea Bissau, Peru).

• More cities are using multistakeholder consultation to resolve conflicts and
set courses of action regarding urban agricultural issues (Ghana, Tanzania,
Zimbabwe).

• More recently, national governments have been developing more policy
instruments (Ghana, Kazakhstan) and institutional facilities for urban food
production. Public utilities have leased land, entered into partnerships with
producers, or become producers themselves (Mexico, Senegal, South
Africa, Tunisia).
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Step 3: Sustainable-development tool for international cooperation

In the official international-development community, bilateral agencies seem to have ini-
tially taken the lead in interventions in urban agriculture. By the late 1990s, multilateral
agencies were making it possible to include urban agriculture on the formal agendas of
international summits and forums. Both bilateral and multilateral agencies are creating
intersectoral working groups to incorporate urban agricultural concerns into their struc-
tures and programs (Food and Agriculture Organization of the United Nations [FAO],
Gesellschaft fur Technische Zusammenarbeit [GTZ, agency for technical cooperation]),
and they are now formalizing new delivery mechanisms (IDRC, Natural Resources Inter-
national [NRI], World Bank). They are also collaborating more on specific projects.

Among bilaterals, IDRC has since the early 1990s been supporting research
that informs policy and technology interventions in three areas: non-space-dependent
production technology affordable to low-income urban producers (for example, Peru),
community-based waste-reuse and environmentally appropriate practices (northeast
Brazil, Cambodia, and Senegal), and urban policies receptive to urban agriculture
(Uganda, Zimbabwe). This research is often supported jointly with other agencies to
create enhanced impact (see examples below).

More bilaterals are active in the field: the Canadian International Development
Agency (CIDA) and GTZ have been supporting urban food production in metropolitan
green belts (La Habana, Maputo). CIDA, with IDRC, is supporting the development by the
Cooperative for American Relief Everywhere (CARE) of space-confined production sys-
tems for income generation in low-income districts (for example, Port-au-Prince).
Swedeplan has helped local governments to incorporate intraurban food production into
social-housing projects (Maseru, in Lesotho [Greenhow 1994]). The Department for
International Development (United Kingdom) has supported NRI studies on urban
waste-peri-urban food production interactions in Nigeria. Dutch Cooperation promotes
the incorporation of urban agriculture into city zoning for poverty alleviation (peri-urban
zoning for high-density residential areas with productive open spaces in Addis Ababa,
Ouagadougou, and with IDRC, in Cochabamba and Harare). GTZ is assisting the devel-
opment of peri-urban vegetable-production systems and recently reviewed the state of
the art in urban animal husbandry. The Danish International Development Agency has
financed urban fuelwood plantations (Ethiopia) and has channeled funds through banks
to assist cooperatives of female urban farmers (Tanzania). The Fonds national suisse de
la recherche scientifique (Swiss national fund for scientific research) has funded studies
on the sanitary impact of wastewater use in small urban agriculture projects in West
Africa. Institut francais de recherche scientifique pour le developpement en cooperation
(French institute for scientific research to promote development and cooperation) has
supported agronomic and socioeconomic research on market horticulture in Togo
(Schilter 1991). More recently, French Cooperation and the European Union have
charged the Centre de cooperation internationale en recherche agronomique pour le
developpement (CIRAD, Centre for international cooperation on agronomic research for
development) with feasibility surveys for the development of peri-urban horticulture in
capital cities of several West and Central African countries (David and Moustier 1993;
Moustier 1996). The Ford Foundation has assisted market-oriented horticulture in
Nairobi (Undugu Society). The Rockefeller Foundation, the World Health Organization,
the International Food Policy Research Institute, and IDRC have recently funded the
Noguchi Memorial Institute for Medical Research to conduct an assessment of urban
agriculture for Ghana's national action plan on food and nutrition.
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Among multilaterals, UNDP is advising local governments on how urban agri-
culture can make the development of their cities more sustainable. UNDP and FAO have
been providing technical training and feasibility studies for several production systems
within (hydroponics) and at the edge (vegetable gardening) of cities (Chile, Colombia,
Dominican Republic, and Nicaragua). The United Nations Centre for Human Settle-
ments has been supporting, with IDRC, a multistakeholder approach to urban-
management action plans that formally addresses urban food production. UNICEF and
related international NGOs, such as CARE and Oxford Committee for Famine Relief,
have implemented urban food-production projects. The World Bank, UNDP, IDRC, and
the European Union have been supporting work on the treatment and reuse of solid
waste from cities in peri-urban agriculture in metropolitan districts of Brazil, Cambo-
dia, Chile, and Peru.

The World Bank-UNDP Water Sanitation Program has issued project-design
guidelines for municipal waste-water reuse in agriculture (Khouri et al. 1994). The
World Bank recently funded projects recommending the inclusion of agriculture as a
land use in new-city master plans (First Uganda Urban project). It commissioned an
assessment that came out in favour of comprehensive World Bank support to urban
agriculture in sub-Saharan Africa (Smit, Ratta, and Nasr 1996). Regional banks (Devel-
opment Bank of Southern Africa, Inter-American Development Bank) and the multi-
donor-supported Urban Management Program have also supported urban agriculture
projects. Many of these multi- and bilateral organizations, plus other institutions, were
initially convened by UNDP in 1992, in New York, and organized into the Support Group
on Urban Agriculture (SGUA) at their Ottawa meeting in 1996. The SGUA agreed to cre-
ate a global support facility, defined workplan priorities, and took charge of specific
tasks to improve information and coordination among agencies for communication,
research, policy, technical assistance, and credit and investment in urban agriculture
(SGUA 1996).

The emerging development
arena for urban agriculture
The emergence of a development arena for urban agriculture is informed by trends
influencing the growth of the industry, the range of actors and the information they
need to properly promote and manage such growth, and specific key areas in need of
research and training to provide more enlightened and strategic interventions.

Development trends influencing future food production

An assessment to the year 2005 (Smit 1996) suggests that worldwide urban food pro-
duction will continue to expand. Between 1993 and 2005, urban agriculture may
increase its share of world food production from 15% to 25-33%, its share of vegetable,
meat, fish, and dairy products consumed in cities from 33% to 50%; and the number of
urban farmers from 200 million to 400 million. Smit's (1996) background paper, com-
missioned by IDRC for the Third Meeting of the SGUA, indicates that several current
trends in urban agriculture are likely to expand and to transform the way it is done well
into the next century:

• Lower-density urban expansion will increase land available for interim or
permanent urban farming;
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• Urban food production will continue to compete and outrun rural produc-
tion in certain crops as urban production techniques improve;

• Following promotional programs and projects in the 1970s and 1980s, more
national and local governments and specific public sectors will support
urban food production in the South, for its food-security, job, and environ-
mental benefits, and in the North, for its provision of a healthier product;

• Urban food production will be accepted and implemented more systemati-
cally as an intervention in food and social-security programs (environmen-
tal agencies and programs will also increasingly include urban agriculture);

• Urban waste will be more commonly used as a production input because
home and community-based treatment of waste will outperform massive
and nonselective sewerage and landfill systems;

• Information and communication technologies will enable small producers
and processors to access and share prompt and reliable technical and mar-
ket information, have access to credit, and organize themselves in virtual
corporations;

• Community and civic organizations will increasingly support urban food
production, and women will continue to dominate the industry in produc-
tion, processing, and marketing (urban agriculture will grow with women's
inexorable achievement of greater legal and financial rights);

• Public-private partnerships are accelerating, and national and local urban
agricultural organizations appear destined to come together in regional
networks;

• Food markets in many of the world's low-, medium-, and high-income
countries will carry an increasing share of products grown and raised in
urban areas (informal food markets will behave more like today's formal
ones, and formal and informal markets will be better interrelated); and

• Urban planning will more widely incorporate agriculture as another land
use or urban-space economy.

To accelerate these trends will require expertise and information well beyond
what is currently available. The SGUA's current perception is that new research needs
to be more prescriptive and operational, catering to the needs of local, national, and
international actors for concrete interventions in urban agriculture.

Recent international conferences have raised information issues for the pro-
motion and improvement of specific food-production systems in urban and peri-urban
areas. For instance, in late 1994, Germany's Foundation for International Development
and its Council for Tropical and Subtropical Agricultural Research sponsored an inter-
national workshop, organized by the Food and Agriculture Development Centre, on
"Vegetable Production in Peri-urban Areas in the Tropics and Subtropics" (Richter et al.
1995). Areas of development-research needs for urban and peri-urban horticulture
were identified. France's CIRAD carried out an international networking seminar in
early 1998, which stressed the need for more prescriptive research on complementari-
ties between production and consumption systems particularly suited to urban and
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peri-urban needs, as well as on synergies between compatible agricultural and
nonagricultural urban land uses. Urban forestry has attracted considerable attention in
recent meetings of the World Forestry Congress. The FAO's forestry journal, Unasylva,
has dedicated at least two issues to the subject, and its Forest Resources Division com-
missioned a concept paper on the potential for urban forestry in developing countries,
followed by a series of case studies (Carter 1995; Murray 1997).

In 1995, the FAO, the World Association for Animal Production, and the Korean
Society of Animal Science held an International Symposium on Supply of Livestock
Products to Rapidly Expanding Urban Populations. This represented a major effort in
using subsectoral analyses to address supply challenges. The joint FAO-International
Institute for Land Reclamation and Improvement roundtable stressed the growth of the
urban and peri-urban components of the livestock subsector and the need to pay
greater attention to both the large and the small livestock components of urban agri-
culture (FAO et al. 1995; Wilson 1995). Since then the FAO's focus has shifted away from
supply issues to production-related animal- and human-health risks (Phelan, personal
communication, 19984). In 1997, an international workshop on hydroponics, organized
by Peru's Universidad Nacional Agraria La Molina (national university of agriculture),
highlighted the still neglected potential of space-confined technologies to resolve urban
poverty, technological advances for input-cost reduction, and the need for socio-
economic evaluations to fine-tune training, financing, and marketing (Mougeot 1997).

Taken from these and other sources, the following is a list of areas in which
research and training are particularly urgent if enlightened development interventions
are to occur in food production in and around cities over the next few decades (IDRC
1997):

• Operational terminology — Methodologies, baseline surveys and census-
taking, best-practice dissemination;

• Urban food security — Comprehensive food assistance and self-reliant food
supply;

• Public health and nutrition — Risk assessment, regulations and enforce-
ment, micronutrient production for the producers' own use, and nutritional
benefits to households;

• Urban land management — Productive landscapes, institutional frame-
works, flexible and evolving zoning of farming systems, creative
private-public tenure and usufruct to expand access to nonbuilt space and
use of built-up space, multiple land-use synergies, food production in social
housing, and financing of resources;

• Urban waste management — Separation at source of compostable waste
and decentralized community-scale systems for treatment and reuse,
acceptance, and demand for variously composted waste, as well as cost
recovery of treated inputs used in urban agriculture;

• Service provision — Validation for credit, investment, risk assessment,
microfinancing, marketing, extension, and communications;

4 Joe Phelan, FAO, personal communication, April 1998.
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• Need for production of specific commodities — The following:

• Vegetable horticulture — Policy, agronomic and crop production, chemi-
cals in peri-urban systems, and affordability and feasibility of space-
confined systems,

• Fuel and food forestry — Inclusion in city planning, participation of the
urban poor, technical bases, and legal protection,

• Animal husbandry — Baseline data on supply and demand, ecosystem
health, zero-grazing intensification, and decentralized processing,

• Waste-water aquaculture — Cultural, public-health, and socioeconomic
issues, with rural-urban comparative advantages of the aforementioned
systems; and

• Gender analysis — Women are often the majority, have added burdens of
household subsistence (general food provisioning and child nutrition), may
concentrate on home-based or space-confined production of specific crops,
or be discriminated against in their access to off-plot natural resources,
technical extension, or financial support (Hovorka 1998).

Conclusions

Greater interdependence should not undermine developing countries' abilities to meet
their people's basic needs. However, globalization forces are strengthening some urban
food systems while making others more vulnerable to international trade. Dr Uwe
Werblow (1997), head of the European Commission Department of Agriculture and
Rural Development in East and Southern Africa, thinks developing countries must pur-
sue two self-reliance strategies to address their food-security crisis well into the next
century: favour a broader product base with more traditional cereals and root crops;
and produce in peri-urban and urban areas. In an increasingly urban world, more of the
food that people consume will doubtless be grown closer to where they live. Urban
agriculture brings about other nonfood self-reliance benefits that have not been dis-
cussed here, not the least of which are employment and the use of waste and open
spaces. Local authorities have for some time and international agencies have more
recently become more responsive to this unfolding reality. In early 1998, the FAO initi-
ated an internal policy-review process, for its forthcoming program of work and bud-
get, that for the first time in its history explicitly addressed urban and peri-urban
agriculture. This may have an enormous impact on how Southern national govern-
ments develop geographically more comprehensive agricultural and urban strategies in
the next century. The already large role of urban food production in many Southern
urban food-supply systems, for the producers' own consumption and for the market, is
increasingly read as being part of the way the South characteristically appropriates the
globalization process, rather than resisting it. Because of the removal of subsidies for
export production and because of burgeoning low-income consumer urban markets in
the South, food production in and around cities is more attractive than ever. A chal-
lenge for governments and agencies alike will be to ensure that their interventions
balance requirements for local self-reliance (for basic-needs satisfaction) with trade
potentials (for income generation) and make cities healthier and more livable.
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Urban Food Security in
Sub-Saharan Africa

Daniel Maxwell

Introduction

In a recent overview of the urban food situation, Atkinson (1995, p. 152) suggested that
given current trends, the question of urban food security may become the "greatest
humanitarian challenge of the next century." Yet, this paper argues that food insecurity
in African cities is relatively invisible to policymakers and is scarcely recognized in con-
temporary political debate. This paper very briefly reviews the contemporary urban sit-
uation in Africa, discusses the "disappearance" of the urban food problem, and suggests
some research questions of policy relevance.

The problems faced by African cities are many. Rates of urban-population
growth, which had slowed during the 1980s, are again on the increase (United Nations
1995). The infrastructural and tax bases of cities cannot catch up with the services
demanded by their expanding urban populations, and this leads to increased crowding
and a deteriorating urban environment (Farvacque and McAuslan 1992; Stren et al.
1992; Becker et al. 1994). Urban economies in sub-Saharan Africa declined markedly
during the 1970s and 1980s, and policy reforms initiated under structural-adjustment
programs (SAPs) in the 1980s cut many services and certainly cut public-sector employ-
ment. In theory, the movement toward more democratic forms of government in con-
temporary Africa strengthens local and municipal governments. But it also puts
increased demands on their already strained capacities, and questions remain about
the access of the urban poor to local political processes.

Although poverty is still primarily a rural problem, the rapidly increasing level
of urban poverty requires much greater policy attention (Naylor and Falcon 1995).
Urban poverty is increasing over much of the continent, and urban analysts believe the
extent of urban poverty may be underestimated (Satterthwaite 1995). The urban poor
spend a large portion of their income on food (von Braun et al. 1993), which largely
means that the poverty problem appears as a food-security problem. Contemporary
African urban food economies comprise both a global supermarket for the well to do
and a set of very localized coping strategies for the vulnerable (Drakakis-Smith 1991).

Development theory has been ambivalent about African urbanization, which
was once equated with modernization and growth but has since been branded as a
"parasitic process" and a cause of underdevelopment (Baker and Pedersen 1992, p. 12).
Many of the reasons for the change in view have stemmed from "urban-bias" theory
(Lipton 1977; Bates 1981), which suggests that because of the greater political clout of
urban populations, they are favoured at the expense of rural populations. Urban-bias
theory became one of the intellectual cornerstones of SAPs in Africa. During the 1980s
and 1990s, policy emphasis was on "getting the prices right," or permitting market
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forces, rather than (urban-biased) bureaucracies, to set prices, with urban consumers
bearing much of the cost of this adjustment (von Braun et al. 1993). Urban-bias theory
is still very influential in the views of planners and policymakers in the 1990s, although
perhaps not as much as in the past. Fortunately, researchers are reexamining cities and
urban poverty, in terms of both research and policy (Amis 1995; Moser 1995; de Haan
1997). However, urban food-security issues have virtually disappeared from the politi-
cal debate.

Food security and African cities

Definitions of food security used in African policy debates revolve around that of the
World Bank (1986): "access by all people at all times to sufficient food for an active
healthy life." Other definitions of food security include different elements but emphasize
overall food availability, food access, and food use. Recent work on food security also
emphasizes the risks to food access and people's ability to cope with such risks (Davies
1996). Most of this conceptual and empirical work has been done in rural areas.

In the 1980s, two major strands of analysis characterized the debate on urban
food security in Africa. One centred around the serious matter of "feeding the cities,"
that is, maintaining the overall supply of food to African cities (World Bank 1981; Eicher
1982; Guyer 1987). The other concerned SAPs (Cornia et al. 1987; Walton and Seddon
1994). These were serious political problems because both food shortages and sudden
increases in food prices could — and did — lead to political protests that ultimately top-
pled governments. Political protests were linked to more than just the availability and
price of food; rather, access to food and other basic urban necessities was at their root.
Protests occurred in Africa through the 1980s and early 1990s. Not surprisingly, these
political disturbances were the strongest in the most urbanized of African countries,
most notably Cote d'lvoire and Zambia (Riley and Parfitt 1994). And, contrary to popu-
lar belief, the protestors were not necessarily the poorest people but those who per-
ceived most markedly the changed economic and political circumstances that led to
impoverishment and loss of entitlement.

In the short term, the market reforms of the SAPs brought about price shocks
that led to political protests. But in the longer term, these reforms appear to have
reduced problems in overall supply of food to cities. Certainly, "feeding the cities" is no
longer the political issue it was in the 1980s. But removing the major supply constraints
has tended to close the political debate, even at a time when differences in access to
food at the household or individual level are becoming more acute. Thus, even as food
insecurity is becoming a more serious problem for the urban poor it has dropped out of
political visibility.

Food insecurity has become politically invisible in contemporary African cities
for several reasons. First, to urban managers, urban food insecurity is obscured by more
urgent urban problems — unemployment, the burgeoning of the informal sector, over-
crowding, decaying infrastructure, and declining services — although food insecurity is
directly linked to these other problems. Second, national policymakers have tended to
focus less on urban food insecurity than on food insecurity in rural areas, where it is
typically a more seasonal and community-wide phenomenon. Third, both urban man-
agers and national policymakers fail to recognize urban food insecurity because, in the
1990s, unless major supply problems or sudden price spikes negatively and simultane-
ously affect a large number of urban residents, food insecurity must be dealt with at the
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household or individual level. It rarely becomes a political issue. So long as food inse-
curity is a household-level problem and does not translate into a political problem, it
does not attract policy attention.

To sum up, urban populations and urban poverty in Africa are growing rapidly,
and inequality is increasing. The major urban food problems of the 1970s and 1980s —
food shortages and price shocks — have apparently been largely resolved, at least in
the short to medium term. Because of this, urban food security — having long been
defined as the issue of feeding the cities (aggregate food supply and price considera-
tions) — has dropped off the political agenda of urban planners and urban managers;
indeed, specifically urban food-security problems receive relatively little attention from
national food or nutrition policy planners. Thus, even though the indications are that
food insecurity in African cities in the 1990s is on the increase, it is relatively invisible,
partly because it tends not to be linked to seasonal or community-wide processes and
partly because of a long-held belief that urban populations are better off, or even
favoured. But urban food insecurity is directly linked to urban poverty and inequality,
and for this reason, research on urban food security in the 1990s must focus on the
question of access — access not only to food but also to political processes.

Empirical questions for an analysis of
urban food and livelihood security

Several questions must be investigated simultaneously if one is to understand the issues
of urban food and livelihood security and make relevant policy recommendations:

1. Have problems of aggregate food supply been resolved?

2. What has happened to real urban food prices and real incomes over time?

3. What has happened to formal safety nets intended to protect the poor?

4. How have people responded to drops in real income? What happened to liveli-
hoods, household organization, and the labour of women?

5. What has been the response of national and local governments to changes at the
household level? What happens when the livelihood and survival activities of the
urban poor run into direct conflict with actions and policies developed by urban
managers and national policymakers to improve infrastructure, attract investment,
and lay the foundation for sustainable economic growth, at city and national eco-
nomic levels?

6. Can examples be found of "constructive reciprocities" between state-local govern-
ment and civil society? Are there models of collaboration among national and
municipal governments, local organizations, and local communities to protect the
most vulnerable?

No general answers can be given to these questions. They have to be answered on a
case-by-case basis. But answers to these questions are crucial to understanding food
insecurity in contemporary urban Africa. In a resource-constrained era, when money
for formal safety nets is unlikely to be broadly available, the crucial challenge will be to
incorporate the answers to these questions into the policy-formulation process.
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Combining Social Justice
and Sustainability
for Food Security

Elaine M. Power

Introduction

In Canada, two broad approaches are taken to promoting domestic food security: one
of these seeks to establish a sustainable food system; and the other aims to eliminate
poverty. These two approaches correspond to the two main dimensions of food secu-
rity: the production and supply of an adequate quality and quantity of food; and the abil-
ity of individuals to reliably access food (Campbell et al. 1988; Beaudry 1991). Both of
these dimensions of food security are threatened in Canada.

In this paper, I explore the roots of these two approaches to food security and
the recent attempt to unite the issues of poverty and sustainability in a community-
development approach to food security. I am concerned that the impact of the current
community-development approach may contribute to "victim blaming" and in the
longer term may not benefit either the antipoverty or the sustainability movement. This
short overview contains many simplifications and generalizations, which I hope will not
detract from the purpose of the paper, which is to promote discussion of these impor-
tant issues.

The antipoverty approach to food security

The antipoverty, or social-justice, approach to promoting food security starts from the
premise that Canada has an adequate food supply and that food insecurity in this coun-
try results from people's lack of access to food. Because Canada is an industrialized
country, with a market economy, where most citizens buy almost all their food,
antipoverty activists assume that food insecurity results from poor people's lack of
money to buy food. From this perspective, the opposite of food security is hunger, "the
inability to obtain sufficient, nutritious, personally acceptable food through normal food
channels or the uncertainty that one will be able to do so" (Davis and Tarasuk 1994,
p. 51).

No evidence can be found of hunger on any large scale in Canada between the
end of the Great Depression of the 1930s and the beginning of the 1980s (Davis and
Tarasuk 1994). The Canadian social-security system grew out of the experiences of the
Great Depression and a recognition that the structural forces responsible for poverty
require macroeconomic state intervention. The social-security system was designed to
give Canadians income security, thus alleviating poverty and hunger, and it reflected
several commonly shared values: equity of income security, equality of access to
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Canadian institutions, concern for the well-being of every individual, collective social
responsibility of all citizens, security in the face of economic uncertainty, social inte-
gration and cohesion, work as an integral part of a person's self, economic and social
opportunity, self-sufficiency, and faith in democracy (CCSD 1993).

The first indication that the Canadian social safety net was failing, leaving
people hungry, was in 1981, when the first food bank was established since the Great
Depression (Riches 1986). Food banks became the predominant response to hunger
throughout the 1980s and 1990s, spreading to communities all across the country
(Davis and Tarasuk 1994). By November 1997, the number of communities with food
banks had risen to 501, almost triple the number in 1989 (Canadian Association of Food
Banks [CAFB], personal communication, Nov 19971). In 1996, it is estimated that more
than 3 million Canadians used food banks.

The antipoverty approach to food security is inseparable from macroeconomic
and social-policy analysis, for example, high rates of unemployment, the polarization
of the job market into "good" and "bad" jobs, minimum wages well below the poverty
line, inadequate welfare benefits, high costs of housing, regressive taxation policies,
off-loading of social programs to communities, and the unequal distribution of wealth
(Laxer 1996; Riches 1997a, b). The welfare state of the past was not perfect: critics
argue that it maintained inequality, institutionalized the feminization of poverty, cre-
ated work disincentives, and failed to promote participation in society (CCSD 1993;
Tarasuk and Davis 1996; MacGregor 1997; Torjman 1997a). But the antipoverty
approach to food security rejects the destruction of the welfare state and the neocon-
servative values of individualism, competition, and inequality and proposes instead to
restore values such as equality, fellowship, democracy, and humanitarianism to the
foundation of social policy.

The antipoverty approach is concerned with income security, rather than food
and food security per se. Community development within this approach focuses on
raising awareness of poverty, advocacy with and for poor people, and community eco-
nomic development. In the words of one antipoverty activist (Debbie Ellison, quoted in
Hobbsetal. 1993),

We challenge people who aren't poor to listen to people who are poor ...to join with
us in rejecting American style social programs where food and housing are provided for
the poor at the whim of the rich ...to work with us to change our system to end poverty
...to demand that our politicians work for a just society, where people are more equal
and where the poor don't have to depend on leftovers ftom the rich to subsist.

The sustainable-food-systems
approach to food security

The sustainable-food-systems approach to food security has roots both in the political-
economy critique of the contemporary food system and in the environmental move-
ment. The political-economic critique of the food system analyzes the dramatic
changes in the food system over the past 60 years, including the following (Goodman
and Redclift 1991; Winson 1993):

• The marginalization of small-scale primary producers and processors;

1CAFB, personal communication, November 1997.
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• Loss of rural ways of life;

• Horizontal and vertical integration, consolidation, and monopolization in
the food industry and agriculture;

• Manipulation of food and its packaging to increase profit; and

• Alienation of food consumers from food producers and from the food that
they eat, including "de-skilling," or the loss of people's abilities to grow and
prepare food.

Thus, "food has changed from an integrated material and symbolic basis of life —
breaking bread, in Western culture — into an array of edible products of complex, often
global production chains" (Freidmann 1993, p. 216). As a result, "much of the work con-
nected with food (like other work) has turned into 'jobs'" (Goodman and Redclift 1991,
p. 5). These dramatic changes in the food system have been central "to the widening
and deepening of capitalist relations within the world economy" (Freidmann 1982,
p. 256). From this perspective, corporate control of the food system and the commodi-
fication of food are the predominant threats to food security.

Environmentalists have strengthened the food-system critique by showing
that environmental degradation poses imminent threats to human living standards and
well-being (Buttel 1993). According to the environmental perspective, the capitalistic
food system completely disregards its environmental and human costs and is thus
unsustainable. The advent of agricultural biotechnology has raised a host of new con-
cerns for critics of the capitalistic food system, such as corporate control over patents
for genetic material, new ways of exploiting indigenous people's knowledge, new envi-
ronmental fears, and new food-safety issues. This analysis provides further evidence of
the bankruptcy of the capitalistic food system.

Until recently, the sustainable-food-systems approach to food security has
focused on the production side of the food system and has called for sustainable agri-
cultural production. Some scholars have recognized the limitations of this approach
and recommended a food-system approach that encompasses food production, distri-
bution, preparation, preservation, consumption, recycling and disposal of waste, and
support systems. As Dahlberg (1993) noted, sustainable agriculture can only be suc-
cessful to the extent that other parts of the food system and the rest of society also
become more sustainable. The food-systems approach is appealing because it
addresses domestic hunger and is meaningful to a wider audience, including urban
dwellers of all classes.

Clancy (1993) and Allen and Sachs (1993) are among those who, in their expli-
cations of sustainable food systems, have expressed the need for social justice for the
poor (as well as for those marginalized in the agricultural system) and, in Allen's words,
the need to reaffirm that "the goal of agriculture is first and ultimately sustaining human
life" (Allen 1993, p. 1). Clancy (1994) outlined a number of reasons for people concerned
about sustainable agriculture to take an interest in social justice; for example, both agri-
culture unsustainability and poverty are based in the larger, capitalistic economic sys-
tem; food is a basic human right; the poor represent a huge new domestic market for
farmers; and the interests of small farmers and the urban poor have a "common ideo-
logical situation as occupants of marginal positions in the highly capitalized food
system" (Clancy 1994, p. 82).
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The sustainable-food-systems approach has been applied to food projects for
the poor in both Canada and the United States (TFPC 1994; Fisher and Gottlieb 1995;
Torjman 1997b). Such projects are of two major types: first, the creation of alternative
food-distribution and marketing projects, such as farmers' markets and community-
supported agriculture; and, second, "self-provisioning" activities, including people's
growing, preserving, and preparing their own food, often in collaboration with others
working in community gardens and kitchens. These ways of feeding the hungry are
seen as affording the poor more dignity than does charitable food distribution. The self-
provisioning activities promote self-reliance and skills development, and alternative
distribution and marketing projects foster direct relationships between urban dwellers
and farmers. Community-development food projects appeal to community workers
because they produce tangible results — good wholesome food — for participants.

All of these types of project emphasize making the food system local and fos-
tering the development of community. As Morris (1996, p. 438) put it, "small is the scale
of efficient, dynamic, democratic, and environmentally benign societies." In Canada, the
sustainable-food-systems approach is often labeled "community development." In the
United States, it is called "community food security." This approach is compatible with
communitarianism, as described by Frazer and Lacey (1993, pp. 1-2):

the thesis that the community, rather than the individual, the state, the nation, or any
other system is and should be at the centre of our analysis and our value system. ...
Communitarians can be understood to be conducting a straightforward prescriptive
argument: human life will go better if communitarian, collective, and public values
guide and construct our lives.

Frazer and Lacey noted that the appeal of communitarian ideas is rooted in widespread
alienation, our ideals of community — solidarity, reciprocity, love, and support — and
contemporary fear that society as we know it is disintegrating. Frazer and Lacey (1993,
p. 136) believe that "the fear of the loss of community, and with it identity, lies deep in
some cultural vein." Participation in sustainable-food-systems programs is especially
appealing because it offers people an opportunity to identify with a defined community,
an opportunity to connect with nature, and "the liberating potential of the escape from
capitalist relations of production, the release from the alienation of work, and the indi-
vidualistic search for creative alternatives" (Gerry and Connolly, cited in Redclift and
Mingione 1985, p. 4).

Appraising contemporary
Canadian food projects

Community-development food projects for the poor are often only one piece of a larger
agenda for addressing social and economic inequities (TFPC 1994; OPHAFSWG 1995),
but the food projects are currently receiving the most attention as alternatives to food
banks and their indignities. Community-development food projects have been isolated
from larger agendas of structural change. The rhetoric of "community" has played a
large role in the agendas of neoconservative governments, which have combined the
ideologies of deregulation and downsizing of government with appeals to the value of
communities taking responsibility for many of the functions of the welfare state. Neo-
conservative governments "evoke a [romanticized] past era in which stable, integrative,
identity-generating communities were a dominant feature of social organization"
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(Frazer and Lacey 1993, p. 136). Such communities no longer exist for the majority of
the poor, who live in urban centres. But even if they did, the rhetoric ignores the oppres-
siveness of communities for those who "don't belong," for whatever reason. The
rhetoric of community also fails to address issues of power — who gets to join, to
speak, to act, to be heard.

Off-loading the functions of the welfare state onto communities, whether
through charitable food distribution or community-development food projects, strips
away the relative anonymity and universality on which the Canadian welfare system
used to be based. Food programs aimed at the poor tend to reinforce the individualis-
tic ideology of neoconservative policies in that they suggest that the victim is to blame,
rather than blaming socioeconomic policies that leave the poor without resources. Jolly
(1997) described "the corporatization of public policy and the privatization of poverty,"
in which urban agriculture becomes essential for the poor, but only as a "defensive
option" in a two-tiered food system: a market-based system for those who can afford
it; and a subsistence, self-sufficiency-based system for those who cannot.

The impact of food programs aimed at the poor is limited by other factors,
most importantly by the sheer number of hungry Canadians, the amount of investment
that is required to set up and maintain the programs, and the limited amounts of food
they can provide. This is true of both charitable food distribution and community-
development food projects. Although community-development strategies usually offer
more dignity and provide better quality food than food banks, they present other prob-
lems. Self-provisioning activities and alternative distribution programs often exclude
the most vulnerable because basic levels of resources, which provide stability and an
ability to imagine the future (that is, hope), are usually prerequisites for participation.

Community-development food programs may place increased burdens on
women, who tend to be primarily responsible for the family's food. Mingione (1985)
classified the activities of people to provide for themselves as "extraordinary work for
self-consumption" in industrialized countries. He distinguishes these activities from
"normal domestic work" and noted that the distinction between normal and extra-
ordinary work for self-consumption changes with time, culture, and place. Self-
provisioning activities add to the domestic work time and tend "to be distributed in a
discriminative and inequitable manner" (Mingione 1985, p. 32). They also tend to have
a low economic return, given the number of hours needed for production. Accordingly,
self-provisioning activities tend to be most effective for those with large, multigenera-
tional family structures, in which the household work is shared (Mingione 1985).

More generally, I am uncertain how well the sustainable-food-systems analy-
sis considers class issues in trying to take account of the poor. The mainly privileged
proponents of sustainability are most concerned about collective or public goods, such
as food quality, health, and the environment (Buttel 1993). For poor people, the issue is
more immediate and more personal — how to put food on the table for the next meal.
As Bourdieu and Wacquant (1992) pointed out, privileged activists and academics who
struggle for an alternative, progressive vision of the future often feel marginalized and
misunderstood in their own spheres, and they easily identify with those marginalized
in other ways. However, the basis for their identification with the poor is limited. What
is significant for middle-class activists may be of no consequence to poor people (and
vice versa).

Most poor people — who are economically as well as politically marginal-
ized — want to be full participants in society, including its consumerism. Steedman
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(1986, p. 8) explained that for some, poverty promotes an incalculable longing for the
things denied, "a subterranean culture of longing for that which one can never have."
The symbol of success for a food cooperative I visited, which was run by poor people,
was its bank of freezers filled with convenience food, such as individually wrapped
chicken cordon bleu. People in the dominant middle and upper classes set the standards
for what is desirable in our society. For now, these are not the standards promoted
through the sustainable-food-systems approach. To promote sustainability — and to
promote social justice — we will have to change the dominant culture. We will have to
create a society with the preeminent values of respecting the planet and meeting the
basic needs of all people, including those in future generations.

Conclusions

Food solutions will not solve the problem of poverty. Without social justice for the poor
in the larger society (that is, a guarantee of an adequate and dignified level of material
resources to allow every citizen the stability and security to participate fully in society),
programs aimed at improving the food problems of the poor will only reinforce indi-
vidualistic solutions to structural problems, no matter what the intentions of the
programers.

In this brief overview, I have tried to show that food security encompasses a
diversity of approaches to a variety of problems. The all-inclusiveness of the term/ood
security can obscure the nature of the problem. This is important to understand,
because the way we frame a problem determines the ways we try to solve it (Tesh
1988). I have also called for reflexivity on the part of academics and activists, because
our positions in society affect the ways we understand and frame problems.

The task of bringing together the antipoverty and sustainable-food-systems
approaches is neither simple nor self-evident. It involves multiple contradictions and
conflicting interests that will remain unresolved unless we acknowledge and elucidate
them and then think clearly and carefully about how to overcome them. Democracy
cannot thrive without social justice. The planet cannot thrive without sustainability. The
future looks bleak unless we find ways to achieve both.
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Promoting Sustainable
Local Food Systems in

the United States

Kenneth A. Dahlberg

Introduction

This discussion paper draws on experience with the Local Food Systems Project (LFSP),
a three-year project funded by the W.K. Kellogg Foundation and administered by the
Minnesota Food Association of Minneapolis, Minnesota.1

The LFSP chose six sites to receive technical assistance for developing or
strengthening food-policy structures (policy councils, task forces, networks, etc.) within
a larger framework of encouraging community and economic development.2 Two
technical-assistance workshops were held, in May 1995 and June 1996. The LFSP also
developed resource materials to support these and other local efforts (MFA 1997). In
1998, we hope to publish the lessons learned from the project.

Although only one effort among many, the LFSP combined several important
elements. First, it assumed a broad food-systems view.3 Second, its general theoretical
approach embraced political economy, community development, and structural issues
(Dahlberg 1996). Third, the project team had had a variety of practical experience. We
are convinced that the LFSP's focus — on planning, organizing, and policy develop-
ment — would be central to the long-term success of both local food systems and
community food-security work.

Local food systems in strategic perspective

A variety of groups seeking alternative approaches to food insecurity have shown an
increasing and enthusiastic interest in local food-systems work. This approach is even
gaining some recognition among more traditional groups (for example, conventional

1 The project team included Kate Clancy, founding member of the Onondaga Food System Council
(New York), who is now with the Wallace Institute for Alternative Agriculture; Kenneth Dahlberg, LFSP Director
and a professor of political science at Western Michigan University; Jan O'Donnell, Executive Director of the Min-
nesota Food Association; and Robert Wilson, a chief architect of the Knoxville, Tennessee, Food Policy Council.

2 The six sites were Los Angeles, CA; Berkshire County, MA; a nine-county planning region around
Rochester, NY; Pittsburgh, PA; Austin, TX; and Moyers, WV.

3 Basically, this means analyzing the interrelationships between levels of food system — household,
neighbourhood, municipal, regional, etc. — in terms of their economic, social, health, power, access, equity,
and symbolic dimensions, as well as in terms of food cycles: production (agriculture, farmland preservation,
farmers' markets, household and community gardens, and small livestock), processing, distribution (trans-
portation, warehousing), access (physical and economic barriers to food, availability of food stores, cafes,
street food, and feeding programs), food use (health, nutrition, cooking, food preservation, food safety, and
food handling), food recycling (gleaning, food banks, food pantries, and soup kitchens), and the waste stream
(composting, garbage fed to animals, etc.).
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agricultural groups; antihunger groups; and people in various academic disciplines).
This raises the question whether these new local-food groups are becoming a move-
ment. Although some (Gottlieb and Fisher 1996) think this (on the basis of the reform
agendas of the groups involved), the project team has concluded (on the basis of the
modest social and political support such groups enjoy) that they are not yet a
movement.

This suggests that the many groups interested in food issues and food policy
need to find common goals and harmonize their approaches. It is difficult to know how
to develop and orchestrate a larger community effort, given the demands of modern
organizational life. Yet, without a joint effort to build the theoretical, organizational,
and political foundations of food-systems work, we risk being either co-opted by more
traditional sectors or marginalized. The following is a broad outline of the requirements
for such a larger cooperative effort.

Developing a vision
At the local level, it would be useful to conduct a visioning exercise among potential
stakeholders to explore and clarify values and goals (see Hancock 1993) while getting
them to think in systems terms about their local food system and its sustainability. It
would also be useful to bring together representatives of the groups active in food-
systems work around the country for similar visioning and goal-setting workshops. Any
such workshop should be based on a federated, bottom-up vision that gives priority to
local goals and needs as long as they are consistent with the requirements of sustain-
ability at other levels.

Longer term theoretical needs
The general theoretical and empirical work on the structure and political economy of
food systems should be expanded. Relatively little work done in this area has focused
primarily on national and international issues, and the research would benefit from a
multilevel analysis of local and regional issues. When the project team sought to do
this, it learned of the great need for a practical theory. Such a theory would be aimed
at helping local food-security practitioners to better understand their communities and
the food needs of their communities and develop appropriate policies and programs to
deal with them. Practical theories and concepts to guide organization and planning
would also complement the many existing how-to manuals.

Key areas for a practical theory would be profiling, planning, organizing, and
evaluation. Our resource guide (MFA 1997) provided readings and guidelines on the first
three of these topics. The fourth, evaluation, was a most valuable tool for us. We used
formative evaluation throughout to try to assess our progress and further objectives. In
developing the final evaluation form for our six sites, we structured it to encourage the
community workers to do some formative evaluation as they reviewed their progress
and future goals.

At this stage, we especially realized how much we needed a practical frame-
work or matrix to describe the key contextual parameters and organizational variables
for the sites. It is hoped the following lists of these parameters and variables will ben-
efit other groups and communities working on food planning and policy.
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Key contextual parameters

1. Scale — One needs to find and show the area covered, plus its total population.
These affect the prospects for intervention (distances to be traveled to meetings,
numbers and types of people or organizations that need to be involved, etc.).

2. Landscape patterns — Any work with an urban-rural spectrum soon suggests that
landscape patterns tell us very little about the patterns of people and land use
important to local food systems. We need more useful descriptors and typologies.

3. Population patterns — These varied considerably between communities. Among the
LFSP sites, Los Angeles and Pittsburgh were very concentrated; Austin was fairly
concentrated; the Berkshires and West Virginia were very dispersed, and the New
York site was dispersed but had one major population concentration. The question
to ask in connection with this parameter is what types of organizing approach these
variations suggest.

4. Socioeconomic patterns — These include the role and importance of the general eco-
nomic structure of the community (whether it is diverse and to what degree it is
autonomous), agriculture, various food enterprises, and social structures (patterns
of race, class, poverty, etc.).

5. Food organization patterns — One needs to examine such patterns in both food-
system and other food-related organizations in the community. One also needs to
assess the linkages among them.

Key organizational variables

1. Leadership — It is helpful to work with more than one recognized community leader
when dealing with food issues. When several leaders come from different sectors
(public, private, nonprofit), they need to be aware of each other's orientations and
work styles. Ideally, leaders can work together over a long enough time to develop
collaborative leadership, where tasks can be rotated or delegated with relative ease.

2. Work styles of groups — These can be seen across three somewhat-overlapping
spectrums. One of these goes from an emphasis on ad hoc responses to one on
strategic planning; another shows the relative emphasis given to specific projects
versus developing a process to pursue change; finally, the last ranges from a project
emphasis to a policy or policy-development emphasis. Experience suggests that the
more community workers pursue planning, process, and policy, the more effective
they will be.

3. Staff funding — All observers agree that it is crucial to have funding for full- or part-
time staff exclusively devoted to food-systems work. Without this, staff time tends
to be consumed in dealing with other, more immediate issues of employment.

4. Administrative approaches — The administrative approaches of key staff (and their
location) are important. In some cases, key staff are also key leaders. In others, they
may be different people. Administrative questions include the degree of centraliza-
tion and the types of delegation preferred. Relations between leaders and staff are
of obvious importance.
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Various combinations of these contextual parameters and organizational variables
yield different results. With a set of matrices or a typology illustrating these, local com-
munities would be in a much better position to identify their key issues, challenges, and
opportunities.

The need for capacity-building

The need for capacity-building for the food-systems community emerges out of the
generally increasing interest in food systems, sparked in part by the United States
Department of Agriculture's Community Food Security Act. Six crucial elements are dis-
cussed below. The overarching challenge, however, is to find enough financial and
organizational support to carry out this capacity-building.

• Networking — Few nonprofits have the resources to daily track the range of
activities relevant to their interests. A web page dealing with food-systems
issues would be most useful (keeping in mind that less affluent groups don't
have web access), along with support for key people to attend regional,
state, or national meetings.

• Technical assistance — Whereas a web page might offer some technical
assistance, a national or a set of regional hotlines would be useful to
answer questions on local food systems and policy. One model for this is
ATTRA (Appropriate Technology Transfer for Rural Areas). A more modest
approach would be to develop directories or databases listing the experts
on various topics.

• Leadership training — Leadership training should be recognized as both a
key next step and part of longer term capacity-building, including systems
thinking and practical skills in planning, organization, and policy develop-
ment.

• Ongoing strategic evaluation — One or more groups should monitor the
many current programs and experiments to develop summary descriptions.
These should be regularly analyzed for lessons learned. Both the sum-
maries and the lessons learned should be disseminated in print or elec-
tronic forms or both. This would require not only financial support but also
a group of analysts with both theoretical and practical knowledge.

• Research on a practical theory — Nonprofits in diverse regions could do such
research, but they would need staff and more general organizational
support. Regional centres would be in a good position to seek interns and
graduate-student assistants from area academic institutions.

• Longer term research on food systems — The two most likely locations for
longer term theoretical and empirical research are academic institutions
and think tanks. They each have a great deal to offer if a critical mass of
knowledge can be established and the problems of disciplinary specializa-
tion (academia) and shorter term policy focus (think tanks) can be avoided.
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Conclusions

Meeting the larger challenge of finding financial support for capacity-building ultimately
requires the diverse groups involved in food-systems work to establish a community of
interest. Separately and jointly they need to consciously think about how to strengthen
the capacities of the community, particularly in terms of building common organiza-
tional infrastructures and capacity-building programs. Only as a community, with a
strategic vision and new organizations and common programs, will we make progress
toward more equitable, sustainable, and democratic food systems.
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Community Agriculture Initiatives
in the Metropolitan Borough of

Sandwell, United Kingdom

Laura Davis, John Middleton, and Sue Simpson

Introduction
In agriculture, as in everything else, associated labour is the only reasonable solution.
In such a case they would probably first of all associate for permanently improving the
land which is in need of immediate improvement, and would consider it necessary to
improve more of it every year, until they had brought it all into perfect condition. ...
The labour that would be required for such an intensive culture would not be the hard
labour of the serf or slave, it would be accessible to everyone, strong or weak, town
bred or country bom; it would have many other charms besides. ... From the techni-
cal point of view, there is no obstacle whatever for such an organisation being started
tomorrow withfiill success. The obstacles against it are not in the imperfection of the
agricultural art, or in the infertility of the soil, or in climate. They are entirely in our
institutions, in our inheritances and survivals from the past — in the "Ghosts" which
oppress us.

— Peter Kropotkin (1974 [1899])

In 1899, in his book Fields, Factories and Workshops Tomorrow, Peter Kropotkin esti-
mated that intensive biological horticulture could supply about 40 households from
each acre of land under cultivation (Kropotkin 1974 [1899]). Today, in the United King-
dom, many organic producers on small land holdings, operating rural and peri-urban
direct food link (DFL) schemes, are achieving these levels of output; providing stable,
feasible lifestyles for producers; and creating local training and employment. As John
Middleton (in Middleton et al. 1996) remarked, "Sandwell as the garden of England is a
bit far fetched, but it is not impossible for Sandwell to increase the food we can supply
to ourselves."

Regenerating Health: A Challenge or a Lottery, the 8th annual report of the direc-
tor of public health for the Borough of Sandwell (Middleton et al. 1996), recognized that
the idea of urban areas growing more of their own food has recently been gathering
pace. Allotments of course are not new. But in Sandwell, people are using available
allotments, gardens, big and small derelict plots, and other urban land spaces to grow
food for consumption by the growers themselves, the local market, and more distant
markets (Middleton et al. 1996).

This paper explores the issues raised in a 1996 study of the practical, legisla-
tive, and economic feasibility of community agriculture. The study focused on general
issues of health and sustainability and economic inequality and how to tackle these at
a local level. It asked why Sandwell is the kind of place to try to tackle them and
explored the potential role of community agriculture and DFL schemes if they were
integrated with existing initiatives in community development. This paper explores
problems and the ways forward.
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Creating a healthier local economy
Many of the principles of sustainable development policy are also found in the World
Health Organization's (WHO'S) Health for All by the Year 2000 strategy (WHO 1978), for
example, equity, democracy, participation, and multiagency and international coopera-
tion. Underlying these principles is the need to seek local solutions in partnership with
local communities and to seek environmental solutions to problems associated with
social services, crime prevention, health and safety, and economic development.

The United Kingdom's public-health tradition has sought to protect its own
people (one can argue its wealthier classes, particularly) from physical, chemical, and
climatic risks, to meet their essential biological needs, supply food, water, and clean air,
and prevent contamination from harmful wastes. However, in the United Kingdom, it is
still possible to dispose of waste under water or soil, flush it away, or deposit it in some-
one else's back yard. The targets for the European region (developed as part of WHO'S
Health for All by the Year 2000 strategy) (WHOEURO 1985), and even the environmen-
tal charter (WHOEURO 1989), largely reinforce the view that a public-health policy
exists to protect Europeans from the by-products of their way of life. This approach to
public health, however, clearly fails to comprehend the interactions among human, ani-
mal, and environmental health. Unless these are taken into account, the sustainability
of some ecosystems may be compromised through short-sighted pursuit of human
health.

The Acheson report, "Public Health in England" (DOH 1988), rediscovered the
definition of public health as "the science and art of the prevention of disease, the pro-
longation of life and the promotion of health through the organised efforts of society."
According to Sandwell's director of public health, the report brought public health back
into the mainstream of health-service planning and development (Middleton 1995b).
People working in health-promotional activities in Sandwell see the local economy as
currently a powerful force for poor health but as potentially a force for good health
(Middleton 1995a).

Why Sandwell?
The Metropolitan Borough of Sandwell was formed in 1974 through the amalgamation
of the county boroughs of West Bromwich and Warley in the West Midlands. Birming-
ham forms its eastern border. Sandwell has a population of about 300 000 and has the
seventh-largest housing authority outside London. Sandwell's history dates back to the
Industrial Revolution. In the past and, to a lesser extent, in the present, it has depended
on heavy industry — foundries, metal working, chemicals, limestone, and steel. Its
landscape is postindustrial, with the remains of its heavy industry and much industrial
dereliction. Its local wards are joined (or fragmented) by arterial roads.

Submissions by the Inner Area Programme Team of Sandwell Metropolitan
Borough Council (SMBC 1987/88-1989/90) revealed a not-very-encouraging economic-
health diagnosis. The reports highlight problems such as

• High unemployment, particularly long-term joblessness;

• Low levels of job creation;

• Industrial contraction;
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• A narrow economic base, with a lack of diversity in industry;

• A low proportion of people working in the service sector;

• A poor image (from the perspective of industrialists, visitors, and tourists);

• Extensive derelict land and an industrial-land shortage, with much of the
land being difficult to reclaim because of chemical contamination and old
limestone workings;

• A mismatch of workforce skills, requiring extensive retraining programs;

• Poor educational performance;

• Obsolete transport networks;

• Poor housing in public and private sectors; and

• Limited financial resources to tackle these problems.

The public-health diagnosis, set out in the annual reports of Sandwell Health
Authority, described patterns of physical, social, and mental illness in the borough. The
borough falls in the top 15% of health districts in the United Kingdom for houses lack-
ing a basic amenity, overcrowded housing, unemployment, and ethnic-minority popu-
lation. In 1988, more than half of the people in Sandwell were living in low-income
households (Middleton 1990). Sandwell's disease indicators reflect the poor health
associated with high levels of poverty and deprivation (Townsend and Davidson 1982;
Whitehead 1987). Perinatal and infant death rates are above regional and national lev-
els. Standardized mortality ratios are above the national standards for all ages.

Such reports demonstrate the extent to which the public-health diagnosis
reflects the economic-health diagnosis and show how the Public Health Department is
attempting to describe the causes of poor health in the methods and relations of pro-
duction, the goods produced, and people's environmental and social circumstances.
Sandwell and the surrounding Black County present a legacy of more than 200 years of
unsustainable development, Middleton wrote (1996), and now face the consequences
of industrialization going back to the start of the industrial revolution, compounded by
postwar town planning and modernization, which seemed immune to community par-
ticipation. Economic forces are powerful determinants of health and disease. Sandwell
is a clear example of the reality that, at a local level, inequalities in health are an eco-
nomic problem, not a health-service problem.

In response to the local Agenda 21 (UNCED 1992) and Health of the Nation
targets (set out in a Department of Health White Paper [DOH 1992]), the Sandwell
Regeneration Partnership (SRP) was formed with central-government single
regeneration-budget funding.1 Its role was to coordinate urban-regeneration strategy
for Sandwell. It is clear that the regeneration policy affects health and that health ser-
vices can improve regeneration. Community agriculture may have an important role to
play in this regeneration policy and the SRP's regeneration strategy.

1 A number of organizations and agencies arose from central-government regional-planning and
regional-assistance policy instruments, beginning with the Urban Programme of the 1960s and continuing
through the 1977 Inner Cities White Paper to the emergence (in the late 1970s) of a more explicit policy, one
that involved expanded resources, specific (if modest) legislation, and new arrangements intended to bring
about collaborative work between central and local governments. However, in the 1980s and early 1990s,
funding for inner-city-regeneration programs actually declined. The new organizations came into being in the
1980s as a result of a policy to phase out the "traditional" Urban Programme.
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DFL schemes

To transform ideas about community agriculture into achievable goals and practical
applications, one needs to learn from examples. Initiatives such as city farms, commu-
nity allotments, local-exchange and -trading systems, food cooperatives, and DFL
schemes are emerging models of community development and economic diversifica-
tion rooted in a bottom-up approach. These initiatives seek local environmental and
social solutions to the health and economic problems of communities.

During the late 1980s, frustrated by the limitations of wholesale- and multiple-
marketing routes and encouraged by news about community-supported agriculture
from Europe, Japan, and the United States (Pullen 1992), a small number of organic
growers in the United Kingdom began to develop what were first known as "box
schemes" and what are increasingly coming to be known as DFL schemes (Steele
1995). Fruit and vegetables are produced in intensive organic (or biological) systems;
typically, 30-50 crop varieties are grown each season. Produce is distributed to individ-
ual households in rural and urban areas in a variety of ways: by door-to-door deliver-
ies or through small food cooperatives.

The producer can supply a known group of customers with seasonal vegeta-
bles and fruit in a planned system of production. As DFL schemes are based on local
production for local needs, overhead costs — particularly for packaging, transport, and
distribution — can be significantly reduced. This gives greater security to the producer
and creates new employment and training opportunities for new entrants into this busi-
ness. Profitability is improved by the simple act of cutting out the middleperson. All
sales income goes directly to the producer, which enables the producer to supply fairly
priced, safe fruit and vegetables.

DFL schemes develop a relationship of trust and cooperation between pro-
ducers and consumers and address issues of food production, processing, distribution,
consumption, and disposal (through the development of community composting
schemes). Some producers are actively developing a critique of the global food system
and seek to demonstrate the feasibility of local alternatives. DFL schemes can address
issues not only in the forces of production and consumption but also in their relations,
which are of critical importance in developing descriptions of, and predictions for, a
postindustrial society (Williams 1983).

Clearly, the success of DFL schemes in rural and peri-urban areas and the
expertise they help to develop in production, organization, and management can be
adapted and transferred to a variety of urban situations to meet a wide range of social,
environmental, and health objectives. This knowledge and expertise informed the fea-
sibility study that led Sandwell to develop community agriculture.

The feasibility study: process
and outcomes

The aim of the consultancy was to help the SRP establish whether community agricul-
ture would be practically, legislatively, and economically feasible in the Borough of
Sandwell and benefit local people. The hope was ultimately to see a patchwork quilt of
land parcels cultivated by and for the community.
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The process began with a consultation meeting with participants from SMBC,
Sandwell Health Authority, and a range of community and voluntary organizations,
including special-needs, mental-health, and disability groups, community- and
women's-enterprise groups, conservation organizations, and the Sandwell Food
Co-operative. The consultancy team was surprised and encouraged by the response.

The report prepared following the consultations (Booth et al. 1996) proposed
a range of projects, some of which were pilots for the areas identified, plus some com-
plementary or supporting activities (three of these are explored below). These projects
included

• The Tip ton Market Garden, in which the Sandwell Food Co-operative would
produce high-value crops for distribution through its existing networks;

• The Woodentops-Sandwell New Horizons Garden Project, a nursery centre
with emphasis on quality of life through the provision of care or work-
related training, or both, for people with special needs or mental-health
problems;

• The Sandwell Grow Your Own scheme, which proposed the creation of a
post for a support or extension worker in the borough; and

• The Friends of Sandwell scheme, creating links between Sandwell residents
and local farmers and growers in the region to supply staple produce and
develop training links.

Two of these projects were under way after the completion of the study. The
Tipton Market Garden group negotiated a lease on a derelict allotment site and has
been clearing and preparing the site for food production, with the assistance of the
British Trust for Conservation Volunteers. The National Schizophrenia Fellowship (NSF)
Woodentops project has also been converting an abandoned allotment site into a com-
munity garden for people with mental-health problems, which will operate alongside a
range of other services. A third project, not included in the study, has been under dis-
cussion. Rowley Regis College of Further Education, which has a large area (about 5 ha)
for sports and leisure, has been considering proposals for a project with strong educa-
tional links through the college curriculum and with a local housing estate via the ten-
ants' and residents' association.

As a result of the final meeting during the study, a Community Agriculture
Steering Group was formed. The borough's Food Policy Advisor coordinates it. This
group is responsible for realizing the aims of the SRP.

Making progress: problems
and the way forward
To coordinate the patchwork of community agriculture projects in Sandwell, the SRP
would need a thorough appraisal of Sandwell's physical and human strengths and
weaknesses. Many of these lie in its industrial base (Middleton 1990). The signs from
within the local authority, especially the health authority, are encouraging. A process of
discussion has developed political support for the idea of community agriculture, and
some funding is being made available. The local authority sees its role as an enabling
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rather than controlling one. Clearly, further research and reflection on progress and
problems would be required to identify the real obstacles to development.

The local authority and the private and voluntary sectors would need to take
a coordinated approach to issues of infrastructure, such as patterns of land distribution
and ownership in the borough, access to land, planning requirements, and legal
constraints. Conflicts will inevitably arise over priorities for land use, and their resolu-
tion will determine opportunities for individual projects and their success or failure.
Leases must be negotiated, and these will need to be of long enough duration to estab-
lish feasible projects, an outcome that may take several years and considerable invest-
ments in labour and finance.

Without suitable equipment for undertaking fallowing cultivations, the recla-
mation of derelict land is difficult, especially that of small land parcels. Infestation of
derelict land by annual and perennial weed species is likely to be a significant obstacle,
especially if groups adopt organic systems, which exclude the use of herbicides.

A fourth potential project has run into the problem of heavy-metal contami-
nation of land, from its proximity to metal foundries. The report identified the possible
health risks associated with growing food on contaminated land. Clearly, no food pro-
duction can take place until the risks are quantified and understood.

One of the most critical aspects will be the provision of information, training,
and support for participants in community agriculture schemes. People in these
schemes need to develop and be supported in the skills of production, organization,
finance, and management. People in the community already have many of these skills,
such as the gardeners, the allotment holders, and the people in various community-
enterprise initiatives.

Funding must be found and maintained to cover startup costs for all projects
and to cover key staff and operating costs for projects that focus on social-service more
than production objectives. In an urban situation, the cultivation of small land parcels
will often incur significant startup costs but lacks the potential to achieve economies of
scale. In these cases, voluntary labour will be a principal aspect of the successful oper-
ation of community agriculture schemes. Site security will be a significant additional
startup cost in many cases, as it is can be anticipated that, at least until a site has a role
and identity in a community, theft and vandalism will present a major challenge.

In March 1997, the Community Agriculture Steering Group circulated a project
proposal among various groups, along with executives within SMBC. The proposal sets
out the vision for a community agriculture network, based on the feasibility study and
subsequent meetings and initiatives in the local authority, health authority, and volun-
tary sector. The steering group is considering potential sources of funding to recruit a
full-time peripatetic worker and part-time technical officer with expertise in planning,
legal, and transfer issues. Their role would be to develop the network in Sandwell and
offer expertise and guidance to projects. The steering group also hopes to eventually
establish a Sandwell Community Agriculture Support Team (Simpson 1997).

Initially, this team would provide technical support to flagship projects, such as
the Tipton Market Garden and NSF Woodentops project and work to bring new projects
into the patchwork. The team would also explore prospects for obtaining European
funding and develop bids when appropriate opportunities arise to ensure the future of
the project. Good progress has been made in raising the initial funds, with a significant
contribution from the health authority.
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Conclusions

Although it is still far too early to claim that community agriculture is a feasible option
for Sandwell, much progress has been made in laying the foundations for achieving the
objectives set out by the SRP in its original brief to the consultancy team.

Experience has so far suggested that community agriculture can make an
important contribution to understanding that environmental regeneration is the key to
improving the local economy and the health of Sandwell's population (Middleton 1990).
But community agriculture is not an alternative to tackling the structural causes of
poverty and poor health. Effective intervention in the government, public, and private-
public spheres will be essential. Of course, benefit levels must rise. We have tried
exhorting people to eat more healthily and found that it's actually more complicated
than that. Poor families are eating high-fat diets as a matter of basic survival. They don't
have enough money, or they don't have access to good fresh food in large enough
quantities. Some redistribution of resources must occur (Middleton 1996).

However, if agriculture by and for the community is integrated with existing
initiatives within the local authority and community in Sandwell, it may contribute to
an emerging development model for local food production, processing, distribution,
consumption, and disposal, as well as delivering a range of health, social, educational,
environmental, community-development, and economic benefits in a postindustrial,
urban society.

As Peter Kropotkin remarked in 1899, the obstacles to the success of an
endeavour such as community agriculture in Sandwell are not the imperfection of the
agricultural art, the infertility of the soil, or the poor climate but our institutions, inher-
itances, and survivals from the past — the ghosts that oppress us. Sandwell's economic,
health, and social problems are firmly rooted in its industrial past, in the forces and rela-
tions of production that have shaped its landscape and society. Sandwell's being the
"garden of England" is, indeed, a bit far-fetched, but it is clearly not impossible if
Sandwell receives strategic support to increase the food it can supply to itself through
community agriculture. Progress on this path can make a positive contribution to sus-
tainable development in cities.
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Developing an Integrated,
Sustainable Urban Food System:

The Case of New Jersey,
United States

Michael W. Hamm and Monique Baron

Introduction
Establishing more localized food systems, with the aim of achieving social-justice
goals, is an important strategy for developing sustainable urban food systems. As indi-
viduals and organizations throughout the world try to develop such food systems, it is
useful to consider their context and philosophical background. This paper briefly
describes the global context, the precepts for action, the components of such a system,
and a case study.

Global context
Globally, a number of environmental reasons support food production in closer prox-
imity to the consumer. Also, patterns throughout the world suggest the need for regions
to locally maintain and enhance their food-production capacities. The world is con-
fronting the likely prospect of major food-related crises in the next 20 years. In addition,
competition in the world food market will increase as developing countries increase
their industrial base and developed countries experience a decline in farmland and in
the number of farmers. Many developing countries, such as China, are undergoing var-
ious degrees of industrialization. The arable land base declines as it is used for indus-
trial sites and housing and infrastructure, as well as increased meat production. Given
China's projected population growth for the next 25 years, it may have to import more
grain than all the world exported in 1990 (Brown 1995).

Developed countries have experienced a decline in the farming base. For
example, Japan produces about 47% of its calories and imports the rest. In 1960, Japan
had about 11.75 million farms, and in 1992, this number had decreased to 3.13 million.
By 2000, one-third of Japanese farmers will be older than 65 (Mikishi Okada Associa-
tion, personal communication, 1996'). Water is becoming increasingly scarce. A num-
ber of countries throughout the world experience water shortages, with 26 classified as
water scarce (Nicholas 1994). Significant increases in urban agriculture might temper
food instability (UNDP 1996), but the potential for increased global food insecurity
implies that states, regions, and nations should maximize their local food production as
a general strategy for stabilizing world food resources.

1 Mikishi Okada Association, Ohito, Japan, personal communication, 1996.
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Precepts for action

Within this worldwide context, the need for sustainable urban food systems is appar-
ent. In the authors' opinion, it is necessary to develop these systems on the basis of the
following precepts:

• An exclusively local food supply would be isolating, necessitate cultural
denial, and be potentially unstable;

• Sustainable food systems will develop within the current social, political,
and economic framework;

• Development of sustainable communities with sustainable food systems
begins with the concept that people have value and that the production of
life's necessities has value; and

• People have an inherent interest in having food produced locally.

These precepts helped to form a philosophical basis for the case study.

Components of a sustainable
urban food system

To create a more localized food system, one must include several components: pro-
duction, transportation, processing, distribution, preparation, waste management, and
resource inputs. Resource inputs occur at all levels of the food system. In addition, a
sustainable food system would

• Incorporate social-justice issues into a more localized system;

• Alleviate constraints on people's access to adequate, nutritious food;

• Develop the economic capacity of local people to purchase food;

• Train people to grow, process, and distribute this food;

• Maintain adequate land to produce a high proportion of locally required
food;

• Educate people, who have been increasingly removed from food produc-
tion, to participate in, and respect, its generation; and

• Integrate environmental stewardship into this process.

These components define a broad framework for examining approaches to creating
food security, encompassing the entire food system — from field to fork.

Case study

A number of groups and individuals are creating food systems that are more respon-
sive to social and cultural concerns and more connected to the local area than is usu-
ally the case. We attempted to incorporate the ideas outlined above in our work in New
Jersey, United States — a state with 7.8 million people on 7 800 square miles of land
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(1 square mile = 2.59 km2). Since 1950 New Jersey has lost 51% of its farmland (NJDA
1995) .and is expected to lose an additional 12% over the next 20 years (ECAFE 1994).
An estimated 600 000 people or more are at risk of hunger (WWFI 1989), and 19% of
New Jersey's 567 municipalities have been classified as high-unemployment areas
(Schevtchuk, personal communication, 19972).

We estimated that to feed 100 people in New Jersey, a complete vegetarian diet
for 1 year requires about 23.5 acres of land (1 acre = 0.4 ha) (McGlinchy and Hamm
1996). This translates into 1.83 million acres for the entire population. The meat-based
diet of the typical American increases this to about 41 acres. New Jersey currently pro-
duces about 27% of the population's required vegetable servings. Producing the addi-
tional 63% would require about 115 000 additional acres planted in vegetables,
6.8 million gardens of 100 square feet (1 square foot = 929 cm2), or a balance between
the two. Large increases in community and individually owned gardens may be a way
to increase local food production. Increasing the amount of local, farm-based fruit and
vegetable production would create opportunities to develop rural-urban linkages
through pick-your-own harvesting and other initiatives (for example, farmstands).

A major question is who will grow the food. In New Jersey, the average food-
producing farmer is older than the average nonfood-producing farmer. The primary
mechanism of increasing the farming population will be to grow more farmers. This is
particularly important — as Wes Jackson said, a "greater eyes to land ratio" is needed
for ecological, sustainable agriculture (Jackson, personal communication, 19923). To
develop a strategy to tackle this issue, the Cook Student Organic Farm (CSOF) program
was created in 1993. The CSOF's primary objective was to provide interested college
students with organic-farming experience within the larger framework of their acade-
mic programs. The CSOF also provides an avenue for students to develop an under-
standing of urban food problems in New Jersey.

The CSOF operates on the model of community-supported agriculture (CSA).
The CSOF also devotes a large amount of the produce to the local soup kitchen and
food bank. Crops are grown on 3 acres according to the standards set by the Northeast
Organic Farming Association of New Jersey for organic certification. Proceeds from CSA
finance the operation of the farm and provide about 22 000 United States dollars (USD)
for student internships. The students have academic majors ranging from English liter-
ature to natural-resource management, and none were raised on a farm. They are pre-
dominantly women of urban or suburban background. Each year, several students
become interested in pursuing careers related to sustainable food production, with
some altering their original career goals. Others see themselves producing their own
food as part of their livelihood. The coupling of this experience with several courses at
college allows a cadre of students to explore options in food production. With addi-
tional strategies to expand hands-on training, create land access, and develop financial
resources, a program like the CSOF might be used to increase the farming population.

Another consideration is the production of food for emergency assistance. As
the national and international food companies decrease waste and unwanted produc-
tion, food banks in New Jersey have experienced a decline in food donations. Ideally,
food banks would be unnecessary; however, they are unlikely to be abandoned in the
near future. Community farms financed for the public good are potential avenues for
partially solving such supply problems at the local level. A number of programs in New

2 Kimberly Schevtchuk, Mercer Street Friends, Trenton, NJ, USA, personal communication, 1997.
3 Wes Jackson, The Land Institute, Salina, KS, USA, personal communication, 1992.
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Jersey are oriented to expanding urban gardening as a way to increase and sustain local
food production. However, urban production should not be oversold as a panacea for
declining social programs.

Production is only one component. Marketing to bring the farmers' produce to
the urban population would also be essential. Farmers' markets or community-run
farmers' markets (in which local residents run a farmstand, selling several farmers'
goods) are vehicles to improve the economic sustainability of local fresh food while
increasing urban access to it. Community-run farmers' markets are also a mechanism
for seasonal job creation.

For these reasons, we established the New Jersey Urban Ecology Program
(NJUEP). In 1993, NJUEP established three community gardening and nutrition projects.
Through the summer of 1993, it became obvious that programs specifically targeted to
youth were necessary and desirable. Therefore, in 1994, we developed the Youth Farm-
stand Project to provide at-risk youth with job training through the experience of own-
ing and operating a retail farmstand business. Program objectives included

• Bridging the gap between rural and urban communities by creating city
markets for farm produce and racial understanding and economic partner-
ship between these diverse communities;

• Helping high-school students by giving them hands-on job training and
education to improve their future employment opportunities; and

• Establishing a long-term, local source of fresh, affordable, and nutritious
food for the community.

The NJUEP was initiated in New Brunswick, New Jersey, and it subsequently
coordinated the development of youth farmstand projects in seven New Jersey cities
during 1997. Students were trained to establish and manage several farmstands in their
local communities, to purchase wholesale fruits and vegetables from local farmers, and
to retail this fresh produce at affordable prices.

New Jersey has a 5-month growing season and therefore a substantial need for
food preservation. Food can be preserved in local, community-run, small-scale pro-
cessing ventures. These would have the effect of increasing markets for farmers, creat-
ing jobs in the local area, and preparing food products for off-season use. Creating
small-scale, microenterprises of this sort in urban areas would stimulate food produc-
tion in outlying farm belts by providing an opportunity for farmers to increase the eco-
nomic sustainability of their operations; at the same time, it would provide jobs for
urban residents. Such entrepreneurial activities, which are prerequisites for sustainable
food systems, must be developed in a way that ensures that economic multiplier effects
occur within the community.

Sustainable, urban food systems inherently enhance local ecosystems and
come with a guarantee that all residents have the opportunity to benefit from them.
However, many urban youth are denied access to educational or practical experience
in growing food, as well as being denied an appreciation of local ecosystems. It is par-
ticularly important that educational programs enhance career opportunities in sustain-
able food systems and provide an understanding of the local ecology. The NJUEP has
worked to develop such programs, including the Children's Gardening and Environ-
mental Education Program (CGEEP) and the School Yard Ecology Program (SYEP).
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The CGEEP establishes safe, structured, and supervised gardens for urban
youngsters aged 5-12 years. The CGEEP provides other advantages:

• The children develop their gardening skills, creative-arts abilities, cultural
awareness, and a knowledge of ecological concepts and nutritional
information;

• The program provides an avenue for these youngsters to develop an under-
standing of the biosphere within the framework of New Jersey's natural and
cultural history; and

• It improves literacy-and-communication, problem-solving, and social
skills.

The interdisciplinary educational curriculum of this hands-on program encompasses
horticulture, ecology, nutrition, language arts, crafts, and heritage storytelling. Garden-
ing makes children develop a positive relationship to the natural world. The children
use traditional planting systems to grow a diversity of fruits and vegetables and cultur-
ally significant crops. Examples of the latter that are easily grown in a children's garden
include sweet potato and collard greens (traditional Southern foods) and corn, beans,
and squash (Native American foods). The children create a garden beneficial to insects
and butterflies and also leave a natural space uncultivated to encourage wildlife and to
beautify the area.

SYEP integrates the themes of food, ecology, and the community and
enhances learning for students through a diversity of educational approaches. This pro-
gram has extensive benefits for children, school faculty, and the nearby communities:

• Schools and their grounds provide abundant opportunities for experiential
learning, community building, and environmental rehabilitation;

• Students are actively involved in school site inventories and detailed habi-
tat studies; and

• Learned skills are applied through the creation of an outdoor classroom.

The program establishes a living example of a developing ecosystem for experiential
education.

These and other initiatives link up the themes of urban economic develop-
ment, rural-urban connections, hands-on education, and environmental stewardship.

Conclusions

If food security means access to nutritious, affordable, safe, adequate, and culturally
acceptable food on a daily basis and is to be a right, rather than a privilege, for our-
selves and for future generations, then the broadest cross-section of our communities
must meaningfully participate in efforts to ensure it. This creates beneficial relation-
ships and opportunities for all members of the community, through improved health,
social relations, education, and quality of life, and ensures collaboration among the
widest range of people, institutions, and organizations.
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Public Policy and the
Transition to Locally Based

Food Networks

Ellie Perkins

Introduction
Locally based food production and distribution systems are important for a number of
reasons: they reduce fossil-fuel use in food trade and transportation, undercut mono-
cultures and increase biodiversity, promote organic agriculture by keeping the side
effects of food production close to home, protect and create jobs in agriculture and food
processing, and encourage cultural variation based on local food preferences and eco-
logical differences. Locally based food networks are a vital and fundamental part of any
local economy.

This paper explores the topic of food networks from a local-economy point of
view and provides some examples of institutions and policies that foster them.

Food and local economies

A local economy essentially supplies the basic needs of a local community — so it is
appropriate to begin by discussing food. Besides being physiologically vital, food pro-
vides a down-to-earth way of measuring the localness of an economy: the extent to
which people eat local food shows the degree of their economy's dependence on dis-
tant markets. A recent study in Germany found that the ingredients of a container of
yogurt (including the milk, the strawberries, and the cardboard and ink for the con-
tainer) moved more than 11 000 km before reaching the consumer but could easily
have been produced within 80 km of the consumer (Norberg-Hodge 1994). Because all
this transport depends on fossil fuel, which is in limited supply, rising transport prices
will make food production and distribution systems more locally focused in years to
come. And this is closely tied to other social and economic changes that reinforce and
echo each other.

The farmland around Toronto in Southern Ontario, Canada, is some of the
richest in the country, yet a large proportion of the food consumed in Toronto is now
imported from other countries. A century ago, nearly all of the food in Toronto was pro-
duced close to or in the city. This is reassuring — it means that the Toronto area still
has great potential to be self-sufficient in food. It also points to the importance of pre-
serving Toronto's cushion of food autonomy by protecting farmland reserves near the
city and encouraging food production within the urban area itself. If Toronto devoted
its green spaces, backyards, and rooftop gardens to food production, it would be able
to supply even more of its food needs (see Guberman 1995).
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What other changes does this way of looking at food supply entail? Small-
scale food-processing and -preserving plants would arise to meet local demand. These
would have space to use in abandoned industrial buildings and would create a number
of seasonal and some year-round jobs. Greenhouses would be built to stretch the local
growing season, along with indoor production facilities for winter produce like mush-
rooms, endive, bean sprouts, and other vegetables. People would consume more in-
season produce in summer and more root vegetables and storable produce in winter.
Dairy and poultry decentralization would also shorten the distances between producer
and consumer. Individual households might need to spend more time on food produc-
tion, processing, and preparation, or this could be done communally. These food-
related changes would create jobs for people with the needed skills, from canning to
baking to child care. This sort of small-scale job creation, using locally available raw
materials, requires relatively little outside capital or start-up expertise, beyond the
interpersonal and specific job skills involved. But people would need to learn and trans-
mit these job skills, which again would also happen locally.

Locally produced vegetables, poultry and dairy products, and processed foods
like bread, tomato sauce, pickles, salad dressing, baked goods, and margarine might
cost up to twice their mass-production prices if produced in Canada's climate in smaller
plants, employing local people at fair wages. But the cost of fossil fuel needed to trans-
port food from far-away fields is increasing food prices in any case, as are the costs
(including environmental remediation costs) of fertilizers and machines in high-tech
agricultural production. As fuel prices rise, a largely local food system begins to look
like a competitive alternative. Food costs might increase as a proportion of people's
total expenditure. But local food production would also employ more people, which
would have many positive multiplier effects for the whole community. With a "green"
local food-production system, the community would probably also have fewer health-
care and environmental costs to pay.

A locally focused food-supply system is already growing in Toronto and in
many other cities around the world (Guberman 1995). It includes alternative new
approaches to food distribution via organizations like FoodShare, as well as several
programs for community-shared agriculture (COMSA) and food-producing rooftop gar-
dens. COMSA allows farmers to link up with nearby consumers at the beginning of the
growing season. Farmers get the financial support they need at planting time, con-
sumers get an assured source of good-quality food, and production-related risks are
shared between them. At least five COMSA farms are now operating in the Toronto
area. Rooftop gardens can mean much more than an urban food supply — they improve
the appearance of buildings and help to insulate them, absorb carbon dioxide and other
pollutants, and reduce stormwater runoff, among other benefits. They also provide
opportunities for education in the design and lifestyle changes needed to create more
locally focused economies.

Public policy, local economies,
and food systems

I believe it is easier for local economies to grow when all people have access to a guar-
anteed basic income, health care, child care, and education. This allows people, even if
they cannot find paid employment, to devote themselves to alternative forms of
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economic activity, with a safety net in case of illness or change in life circumstances.
This is clearly a government policy issue.

But locally based economies and food systems are too important to be left to
governments, and the public-policy process has too many loopholes and opportunities
for co-optation by moneyed interests to inspire local activists with much confidence
(Roberts and Brandum 1995). Governments have been known to interfere with and
quash creative, progressive grass-roots movements, sometimes purposefully and
sometimes via stifling rules and bureaucracies. However, public processes and public
money can at times provide very useful support for grass-roots economic initiatives.

Many authors emphasize the importance of change starting from the grass
roots, beginning at the local level, to build more ecological production processes and
undermine globalization. Their emphases vary, but some give specific examples of how
this process has already begun. Norberg-Hodge (1994) mentions

• Local-skills exchanges;

• COMSA and local-enterprise trading systems;

• Credit unions and informal credit groups;

• Urban gardens;

• Child-care and other cooperatives;

• Environmental housing-improvement programs; and

• Local enterprises that transform local resources into goods and services for
local people.

For Morrison (1995), the steps involved in building an ecological democracy include

• Democratizing finance, through credit unions and community-based banks;

• Building community economies and, especially, local production and distri-
bution cooperatives of all types;

• Instituting new ways of valuing and accounting for environmental goods
and services;

• Creating a social wage, which would provide some income for all;

• Pursuing disarmament and demilitarization;

• Developing an industrial ecology;

• Dematerializing production; and

• Developing a solar economy.

Efforts in Toronto include

• The Community Economic Development Secretariat, established and run
by the Ontario government from 1992 to 1995;

• The Green Communities program (started by the Ontario Ministry of
Environment and Energy in 1994), which initiated self-sufficient energy-
efficiency housing-retrofit systems in several Ontario communities;



Local food systems W 63

• The Healthy House in Toronto, constructed using funds largely from the
Canada Mortgage and Housing Corporation (a federal institution); and

• The Boyne River Natural Science School outside Orangeville, Ontario,
where schoolchildren from downtown Toronto study ecology and environ-
mentally aware design.

These initiatives, both institutions and facilities, have served as pilot projects and
demonstrated both the potential and the pitfalls of such undertakings. This is useful in
showing the way for future nongovernmental endeavours along the same lines.

Conclusions

Although examples can be found in Toronto and other places of progressive public pol-
icy relating to local economies and food networks, it is important not to overstate the
potential of such policy in this context. No substitute can be found for the creativity and
hard work of local people — usually volunteers — striving to build a better and more
ecologically sustainable food system in their local economy. Somehow, often against
high odds, this continues to happen, and the local communities deserve the credit.
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Urban Agriculture in
the Seasonal Tropics:

The Case of Lusaka, Zambia

A.W. Drescher

Introduction
During 1992 and 1993, a research project on home gardening and urban agriculture
was carried out in Zambia's capital, Lusaka, in peri-urban areas of Lusaka, and in rural
areas of Zambia and Zimbabwe. The so-called household-garden survey concentrated
on household gardens as an important part of the land-use system that seems to con-
tribute significantly to household food security. The survey also focused on staple-food
production in the city. The main objective of the household-garden survey was to clar-
ify the role of household gardens for household food security in Zambia. In detail, the
objectives were

• To determine the role of household gardens for urban households;

• To determine the contribution of the outputs of gardens to household diets
and budgets;

• To draw up an inventory of the main problems encountered in preserving
household gardens; and

• To find out why certain households are and others are not able to garden.

Urban development of Lusaka
Like many other cities in the developing world, Lusaka is growing fast. It had a popu-
lation of 1.192 million in 1991 (CSO 1992). Since 1980 the population of Lusaka has
nearly doubled. The growth rate between 1980 and 1990 was 6.1%, and the population
density was 2 728 people/km2 (CSO 1990). Figure 1 shows the development of the pop-
ulation of Lusaka since 1950.

As Figure 1 indicates, Lusaka's future need for food will be much higher. Dur-
ing the same period, the built-up area will increase and agricultural land will further
decrease (Schlyter 1991; Drescher 1998). No township in the Western world would be
able to handle growth rates of 70 000 persons/year and provide housing, education,
and infrastructure. How will it be possible in the developing world? Only recently were
first steps taken in Lusaka to stimulate interest in urban agriculture.

NB: This paper is based on field research for the African Homegarden Project carried out in 1992
and 1993 in Zambia and Zimbabwe. The research project was partly supported by the Food and Agriculture
Organization of the United Nations' Early Warning Project and the Zambian Central Statistical Office.
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Figure 1. Population development in Lusaka, Zambia, 1950-92.
Source: CSO(1990, 1992).

Current nutritional status
of Zambia's population

Among all the countries in southern Africa, Zambia shows the highest rates of malnu-
trition. Survey data indicate a higher prevalence of underweight individuals and stunted
growth in the rural areas, both indicators of chronic malnutrition. However, wasting is
significantly more prevalent in the urban areas, indicating current poor nutritional sta-
tus (NFNC 1993a, b).

Protein-energy malnutrition is the most important of Zambia's major health
problems, with impacts on morbidity and mortality and other long-term consequences.
Iron deficiency (anemia) is also a serious health problem, as is vitamin-A deficiency
(FAO 1993). Vegetables from household gardens and mixed cropping in the fields can
contribute to nutrition, especially through vitamin-A content and microelements. In
many cases, indigenous vegetables, gathered wild or grown, are more nutritious than
foreign exotic plants (Table 1).

Where does Lusaka get its vegetables?

Agricultural activities in townships (gardening and rainy-season cropping) provide a
source of vegetables of the traditional type, such as the very widely distributed
Amamnthus spp. In 1989, a group of researchers carried out a survey of the vegetable
supply of urban townships in Zambia (Ogle et al. 1990). They found that nearly 50% of
the respondents practiced vegetable gardening (Table 2), mostly in the dry season.

The household-garden survey, carried out in 1992/93, showed that nearly 40%
of the respondents in Lusaka still gathered wild vegetables for additional food or
income (Figure 2). All of these families have gardens to augment their gathering activ-
ities. Urban households are more vulnerable during food shortages because they are
unable to compensate for this through gathering. Plant resources have vanished around
the urban centres.
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Table 1. Nutritional value of some widely grown or gathered vegetables, Zambia.

Food

Brassica oleracea
var. cap/fata (cabbage)3

Amaranthus spp. (cooked)

Manihot escu/enfa
(cassava: dried leaves)

Ipomoea batatas
(sweet potato: raw leaves)

Curcubita pepo
(marrow: leaves)3

Adansonia digitata
(bao-bab; dried leaves)

Beta vulgaris var. c/c/a
(Swiss chard)a

Lycopersicon lycopersicum
(tomato)

Moisture
(%)

93.0

84.5

27.4

83.0

89.0

11.8

92.0

93.0

Protein
(g)

1.6

4.0

32.5

4.6

4.0

12.3

2.0

1.0

Fat
(g)

0.3

0.9

1.5

0.2

0.2

3.1

0.2

0.2

Ca
(mg)

55.0

506.0

313.0

158.0

477.0

2.2

132.0

10.0

Iron
(mg)

0.8

1.7

8.0

6.2

0.8

24.0

0.7

0.6

B-carotene
equivalent

(Mg)

280.0

ND

ND

5.9

3.6

9.7

600.0

450.0

Vitamin C
(mg)

46.0

ND

ND

70.0

80.0

tr.

50.0

26.0

Source: FAO (1990), except as noted below.
Note: ND, no data; tr., trace.
3 Data from Tindall (1992).

Table 2. Main source(s) of vegetables in urban areas,
Zambia, 1989.

Respondents (%)a

Source Lusaka Kabwe Ndola

Council market
Street vendor
Own garden
Bush

79 95
62 69
49 50

5 24

70
57
50
12

Source: Ogle et al. (1990).
a Number of households: Lusaka, 82; Kabwe, 42; Ndola, 58.

Figure 2. Gathering wild vegetables and wild fruits in urban, peri-urban,
and rural areas, Zambia (n = 85 owners of household gardens).

Source: household-garden survey, 1992/93.
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Urban agriculture in Lusaka
in the 1980s and 1990s

In Lusaka, as in many other tropical urban centres, gardening and agriculture receive
little support from the local authorities. In fact, the city councils often prohibit these
activities. Even in the drought year of 1992, with the extreme shortage of food, Lusaka
City Council suppressed urban agriculture, forcing the people to slash down maize.

People practice four types of agriculture in Lusaka: gardening for food, semi-
commercial and commercial gardening, and rainy-season agriculture. Rainy-season
agriculture is only practiced between the end of October and mid-May. Gardening is a
permanent activity, but only with a permanent water source (natural wetlands, rivers,
small dams). Sanyal (1985) carried out a survey of agricultural activities in Lusaka in
May-June 1980. His survey covered five of Lusaka's townships: Jack-Extension, Mtendere,
Kalingalinga, Matero, and Chilenje-South. He showed that an average 13% of households
practiced both rainy-season agriculture and dry-season gardening. Comparing this with
data now available, one can conclude that gardening in Lusaka has increased since 1980,
except in high-density areas, where no space is available for gardening.

The role of women in household food security deserves special attention. In
sub-Saharan Africa, women's labour is more important than that of men in all parts of
food production (Fresco 1986). Women must provide the agricultural labour needed in
every phase of the food cycle to guarantee the family's nutrition, without neglecting
their other tasks: food preparation, child care, fetching water and fuelwood, washing,
house cleaning, and looking after the small animals. In addition, women often gener-
ate more than half of the total household income (Due 1985; Fresco 1986). The litera-
ture shows, for example, that women's income has a greater impact than that of men
on the health and nutrition status of children (Maxwell 1990).

Figure 3 shows the proportion of involvement of women and men in agricul-
tural activities in the urban environment of Lusaka. When asked about their involve-
ment in agricultural activities in Lusaka, 42.6% of the 648 persons surveyed answered
"yes, we practice gardening." And nearly 30% practice irrigation or watering in the dry
season, which means gardening. Nearly 50% of the women but only 35% of the men are
involved in agriculture. As Figure 3 shows, differences among the townships of Lusaka
are significant. In all townships, women are more involved in agriculture and garden-
ing than men. Involvement in agriculture means both dry-season gardening and rainy-
season agriculture. The differences between dry-season gardening activities and
rainy-season agriculture become obvious when one compares Figures 3 and 4. In total,
only 31.6% of women and 24.3% of men practice gardening. Whereas in Chilenje and
Matero, nearly 50% of the women practice gardening, their involvement in other town-
ships like Matero, George, and Chawama is only about 25%.

Rainy-season agriculture in Lusaka

Jaeger and Huckabay (1986) found medium-sized rainy-season plots of 300 m3 in the
urban area of Lusaka. The field survey carried out in 1992/93 showed that the average
size had increased significantly to 423 m3 (n = 46) (Table 3). The need to compensate
for the deteriorating economic situation since 1980 might be one reason for the
increase in cultivated area. The limited land resources are fully used during the rainy
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Figure 3. Involvement of women and men in agriculture in the townships of Lusaka, Zambia.
Source: household-garden survey, 1992/93.

Figure 4. Involvement of women and men in gardening in the townships of Lusaka, Zambia.
Source: household-garden survey, 1992/93.

season. Public property, such as the university campus, areas around hospitals, and
road strips, is used illegally for agricultural purposes.

Intercropping systems have up to four types of crop. The combination maize,
beans, and pumpkin was most frequently observed. Sweet potatoes are cultivated
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Table 3. Size of rainy-season plots in
central Lusaka, Zambia, 1992/93.

Average plot size
Location (m2)

Kalingalinga-Fridays Corner 571
Kalingalinga-Old City Airport 475
Great East Road, "Chainama Hill" 666
Great East Road, "Chainama Hills Hospital" 273
Ibex Hill 231
Great East Road Campus, "Dambo" 321

Source: field survey, 1992/93.

Table 4. Rainy season crops recorded in
central Lusaka, Zambia, 1992/93.

Maize Beans
Pumpkins Sweet potatoes
Bananas Okra
Tomatoes Cucumbers
Groundnuts Cassava

Source: field survey, 1992/93.

separately, on ridges. It seems that sweet potato is becoming an increasingly important
crop, probably as a substitute for other staples. The household garden plays an impor-
tant role as a dry-season nursery for sweet potatoes. Sweet potatoes were planted in
nearly all the gardens observed. Ten types of crop were recorded for the 1992/93 rainy
season: maize, pumpkins, bananas, tomatoes, groundnuts, beans, sweet potatoes,
okra, cucumbers, and cassava (Table 4).

According to Sanyal (1985), urban rainy-season agriculture is practiced in
Lusaka mostly by people with the lowest per capita income. But this part of the popu-
lation shows the lowest percentage of involvement in gardening (according to the
1992/93 survey). This shows once again that the poorest part of the population lives in
high-density housing areas, where no space is available for gardening. Other factors
that prevent gardening are

• Unreliable water supply in the townships;

• Plant pests and diseases;

• Human diseases and family problems;

• Lack of time; and

• Lack of human labour.

Understanding urban agriculture —
the household-gardening model
The household-gardening model (Figure 5) helps to explain at least some of the factors
that influence gardening. The household itself is in the centre of the model. Internal and
external factors (for example, labour availability, access or entitlement to resources,
education, occupation) determine the vulnerability of the household.
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Figure 5. Household-gardening model.
Source: developed by A.W. Drescher and f. Bos (Bos 1994),

stimulated by Hardon-Baars (1990), greatly altered and revised.



74 w For hunger-proof cities

Undefined land tenureship and the illegality of some of the townships explain
the lack of available resources such as land and water. This is a constraint on agricul-
ture, shown by Jaeger and Huckabay (1986). Eventually, agriculture will be limited by
the expansion of official and unofficial residential land use and commercial activities in
the peri-urban areas. Schultz (1979) pointed out that the ring of cultivation around the
central urban zone of Lusaka is likely to be pushed outward by this process of
urbanization.

Analyzing the strategies and resources of households can provide more infor-
mation about their vulnerability. For example, a household's access to assets is often a
good determinant of its vulnerability (Chambers 1989). Kanyama is an example of lim-
ited access to basic resources like land and water. This township is one of the most
densely populated residential areas of Lusaka. It was originally designated a
medium-low-cost area (Jaeger and Huckabay 1986) but without outdoor space and
water for gardening and, as a result of rock outcrops, very limited land resources for
rainy-season agriculture. This case also shows how the poorest of the poor can be
without the means to meet their basic needs, such as through gardening, because of
limited resources. Household gardening, as a coping strategy for survival, cannot be
practiced in Kanyama, even given the needed tools, money, and seeds. Vulnerability
increases with limitations on land and water resources.

Diversity of food and income resources (cash and kind, farm and nonfarm) is
one of the main buffers against vulnerability in agrarian environments. This is also true
of urban environments with poor economic development and little diversity. Household
gardening creates a buffer for households in three ways: it generates income, saves
resources, and creates a food supply. It is vital, therefore, to any understanding of
household coping and survival strategies and, ultimately, to the effective design of
food-security strategies to thoroughly understand the relative importance of different
income sources, their seasonal fluctuation, sustainability, etc., and the responses of
individuals and households to these characteristics (Maxwell 1990).

Conclusions: recommendations for future
action and development strategies
The findings of the research project showed that the basis for urban agriculture is the
availability of resources. The potential for development of the urban-agricultural sector
is great. The formal economic sector in urban centres of developing countries is mostly
underdeveloped. Consequently, it does not provide adequate income for the urban pop-
ulation. Urban agriculture can act as an alternative income-generating activity and as
a buffer for household food security. Policymakers should therefore consider the fol-
lowing recommendations:

1. Strengthen rural development.

2. Use a self-help approach to resource management.

3. Decentralize.

4. Conduct appropriate town planning.

5. Improve the water supply in urban townships.
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6. Support urban composting and waste management.

7. Support programs for urban agriculture and gardening.

8. Provide support for, and research on, indigenous vegetables and crops.

9. Extend services for urban smallholders.

10. Strengthen the role of women.

11. Provide support for existing gardens and other agricultural land uses, like
animal husbandry and rainy-season cropping.

12. Provide research on and extension services for the sustainable use of wild
food resources.
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The Contribution of Urban Agriculture
to Gardeners, Their Households,
and Surrounding Communities:

The Case of Havana, Cuba

Angela Moskow

Introduction

Urban agriculture is actively promoted in Havana, Cuba, to address the acute food-
scarcity problems of the Special Period in Peacetime, which developed since 1989 as
Soviet aid and trade were drastically curtailed. During the period of 1989-92, average
daily per capita calorie consumption dropped an estimated 20%, and average daily per
capita protein consumption dropped 27% (Torres 1996). A severe storm that destroyed
much of the country's sugar crop in 1993, along with the tightening of United States'
blockade in the early 1990s, further exacerbated these conditions (Deere et al. 1994).

In response to these conditions, the Cuban Ministry of Agriculture (MOA)
began promoting urban food production in 1991. A number of urban agricultural activ-
ities have been under way. An important component of the government's program are
gardens grown to provide for the gardeners' own needs. These gardens are cultivated
on either private or state land. The gardeners can use state land at no cost. Havana has,
according to an estimate, more than 26 000 such gardens (Paez Medina, interview,
1995').

Research was conducted in Havana to trace the contributions of the gardens
to the nutritional intake of the gardeners' households and the gardeners' sense of con-
trol of their lives and to determine the effects of these gardens on the surrounding com-
munities. Much of the literature on urban agriculture focuses on food security, without
much discussion of its aesthetic and therapeutic effects. The findings presented below
may warrant a broader focus.

In-depth interviews were conducted with 42 gardeners during the period of
July to September 1995. Nine of Havana's neighbourhoods were selected for the study.
They represented a range of gardening conditions, from neighbourhoods with highly
organized gardening efforts to areas known to have problems with their gardening pro-
grams. The researcher divided the neighbourhoods into three categories, based on the
level of coordination between the gardeners and the MOA. Neighbourhoods in the first
category lacked direct support from MOA. Neighbourhood activists were encouraging

NB: This research was conducted with funding from the Oberlin College Alumni Fund's Henry J.
Haskell Fellowship, the Jastro-Shields Graduate Research Scholarship Fund, and the International Agricultural
Development Graduate Group. Interviews were conducted by the author and Ana Himeley, who provided trans-
lation assistance and background information in conducting and transcribing the audiotaped interviews.

1 Egidio Paez Medina, MOA, interview in Havana, Cuba, 1995.
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and helped coordinate gardening activities, but they lacked assistance and coordina-
tion from MOA. The neighbourhoods of Los Angeles, Zayas, Pogolotti, and Alturas de
Belem were assigned to this category. In the second category were neighbourhoods
where gardening activities had just started to receive coordinated assistance from MOA
or where MOA extension workers had been somewhat active, but not in a well-
orchestrated fashion. The neighbourhood of Alamar was assigned to this category. The
third category contained neighbourhoods where MOA activities were well developed.
This included the neighbourhoods of Playa, Santa Fe, Diezmero, and La Lisa. Every
interview was arranged by an individual involved in gardening promotion, usually one
of the MOA's extension workers. No attempt was made to randomize the sample, as the
logistical challenge of simply arranging the interviews precluded such a step.

At the time of the study, the MOA was hiring and training agricultural-
extension staff to work at the community level in Havana. The MOA was hiring
67 workers to develop agricultural productivity with various types of urban agriculture.
Additionally, every municipality in Havana had a staff member to oversee the extension
activities. The extension workers helped gardeners to obtain land, encouraged the gar-
deners to form clubs, answered technical questions about gardening, acquainted the
gardeners with available resources, and reported to the MOA. The MOA also worked
with a number of Cuban and foreign organizations to coordinate training for gardeners
and extension workers and provide materials to the gardeners, such as tools and hoses
(Paez Medina, interview, 19952).

This paper presents the results of the study on what nutritional benefits accrued
to the gardeners and their households, what psychological benefits accrued to the gar-
deners, and the contributions of the gardens to their surrounding neighbourhoods.

Study findings

Characteristics of the gardeners

The average age of people for the study sample was 58 years; the age range was 28-
80 years. Twenty-eight of the gardeners (67%) reported that they had learned to garden
from relatives when they were growing up in the countryside. Eighteen gardeners (43%)
indicated that the garden was their first direct experience with horticulture, although
some had acquired gardening skills by observing others.

Thirty-eight (91%) of the gardeners were men, and 4 (9%) were women. The
agricultural background of many of these men was presumably a factor in the high level
of male participation in gardening. Additionally, a Cuban study found that women's
household responsibilities in the Special Period in Peacetime allowed little or no time
for gardening (Cruz 1997).

Characteristics of the gardens

Most (26) of the gardeners' parcels were individual gardens, although the largest gar-
den in the study included 72 gardeners on 53 parcels. Garden sizes ranged from 18 to
40 000 m2. Usually, more than one gardener tended the larger plots.

hEgidio paez Medina, MOA, interview in Havana, Cuba, 1995.
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Half (21) of the gardeners had plots adjacent to their homes. Additionally, five
gardeners (12%) with distant plots cultivated a second, smaller plot adjacent to their
homes. The longest distance a study participant had to travel to his or her garden was
1 km. However, another researcher spoke with gardeners who lived in neighbourhoods
that had very little available land. They had to travel across town to reach their plots
(Chaplowe 1996).

Thirty-four gardeners (81%) used their land through a system of usufructo
gratutito (free usufruct); the other 8 owned the land they cultivated. Having the right to
usufructo gratutito allows the gardeners free use of state land for the rest of their lives
(Paez Medina, interview, 19953).

Gardeners chose the crops they grew, constrained only by growing conditions
and seed availability. Plantains were the most popular crop, cultivated by 98% (41) of
the gardeners, who grew both fruit and viand types of plantain. Other popular crops
were cassava, peppers, squash, and yams. Sixty percent of the gardeners (25) raised
animals, including chickens, pigs, goats, ducks, rabbits, geese, guanacos (similar to
llamas), and turkeys.

Food and economic security

The production of plant and animal products was found to significantly increase the
quantity and quality of the food available to gardeners' households. An average
5.83 people ate in the gardeners' households, and 9.52 people in their extended fami-
lies received food from their gardens. If this pattern is true throughout Havana, then
more than 1 of every 10 people in the city received some food from these gardens. How-
ever, as the sample was not random, no generalizations can be made.

The gardens also had a profound impact on household budgets: they reduced
weekly food bills, and gardeners could earn money selling their garden products. Forty
one gardeners (98%) indicated that they saved 10-250 CUP per week with their gardens,
with the average at 50 CUP/week (in 1998, 20 Cuban pesos [CUP] = 1 United States dol-
lar [USD]4). This is a striking figure, as the average household salary reported by the gar-
deners was 125 CUP/week. Thus, the average savings from the garden was 40% of the
average household salary.

Control

A number of themes emerged from the study related to the gardens' role in enhancing
the gardeners' sense of control of their lives. Many gardeners spoke about the ways the
gardens increased their self-sufficiency, in terms of both household food needs and a
direct sense of greater control of one's life.

Produce from the garden represented 5-100% of the households' fruit, veg-
etable, and viand intake. On average, the garden provided 60% of the households' pro-
duce needs. Gardeners from households in which the percentage was lower than this
average gave a lower rating than others to the Likert-scale5 question "I feel more in
control of my life now that I am gardening." Further, a chi-square analysis found a

3 Egidio Paez Medina, MOA, interview in Havana, Cuba, 1995.
4 Cuban pesos are not normally sold outside Cuba. The rate for Cubans is 20 CUP per USD; that for

foreigners is 1 CUP per USD,
5 "Likert scaling is a measurement technique based on the use of standardized response categories"

(Babbie 1995).
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statistically significant relationship between responses to this and the Likert-scale ques-
tion "Gardening increases the amount of food available to my family." A sense of
increased control was also associated with the belief that the garden enhanced the
family's nutrition. Lastly, awareness of information sources for gardeners was related
to a greater sense of control. Thus, the findings indicated that both the ability of the gar-
deners to meet household food needs and their success in doing so were linked to their
feelings of being in control of their lives.

The gardeners also considered their gardens entertaining and aesthetically
appealing environments. Thirty-six of the gardeners elaborated on features of their gar-
dens related to stress reduction, spiritual satisfaction, entertainment, and aesthetic
value. Francis (1989) discussed Kimber's 1973 study of Puerto Rican gardeners, which
found that "gardens ... represent social territories in which persons define their own
places and express their self images." The most powerful story about the importance of
the gardens, from this standpoint, was told by an individual with severe health prob-
lems, who was using the garden to help feed the 10 people in his very modest house-
hold. He was gardening where a road had been, so the soil was compacted and difficult
to work. After discussing what he grew, he spoke at length about the aesthetic aspect
of gardening and stressed its significance.

Many of the respondents indicated that gardening helped them relax. Study of
the data revealed that these respondents gave relaxation two different but interrelated
meanings. First, it meant that the gardens relieved their anxieties about meeting the
family's food needs. Second, it meant the gardens were restorative. One respondent
expressed both of these concepts: "Sometimes you have a lot of psychological pressure
and the garden is a place to relax. Also, the worry of the canasta familia [household food
supply] is less." Thus, given a measure of control of their families' physiological needs,
the gardeners were also able to control their anxiety and experience the additional
therapeutic properties of the gardens. Said one, "My nerves are better. I feel more
agreeable." Another responded to the question "Are there other reasons why you gar-
den here?" by noting "If you relax beneath a mata [grove], it restores you."

Many who had gardens next to their homes spoke of the pleasure of spending
time in the garden watching the plants. Kaplan and Kaplan (1989) discussed this notion
in The Experience of Nature: "Observing is an important form of involvement with
nature. ... Much of the pleasure that people derive from nature comes from such occa-
sions to observe." One gardener expressed this sentiment: "I came today just to watch
the garden." Another respondent noted, "Seeing the plants grow makes me feel good."
A third commented, "It's a distraction to watch the garden. At sunset it's relaxing."
Thus, the gardeners conveyed a fascination with the elements of nature in their
gardens.

Many of the older gardeners spoke of the importance of gardening to their
health and social life. Those who grew up in the countryside were using skills they had
neglected for years. They also spoke of the feeling of being useful in helping to provide
their families and communities with food, and they contrasted their gardening days
with an earlier, more idle time. One elderly gardener remarked, "You have to put love
into agriculture. It's great to be able to help the family this way." In response to the
question "Are there other reasons why you garden?", another gardener remarked, "I
have been retired for 11 years and needed a way to feel useful." A number commented
that if they had not been gardening they would be sitting in a corner drinking rum.
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The findings illustrate that the gardeners' perceptions of control were strongly
connected to their ability to meet their household needs and their success in doing so.
The findings point to a number of ways in which the gardens afforded the gardeners a
greater sense of control of their lives: gardening helped to meet food needs and helped
the gardeners relax, connect with nature, and experience solitude. Further, the study
determined that for the elderly participants, the ability to meet household needs was an
especially important benefit of the gardens.

Community enhancement

The benefits of the gardens could also be traced to the surrounding neighbourhoods.
Five types of community benefit were identified: a greater food supply, contributions to
the country, neighbourhood beautification, improved safety, and enhanced urban
ecology.

Greater food supply

The gardeners contributed and sold food to their local communities, enhancing local
food supply. Fourteen (33%) of the gardeners sold some of the food they produced.
Thirty-three gardeners (78%) donated food to the community, in some cases through
their gardening clubs. Donations were often made to schools, nursery schools, and
nursing homes. Gardeners also gave to neighbours, especially those who were not very
well off.

Contributions to the country

Some of the gardeners characterized the gardens as having the power to contribute, in
a variety of ways, to the country at large. A number of individuals spoke of gardening
as an important way of solving Cuba's problems. They indicated that their work in their
gardens was a way to help the revolution. One commented that he wanted a farm to
"help the revolution with a huge harvest." Another observed that "work is good for
health, spirit, and the revolution." Asked if gardening had been a positive experience
for him and his family, another gardener responded, "Yes, for me, for my family, for the
country." Three gardeners quoted Jose Marti, a 19th-century Cuban writer, poet, and
revolutionary, when they spoke of their work in the garden.

Neighbourhood beautification

Quite a few of the gardeners indicated that they started their gardens in abandoned lots
or trash dumps. Gardeners in one of the municipalities in the study constructed impres-
sive walls, usually about 1 m high, with the rocks removed from the once-vacant lots
that many of the gardens occupied. A number of the gardens in this area were quite
lovely and contained multiple plots.

Improved safety

The gardens also improved neighbourhood safety. A number of gardeners indicated
that before the gardens were planted lots were unsafe areas, where people had previ-
ously been afraid to walk. Two participants in the study mentioned that the area they
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gardened had previously been called the "hill of fear." It had been restored to a series
of beautiful gardens. Turning unsightly landscapes into beautiful gardens was one of
the many unintended benefits of a program designed to deal with the country's food
crisis.

Enhanced urban ecology

Gardens are a prominent feature throughout much of Havana. Although many more
gardens appear in the peripheral areas than in the city centre, food gardens are a com-
mon sight in many parts of the city. Also, farm animals, often kept close to houses as a
precaution against theft, are much more conspicuous in Havana than in many capital
cities. Thus, food production is very transparent. It is also environmentally sound
because it has few transportation and storage requirements. The gardens also bring the
multiple aesthetic and environmental benefits of increased vegetation. Further, garden-
ers who compost their food scraps and garden residue transform them into soil nutri-
ents and divert them from the waste stream.

Cuba has been heralded for its green agricultural practices, which the Cubans
developed in response to the striking drop in agricultural inputs and fuel during the
Special Period in Peacetime. Much of the success of this approach is attributable to the
country's impressive research capabilities, as well as to the commitment of many
Cuban scientists to environmentally sound farming methods (Rosset and Benjamin
1994). Also, MOA, along with many of the organizations it works with, promotes eco-
logically sound growing techniques. For example, a 1995 request for proposals for auto-
consumos (gardens for the gardeners' own needs) from the Consejo Ecumenico de Cuba
(ecumenical council of Cuba) listed as one of its objectives "fomenting organic agricul-
ture and application of ecological technologies in the processing of food."

The food gardens in the study were organic by default. Chemical inputs are not
sold on the open market in Cuba (Consejo de Administracion de la Provincia de la
Ciudad de la Habana (council for the administration of the province of the City of
Havana), interview, 19956). The gardeners showed varying levels of attachment to the
environmentally benign gardening methods they practiced. One reason for this
appeared to be the variation in their skills in managing soil fertility and insect problems.
A number of educational efforts were ongoing under MOA and other organizations.
Gardeners who knew of composting and pest-control techniques were far more enthu-
siastic about organic gardening than those who had little or no such knowledge. For
instance, when asked about soil conditions, gardeners who had been to training ses-
sions on composting techniques spoke glowingly about the importance of compost in
maintaining soil fertility. One gardener explained, "Through enriching the soil I am fos-
tering beneficial organisms." Other gardeners spoke of the hardships caused by the lack
of chemical inputs.

Ten (24%) of the gardeners used compost in their gardens. The gardeners were
not asked about the materials used in the compost, but some indicated that they used
garden and household food waste. Gardeners who lived in the vicinity of a sugar-
processing plant indicated they used sugar by-products in their compost. Twelve (29%)
of the gardeners used manure, and 13 (31%) used organic matter, including green
manure, on their gardens.

6 Consejo de Administracion de la Provincia de la Ciudad de la Habana, interview in Havana, Cuba,
1995.
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The gardeners were asked how important improving the environment was as
a reason for gardening. The average response was 3.14 on a scale of 1 (not important)
to 4 (very important). When asked this question one respondent noted, "I am aware that
the environment has to be protected." Another gardener spoke about his plans to
develop a living fence around his garden.

Discussion

Many Cubans recognize the importance of Havana's food gardens and are committed
to continuing to work with them. Thirty-nine of the gardeners (93%) indicated their
intention to continue gardening when the Special Period in Peacetime ends. Govern-
ment officials interviewed for the study indicated the government's strong support for
gardens and their intention to continue the gardening program.

The role of the Cuban government in promoting and supporting urban agri-
culture is unique from a global perspective and surely accounts for much of the success
of the program (Marsh, interview, 19967). The commitment and considerable effort of
the gardeners must also be recognized. The study found gardeners' perceptions of con-
trol were strongly connected to their ability to meet their household needs and their
success in doing so. The findings point to a number of ways the gardens gave the gar-
deners a greater sense of control of their lives, through improved household nutritional
intake and relaxation, connection with nature, and experience of solitude. The study
also traced the gardens' roles in enhancing the surrounding communities. The gardens
provided patriotic inspiration and enhanced the community's urban ecology, landscape,
and food supply. The impressive scope and achievement of Havana's gardening pro-
gram should be a inspiration to all adherents of urban agriculture.
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Agriculture in the Metropolitan
Park of Havana, Cuba

Harahi Gamez Rodriguez

An overview of current work

The Metropolitan Park of Havana (PMH) is an urban, ecological, and social project
being developed around the last 7 km of the Almendares River, the most important river
of the Cuban capital. It overlaps four of the capital's municipalities — Playa, Plaza,
Marianao, and Cerro — an area of great cultural, racial, and social diversity.

As an urban project, the PMH will have 18 attraction sites spreading over its
700 ha of land in the centre of the Havana. Whereas preexisting structures were elimi-
nated to create the other big parks in Havana — Lenin Park and the Botanical
Gardens — the PMH will retain the dense urban network of industries, military entities,
and population centres currently occupying the territory.

As an ecological park, the PMH will address the deforestation problem in the
zone, the uncontrolled social and industrial waste, and the general lack of care of the
region that threatens the area's flora and fauna and the Almendares River itself. The
development of the PMH depends on recovering and, in many cases, re-creating nat-
ural habitats, as well as developing mechanisms for these to coexist with the city and
its inhabitants. As a social project, the PMH will provide a space for a population of
nearly 9 000 inhabitants. The program takes a participatory approach: through collec-
tive planning and a reliable process of consultation the residents will have an integral
role in planning the development of the park.

The PMH is committed to integrating development, environmental recovery,
education, and participation — concepts that are frequently addressed independently in
large urban-development projects. Investment plans for the park take into account its
environmental impact and the objective of real participation.

Objectives

The objectives of the PMH are to

• Create a "green lung," with multiple functions, and improve the environ-
ment by integrating the park with the Almendares River;

• Demonstrate a sustainable and participatory approach in which problems
are converted into opportunities;

• Promote contact between the park's inhabitants and nature and elevate the
quality of the environment;

84
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• Contribute to environmental education at all levels, from the most basic to
the highest scientific level;

• Create sources of employment;

• Offer various forms of recreation and tourism;

• Raise the standard of living by improving the environment and level of cul-
tural conscience, as well as preserving and promoting historical sites;

• Promote sports activities for people in Havana as an integral part of a broad
conception of culture;

• Maintain the park's most important factories in production, such as the
brewery, the paper manufacturer, and the lumberyards, while minimizing
their environmental impacts;

• Develop an urban, holistic, ecological, and self-sufficient form of agricul-
ture; and

• Organize the park's economy to guarantee that it is self-financing and suf-
ficiently profitable.

Today the PMH has gone past the stage of analysis and is in the planning
phase; the fundamental mission, objectives, and goals have been determined, and a
process of strategic planning has been developed with community participation.

Interdisciplinary team

PMH's interdisciplinary technical team is currently being consolidated. The philosophy
of the team is that practice is the criterion of truth. Its composition will be determined
in due course as members attain a greater degree of understanding of the constraints
on the program and the feasibility of alternatives. This means approaching reality with
holistic, not sectoral, vision and ensuring that each specialist is well rounded and
knows the fundamentals of every discipline involved. The technical team has been
divided into working groups focused on different programs and different suburbs.

The agricultural program
In 1960, revolutionary legislation introduced the notion of cooperative property. How-
ever, only in 1975 did the idea gain acceptance. As a result of the cooperative move-
ment, the farmers in the area decided to form the Agriculture/Livestock Productive
Cooperative (CPA), named Vincente Perez Noa and founded on 7 May 1988.

Owing to numerous problems, this cooperative did not have a long or fruitful
life. A lack of clear delimitation of properties encumbered the productive process. From
its inception, the CPA exhibited serious organizational and functional problems as a
result of several changes in the directorship and the instability of its membership, which
had various causes, including the lack of interest in, and love for, the work and diffi-
culties in managing to do the work with good results. Economically, the cooperative
could not keep up with production plans because of the scarcity of inputs (which is not
to say that they did not exist) and because unstable and unmotivated contract workers
made up much of its work force.
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As a result of these problems, the Ministry of Agriculture (MOA) decided to dis-
solve the CPA and confer these lands on the PMH administration, which was to elabo-
rate a holistic development strategy. The principal goal was to integrate agricultural
production into the strategy of the PMH, because it was still not known what could be
done for agriculture in the park. For this reason, the technical team decided to hold two
workshops to coordinate efforts in thinking about and constructing a new agricultural
strategy — one workshop with the technicians and specialists of different institutions
and the other with the producers.

In the first workshop, the following fundamental objectives were proposed:

• To determine the prospects for an agricultural and livestock industry; and

• To come up with a coherent work strategy to develop this capacity.

Participants also emphasized that the PMH's agricultural and livestock activi-
ties should be fundamentally urban, agroecological, intensive, and sustainable. A plan
of action was elaborated, and the immediate tasks were quickly executed to maintain
continuity with this workshop and prevent certain serious problems. Incorporation of
the development criteria of the producers was also a priority.

The second step was to set up a workshop with the agricultural producers in
the area. Taking the first workshop as a base, the team elaborated three central
thematic questions to guide the discussion:

• Agricultural, livestock, and forestry production — What would be the essen-
tial characteristics of a successful agricultural and livestock scheme in the
PMH?

• Commercialization — How should commercialization be organized to
secure the mutual benefit of the producers and of the park?

• Organizational structure — How should the organs of production interact?
(What forms of association should the producers adopt?)

Both producers and experts participated at this workshop. They collectively
identified the following barriers to the development of agriculture in the area and
defined the goals of the project:

• Organizational structure — Organizational structures for agricultural
production vary in Cuba, including the CPA, Basic Units of Cooperative Pro-
duction (UBPCs), state ranches, farms, and private-land tenancy. Although
private-land tenancy exists on a small scale in the park — and thus forms
a part of the existing socioeconomic structure — private farming should not
be promoted; rather, efforts should be directed to discovering the potential
of other existing organizational structures. The UBPCs and state ranches,
on the other hand, require major extensions of land unavailable in the park.
The state ranches have a complex organizational structure, including an
administrative apparatus. The experts, the farmers, and the PMH team
agree that the best means of organization would be the progressive devel-
opment of small farms integrating cultivation, livestock production, and
reforestation. To solve problems of dispersion and the lack of personal
incentive for production, separate farms of a reduced size will be created.
Each family will get partial ownership of a plot and be in charge of
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production. Reducing the size of the farms will help to address technical
problems — such as risk — and the problems of administration and direc-
torship. The structure of small farms will also facilitate the integration of
the PMH's lands: agricultural activity will become more closely intercon-
nected with other activities of the park.

• Deterioration of the soils — One of the objectives of the PMH is to locate agri-
cultural lands in the most fertile regions and support methods to protect
and improve the quality of soil. Research is under way on this matter.

• Shortage of a clean supply of water for agriculture — The agricultural zone of
the park is part of the hydrographic region of the Almendares River, specif-
ically of the subregion of Santoyo Creek. Both of these sources of water are
contaminated. The goal is to develop reliable sources of irrigation water for
agricultural plots and for aquaculture.

• Producers' lack of training and resources — The level of technical training
among the farmers varies. Some cultivate without using effective tradi-
tional methods, and others are prevented from obtaining better results by
their limited access to resources. In general, obtaining supplies, such as
seeds, fertilizers, and tools, is problematic.

• Lack of physical protection of the agricultural area — As a result of Cuba's
economic situation, farmers' crops are often stolen, which acts as a disin-
centive to production. It is essential to guarantee farmers' earnings and
shield them from external threat by organizing an adequate system of
protection.

• Lack of mechanisms to commercialize agricultural production — At the time
of the research, the PMH had no plan for commercializing surplus agricul-
tural production in the park. Producers have commercialized their own
products through the agricultural and livestock market and in other ways.
Commercialization takes time and energy from the productive activity of
the farmers, so the farmers asked the PMH to organize this activity.

In the medium term, the agricultural program's goals are to deal with each of
these problems. The program's objectives are to achieve a better organizational struc-
ture of the agricultural area through

• The organization of small organic farms of 2-4 ha (five are planned for the
first 3 years);

• The creation of an organization or institution to provide services to farmers
in the area;

• The organization of farmers by zone; and

• Joint participation of the farmers and the PMH in planning production and
commercialization.
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The project proposal

We propose that Oxfam Canada assist the PMH team during the initial stages of the pro-
ject. This proposal combines key aspects of agricultural planning in the area with the
implementation of three specific subprojects: creation of the first integrated farm; devel-
opment of mechanisms to facilitate the participation of the farmers; and development
of an organization to provide services to the PMH's agricultural producers.

The project zone covers about 151 ha in the municipalities of Marianao and
Cerro. The proposed organic farm will be in Santa Catalina (population: 528), a suburb
of Pogolotti (population: 11 200), in the municipality of Marianao.

Although developing agriculture in a park could be seen as self-contradictory,
the PMH team proposes to develop this activity for the following reasons:

• Agriculture in urban zones would be fundamental to improving the food
security of some sectors of the capital. This fits in with a national policy of
recuperating urban spaces for agricultural cultivation to supplement the
basic food supplies of urban residents at a low cost.

• The PMH needs to organize ecological, integral, and self-sufficient agricul-
ture, integrated with the park's other activities and objectives, including
economic sustainability for the farmers, recuperation of the environment,
and the aesthetic compatibility of agriculture with other park activities.

• The park's agricultural community needs to be motivated to solve its prob-
lems, and this motivation needs to be consolidated in a voluntary and
participatory approach to agriculture. Some proposals to generate partici-
pation are to create the mechanisms for consultation and dissemination of
information about the park's projects and plan and execute a program of
environmental education and reforestation.

Specific goals

1. Organize the 53 producers of the area into four zones to facilitate the dissemination of
information, environmental education, and training — This idea emerges from farm-
ers' and producers' meetings and workshops. Such an organizational structure
would be used to develop an education program for environmental and technical
capacity-building. The participatory process would rest on the agricultural produc-
ers' already established structures of association, such as the participatory local
governments in the park. Those involved will determine the priorities of environ-
mental education in their areas.

2. Create an integral experimental farm of 4.3 ha — The proposed farm would be located
in the suburb of Finlay and Marianao, an area selected for its good soil quality.
Single crops would be rotated with multiple crops. All of its waste products that are
primary materials would be recycled to sustain the productive system. Self-
sufficiency would be the goal: both the produce consumed by the farmers and the
majority of the supplies needed by the farm's animals and crops would be produced
on the farm. This farm would be the first of five planned for the next 3 years and
would serve as a model for the organization of the rest of the land parcels.
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3. Create a centre to provide services (work supplies and assistance teams) to the
producers — In the first years, 16 workers dependent on the labour centres would
be employed by a service centre. Once the service centres disappear, the indepen-
dent farmers would become the park's focus of attention, and they would have
access to the equipment and tools that had been administered by the service centre.

4. Complete three essential studies needed to plan and organize agriculture in the park —
Three essential studies would be needed: one on wastes and the quality of the
water, one on agricultural supply and the market, and an evaluation of the organi-
zational forms of the integrated farm and service provider. In each case, the
approach would be to integrate the results and findings of the study into the plan-
ning process.

As the interdisciplinary team is new to urban agriculture, it is receptive to all
suggestions, ideas, and advice.



People at the Centre of
Urban Livestock Projects

Alison Meares

Introduction

Organizations and professionals committed to promoting environmentally sound and
economically rewarding agriculture are just beginning to understand the significance of
farming in cities for long-term sustainability of agriculture and human settlements.
People worldwide are asking these questions: How can we help urban livestock and
crop production become a force to alleviate poverty and improve human nutrition and
welfare? How can urban agriculture reach beyond beautification and environmental
improvement, particularly in North American cities, and become a vehicle for the social
and economic development of disenfranchised communities?

Heifer Project International (HPI) has for more than 50 years developed live-
stock projects in predominantly rural areas to improve the economic and social welfare
of low-income families and communities. Seeking to apply its model for development
in urban areas, it launched its first North American urban animal-agricultural initiative
in Chicago in September 1996. Working with community groups, HPI provided training
and assistance for agricultural projects in three neighbourhoods in Chicago with the
highest levels of poverty, the most food banks, and no grocery stores.

The Robert Taylor Homes is the largest public-housing project in the United
States. It covers 92 acres (37.2 ha) in Chicago's South Side and has more than 20 000
residents. Considered one of the bleakest, most violent public-housing sites in Chicago,
it is plagued by crime and poverty. Gangs control many of the 27 high-rise buildings. In
this environment, a resident-run youth group constructed a vermi- and aquaculture
system in the basement of one of the high-rises, establishing some 30 pounds (more
than 13 kg) of worms and two barrels offish. Worm castings are used in the planting
season as a soil additive in the group's small market garden or packaged for sale to
other city gardeners. Every 7 months, the participants harvest the fish for their families.
In neighbouring Cabrini Green public-housing complex, with large tracts of blighted
land just minutes from the glittery business district, a small herd of dairy goats will soon
be grazing and providing milk and raw materials for a goat-cheese microenterprise.

With these inroads barely paved, HPI is beginning to learn that urban agricul-
ture can improve people's lives and natural surroundings. However, agricultural prac-
tice alone cannot improve nutrition, create a skilled and responsible work force, and
reclaim land. These depend on the approach taken to urban agriculture. What combi-
nation of elements brings about long-lasting change? How can people climb out of
poverty, instead of just temporarily dodging it like mines in a cornfield in a never-ending
war? In its work around the world, HPI has learned that any approach to development
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must be people centred and responsive to a community's self-evaluated needs and
assets.

In this paper, I will present the core elements of HPI's model for planning
urban agricultural projects, which enables communities to define and shape their own
development goals. The model has four principle components: the interdependence of
the land- and lifescape, full participation of intended beneficiaries, a planning and eval-
uation process rooted in the community's values, and a method called "passing on the
gift," designed to ensure that families and communities maintain the project through
practical care and sharing.

Weaving together the land- and lifescape

The landscape has the biophysical qualities of a geographical region. The lifescape has
the social, cultural, and economic qualities of the community. They come together in a
whole-system view of an urban agricultural project or setting. Because change is never
linear, thinking about change must be process oriented and holistic (Aaker et al. 1996).
In urban agricultural projects, it is not enough to consider the health of the land, the
species of plants or animal species that might live there, and the steps to environmen-
tal rehabilitation. We must also consider the lifescape: the market or local economy, the
cultural setting, and the local need for such a project — in effect, the people who will
build, benefit from, and maintain the project.

Urban agriculture provides intangible gifts, such as teaching these teenagers
to take responsibility for sustaining life. It also provides economic opportunity and
entrepreneurial capacity-building, such as in selling worm castings as fertilizer to the
other city gardeners, making goat cheese, value added from herbs from their garden,
and selling goat cheese to city restaurants or at local farmers' markets. Urban agricul-
ture improves city residents' lifescape. A worm and fish farm in the basement of the
Robert Taylor Homes provides an education. Urban agriculture also improves the land-
scape. Worm castings and composted goat manure enhance the soil fertility of nearby
vegetable gardens.

HPI's city projects embrace several interconnected goals:

• Environmental — Urban animal-agricultural projects work in concert with
organic agriculture (manure and worm castings to increase soil fertility,
bees for crop pollination, and chickens and rabbits to heat a greenhouse);

• Economic — Opportunities are provided to earn income through the sale of
animal products (cheese, honey, poultry, eggs);

• Education — Opportunities are provided to learn new skills while learning
about and reconnecting with one of our food sources;

• Empowerment — Urban agricultural projects help people gain control of
community and family food security (establishment of local markets,
production and consumption at home, participation in community food
kitchens or processing centres).
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Participatory development
Participation in development has fallen into the same camp of popular rhetoric as sus-
tainable development. It is discussed more often than it is put into practice or even
understood. Fundamentally, participation is rooted in meaning, in what people care
about. Participatory approaches to project development seek to identify people's values
and to make these values explicit to these people and their partners in the project.

Through participatory development, project partners can begin to acquire
skills and motivation to challenge their economic, social, and political place in society,
think strategically about change, and make progress. As Freire (1970) wrote in his pio-
neering work on pedagogy, the only valid transformation in a community is one in
which people are not just liberated from hunger but made free, or enabled, to create,
construct, and produce.

Experience has taught HPI that participation is not easy and takes time but is
ultimately rewarding. It can increase a project's longevity and improve the use of
resources, both those existing within the community and those being introduced. For
instance, a focus on livestock in city food-security projects presents a unique set of
challenges, such as a perceived nuisance (odour, noise) and potential threats to the
security of the animals. Having neighbours work with and educate neighbours has
proven to be the most effective way to overcome those challenges. Participatory
approaches to project development build relationships and trust over time, diminish the
donor-recipient relationship, and emphasize the partner-partner relationship.

Most projects start with a needs assessment. Identifying a community's
needs — what resources they are lacking — is an important element in a good project
design. However, a singular focus on needs identification emphasizes what is wrong
with the community. Although neighbourhoods are often beset with crime, economic
depression, and urban decay, they are also full of good leaders, caring and skilful
people, vacant land, and other resources critical to a project's success. A participatory-
planning approach includes asset-mapping (Kretzmann and McKnight 1993). What is it
about this community that is good and strong? What resources does this community
have to build on? Participation must ultimately engender local ownership of the
decision-making process and project management, a commitment of local resources,
and a belief in people's capacities to bring about change (Aaker and Shumaker 1996).
For a community-garden project, a truck-farming initiative, or an inner-city rabbitry to
be successful, the process of engendering participation becomes, in effect, more impor-
tant than the project itself. Participation is both a means and an end.

The idea that the process must precede the project has been a difficult one to
promote or explain to people in HPI's urban initiative in Chicago. Introducing animals
into the city as a way to address community food security through consumption of the
products at home and economic gain is an intriguing idea. One year after planning
began, the Cabrini Green goat and oxen project is finally getting off the ground, with the
imminent arrival of the animals. Planning took the form of frequent meetings and
research. They would need a barn. Where would they find it? Venturing out of the hous-
ing project and getting to know the neighbours led to the discovery of a nearby
carriage-horse stable with empty stalls. What regulations apply to the production and
selling of cheese? Relationships had to be built with local agricultural departments and
restaurants. What did they want to accomplish in this project? Did they want to make
money, educate children, improve the neighbourhood, involve the local schools? Goals
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were defined and redefined as new information was gathered. Who were their allies?
How could they mobilize the city and their neighbours to support their project? Local
city councillors and Chicago Housing Authority officials were invited to participate in
discussions.

HPI field staff function as facilitators and participants. Community groups learn
to organize themselves, develop a plan, get to know and trust each other, and engage
in capacity-building. Building sustainable urban agricultural projects is first about
engendering participation. The animals come later. "We're not a livestock development
organization, but a people development organization. We use livestock as the tool;
many wonderful things happen as a result of people in a community coming together
and working on a livestock project" (HPI 1996 p. 32).

Values-based planning

With a holistic perspective and the goal of full participation firmly in mind, the partners
can begin planning the project. Values-based project planning begins with a vision of a
future that grows out of the community's shared values (Aaker and Shumaker 1996).
Values that communities or project groups choose to identify collectively as central to
their hopes and plans for the future are called the project's cornerstones, the brick and
mortar that support the structure as it develops, grows, and changes. Values-based
planning, as HPI practices it, incorporates envisioning the future and evaluating the
project.

The key to values-based planning is that it is a dynamic process. Managing the
project often leads to redefining the situation, which leads to a different or slightly
altered vision of what the community or group hopes to accomplish. HPI collaborates
with groups that have been managing projects for more than 20 years. As new partici-
pants become involved, the project is encouraged to accommodate the personal visions
that new participants bring with them. For instance, regional participants' meetings
occur annually in HPI's USA-Canada Program. Project participants meet to share expe-
riences of failure and success, stretch each other's imagination, and support the
process of questioning their own project's effectiveness. In the early stages of a project,
for instance, a group might identify learning to successfully maintain the health of dairy
goats and their milk production as a way to achieve economic self-sufficiency; in later
years, the activity grows to involve training in effective niche marketing to local restau-
rants and neighbours to reach the same value-based goal of economic self-reliance.

Values-based planning is like providing a group with well-made, time-tested,
uncomplicated tools. The project participants are both the architects and the carpen-
ters, drawing their own blueprints and crafting their own structure. This planning
process is not foolproof and it takes time, but this gives it the potential to build owner-
ship and project longevity.

Passing on the gift

Passing on the gift is one of the cornerstones that HPI relies on to govern its own vision
for a world in which local agriculture is a vehicle for eradicating hunger. As an act,
passing on the gift refers to the contract between HPI and its project partners. Project
participants are required to pass on some form of the gift they have received from HPI.
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The Robert Taylor Homes youth will provide to new youth entering the project a pound
of worms for each pound they received. They will also serve as mentors, passing on the
knowledge they gained in their training and experience. For instance, Robert Taylor
Homes youth will conduct a hands-on training for youth in Milwaukee eager to learn to
raise Tilapia spp. indoors in their inner city. Together, they will build the aquaculture
system. By passing on the gift, HPI recipients become donors. As a value, passing on
the gift captures the notion that we all have important resources to share, despite our
circumstances, and that perhaps the greatest gift we can give someone else is the gift
of life — metaphorically, in sharing something with and caring for another or, literally,
in giving animal life.

Passing on the gift is an important management tool. It is a unique measure of
accountability. The animals that HPI provides are a "living loan"; the contract is com-
plete and the project partners have full ownership of the animals once they are passed
to other project participants. Passing on the gift also contributes to the longevity and
sustainability of the project. The project has less chance of becoming static as more
people are brought into the circle to receive training and prepare for their animals,
broadening the project and introducing their personal visions for a better life. For
instance, the goat and oxen project in Cabrini Green will begin with six youth caring for
two goats and two oxen. Four years later, 24 youth will be caring for and benefitting
from at least six goats and two oxen. Passing on the gift helps to weave together the
land- and lifescape. At its core, an animal relies on the land and also fortifies it. But the
impact is also felt in the lifescape as neighbours organize, share a vision, work
together, and enrich their economic and social lives.
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Measuring the Sustainability of
Urban Agriculture

Rachel A. Nugent

Introduction

What can agriculture add to a city's sustainability? Beyond the immediate benefits of
fresh food, dietary variety, and landscape diversity, do cities gain in the long term from
growing food within and nearby? Research suggests that it is worthwhile to look
beyond traditional views of urban dwellers as consumers and rural dwellers as pro-
ducers of food, especially in developing countries. Urban planners and policymakers
seek practical, feasible solutions to infrastructure problems and environmental degra-
dation while trying to address the social and economic ills of the inner city. Urban agri-
culture may have something to offer these policymakers. (See FAO [1996] and Smit et
al. [1996] for detailed descriptions of urban agriculture.)

Food production in cities and that in the surrounding densely populated areas
are called urban and peri-urban agriculture, respectively. Definitions of city vary by set-
tlement characteristics and the laws of different countries. Regardless of the legal defi-
nition, every city contains some urban agriculture, in backyards, rooftop containers,
public open spaces, community gardens, greenhouses, and bona fide commercial farms
on the periphery. Common to these diverse agricultural activities are limited space,
products that are of high value or perishable (or both), and products often consumed by
the growers themselves or by nearby populations. This study presents a framework for
measuring the economic, social, and environmental benefits and costs of urban agri-
cultural production.

Because urban agriculture has only recently become the object of policy and
academic interest, no standard method of quantitative analysis has yet been estab-
lished to evaluate its effects. The most detailed discussion of urban agriculture to date
is "Urban Agriculture: Food, Jobs, and Sustainable Cities" by Smit et al. (1996).

The present study, however, rather than being descriptive, offers a method to
systematically quantify the costs and benefits of urban agriculture across a spectrum of
cities.

Framework for analysis
Economists and policymakers have used cost-benefit analysis for years to assess the
overall and distributional impacts of projects and policies. It has only recently been
extended to environmental impacts (Hanley and Spash 1993; Schulze 1994). The pre-
sent study presents an extended cost-benefit approach to identifying and quantifying
the economic, social, and ecological impacts of growing and distributing food to local

95
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consumers in an urban environment. It is important to extend traditional cost-benefit-
analysis techniques to recognize the nonmonetizable and nonquantifiable values and
impacts (Hanley and Spash 1993) of urban agriculture.

Although methods have been devised to measure nonmarket values (see
Pearce and Turner 1994), applications to urban agriculture are virtually nonexistent,
and many of the impacts are still being defined. One promising way to measure ecosys-
tem and other complex effects is to develop indicators — proxies that suggest impacts
on underlying features of concern. The proxies are more observable and measurable
than the features of concern and provide indirect indices of changes in these features.
For instance, quantities of total particulate matter in the air or poverty rates among
populations can indicate the state of otherwise unrecordable ecological and social con-
ditions (see Urban Quality Indicators [Yoakam n.d.]1 and related Internet-based
publications).

The results obtained using this approach are less precise than those of a stan-
dard cost-benefit project study, but they are more representative of the full range of
impacts of urban agriculture. As research progresses and data improve on both urban
agriculture and ecosystem impacts, this framework can be used to develop a more pre-
cise understanding of costs and benefits.

The purpose of a cost-benefit analysis is to provide a clear accounting frame-
work for any increase or decrease in society's welfare (with society defined as the
affected population). Impacts that improve society's welfare are assumed to be those
that increase consumption levels of market and nonmarket goods or services (includ-
ing decreases in price) or those that increase the quality of goods or services already
being consumed. These impacts are called benefits. The impacts that lower society's
welfare are assumed to be those that decrease the quantity or quality of consumed
goods or services, increase the price of consumed goods or services, or use resources
that cannot then be used for other purposes. These impacts are called costs.

A cost-benefit analysis offers policymakers and participants important infor-
mation about urban agriculture. The primary purpose of such an analysis is to ascertain
whether an activity is beneficial. The careful accounting required by a cost-benefit
analysis also provides insights into the nature of the impacts, their distribution through-
out the population, and their timing. For example, a cost-benefit analysis of urban agri-
culture in one location may show large short-term economic benefits. But it may also
show long-term environmental costs from, for example, the deterioration of water
quality from the use of chemical fertilizers. Costs and benefits of agriculture have been
more extensively defined and quantified in the rural than in the urban context. Further,
the same activity will often have different impacts and consequences in the urban envi-
ronment. Thus, it is useful to identify differences between urban and rural agriculture
to clarify the scope of the impacts.

Urban food systems

Typically, urban economies import labour and export goods and services; urban eco-
logical systems import natural resources and export waste and pollution (import-export
model). Cities cannot be self-sufficient in meeting many of the needs of their

1 Yoakam, C. n.d. Urban quality indicators. Indicator discussion and archives (1997-present), avail-
able at RP-Cinet@RP.org.
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populations, and it would be unwise to create policies to divert resources with such a
goal in mind. However, urban agriculture suggests some ways to reorganize urban food
systems to make them more of a closed loop, reducing both the importation of natural
resources and goods and the exportation of waste and pollution. In the process, cities
may derive other economic and social benefits from diverting resources to meet a broad
set of citizens' needs.

A careful cost-benefit analysis can help urban planners, consumer advocates,
poverty groups, and others understand how to integrate urban agriculture with local
needs and conditions. For instance, an urban area in a developing country may be faced
with growing numbers of poor residents who cannot purchase adequate quantities of
food but are eager to engage in part-time agriculture to provide for themselves. A
cost-benefit analysis can reveal that specific factors impede their engaging effectively
in agricultural production, such as lack of proximity to available vacant land or scarcity
of seeds. In this case, a cost-benefit analysis makes the solutions readily apparent and
helps to realize the full potential of urban agriculture.

A city facing decisions about solid-waste disposal may have an incentive to
develop more urban agricultural production, as it can productively use compost pro-
duced from solid waste. In Hartford, Connecticut, urban gardeners used both yard and
animal wastes from horse stables for fertilizer. Although a city would not develop urban
agriculture simply to dispose of compost, cost-benefit analysis of the activity can reveal
that it is worthwhile to use resources in a certain manner from an economic, social, or
environmental perspective.

Economically relevant impacts
of urban agriculture

Under the traditional import-export model, food production and urban food consump-
tion are separate activities or systems. They have some overlapping functions but in
general are specialized and isolated from each other. Production occurs in one locale,
consumption occurs in another, and each system has very little knowledge of the other.
However, it is possible, by changing the location of some agricultural production to the
consumers' locale, to reduce the consumers' dependence on outside sources of inputs
and to reduce the disposal of waste into outside sinks (certain parts of an ecosystem,
for example, wetlands, that have a biological capacity to receive and neutralize toxins
or other pollutants).

The framework presented in this paper takes into account how agricultural
production in cities alters the urban food system. Table 1 lists the benefits of urban agri-
culture, and Table 2 lists the costs. Empirical measures of these benefits and costs are
presented elsewhere (Nugent 1999).

The benefits and costs of urban agriculture are put into three major categories:
economic, social, and ecological. This categorization stems from the common illustra-
tion of sustainability as a "three-legged stool". A cost-benefit accounting of all the
impacts in the tables would reveal the level of sustainability of urban agriculture in a
selected city. A process of assigning weights to different factors could be used to
account for local conditions or needs. For instance, a city with a large number of food-
insecure residents may assign a heavier weight to the benefit of food production. Such
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Table 1. Benefits of urban agriculture.

Agricultural production
• Marketed
• Nonmarketed

Indirect economic benefits
• Multiplier effects
• Recreational
• Economic diversity and stability
• Avoided disposal costs of solid waste

Social and psychological benefits
• Food security (available and affordable)
• Dietary diversity
• Personal psychological benefits
• Community cohesion and well-being

Ecological benefits
• Hydrologic functions
• Air quality
• Soil quality

Table 2. Costs of urban agriculture.

Inputs Outputs

Natural resources Pollution and waste
• Land, rented or purchased • Soil-quality impacts
• Land, vacant or donated • Air-quality impacts
• Water • Water-quality impacts

• Solid-waste and wastewater
Labour disposal

• Wage and salary labour
• Volunteer, unemployed, and

contributed labour

Capital and raw materials
• Machinery and tools
• Fertilizer and pesticides
• Seeds and plants
• Energy (fuel oil and electricity)

weights would have to be derived from a process of stakeholder involvement to elicit
overall community values.

Like rural agriculture, the urban production process requires inputs (land,
labour, natural resources, know-how) and produces waste. In an urban environment,
however, some of those inputs are provided by recycling resources that have already
been used in the urban environment, thus avoiding or delaying disposal. Examples of
these recycled and unused resources are vacant land; unemployed and volunteer
labour; household "gray" water (water that has been used for washing dishes, etc.); and
composted yard waste, wood chips, and manure. Other inputs within the urban envi-
ronment may go unused for other purposes (zero opportunity cost) but be productive
as part of agricultural production.

As in rural agriculture, major components of urban agriculture are packaging,
transporting, and marketing of food products. However, the products of urban agricul-
ture are frequently transported only short distances (to a farmers' market or local
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grocery store) or not at all (sold on site at farmstands or through pick-your-own
schemes). This locational advantage obviates the need for heavy packaging and
reduces the amount of energy consumed by these processes. Locally grown food prod-
ucts are marketed more directly to the consumer, or they are not marketed at all but
given to family, friends, and neighbours.

As in rural agriculture, modern urban food production carries some health and
environmental risks. This is especially true if potentially toxic chemicals are used in
proximity to people or if other human activity exposes food to contamination. However,
growing food in urban environments also creates documented social and health bene-
fits, such as greater food security, nutritional diversity, community cohesion, and psy-
chological well-being.

Future research should strive to create a better understanding of the impacts
of urban agriculture and its potential for ameliorating some of the problems faced by
growing urban populations. A necessary first step would be to employ a common
framework for assessing the nature and distribution of costs and benefits. Using this
framework, policymakers can discuss the sustainability of urban agriculture and
develop appropriate policies.
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Food Banks as
Antihunger Organizations

Winston Husbands

Introduction

Food banks in Toronto fulfil an extremely valuable mandate: they provide food on an
emergency basis to people in need. Moreover, through experience over several years,
the food-bank community in Toronto has developed a notably sophisticated under-
standing of the dimensions and immediate causes of hunger in Toronto. However,
despite their stated intentions, these food banks have not succeeded in addressing the
structural features of this problem. This failure, though understandable, reflects the lim-
itations of the traditional food-bank system. Insecure access to food is now more
entrenched in low-income households than in the early 1980s, when the Daily Bread
Food Bank (DBFB) was established. It is now evident that Toronto's major food-bank
network needs to transform itself into an antihunger movement, and the large food
bank at the centre of this network (DBFB) should become an antihunger organization.

Background to organized
food banks in Toronto

DBFB, the largest food bank in Canada, was established in Toronto in the recession of
the early 1980s. In 1982, the year before DBFB commenced operations, Toronto's
unemployment rate was 10%. Although a major restructuring of Canada's economy was
then taking shape, DBFB was supposed to be an emergency response to the growing
problem of hunger among jobless low-income people in Toronto. Unfortunately, the
problem was not short lived. Despite the original idea being that DBFB would work
to put itself out of business (that is, work to eradicate hunger), it is now solidly
institutionalized.

Today, almost 15 years since its inception, DBFB shows no sign of closing its
doors. On the contrary, DBFB's operating expenses grew from $49 000 in 1985 to
$960 000 in 1996. The increase in its budget supported a vastly expanded food-
assistance program, in addition to programs designed to address food security more
generally, as well as the human and other resources needed to administer them. DBFB
assisted 75 000 people in 1985, but by March 1997, 133 000 people had already been
assisted through 140 affiliated agencies administering 160 food programs. In a similar
fashion, the quantity of food distributed rose from 800 000 kg (1985) to 24.2 million kg
(1995/96). Over the last few years, DBFB also improved its efforts in research, public-
policy analysis, and public education. Consequently, since the mid-1980s DBFB's staff
has expanded from 5 to 22.
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Figure 1. Toronto food-bank use, 1990-97.
Source: Daily Bread Food Bank's annual surveys of people assisted by food banks in the Greater Toronto Area.

DBFB now recognizes that acute hunger, is not a transient feature of Toronto's
economic life. Although DBFB has diversified its programs over the years, in 1996 it
commissioned a major study to assist in transforming the agency from a food bank to
an antihunger organization. It is now acknowledged that this transformation would
involve rather more effort and thought than previously imagined, especially in public
education and community development and mobilization.

Clearly, the initial optimism (wanting to put itself out of business) represented
a fundamental misunderstanding of the problem of hunger in the early 1980s, as well
as some confusion about how to respond effectively to this problem then and since.

The problem at a glance
The rising long-term trend in numbers of people assisted by DBFB and its member
agencies masks significant fluctuation from one period to another — periods of increase
invariably follow periods of declining food-bank use (Figure 1). This wavelike sequence,
driven by fluctuations in economic activity and changes in welfare-related public pol-
icy, indicates a structural fragility in household food security. When times are good, the
incidence of hunger appears to diminish, but an economic downturn or paring down of
welfare benefits exposes the underlying fragility of low-income people's access to food.

Less noticeable, however, is how much more entrenched the problem of
hunger is becoming.1 This is evident in the increasing proportion of food recipients who
experience the most critical level of hunger (Table 1); the large proportion of parents
who cannot adequately feed their children (Table 2); and the increasing proportion of
food recipients who require assistance more frequently (9% of households were
assisted more than once a month in 1997, up from 5% in 1995). Moreover, the propor-
tion of long-term recipients of food-bank assistance almost doubled between 1995 and
1997: in 1995, 9% of recipients had been food-bank clients for more than 5 years; by

1 The data used to illustrate the circumstances of food recipients are derived from Daily Bread's
annual survey of people assisted by food banks in the Greater Toronto Area. These surveys involve structured,
face-to-face interviews with 800-1 000 randomly chosen food recipients in 30-40 hamper programs.
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Table 1. Hunger among food recipients, Toronto, 1995-97.

Respondents (%)

At least once/day
At least once/week
At least once/month
Seldom or never

1995a

15.4

15.4

18.3

50.9

1996a

24.9

19.7

11.8

43.6

At least 2 days/week
About 1 day/week
At least 1 day/month
Seldom or never

1997"

29.2

15.4

17.9
37.4

Source: Daily Bread Food Bank's annual surveys of people assisted by food banks in the Greater Toronto Area.
a Survey question was as follows: "How often do you go without a meal because of a lack or shortage of money to

buy food?"
b Survey question was as follows: "During the last three months, on average how often are you hungry because you

can't afford to buy enough food?"

Table 2. Parents whose children are hungry, Toronto, 1995-97.

At least once/day
At least once/week
At least once/month
Seldom or never

1995a

4.9
6.0
6.7

82.3

Respondents (%)

1996a

4.4
10.8

6.1
78.7

At least 2 days/week
About 1 day/week
At least 1 day/month
Seldom or never

1997"

25.1

12.3

13.7

48.9

Source: Daily Bread Food Bank's annual surveys of people assisted by food banks in the Greater Toronto Area.
3Survey question was as follows: "How often do children in your household go without a meal because of a lack

or shortage of money to buy food?"
b Survey question was as follows: "During the last three months, on average how often do your children eat less

than they should because you can't afford to buy enough food for them?"

Figure 2. Long-term and more recent food recipients, 1997.
Note: long-term = >5 years; frequent users = once or more per month.

Source: Daily Bread Food Bank's annual survey of people assisted by
food banks in the Greater Toronto Area.

1997, the share of long-term recipients had risen to 15%. In addition, the circumstances
of these long-term recipients are particularly worrisome (Figure 2). For example, long-
term recipients are much more likely than others to be disabled or to be without a high-
school diploma, which makes long-term recipients least able to benefit from
employment opportunities.
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At least three sets of factors explain these trends:

• Notwithstanding the upward trend in employment in Toronto since the
early 1990s, the high level of food-bank use is consistent with generally
high unemployment in the first half of the 1990s (Figure 3). However, clear
sequences of expansion and decline in the numbers of people assisted
reflect changes in unemployment to some extent. The increase in food-
bank use from 1991 to 1993 corresponded to a period of particularly high
unemployment, whereas the decrease from 1993 to 1995 reflected a lower
unemployment rate.

• Although the unemployment rate continued to fall, food-bank use actually
increased in late 1995 and 1996 after the Government of Ontario cut wel-
fare benefits by more than 21% in October 1995. Food-bank use increased
after the cuts because a larger proportion of welfare recipients could no
longer pay their rent from the reduced shelter portion of their welfare pay-
ment (Figure 4) and had to draw on their basic allowance for this (that is,
their food money). Food-bank use declined to some extent by May 1997, but
the extent to which this represents a trend is still unclear.

Figure 4. Food recipients whose rent exceeded the
welfare shelter limit, 1995 and 1996.
Source: Daily Bread Food Bank's annual

surveys of people assisted by food banks
in the Greater Toronto Area.
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• A rising trend toward part-time rather than full-time work hampered the
reduction in food-bank use normally expected from greater employment
opportunities. Only a minority of food recipients have jobs (9% in 1995; 12%
in 1997). Although 40% of employed food recipients had full-time jobs in
1995, the full-time complement fell to 26% in 1997. Ideally, employed food
recipients gradually recover their ability to pay for their own food, thereby
causing a gradual decline in the total number of people requiring food-bank
assistance. However, the shift to part-time work means that recently
employed food recipients are unable to withdraw from food-bank assis-
tance over the short or medium term because of the insufficiency of part-
time wages.

Clearly, the traditional food-bank system has not in 15 years made any differ-
ence to hunger or insecurity of access to food in Toronto. DBFS has failed not only to
put itself out of business but also to get a public-policy agenda entrenched to system-
atically address hunger and insecurity of access to food. This is largely attributable to
the organization's singular (though not exclusive) focus, until recently, on the tradi-
tional food-bank system.

The problem with the traditional
food-bank system
DBFB's early optimism was fundamentally in conflict with its focus on the traditional
food-bank system. Traditional food banks are geared to providing emergency assis-
tance (hunger alleviation) but not to addressing hunger as a structural phenomenon.

Food banks solicit food from the public and corporations, in addition to pur-
chasing food from producers. The food banks then distribute the food to people in need
(Figure 5). In so doing, food banks assist people in meeting their immediate needs only
and are unable to accomplish much else. Because food banks depend on public and
corporate goodwill, they are often unwilling to pursue social change in any determined
way. Also, food banks rely to a large extent on volunteer labour and very low-key
fundraising, so they often do not have the human or financial resources to undertake
the research, advocacy, and community mobilization needed to systematically address

Figure 5. Hunger-alleviation model.
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hunger. Of course, the relative importance of different sources of food and methods of
food solicitation may change without influencing the basic philosophy or practice of a
traditional food bank.

DBFB has recognized the limitations of the traditional food-bank system. In
fact, over the years the organization has moved beyond the traditional system, but it
remains essentially a traditional food bank, rendering emergency assistance. DBFB's
agenda still does not fully incorporate the functions of an antihunger organization.

An antihunger perspective
To a considerable extent, large food banks such as DBFB, which act as a central
resource supporting several dispersed programs, have reached the limits of the allevi-
ation and emergency-assistance model for responding to hunger. If they want to
address the structural issues driving hunger and insecurity of access to food, they must
transform themselves into antihunger organizations.

This expanded role is difficult to define straightforwardly, but the goal of anti-
hunger organizations is to severely reduce the incidence of hunger and eliminate the
need for food banks as welfare agencies. This "eradication" model forces food banks to
become antihunger organizations or at least to fulfil some of the functions of an anti-
hunger organization. This includes some combination of research, public education,
public-policy advocacy, one-on-one advocacy, and community mobilization. This
transformation should not necessarily lead food banks to jettison their current allevia-
tion and emergency-assistance programs and services — after all, people's basic needs
still have to be addressed. In any case, the basic principles underlying an antihunger
perspective include the following:

• The notion of a human right should be meaningfully extended to include
access to food;

• Marginalized people should be empowered to insert their interests into
public-policy agendas; and

• Social-service agencies, including food banks, should be challenged to
render services in ways that uphold the dignity of their clients (that is, low-
income people).

However, to function as antihunger organizations, food banks face some
important challenges. People mostly view food banks, as the food banks present them-
selves: rather benign charities. Because food banks depend on individuals and corpo-
rations donating food for hungry people, they depend on the sheer goodwill of others
for their success. Consequently, when they engage governments and various elites in
discussions of appropriate public-policy initiatives and programs, they risk alienating
the goodwill that actually makes food available to hungry people. In general, anti-
hunger organizations also risk the charge of acting as special-interest lobbyists, and
some may even perceive antihunger advocacy as the self-interest of another set of talk-
ing heads. Moreover, with respect to hunger, the term eradication is apt to be misunder-
stood, because it raises expectations that may not be fulfilled in any known time frame.
These challenges suggest that research and public education, in addition to strategic
alliances, would be instrumental in any rigorous antihunger agenda.
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Food banks and public policy

People should not have to regularly forgo food because they are unemployed or on wel-
fare. In other words, governments have a duty to protect their constituents from
hunger. This does not, however, imply that everyone can always satisfy their food
needs by normal means; however, public-policy initiatives should always promote
secure access to wholesome food, rather than jeopardizing some people's ability to
feed themselves. Although food banks have a vested interest in the latter, they currently
have limited capacity to pressure governments or hold them responsible for substan-
tively addressing the problem of hunger.

As it stands, food banks enter public-policy debates after the fact. Obviously,
they have no direct access to or influence on government policy and program decision-
making processes. Food banks have to struggle to be heard. They cannot afford to
undertake the sophisticated and concerted lobbying that other types of organization
frequently pursue.

Yet, antihunger organizations have no alternative but to force governments to
put hunger on their public-policy agendas. To do this, the organizations have to iden-
tify a set of core ideas and proposals and then market them relentlessly in the public
sphere. DBFB and similar organizations have already accomplished part of this difficult
task, being storehouses of accumulated practical experience and insight into hunger
and food security. Nonetheless, the credibility of their antihunger proposals must be
demonstrated through research, consultation, and building and maintaining an anti-
hunger movement, including mobilization of low-income people.

Conclusions

Joblessness and less social security have exacerbated the problem of insecurity of food
access for low-income people in Toronto. In response, Toronto's food banks satisfy a
limited but important mandate — they provide emergency food assistance. In pursuing
this limited mandate, food banks have taken on the institutionalized role of a social-
welfare agency. However, food banks need to reconstitute themselves as antihunger
organizations so that they can more substantively address the problem of hunger. This
new mandate would entail new services and new functions for food banks, along with
improvements to their traditional emergency food programs.



Bottlenecks in the Informal
Food-transportation Network

of Harare, Zimbabwe

Shona L. Leybourne and Miriam Grant

Introduction

One of the outcomes of rapid urbanization in many developing countries has been the
evolution of informal (that is, unenumerated and untaxed) rural-urban and intraurban
food-transportation networks. Contrary to the assumptions of policymakers and the
elite, urban commercial marketing systems are beyond the reach of the vast majority of
the urban poor. The combination of rising unemployment and retrenchment, escalat-
ing costs of living, increased user fees, and inadequate salaries — usually in countries
with structural-adjustment programs (SAPs) — forces an ever greater number of people
to seek alternative sources of food.

In Zimbabwe, urbanites have four options to meet their subsistence food
needs (Drakakis-Smith 1994; ENDA-ZW 1994; Horn 1994a, b; van Zijll de Jong 1995):

• Relying on food remittances from family members in rural areas;

• Cultivating their own urban gardens;

• Creating and patronizing an alternative cheap retail system; or

• Being pushed into the cash-based commercial food-marketing system.

In and around Harare (formerly Salisbury), food-supply linkages have been
established since 1927: African farm women bring their produce to town on the
rural-urban buses and sell it at Harare's central wholesale market, Mbare Musika;
female vendors purchase this produce and resell it throughout Harare's townships and
high-density residential areas (HDRAs), 5-20 km away (Horn 1994b).

During our 1994 fieldwork, it became clear that 1.25 million people (80-90% of
Harare's population) rely on informal rural-urban and intraurban food-distribution net-
works. These networks transfer food from producer to consumer, using everything
from scotchcart to bicycles to buses to emergency taxis (Jamare 1993).

Given Harare's heavy dependence on the informal food-distribution network,
fluctuations can have a critical impact on people's food insecurity. Food insecurity, or
people's fear (according to Maxwell 1996) that they will not have food in the near
future, is exacerbated in an informal economy. People become increasingly fearful that
their long- and short-term food needs will not be met. The reasons for this are exten-
sive: income-generation opportunities are uncertain; the informal food-transportation
system may encounter impediments; and the price of food may escalate beyond
people's means.
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This paper argues that the transportation of small quantities of foodstuffs
within a broad network of producers, transporters, retailers, and consumers enhances
food security for the vast majority of the urban poor. Despite this significance, one of
the prevailing forces of the network's operation is fear: drivers' fear of being punished
by the police, vendors' fear of their produce spoiling or of their losing their investment,
and consumers' fear of the state's use of power aggravating rather than alleviating their
food insecurity. We explore the mechanisms of state control and disenfranchisement in
the informal food-transportation system and the ways people manoeuvre within the
context of hardship and oppression and "help one another."

The case study: food vendors, emergency taxis,
and official interventions
The purpose of the fieldwork, conducted between May and October 1994, was to
explore the largely invisible and "illegitimate" informal food-transportation system in
Harare and uncover the layers of collaboration and negotiation among actors and their
reactions to official regulations and enforcement. Interviews with various agents, such
as bus conductors, emergency-taxi drivers, rural-urban food traders, and fresh-produce
vendors, revealed the silence of actors in the illegitimate and invisible system. The state
seemed unable to understand the linkage between increased crackdowns and fines on
intraurban transport, on the one hand, and growing bottlenecks in the informal food-
distribution system, on the other.

Although Cheater (1979) tangentially discussed Zimbabwe's informal food-
transportation system, most local scholars (for example, Ndzombane 1982; Kwinjo
1983; Ziupfu 1988; Nyahunzvi 1992; Mutizwa-Mangiza 1993) have concentrated on for-
mal and informal modes of transportation without acknowledging their use in trans-
porting agricultural commodities. Within Harare, the illegally operated pirate taxis,
which emerged in the 1960s, were finally legalized under the label of "emergency taxis"
in 1981. However, taxis that persisted in operating without the required registration or
specific passenger insurance were still considered as being pirate taxis (Kwinjo 1983).

Over the years, the economic and political vulnerability of transporters, ven-
dors, and consumers has provided the social impetus for a grudging sense of collabo-
ration. At the end of each month's pay period, the local economy expands. Because the
urban poor often spend 50% of their income on food (CSO 1992), this is a critical time
for food vendors. Most will ask friends for small loans so they can increase their stock.
Because the food could perish before it is sold, efficient transportation to the market is
a critical factor in the vendors' economic well-being.

The vibrant market of Mbare Musika is a dynamic terminus of rural-urban and
intraurban informal food-distribution networks. Emergency-taxi drivers solicit business
from vendors who have purchased large quantities of produce and require transport,
usually to the HDRAs. Transporting large, bulky bags of maize, onions, tomatoes, and
rape (a local leafy green) is a cumbersome chore. The difficulties are exacerbated when
consumer, vendor, and transporter are increasingly vulnerable to the whims of author-
ities enforcing the transport regulations, such as the police, whose options include
ignoring, harassing, or fining people for their illegal activities.

October 1994 proved to be a difficult month for pirate-taxi drivers: fines rose
overnight from 150 ZWD to 400 ZWD for those illegally transporting passengers and
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produce (in 1998, 33 Zimbabwe dollars [ZWD] = 1 United States dollar [USD]). This sub-
stantially affected the dynamics of Mbare Musika. Police harassment increased along
with the fines. Drivers were admonished for carrying more than seven passengers, for
not having passenger insurance, and for not registering with the Controller of Road
Motor Transport. Deeper investigation identified that these small trucks were not
allowed by the city council to register as commuter vehicles. This situation was wors-
ened by involvement of the commuter-omnibus operators (COOs). Because the COOs
are legal and compete with the pirate taxis, the COOs encouraged authorities to enforce
the laws.

This major crackdown had a considerable impact on vendors, of course.
Vendors' comments emphasized their increasing difficulties and frustrations with
transportation:

Transport on the working days is no problem . . . . Saturday and Sunday the police are
waiting, people are scared to ferry [transport] us. Police are asking drivers with the
people and parcels to go to the office. We wait therefor 3-5 hours. The transporters
do not want to ferry us.

Transport is many problems. The price is too high, higher than before. Now
there is no profit [selling the produce] because of the transport and we use the bus
because [with] the ETs [emergency taxis] ... there is problems with the police ... they
will be waiting on the way ... they don't want the ETs to carry the vendors . . . .

Transport is more dangerous problem. We don't get transport in time, so we
sell our things late in the afternoon, so there will be no business . . . . If we can get a
straight transport to where we sell our things, things would be better....

These comments illustrate three key points. First, the transportation problem affects the
vendors' ability to sell their fresh, highly perishable produce. Second, the time the ven-
dors spend waiting for transportation is longer than the time they spend ultimately sell-
ing their produce. Third, up to this point, emergency taxis were convenient to the
vendors, because if the vendors chose to take the bus instead, they always had to wait
for a bus with an empty boot (space underneath), which increased the amount of time
they were investing. However, the vendors then had to deal with the increase in the
cost of emergency taxis as a proportion of their investment, the increasing unpre-
dictability of this mode of transportation (48% cited police-related delays), and possible
losses incurred from produce spoilage.

At the heart of the process of gaining access to transportation was multilevel
negotiation between vendors and bus drivers or conductors or emergency-taxi drivers,
between vendors and authorities, and between transporters and authorities. Although
everyone was aware of the significance of transporting the food, especially to HDRAs,
negotiations significantly increased the costs of getting the food to the customer. For
pirate-taxi drivers, harassment included spending 3-5 h in the police station or the
Vehicle Inspection Depot, negotiating with authorities and often, even then, paying the
full fine. Vendors could be abandoned by the roadside. Indeed, many were forced to
take a bus back to Mbare Musika to search for another willing emergency-taxi driver.

To deal with this heightened harassment, the pirate-taxi drivers formulated
three strategies. The first and most effective way to avoid police confrontation was to
refuse to transport the vendors, which left many vendors stranded and angry. The sec-
ond strategy was to leave Mbare Musika before 09:00, even though it was a miscon-
ception that fewer police were on the road between 06:00 and 09:00. The third strategy
was economic. As transport to the HDRAs was scarce, prices could be raised to offset
financial negotiations with police. Vendors reported that emergency-taxi prices had
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doubled over the past year, and this took place in conjunction with increases in the cost
of produce.

All this has had a serious domino effect, reaching each actor in the system.
Increased transportation costs, which often translate into higher produce costs, have
resulted in the collapse of many of the support systems for the segment of urban poor
with little or no income. Excessive transportation costs have also left many vendors
without sufficient capital to operate the next day. This has affected their own food secu-
rity. Rising produce costs (410% from 1990 to 1995 [EIU 1996]) have increased the
amount of bribery going on inside and outside the marketplace and heightened secu-
rity problems within Mbare Musika.

The location of some of the residential areas is another problem for the
vendors. As Table 1 illustrates, the vendors who serve the low- and medium-density
residential areas, closest to the market, spend the least on transportation, and those
who service the HDRAs have the highest range of transportation costs. Because the
supermarkets are located closer to central Harare and its suburbs, the majority of HDRA
residents need the vendors to supply them with fresh produce, particularly soup ingre-
dients (for example, tomatoes, covo, rape, and onions), as most lack refrigerators. Also,
as most lack both the means of transportation and the cash to patronize formal super-
markets (Drakakis-Smith 1994), they have come to rely heavily on the informal food-
retail system, which has met their needs sufficiently over the years.

Conclusions

Often people in the informal sector suffer food insecurity because the state in no way
protects their jobs. A strategically oriented dialogue is crucial to the survival of the
urban poor, and it should involve the state's recognition of the key roles played in the
informal food-distribution system; policies should facilitate, rather than punish,
involvement in the network. This network of local structures has been created by the
people for the people to ensure basic food security.

As a baseline study, this has captured how nonfood policies affect people's
food security and interpersonal lives. It has shown how official restrictions had the
effect of initiating collaboration among transporters, vendors, and consumers, with lev-
els of affinity corresponding to degrees of economic vulnerability. Different interests at
each link of the chain are soon negotiated, depending on the importance of each actor
to the survival of the informal food-distribution community. A common interest exists

Table 1. Average daily transportation costs of vendors
by residential area, Harare, Zimbabwe, 1994

Proportion of vendors

ZWD

0-5.49
5.50-10.49
10.50-14.99
>15.00

LDRAs

71
29
0
0

MDRAs

43
57
0
0

HDRAs

43
37
15
5

Source: van Zijll de Jong (1995).
Note: HDRA, high-density residential area; LDRA, low-density

residential area; MDRA, medium-density residential area; ZWD,
Zimbabwe dollars (in 1998, 33 ZWD = 1 United States dollar [USD]).
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inasmuch as they are all subject to policies that ignore each actor's role in ensuring
local food security. Authority figures manipulate the criminalization approach, usually
to gain financially. Attempts by individuals to petition or politically influence the state
have, for the most part, been unsuccessful.

Until the state recognizes the actors within the informal food-distribution sys-
tem in cities such as Harare and stops harassing them, it will continue to exacerbate
the food-insecurity problem for a large proportion of the urban poor. Without formal
recognition of the contribution of the informal food-distribution network to the food
security of the city, these people's "margin to manoeuvre" (Campbell and Parfitt 1995,
p. 6) will continue to decline, alongside the socioeconomic-political well-being of
Zimbabwe, which is held in the grips of an SAP.
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From Staple Store to
Supermarket: The Case of
TAIUSAS in Izmir, Turkey

Mustafa Koc and Hulya Koc

Introduction
The notion of self-regulating markets is a myth. Even in advanced industrialized coun-
tries, the state has always intervened in or regulated the market to some degree. The
level of intervention varies with the regime of accumulation, the dominant discourse
about the state-society relationship, and the nature of that society's social, political,
and ideological struggles. State intervention is particularly significant in the primitive
accumulation phase of capitalist development, during times of economic recession,
and in certain accumulation regimes, such as import-substitution industrialization. The
recent tendency to privatize, deregulate, and decentralize the public sector has reduced
the role of the state in the economy and made certain segments in society increasingly
vulnerable. This paper examines the role of local government in shaping food policy
and improving access to food, specifically in the case of TANSAS, a municipally owned
staple-store project that turned into a supermarket chain in Izmir, Turkey.

From the time when Turkey was founded, in 1923, the modern Turkish state
has played a very active role in forming the country's food and agriculture policies. As
well as encouraging industrialization and modern agriculture, the state has intervened
in the economy directly, through various policy measures, and indirectly, through the
activities of state economic enterprises. State economic enterprises have sought to cre-
ate favourable conditions for the accumulation process in Turkey by offering essential
services, infrastructure, and products that the private sector is unable to supply. Paral-
lel to the actions of state enterprises are regulatory measures to protect producers
through support pricing and protectionist customs policies and the consumers through
subsidies or price regulations on major staples. State interventions and regulations
have also been introduced at the local level. Municipal Law 1580 (item 15/43), for
example, required local governments to take measures to lower the cost of living
through such devices as offering basic consumer goods to consumers without inter-
mediaries.

Industrialization in Turkey gained momentum after World War II. Production
of nondurable consumer goods, such as textiles and processed food, dominated the
manufacturing sectors in the 1950s. This gave way in the late 1960s and throughout the
1970s to a new emphasis on consumer durables, including household appliances and
cars. Turkey's endeavour to modernize agriculture was particularly instrumental in the
success of this domestic industry. From the early 1950s on, Turkey mechanized and
commodified its agriculture. This resulted in a major rural-urban population movement.
Between 1950 and 1960 alone, the rural portion of Turkey's total population declined
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from 81.3% to 74.1%. This migration continued without interruption in the decades that
followed. The rural "surplus population" constituted the basis for the urban proletariat
and the informal sector and served as a captive market for domestic industry.

The conditions of workers with steady jobs and those of Turkish migrant work-
ers employed in Western Europe improved considerably. Real wages increased steadily
throughout the 1960s. Changes in labour laws gave people the opportunity to retire
with a significant pension and severance pay after 20-25 years of work. For the major-
ity of new pensioners, these payments offered the chance to open a workshop in their
trade or a retail store. A new social class of petty bourgeoisie emerged out of the ranks
of retired proletarians and public-sector employees. Even for the marginalized masses,
the semiemployed, and the subproletariat who were unable to find jobs in the formal
labour market, the urban boom offered new opportunities. Thousands of pedlars and
petty traders responded effectively to the gap created by rapid urbanization, industry's
indolence, and government's inability to provide effective services.

By the 1970s, thousands of small retailers and people operating service shops
of all sorts were competing for a share of the urban market. Favourable customs barri-
ers, resulting from import-substitution policies, enabled industry to dictate prices to the
owners of small shops. Shop owners, in turn, in the attempt to maintain living stan-
dards for their families through commercial or service activities had no choice but to
pass these costs on to their customers by increasing prices to whatever level competi-
tion would allow.

The nation's economic situation declined dramatically in the mid-1970s, as a
result of increases in energy and input costs that followed the oil crisis. Spiralling infla-
tion and a serious foreign-exchange crisis required continuous devaluation of the lira
and battered the Turkish economy throughout the 1970s. By the late 1970s, annual
inflation was running at around 100%. Major staple items were in short supply. The
rapid increase in prices encouraged retailers to keep some of the most desired items off
their shelves, either to avoid losing in the inflationary environment or to benefit from it.
Governments often accused retailers of contributing to inflation by hoarding or black-
marketing items in short supply. Big line-ups would appear in front of stores where
people believed they could buy such items as margarine, rice, sugar, cigarettes, or coal.

Emergence of staple stores

Throughout the 1970s, local governments in many municipalities intervened in the
market, to penalize hoarders and regulate prices, by supplying major staples at a lower
price. In 1973 the municipal government of Izmir authorized the city abattoir to sell
meat and coal at a low price. In 1976, the Regulation Sales Directory (RSD) opened its
first store in downtown Izmir and started selling basic staples, as well as meat and coal.
In 1977, the RSD had eight stores carrying such items as meat, milk products, mar-
garine, vegetable oil, pulses, rice, pasta, flour, soap, and detergents and a variety of
food items produced by cooperatives and public enterprises. In 1977, the local govern-
ment boasted of selling a kilogram of rice for 6.90 lira, whereas it sold for as much as
35 lira in the market. Despite such prices, the staple stores' rate of profit that year was
14.3% (Izmir 1977). In a short time, staple stores became very popular among working-
and middle-class urban residents. The success of these stores and the demand for reg-
ular supplies and low prices led to the emergence of TANSAS, in 1978, as a wholesale
supplier for municipal staple stores.
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Izmir had a series of social-democratic municipal governments throughout the
1970s, with a political commitment to intervene in and regulate the market to protect
"consumers." Despite the government's best efforts in the inflationary environment of
the late 1970s, real wages began to decline. Strikes, work stoppages, and political
demonstrations became commonplace. In January 1980, the Turkish government
adopted a set of stabilization policies recommended by the International Monetary
Fund. These policies favoured a neoliberal course of action with the following
h

• Removal of price distortions through elimination of price controls and
subsidies;

• Liberalization of trade through elimination of import quotas, reduction in
tariffs, and implementation of realistic exchange-rate policies; and

• Reduction of the role of the state in the economy through privatization,
deregulation, and reductions in government spending.

The new austerity package was designed to integrate Turkey more closely into the
global economy and redirect economic resources to those sectors of the economy most
able to adapt to this orientation. The success of this strategy depended on increasing
the profitability and productivity of Turkish industry. This meant further reducing work-
ers' wages, as well as suppressing trade-union activity. The military coup of September
1980 made it possible to implement these policies without democratic opposition.

During its first 3 years, the military government outlawed strikes and scrapped
existing collective-bargaining agreements. It introduced restrictions on the right to
strike, the establishment of new unions, and the collective-bargaining process, as well
as putting restrictions on severance pay, seniority rights, and social-insurance benefits.
These measures were accompanied by a severe decline in real wages (about 50%, by
some calculations) between 1977 and 1984. In this economic environment, affordable
food became an important issue of political legitimacy and public policy.

In 1981, under orders of the martial-law authorities, the staple stores were
transferred to the newly formed Staple Sales Directory. The number of staple stores
increased to 14, and 4 new stores on wheels were introduced to improve accessibility
in working-class neighbourhoods. By 1985, the number of stores was 32. They claimed
to offer 25% savings to consumers, and they did offer services to about 70 000 families
(about 14% of total households).

In 1986, TANSAS was incorporated as a retail enterprise and meat combine.
This transformation of a public corporation into a profit-making enterprise was com-
patible with the dominant neoliberal discourse of the time and drew no noticeable pub-
lic reaction. TANSAS started to expand its line of products and services. It introduced
fresh fruits and vegetables, registered itself as a fresh-produce wholesaler at the city's
food terminal, and created a packaging company and a sausage factory. It also became
the city's food caterer.

By 1989, TANSAS had 66 retail outlets, three cafeterias, and a modern bakery,
producing 20 000 loaves a day. TANSAS continued to play a role in regulating prices in
the city. In 1990, it started putting ads in local newspapers, displaying prices of 100 sta-
ples, to control price increases. TANSAS was now a large price-setting enterprise in
direct competition with local corner stores. In fact, by the early 1990s, TANSAS started
offering wholesale products to independent grocery stores, claiming to be the "grocer

emphasesemphasesemphases:
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of grocers." Turning local corner stores and independent grocers into TANSAS outlets
was defended as public policy.

Observing the success of TANSAS, new supermarket chains initiated food-
retailing and supermarket ventures. Independent chain stores, supermarkets, and
hypermarkets started to expand into the Turkish market with 15 000-30 000 different
products and with discount prices for bulk items. By 1996, Turkey had about 40 hyper-
markets and 400 supermarkets. Major Turkish corporate ventures entered the super-
marketing business, either independently or in joint ventures with major European
chains, such as Metro Gross Market (Germany), Carrefour and Promodes (France), and
GIB (Belgium).

The expansion of supermarkets during the 1990s greatly changed food access,
pricing, and consumption. First, the independent corner stores, groceries, green gro-
cers, butchers, and bakers started to feel the pinch. Many could no longer survive as
family enterprises, and others ended up becoming small retail outlets of the major
supermarkets. Second, the supermarkets, with their wholesale to retailers and retail or
bulk sales to consumers, became the price- and trend-setters in the marketplace.
Finally, as store sizes expanded, space limitations in the inner-city neighbourhoods
pushed the supermarkets to suburban locations. The change in location, combined with
bulk bargains, started to alter shopping and food-consumption patterns, particularly
those of the urban middle class. Buying daily from local neighbourhood stores became
a habit of the past, replaced with weekly shopping trips and bargain hunting for bulk
items. Cars became increasingly popular, despite the traffic chaos, as they gave con-
sumers easier access to better bargains and more choices. Unable to compete against
supermarkets, more and more inner-city grocers changed over to specialty stores to
serve wealthier middle-class clients. Interestingly, all of these changes occurred in par-
allel with the law-and-order initiatives of local-government authorities. Crackdowns on
illegal pedlars selling food made access to cheap food even more difficult for a larger
segment of the population. TANSAS continued to boast that it was still playing a regu-
latory role in the marketplace, but now the causes of the access problems were com-
pletely different. Operating as a supermarket chain, TANSAS was itself one of the
problems (Table 1).

TANSAS continued to expand its operations and number of stores throughout
the 1990s. By 1996, it had become one of the two biggest supermarket chains in Turkey.
It had 91 stores, 13 of which were located in major resort towns outside the city limits.
TANSAS stores were carrying about 14 000 different items, with 28-29% of these bear-
ing the company's label. Store sizes continued to increase, and TANSAS gradually
expanded to suburban or out-of-town locations. Seven stores with more than 1 750 m2

of space were responsible for 22% of sales (Table 2). TANSAS also owned shares in

Table 1. Market share of supermarkets and hypermarkets in
various European countries, 1980-95.

United Kingdom
Germany
Italy
Turkey

1980

81
58
26

3

Share (%)
1990

87
60
40

9

1995

89
62
51
16

Source: TANSAS (1996).
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several other municipally operated companies specializing in such diverse fields as
tourism management, insurance, computer consulting, and printing and publishing
(Table 3).

Despite its claim to being a publicly held company, until recently, 94.27% of
TANSAS was owned by the municipal government. In 1988, 5.22% of the shares were
offered to the public. A TANSAS advertisement in the municipal government periodical,
Izmir Buyuksehir Belediye Dergisi (1987), was highly reflective of the new notion of pub-
lic enterprise:

TANSAS RETURNS TO THE PUBLIC WHAT IT TAKES FROM THEM
Corporations are formed to make profits. If this is not so, they will be in unfair com-
petition with other enterprises, which is a crime according to law. TANSAS too makes
profits, but TANSAS is owned by the public. Naturally, its profits will also be returned
to the public.

In 1996, TANSAS revealed its intention to offer another 32.98% of its shares to
the public. This was partly a response to the national campaign for privatization of state
economic enterprises. Changes in the corporate tax laws required that at least 15% of
the ownership of a publicly held corporation be in public hands. A quick check of vari-
ous Internet sites revealed that TANSAS shares were snapped up on the Istanbul stock
exchange. Significant TANSAS shares in the portfolios of various European mutual-fund
companies were also an indication that TANSAS's "public" was global, no longer just
the citizens of Izmir.

Table 2. TANSAS stores by floor size, 1996.

Size Stores Share of sales
(n) (%)

<250

251-500

501-750

751-1 000
1 001-1 250
1 251-1 500
1 501-1 750
>1 750

36
24
9
5
5
2
2
7

18
19
10
6
14
5
6
22

Source: TANSAS (1996).

Table 3. TANSAS investments in other ventures, 1996.

Company

Tansas Tarim Urunleri Tic. San.

Izbeltur

Tansas Sigorta Aracilik Hizmetleri

Unibel

Teknopark

Izmir Buyuk Sehir Belediyesi Yayincilik ve Tanitim

Ege Sehir Planlamasi ve Isbirligi Merkezi A.S.

Besyildiz Dis Ticaret Ltd Sti.

Izmir Su ve Kanalizasyon Hiz. A.S.

Izulas A.S.
Izmir Buyuk Sehir Belediyesi Bakim Onarim A.S.

Specialization

Agricultural products
Tourism management

Insurance

Computer consulting

Technology research

Printing and publishing

Urban planning

Restaurant management

Water and sewage treatment

Public transit

Repair and service

Shares (%)

95
90
90
25
16.9

15
7.2
5
3
2
1

Source: TANSAS (1996).

(m2)
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Finally, in the spring of 1998, a consortium of a private bank (Finansbank) and a
holding company (Gucbirligi Holding) that had captured a 22% share of TANSAS, follow-
ing the earlier privatization campaign, purchased another 29% of TANSAS shares from the
municipal government. With this, the city's share declined to 10% of the total. This was
the end of the first municipally owned supermarket chain in Turkey (Turkmen 1998).

Lessons to learn

1. Local staple stores can play a vital role in improving food access, particularly for the
urban poor and middle classes. Such stores, with their bulk buying capacities, lim-
ited shelf space, lack of concern for advertising and store appearance, and smaller
profit margins, can offer cheaper effective alternatives to typical private retail dis-
tribution systems. Unlike food banks, they offer better selection and choice and
more dignified access to affordable food and they operate independently of contin-
uous private or corporate donations. Customers in staple stores choose items they
need and prefer, without losing their self-respect. Staple stores can also indirectly
regulate price levels in the marketplace, especially in highly inflationary environ-
ments. In these environments, they protect a large segment of the population from
hoarders and speculators. These operations do not offer unfair competition to the
existing retail systems but only complement them when they fail.

2. There are, however, no easy solutions for improving access to food. Often the cure
becomes a problem. Although it protected consumers from high inflation and spec-
ulation in the 1970s, TANSAS inadvertently played a role in introducing and spread-
ing supermarket chains in Turkey. The small neighbourhood stores that have been
the livelihood of tens of thousands of small family operations are disappearing.
Consumers have to travel longer distances, change their shopping habits (buy less
frequently items that are less fresh in larger quantities), spend more time traveling,
and store food items longer. This turns their households into a storage space for
supermarket chains. Although what happened in this case was somewhat affected
by a unique combination of events, expansion beyond the original purpose of
improving access and regulating prices is potentially self-defeating for all staple-
store operations.

3. Intense global economic pressure and international regulation have eroded certain
powers of nation-states, shifting more and more responsibility to regional and local
governments. This shift partly reflects recent tendencies toward the decentraliza-
tion and restructuring of the nation-state and partly reflects the increasing demand
from local populations for effective and representative government. Both the
increasing vulnerability of certain segments of the urban population and the new
roles of urban regions in the globalized economy highlight the importance of local-
level policy-making. The neoliberal restructuring schemes, however, not only erode
the nation-state's role in the economy but also attempt to re-create the state on a
corporate model. This creates a serious threat to the future of public enterprise and
public policy. Using populist jargon, such as "less state," elected governments can
easily and irreversibly destroy years of effort in a very short time (Koc 1995). We
challenge this vision and believe that governments should keep public agencies at
least within arm's length to create their capacities to serve the public interest, with
or without the support of the state.
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A Nonprofit System for
Fresh-produce Distribution:

The Case of Toronto, Canada

Kathryn Scharf

Introduction

Every month, 4 000 boxes of fresh fruit and vegetables are delivered to 200 volunteer-
run neighbourhood dropoffs in Metropolitan Toronto. The Good Food Box (GFB) project
of FoodShare Metro Toronto is essentially a large buying club, based on many of the
same principles and aspirations as Japan's Seikatsu Club, the United States' Share Box,
and Brazil's Citizens' Action Against Hunger and Poverty and for Life. Since its incep-
tion in 1993 the GFB has grown steadily, and eight towns in Southern and central
Ontario have adopted the model or variations of it. This paper provides a case study of
the development, operation, and principles of the GFB as a successful community-
based market-driven food-distribution alternative.

Development of the GFB project

The GFB was the eventual outcome of the Field to Table project, started in 1991 by the
Toronto Food Policy Council (FPC). The members of the FPC recognized that food banks
were an inadequate response to urban hunger and that hunger at the individual and
household levels is not the only facet of food insecurity (FPC 1994). A feasibility study
proposed alternatives for people with food-access barriers, such alternatives as small,
preorder buying clubs and traveling fresh-produce markets. FoodShare, a Toronto anti-
hunger organization, agreed to take over the actual operation and administration of the
Field to Table project. An advisory group comprising Ontario farmers and antipoverty
activists provided direction for the project.

Buying clubs and markets are designed to provide people with locally grown,
nutritious, fresh food in their neighbourhoods, independently of the for-profit retail sys-
tem. Although they succeed on one level, they are extremely labour intensive and
expensive to run. They require a high number of staff hours and a lot of labour and faith
from community members. Inspired by international models from Brazil and Japan, the
FPC and FoodShare staff began to develop what they hoped would be a more efficient
and sustainable system that would serve more people. In February 1994, staff packed
the first 40 GFB food boxes at FoodShare's offices.
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Operations
The GFB purchases the food for its boxes from the Ontario Food Terminal (the outlet for
most imported and local produce coming into Ontario). As the project grew, it began to
buy directly from farmers. The GFB distribution system developed into a partly staff-
driven, partly volunteer-run project. Volunteers pack boxes twice monthly, then deliver
them to any neighbourhood location in Toronto with 10 or more individuals or families
who want to buy a box. Volunteer coordinators collect money in advance of delivery,
call in orders, then make sure that customers get their boxes.

The GFB buys food centrally, based on the numbers of advance orders. The
advance-order system minimizes waste and is designed to coincide with the income
cycles of people on social assistance (orders and payment are made when money is
available; food arrives when supplies and money are scarce). The boxes have standard
contents, although items vary with each delivery, according to what is in season or
what is a good deal at the time. Participants sacrifice choice for affordability and
convenience.

Principles

Even at the planning stage, a top priority of the GFB was to ensure that the produce was
very fresh and of the best quality, with a good balance of staples and luxury items.
Centralized purchasing also permits a focus on other goals of food-security and health:
buying locally and as directly as possible allows the GFB to provide in-season produce
and offer more nutritious produce (for example, romaine lettuce versus iceberg lettuce).
The GFB newsletter included in the box provides information on food preparation,
nutrition, and food issues.

The GFB reflects a philosophy distinct from, though not incompatible with,
other strategies to reduce hunger. On the one hand, traditional charity focuses on the
individual and his or her immediate household food shortage; on the other, the GFB is
an example of advocacy for systemic, long-term solutions on behalf of entire classes of
people (for example, advocacy for income redistribution). The GFB is a response to
problems recognized by most antihunger activists: that food banks are not a sustain-
able food-distribution mechanism and that food-bank recipients often feel that their
self-esteem is damaged by having to rely on charity. Although unquestionably the
emergency and advocacy approaches are vital, the GFB also challenges assumptions
often shared by proponents of both these approaches — that the normal, or "ideal,"
food-distribution mechanism is the for-profit retail system and that if people had
enough money to buy food, they would have no problem with the food system.

A food-security analysis shows that adequate income is a necessary but not
sufficient condition for food security on either the individual or the societal level. The
GFB challenges the premise that the oligopolistic retail food sector, so largely shaped
by advertising and profit-making exigencies, is the healthiest way for everyone to
obtain their food. Thus, even if everyone had enough money to buy food from a super-
market tomorrow, would our food supply necessarily be safe, stable, and geared toward
community needs and individual health? Would we have the skills and nutritional
knowledge needed to prepare food and have the socially rewarding and empowering
food culture needed to enjoy it?
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The GFB incorporates some elements of a traditional business. It is a "com-
munity business," which must survive in a marketplace dominated by powerful,
"efficient" corporations. This means that the GFB must offer products, delivery, and
service that are competitive with, or superior to, those offered by a supermarket. The
market mechanism is thus a good indicator of whether the project works for people and
avoids taking a top-down approach that fails to address real community needs.

In a capitalist society, without other types of meaningful social participation,
people often find self-affirmation in being treated as "customers." This is partly because
a retailer must treat people with respect and provide a good-quality product. If these are
not forthcoming, customers will exercise their power of complaint and their preroga-
tive to shop elsewhere. Aside from the real, practical nature of the consumer relation-
ship, it has a symbolic dimension. A good-quality product and good service give
customers the message that they are valued. Low-income people are often the recipi-
ents of inferior goods, either those they receive from food banks or those they are
forced to select to save money (the "garbage food for garbage people" perception that
Foley [1992] identified among food-bank recipients). The high-quality food in the GFB
is intended to send the message that "you're worth it." This is confirmed by the profes-
sional evaluations of the GFB, which have consistently cited the good quality of the food
in GFB as an important motive for purchasing GFB food boxes (SWC 1996).

One can speculate that this is one explanation for the lack of popularity of the
Staples Box and the Basic Box, which were experimental versions of the GFB, provid-
ing basic dry goods and less expensive fruit and vegetables, respectively. Although it is
difficult to identify all the variables that might explain their failure, the customers may
well have been too used to shopping for the "no-name" and lower end food items and
they therefore experienced them more negatively than they did the goods in the GFB
food boxes, with their touches of extravagance (strawberries, cranberries at Christmas,
etc.). On a purely practical level, the Staples Box and Basic Box may have made sense,
but customers may have experienced them as simply no fun.

The GFB has never used a means test. This is to avoid the stigma attached to
services exclusively for poor people. A recent study of food insecurity in Scarborough,
a suburb of Toronto, found that 46% of low-income people surveyed had never used a
food bank (SHC 1997). The stigma attached to the use of food banks (especially strong
among some immigrant groups) appears to have been a primary reason for this. If the
fear of stigma prevents people from using even a free service constructed only for low-
income people, then a service charging a fee and requiring unconventional shopping
practices must be even more wary of putting people off. The organizers' analysis of the
failure of one GFB experiment in Windsor, Ontario, bears out the theory that the asso-
ciation with charity may cause people to avoid participating (Scharf and Morgan 1998).
It would be impossible to administer a means test without sending the message that
this service caters to "the poor." So the GFB has never used one. However, the GFB tar-
gets low-income neighbourhoods and groups.

The GFB's refusal to employ a means test is also justified because most people,
regardless of income, consume inadequate amounts of fresh fruit and vegetables. Eval-
uation shows that GFB customers do increase their intake of fresh fruit and vegetables,
possibly either because the GFB raises their awareness of the health benefits or because
it fills the refrigerator with fresh food that must be eaten or left to spoil. Higher income
people use the project at a much lower rate, perhaps because they have the
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transportation and money to access exactly the food they want at exactly the time they
want it (SWC 1996).

The GFB competes in the marketplace of imagery as well. Early evaluations
showed that low-quality publicity materials created an impression of a low-quality
product (Saint Jacques 1994). So care has been taken to create bright, upbeat materials
that acknowledge that low-income people are savvy media consumers and that they
would prefer to be a part of a project with positive, uplifting imagery than one with a
dingy or depressing aura.

Although the GFB seeks to be efficient and sustainable, it goes far beyond the
traditional retailer's role in its response to community needs. Sometimes serving these
needs is not the most efficient economic strategy. In this way, the GFB is more like a tra-
ditional nonprofit organization, governed by an ethic of service, rather than a preoccu-
pation with the bottom line. The GFB organizers initially hoped that an economy of
scale and centralized administration would entirely pay for the project. But a variety of
other expenses have turned up, that is, for community development, environmentally
sound practices, health promotion, volunteer support and development, nutrition and
food-skills education, political education, and advocacy. Capital inputs needed to run a
project of this scale are also high, along with the crossover expenses that go to support
related FoodShare projects running with the same staff and equipment (a community
economic-development catering project, a kitchen incubator, a food-skills training
project for low-income women).

The payments made by customers for the GFB are roughly equivalent to the
cost of the food itself, delivery, and the newsletter. FoodShare's funding mechanisms
cover staff time, capital costs, and other expenses. These mechanisms include private
donations and grants from foundations and government. Although one cannot be sure
what motivates funders to support a given project, the government probably supports
the GFB because it can reach into the community on a more grass-roots level than
government-run projects can and the CFB's size and efficiency enable it to promote
health on a reasonably large scale.

Private donors make an important contribution to FoodShare's funding.
However, appealing to private donors is complex, as many are primarily familiar with
more traditional charitable "feed the poor" appeals (including FoodShare's own appeals
in the past). Care must be taken in the mailing campaigns and newsletters to avoid
alienating private donors while honestly explaining the project and the difference
between food security and food charity.

The GFB is more a community-development than a community economic-
development project geared to job creation. The aim of improving food access for low-
income people is to a great extent at odds with that of providing jobs. This latter goal
must be left to projects that tap a wealthier market (for example, the Field to Table
Catering Co., also a FoodShare project). The GFB relies on the volunteer labour of GFB
packers and neighbourhood coordinators. Volunteers receive a free box, which appears
to be an important incentive, but this is in no way a payment at a market rate. The vol-
unteers' food "honoraria" require a subsidy, but not as large a subsidy as would be
needed to provide salaries for the 500 volunteers who support the project. Theoretically,
one can see the GFB as stepping over into a subsistence or barter economy, rather than
seeing the free food box purely as a commodity with a market value. Ideally, food
should not be viewed in relation to one's ability to pay for it, but as something basic to
health and therefore as something qualitatively different from other commodities.
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When viewed in this light, the acceptable relationship between volunteer time and food
received, together with the community development achieved, is different from that of
a simple work-for-money relationship.

As a community-development project, the GFB tries to mitigate some of the
difficulties that such projects often experience. The traditional difficulty with community
development is that it requires heavy buy-in and labour from the community. Unfortu-
nately, the demand for this level of commitment often thwarts the success of the
project — the labour of a few volunteers rarely seems to justify the rewards (hence the
difficulty keeping small-scale buying clubs going). This has been FoodShare's experi-
ence with community gardening projects as well: groups are often shipwrecked by the
grueling and difficult early stages of sod-turning or by disheartening learning-curve dis-
asters. Where there is clearly a need, a little skilled help with garden design and labour
can go a long way to creating success.

The GFB works on the principle that a project must meet demonstrated com-
munity needs and rely heavily on community input. Just as importantly, a project needs
to have a good reception and abundant resources in its early stages. Starting with a
fundamentally good idea with a concrete and visible benefit is better than having fruit-
less and endless meetings, with a "product" or benefit figuring only as an eventual pay-
off. The danger, of course, is that the project may become too undemocratic and
centralized.

The way the CFB determines the box contents is an example of how it main-
tains a balance between democratic participation and central planning. Were one to
strictly follow the community-development credo of asking the community what it
wants, it is quite possible people would demand processed, brand-name items. How-
ever, rather than insulting popular taste, one should recognize that consumer desires
are not created in a vacuum but in response to the many millions of dollars spent on
advertising highly processed, nonnutritious foods. The health-promotion role of pro-
viding a countervailing influence through social marketing qualifies the community-
development objective of working only for what the community articulates as its
desires. So FoodShare has chosen to provide and promote only nutritious foods, know-
ing that people also need and desire these and that people still have the option of pur-
chasing processed foods through other means. On the other hand, the GFB makes no
attempt to stretch people's preferences too far in the direction of "health food" by
including, say, seaweed in the box. Within these parameters, feedback on contents is
welcome, and the GFB is constantly making adjustments based on this feedback.

Conclusions

The GFB has, from the very beginning, sought community input through customer ser-
vice and detailed project evaluation. In terms of project design and control, early
attempts to hold meetings and educational sessions showed that neither customers nor
coordinators have much interest in project administration or in activities or politics
beyond the scope of the project. However, a survey of coordinators indicated that many
were starting to take an interest in networking, advising the project, and learning more
about food issues and the food system (SWC 1995). Hence, a concerted attempt has
been made to form a coordinators network to facilitate this.

The Toronto organizers have always hoped that the project would form the
basis for some type of food action or consumer movement similar to those in Japan and
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Peru. Low-income people in Toronto have historically proven difficult to organize (in
this as well as any other type of collective action, for that matter). The GFB has oper-
ated on the principle of taking only baby steps into community and political develop-
ment. Whereas a food bank, welfare office, or supermarket deals with the individual,
the GFB will only deal with groups — a small way of encouraging community self-
organization. As a first step into collective action, becoming a GFB coordinator or
becoming a customer who purchases food in this novel way may be significant enough.
FoodShare's hope is that in the longer term, the GFB's customers will show the same
general inclination as the coordinators and become interested in complementary food-
access initiatives, and possibly even consumer or political activism. The GFB newslet-
ter continues to highlight these programs and issues.

The GFB is constantly negotiating the tensions between the need for efficiency,
competitiveness, and health promotion and that for service and responsiveness to indi-
vidual and community needs. The ability to be flexible and to constantly reassess
progress is key to making the project a success. If we start from the premise that a food
system that actually works for low-income people and promotes a stable, local agri-
cultural economy is needed, we get a very different result than if we start from the
premise that the task is to remedy food emergencies. In this case, the means and
process of setting up this alternative system become as important as the objective of
improving food access. But idealism can only take us so far. The project must be rele-
vant to individuals, feasible, and sustainable. Thus, the hope is that the GFB can act as
a catalyst to mobilize interest and action in working toward the social goals of
improved health, building community capacity, reviving a healthy food culture, and
gaining equitable control over food supply.
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Urban Food, Health,
and the Environment:

The Case of Upper Silesia, Poland

Anne C. Bellows

Introduction
In 1997, Poland celebrated 100 years of urban allotment agriculture. This represents a
system of social survival woven into the economic transition from early industrialism,
through socialism, and back to a market state. Typically conducted by women, retirees,
and other reserve workers, local food production has provided a measure of autonomy
or shelter from the vagaries of inefficient production and food distribution (characteris-
tic of centralized socialist states) and from inaccessibly high food prices compounded
by unemployment (characteristic of market systems). In some regions severely chal-
lenged by environmental pollution, however, the locally grown food is sometimes
loaded with toxic contaminants that threaten health (Bellows 1999). Urban food sus-
tainability is not just about local food production but also about local determination of
food needs, experience with complications of environmental health, and site-specific
food security.

The case study from Silesia, Poland, demonstrates ways to manoeuvre
through intersecting food and health demands and offers strategies for adaptation and
replication. These strategies require, in part, nonlocal realization. In this region for
example, activists have determined that locally grown food has undermined health in
their region. They are, therefore, establishing a system to import organic and chemi-
cally tested foods from cleaner regions of Poland to Silesia.

Contaminated agricultural land
and human health
Upper Silesia is a geographic region under the administrative regional government of
Katowice. Katowice is also the name of Upper Silesia's main city. With only 2% of
Poland's land area, Upper Silesia has the highest population density in the country (900
persons/km2) and 10% of the Polish population. It has 18% of the country's total indus-
trial production. Of Upper Silesia's 3 000 factories, 300 are considered environmentally
hazardous. Upper Silesia has the highest concentration of heavy industry in Poland, yet

NB: Research for this paper was sponsored by the Society for Women in Geography (research
fellowship, 1995/96); the Kosciuszko Foundation and Polish Ministry of National Education (research fellow-
ship, 1996); the Institute for International Education (travel and research grant, Poland, 1996); the American
Council for Learned Societies (Polish language training, 1995); and, at Rutgers, by The State University of New
Jersey, its Center for Russian, Central and East European Studies, and its Department of Geography.
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up to 50% of the land is used for agriculture and urban garden allotments, and 40% of
locally consumed vegetables are locally grown, despite warnings of health risks
(Potrykowska 1993; Bellows and Regulska 1994; Kacprzak et al. 1996). The area pro-
duces 30% of national dust emissions, 40% of national nondust air pollution, and 60%
of total national waste.

The most severe threat to health from soil pollution in Upper Silesia is food
contaminated with lead, cadmium, and excessive concentrations of nitrogen com-
pounds. The World Health Organization (WHO) and Polish researchers demonstrated
that 60-80% of the heavy-metal toxins found in the human body in densely industrial
urban areas are ingested from food, rather than from breathing polluted air (Kacprzak
et al. 1996). Other health concerns include residuals of nitrosamines, polycyclic hydro-
carbons, and pesticides (Wcislo 1995; Kacprzak et al. 1996).

Local residents of Upper Silesia acknowledge the problem of food contamina-
tion but are suspicious of "safe food," which they perceive as deceptive and overpriced.
In 1994, a regional community survey (n = 460) (Bellows and Regulska 1994) showed
that most people in this region believe that locally grown food is unsafe, yet they grow
and consume this food and even reject data regarding the problem because

• They "know what they are doing" (tradition);

• They distrust nonlocal food sources and production procedures; and

• They want to maintain their buffer against problems with market cost or
supply.

Integrating local and nonlocal solutions
Gliwice is an independent municipality within the Katowice industrial megalopolis in
Upper Silesia. The Gliwice chapter of the national Polish Ecological Club (PEC-Gliwice)
formally began its Tested Food for Silesia program with a grant from the local city coun-
cil (Gliwice Municipal Act, No. 214, June 1992) (Bellows 1996). The work of the group has
expanded, and its reputation has spread. PEC-Gliwice now oversees a national pro-
gram, Tested and Organic Food for Residents of Densely Industrialized Urban Areas.

PEC-Gliwice seeks to identify and supplant hazardous locally grown foods and
minimize risks where local production of these foods continues. It argues that contam-
inated foods impair human immune systems and that building up a resistance is the
best defence against the endemic pollution in Silesia and other densely industrialized
areas. PEC-Gliwice targets populations most vulnerable to toxins from contaminated
food: the youngest children; pregnant and lactating women; and people with impaired
health (Kacprzak et al. 1996).

PEC-Gliwice has built linkages in Poland between environmentally clean and
environmentally contaminated regions. The major program elements are

• Organizing a quality-controlled system for acquisition, labeling, and market
distribution for retail sale of chemically tested organic products, to link
farmers to consumers;

• Distributing the chemically tested produce directly to schools and hospitals
and creating subsidies for their purchase; and
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• Educating community target groups on the connection between contami-
nated food and poor health, as well as on the benefits of organic foods and
farming. (Kacprzak et al. 1996).

The program promotes the growers of organic and chemically tested foods.
PEC-Gliwice conducts systematic chemical testing to screen produce for adherence to
WHO and Polish standards for safe food. It prefers to support organic farmers but
rejects some certified organic produce. Organic farming certification and practice can-
not prevent airborne chemical toxins from contaminating fast-growing, typically green-
leaf vegetables. Integrated pest management (IPM) farmers are also included (for exam-
ple, for apples), as long as the produce meets stringent chemical-testing standards (field
interviews, 1993, 1994, 1996).

Chemical testing is conducted for heavy metals (lead, cadmium, and some-
times zinc and nickel), pesticides, nitrates, and occasionally global radioactivity.
Regular spot-check testing for heavy metals, pesticides, and nitrates is done at farms,
wholesalers, and retail stores. The inspections monitor the integrity of the distribution
system, especially the possibility of fraudulent substitutions of nontested for tested pro-
duce, and build consumer confidence at a time when suspect safe-food products flood
the market.

The United Nations Commission on the Status of Women hailed PEC-Gliwice's
unique labeling system (which displays the chemical test results) as a model to be dis-
seminated. Consumers may inspect the test results for each new off-farm delivery. This
technical information educates consumers on their ability and need to monitor and
safeguard household nutrition and health. The system was proven effective in the first
7 or 8 years. However, PEC-Gliwice faces the practical challenge of maintaining system
integrity as the program enlarges.

In the post-1989 market era, PEC-Gliwice quickly used the new legal, private-
entrepreneurial sector in a strategy to develop a producer-to-consumer network to
introduce and distribute tested foods in polluted urban centres. All participating grow-
ers farm in Poland. The club encourages them to convert to organic and IPM practices.
The program focuses on foods in traditional Polish diets and aims to strengthen exist-
ing farmer-consumer relationships. PEC-Gliwice cooperates with an expanding net-
work of growers north and northeast of Gliwice, wholesale food distributors, and retail
stores in Gliwice and elsewhere in Upper Silesia. Some local municipalities, to mini-
mize cost, have arranged for direct distribution from wholesalers to hospitals, nurs-
eries, and kindergartens.

PEC-Gliwice has emphasized community education programs for urban and
urban-area food producers, local NGOs, journalists, teachers, school administrators
and dieticians, school children, their parents, hospitals, various branches of municipal
governments (including City Council members), and the offices of environment, agri-
culture, and health. One exceptionally innovative and successful strategy was to lobby
local city councils in Upper Silesia to subsidize kindergarten schools to purchase foods
for midday meals. Specifically, city grants cover the cost differential between tested and
conventional market foods. Thus, safer diets are made available to young children,
regardless of income.

PEC-Gliwice is grounded locally through its practical strategies to minimize,
even eliminate, risk. It knows that Upper Silesians will continue to grow and consume
food from contaminated soils. Soil remediation is costly, and its effectiveness will be
questionable as long as the environment remains severely polluted. Selective cropping,
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Table 1. Heavy-metal absorption through edible plants
(minimizing risk in regions of industrial agglomeration).

Upper Silesia, Poland.

Locally grown crops that Locally grown crops that
must not be eaten may be eaten

Celery Grains
Parsley Poppy seeds
Leeks Legumes (beans, peas, broad beans)
Lettuce Gourds (pumpkin, squash, cucumber)
Spinach Amaryllidaceous plants (onion, garlic)
Carrots Tomatoes
Beetroots Fruit from trees and bushes
Cauliflower
Radishes

Source: Kacprzak et al. (1996).
Note: Heavy-metal absorption ratio in plant parts fruits and

seeds to leaves and roots = 1 : 10.

for example, planting waves of protective plant cover is one remedial practice. Another
is to encourage people to grow certain foods on the basis of the heavy-metal absorp-
tion ratio of plant parts: fruits and seeds to leaves and roots = 1 : 1 0 . This means that
fruits and seeds are 10 times safer to consume than leaves and roots. PEC-Gliwice dis-
courages people from growing celery, parsley, leeks, lettuce, spinach, carrots, beets,
and radishes. Better options are legumes, gourds, onions, garlic, tomatoes, and fruit
trees and shrubs (see Table 1).

The work of PEC-Gliwice is astonishing. Committed individuals — mostly
women who grew up together and share family stories of increasing illness — work col-
laboratively and form the sinew of this project. Many have backgrounds in chemistry
and engineering. Some participated in the pre-1989 underground, which gave them
experience in visualizing and demanding change. Most are retired, with small pensions
and few alternative work opportunities. The heart of this model program lies in the par-
ticipants' determination, common experience, and hard work. Although the program
can be replicated, the sacrifices of these people, mostly volunteers, working in an
underfunded project for more than a decade must never be romanticized.

Conclusions

The availability of affordable food is insufficient for urban food sustainability. Particu-
larly in urban and industrialized areas, environmentally based contamination in locally
grown food complicates any prospect of regional food autonomy. The 100-year history
of urban allotment agriculture in Poland provides a prototype of an urban-based food
system, as well as a warning. Addressing the issues of food safety and respect for the
need for local food production requires a redefinition of local food sustainability. Under
the combined duress and opportunity of the post-1989 social transition, PEC-Gliwice
provides a model to be adapted, extrapolated, and replicated.
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Introduction

Food production based on the principles of sustainable development can be enhanced
if the nutrients and organic residues from urban consumption can be safely reused.
Substantial interest has been shown in linking waste management and sustainable
food production: municipal-waste managers have for decades hoped that composting
would reduce the cost of waste disposal, and current proponents of urban agriculture
suggest that compost from urban organics can be applied in urban and peri-urban plots
and that human excreta can be used in fish farming (van der Bliek 1992; Lardinois and
van de Klundert 1993; Hart and Pluijmers 1996; Smit et al. 1996).

Although no one has done a reliable comparative study, municipal solid waste
in most Asian cities has fairly high organic content, even today, averaging well more
than 50% in most cases (Stentiford et al. 1996). Traditionally, Asians have diverted sub-
stantial amounts of waste (including human excreta) for use in farming and aquacul-
ture. This practice has been supported by factors such as the diversity of farming in and
around cities; the large numbers of poor farmers; the scarcity and expense of chemical
fertilizers; and the peri-urban farmers' ready access to urban garbage (owing to the
casual supervision of solid-waste transportation and disposal). Municipal authorities
have often endorsed waste reuse (most metropolitan cities invested in compost plants
from the 1970s to the 1990s) (Stentiford et al. 1996).

Waste reuse in agriculture is everywhere underresearched, but widespread
waste reuse in the region and paucity of research data (as against merely observational
data) for Asian cities are notable. Furthermore, apart from projects on waste-fed aqua-
culture (Edwards and Pullin 1990; Edwards 1992), international agencies have sup-
ported few projects, especially for South and Southeast Asia. This paper briefly
discusses health concerns and the economic feasibility of waste reuse in urban agri-
culture (WRUA). These are thought to provide constraints to waste reuse. The urban
waste referred to here is the organic component in municipal waste streams, human
and animal excreta, and waste water and sewage sludges. The focus is on municipal,
rather than commercial, waste sold for processing.

136
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Waste-reuse practices in South
and Southeast Asian cities

Table 1 summarizes the main WRUA practices in developing countries. Almost every
conceivable reuse of organics from urban consumption can be found in Asia. In both
South and Southeast Asia, one can find large and small peri-urban integrated farming
systems using wastes. Fish farms draw on human and animal excreta; rice, vegetables,
and fruit trees are irrigated with wastewater; and some feed for livestock and poultry is
derived from aquatic plants grown in wastewater (Edwards and Pullin 1990; Ghosh
1990; Edwards 1996b). Urban areas can be ranked along a continuum from intensive to
restricted reuse of waste in their economies. In places ranked intense, traditions of
reuse persist, supported by low wages for agricultural labour, scarcity of chemical fer-
tilizers, easy access to organic wastes, acceptability (if only to certain social groups) of
waste handling, and little concern about health risks (for example, Calcutta). In restrict-
ed-reuse economies, contamination of organics, availability of chemical fertilizers,
transportation expense, and labour costs have led to a decline in traditional reuse prac-
tices and a concomitant increase in solid waste requiring disposal (for example,
Bangkok). International health research is raising awareness of the health risks associ-
ated with waste reuse. Governments may enact regulations, particularly in rapidly
changing societies, to limit WRUA.

Areas of concern

To persist in the vicinity of large cities, WRUA must ultimately be made economical,
safe, and acceptable (to urban authorities, farmers and farm workers, and the public).
Currently, economic factors affecting the availability and cost of agricultural inputs
(chemical fertilizers, organic wastes, water, labour) are more important in explaining
the persistence or decline of WRUA than public-health considerations. Better urban
management, higher levels of education, and more international attention to occupa-
tional health and consumer safety will, however, help to focus attention on health
aspects of reusing urban organic waste and human excreta or sewage.

Health risks

Health concerns always surface in discussions of waste reuse (Mara and Cairncross
1989; Edwards 1992, 1996a; Lardinois and van de Klundert 1993; Khouri et al. 1994;
Allison and Harris 1996; Furedy 1996; Hart and Pluijmers 1996; Shuval 1996; Smit et al.
1996; Cointreau-Levine et al. 1998). Although the general health risks for both waste-
water and organic waste are well known (see below), substantial environmental health
research has been done only in the areas of wastewater irrigation and waste-fed aqua-
culture (for Mexico, Indonesia, Israel, and Pakistan, see Blumenthal et al. [1989],
Blumenthal et al. [1991], and Shuval [1996]; for Viet Nam, see Edwards [1996b]). Very
little research has been done on the health risk of organic solid-waste reuse in devel-
oping countries. Some possible reasons for this are that the extent of waste reuse is
unknown; disease outbreaks can rarely be traced to specific practices; few people can
do this type of research; and developing countries have many other health-research
targets.
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Table 1. Main WRUA practices in developing countries.

Type and origin of
wastes or site Materials included Practices Comments

Land based

Kitchen and yard
waste

Restaurant and
canteen food
waste

Market waste

Mixed municipal
solid waste

Mixed municipal
waste processed
at centralized
composting
plants

Kitchen and yard
waste processed
at VC projects

Compost
removed from
garbage dumps

Compost
cultivated on old
garbage dumps

Night soil

Cow dung

Kitchen waste, with some
garden trimmings, leaves,
grass cuttings

Raw peelings and stems,
rotten fruits and vegetables,
and leftover cooked foods

Organic waste from
vegetable markets

Full range of local domestic,
institutional, commercial,
solid waste, with small
industries' waste, bio-
medical waste, human and
animal excreta

Mixed municipal waste that
may contain problematic
levels of plastic film, small
industries' waste, broken
glass, batteries and
fluorescent light starters,
biomedical waste, human
excreta

Same materials as for small-
scale neighbourhood
composting

Well-decomposed, mixed
municipal waste

Most is well-decomposed
garbage, often several years
old; in areas of high
recycling, extensive waste
recovery, relatively few
synthetic materials appear
in the natural compost

Backyard composting for
home gardening, domestic-
animal feed (poultry, pigs
goats, cows); neighbour-
hood composting

Fed to household livestock;
sold for auctioning to
poultry, pig farms

Sold to farmers; separately
collected for centralized
compost plants

In South and Southeast
Asia, farmers buys MSW off
garbage trucks and apply it
to soil immediately or after
5-14 days

Compost is collected from
centralized (municipal)
plants by farmers, sold to
farms, golf courses, or used
in municipal parks, etc.

Compost is sold or
distributed from small
vermiculture projects

Nearby farmers collect
compost from old dumps or
closed sections of current
dumps; sieves may be used
at the site

Garbage farming represents
the most extensive use of
MSW for food production
in the world today

Applied raw to fields; fed to
animals (urban and peri-
urban); co-composted in
centralized plants; co-
composted on farms
informally

Used as fuel, fertilizer and
in mud plaster in South
Asia

Kitchen wastes composted
over long periods may
concentrate pesticide
residues in plants grown in
home gardens; small-scale
compost plants lack
leachate infrastructure; rats,
flies, etc., may cause
problems

Direct feeding of household
livestock carries fairly low
risk

Potential for composting
market wastes could be
better exploited in some
cities

Where fertilizer and
organics are scarce,
composting is not carried
out for long enough

Most centralized
composting plants have
either failed or are
operating at low capacities;
products are hard to sell
because of glass splinters
and plastics

Little is known about
pathogen survival; VC bins
must be protected by
screens from rats

Dust inhalation is a health
hazard for compost miners

The safety of the food
produced depends on the
nature of the original dump;
workers are injured by sharp
objects and develop
respiratory illnesses

Excreta (from latrines, septic
tanks) is deposited at most
garbage dumps; multiple
health risks to workers and
consumers (of some crops)
from night-soil reuse

The women and children
who gather dung do not
have access to washing
facilities

(continued)
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Table 1 concluded.

Type and origin of
wastes or site Materials included Practices Comments

Animal waste Bones, skin, intestines,
horns, scrapings, etc.

Sold to fertilizer factories,
rendered, composted

Little is known about risks
(mad-cow disease?)

Water based

Human excreta
from latrines
(night soil)

Vegetables, fruits, fodder,
fish

Municipal sewage Fish, shrimp, vegetables,
and peri-urban fruits, fodder, aquatic
wastewater plants, algae (for human

consumption and fodder)

Urban
wastewater

Fish, vegetables, fodder,
aquatic plants, trees, shrubs

Defecated into ponds,
streams or lakes; deposited
into water bodies; directly
applied to fields; applied
after composting or drying
into cakes

Fed into fish ponds, canals,
lakes; agricultural irrigation

Irrigation; fed into moats,
canals, municipal ponds

Overhanging latrines are
widespread in Indochina

A variety of fish-, seafood-
culture practices are found
in the region; "polishing" in
stabilization ponds and
desludging wastewater are
rare; east Calcutta system of
wastewater-fed fishponds is
the largest in the world

Where water is scarce,
wastewater is used for
irrigation and cultivation in
water bodies

Note: VC, vermicomposting; MSW, municipal solid waste; WRUA, waste reuse in urban agriculture.

Multiple health problems can occur when mixed solid waste is processed,
human excreta is applied to fruit and vegetable farms, or wastewater is used for irriga-
tion or for fish farming. Pathogens, viruses, and parasites in waste can cause enteric
infections, helminthic infestation, and skin ulcers. Fish farmers who use sewage can be
exposed to the whole range of waterborne diseases. Poor management of compost
piles increases disease-causing vectors. Particulates and gases are responsible for
chronic bronchitis, tuberculosis, dysentery, chronic cough, headaches, and cancers.
Leachates may increase the mobility of heavy metals (Olaniya and Bhide 1995). Work-
ers are exposed to sharp objects, such as glass splinters in compost. Handlers and con-
sumers of produce can be affected by crop-contamination disease links, such as
diarrhea from fecal contamination of wastewater used in irrigation and cancers from
heavy metals that plants absorb from the soil or wastewater. The food-chain path of
transmission is also involved when animal-feeding disease links occur, such as enteric
infections, whipworm infestation, and "mad-cow disease," linked to feed produced
from animal parts (Shuval et al. 1986; Circuit et al. 1996; Cointreau-Levine et al. 1998).

One can assume that some health risks increase as industrialization and mod-
ern consumerism change the nature of both solid and liquid urban waste. Although leg-
islation governing the disposal of industrial waste is improving throughout Asia, few
special industrial or biomedical dumps or cells within dumps are in place, and in many
places no legislation covers small industry (Cointreau-Levine et al. 1998). Aquaculture
research frequently mentions industrial and domestic pollution from wastewater
(Krishnamoorthi 1990; Zhang 1990). Edwards (1996a) recently argued that chemical
pollution may pose an even greater threat to public health than pathogens and para-
sites. Hundreds of factories discharge effluent into Calcutta's wastewater, including
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highly toxic chromium from tanneries. One wastewater-fed fishpond system in Calcutta
receives 70% industrial sewage. Hanoi sewage also contains about 30% industrial waste
(Edwards 1996b). Both cities have extensive sewage-fed fish-farming systems.

A range of options can be used to reduce WRUA health risks to workers and
consumers (Furedy 1996). Major interventions include the following:

• Reduce the contamination of the waste (for example, limit industrial waste
in sewage; increase source separation of organics);

• Modify agri-aquacultural practices (for example, prohibit irrigation of leafy
vegetables with untreated sewage; use holding ponds for fish);

• Monitor compost to ensure pathogens are inactivated;

• Regulate human consumption of certain products; and

• Educate handlers and consumers in protective practices.

Economic constraints

Numerous economic constraints may limit increased WRUA. Two important consider-
ations in compost use — contamination and the cost of production — help to illustrate
some of the issues.

The most common problem is contamination. Contamination is mainly due to
the almost universal practice in the region of mixed-refuse collection and the subse-
quent composting of mixed waste. Even with elaborate sifting, the compost product
usually contains many splinters of glass and hard plastics, shredded plastic film, and
toxic substances. Such contamination affects farmers' demand, mainly because farm
workers suffer injuries, skin problems, and respiratory diseases (Allison and Harris
1996). Producers fear for the health of their animals if food waste is contaminated.
Another consideration is that contaminated compost is a poor soil conditioner over
time. Research in Hanoi and Bangkok showed that farmers are unwilling to pay for con-
taminated compost, no matter how cheap it is (Kim 1995; Le 1995). Farmers in Viet
Nam have noted that plastic film in waste leads to soil problems (Midmore 1994). Food-
chain disease links, however, seem not to affect farmers' demand.

The relatively high cost of standard compost production is also cited as a con-
straint. This is particularly so in places where chemical fertilizers are available and
(often) subsidized. The estimated price differential between properly produced compost
and chemical fertilizers depends on the scope of the analysis. If WRUA is considered as
a waste-reduction strategy (less cost for municipal disposal), the overall economic
assessment would differ from a simple cost analysis. Using an economic-appraisal
approach, Le (1995) demonstrated that the cost of composting in Hanoi is almost half
that of disposal of the waste at dumps. The efficiency of plant management (including
marketing strategies) is important. Small-scale compost plants and private enterprises
have met costs or been profitable in several places (Sharma 1995; Rosenberg and
Furedy 1996; Lardinois 1997).

Interventions to minimize contamination can ameliorate both these econom-
ic constraints, as well as being necessary to address health problems. The main options
are discussed in the following section.
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Minimizing contamination

Minimizing the contamination of organic waste and wastewater helps to alleviate both
health concerns and economic constraints. If pure organics can be obtained, many pub-
lic health risks can be reduced and the end product is more marketable. Two main pro-
cedures are available for obtaining relatively pure organic waste:

• Waste from special generation points (fruit, vegetable, and flower markets;
restaurants and canteens) can be collected separately; and

• Organics from domestic and institutional waste generators can be
segregated.

In intensive-reuse urban areas, the first option is widely practiced: municipal
crews deliver the market waste to compost plants or directly to farms; livestock farm-
ers arrange for collection of food waste (Furedy 1995; Giri 1995; Rosenberg and Furedy
1996). In many places, however, the relative purity of waste from these generation
points could be better exploited.

Market waste is usually insufficient to meet the demand for organic matter,
especially in intensive-reuse areas, and limiting reuse to this category does not sub-
stantially reduce the quantities that municipal authorities must dispose of. So to
improve composting, a major challenge is to persuade large numbers of waste gener-
ators to cooperate in separating larger quantities of organics. This is an area requiring
pilot projects (from which case-study information can be obtained) and a great deal of
research. Projects undertaken so far in South and Southeast Asia include the following:

• Small-scale projects for the separation of wet and dry waste at the neigh-
bourhood level in Bandung (Woolveridge 1995), Bangalore (Waste Wise
1995; Lardinois 1997), Ho Chi Minh City (Du 1995), and Jakarta (HIID 1992;
Wawolumaya and Maclaren 1998);

• Divided street bins for wet and dry wastes in Bangkok and Surabaya
(Furedy 1997);

• Composting of organics in schools in Manila (Comacho, personal commu-
nication, 1994'); and

• Composting at a waste-recovery station in Santa Maria, Philippines
(Lardinois 1997).

Apart from the Manila school projects, the only other projects where even a
very small degree of success has been reported are the Bangalore projects for neigh-
bourhood separation of wet and dry waste. Other projects achieved no success with
separation at source. However, these efforts have received minimal assistance. Con-
siderable investment in public education and further commitment from urban authori-
ties are needed to achieve suitable levels of cooperation for separation at source.

1 L. Comacho, Chair, Metro Manila Council of Women Balikatan Movement, Inc., Manila, Philip-
pines, personal communication, 1994.
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Background research is also needed. The limited amount of research done on
waste generators' practices and attitudes in Bangalore, Hanoi, and Ho Chi Minh City
revealed the following:

• The more residents are aware of the farmers' need for organic matter, the
more they are willing to separate waste at source (Rosario, personal com-
munication, 19942);

• Collecting organics more frequently and separately might be an important
incentive for practicing separation at source (Le 1995);

• Food waste is extensively used in households where animals are raised.
Such animal raising may contribute significantly to household income in
places like Hanoi (Le 1995);

• Up to 35% of householders are currently separating food wastes (and some
organics) to feed to animals or to sell (Ho Chi Minh City) (Du 1995);

• Up to 15% of organic waste is used for compost or animal feed in Hanoi
(Gregoire 1997); and

• Lack of space in the living unit in cities like Hanoi is a constraint on
thorough separation at source (Le 1995).

There is scope for much more research on attitudes and behaviours important
to food consumption and the separation of organics at source (Allison and Harris 1996;
Lardinois 1997). Economic analyses, including analyses of the costs and benefits of
composting as compared with landfilling, are needed for all places where composting
is considered. Information should be disseminated on ways to test compost for
pathogens (Stentiford et al. 1996).

The main factor in contamination of wastewater and sewage sludge is urban
authorities' inability to control the disposal of liquid wastes into sewers and canals.
More emphasis should be placed on ameliorative production methods, such as crop
selection, holding ponds, and careful monitoring. Bioremediation is also relevant.

Conclusions

At present, concerns that derive from health risks and scepticism about the economic
feasibility of municipal waste-derived compost limit the potential of waste reuse in food
production. However, the risks can be reduced by practicing separation at source to
reduce the contamination of organics, amending agri-aquacultural practices, and edu-
cating workers and consumers. Composting less contaminated organic waste should
help to market this compost.

Although limited in scope, recent research is laying the basis for a better
understanding of waste reuse. Greater integration with research in related fields (for
instance, integrating findings from wastewater research with those of work on solid
waste) can strengthen the research on waste reuse.

Asian cities cannot be complacent about their waste-reuse practices, however,
as higher urban densities, more industrialization, and waste-producing consumerism

A. Rosario, Project Officer, Mythri Foundation, Bangalore, India, personal communication, 1994.
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usually reduce urban and peri-urban food production, as well as contaminating organic
resources. On the other hand, the prospects for WRUA's contributing to sustainable
urban food production are stronger with improved urban management, higher levels of
education, greater environmental awareness, and more community participation in
environmental management.
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How Meat-centred Eating
Patterns Affect Food Security

and the Environment

Stephen Leckie

Introduction

With world population projected to increase by 50% to 8.8 billion by 2030, our ability to
adequately feed people will face growing challenges (Brown and Kane 1994). Scaling
back on heightened levels of resource-intensive meat production may be the best way
to ensure food security for all people into the next century.

Essentially, the world is experiencing an overpopulation in farm animals.
Between I960 and 1994, global meat production increased nearly fourfold, rising faster
than the human population. During this period, production rates jumped from 18 kg/
person to 35.4 kg/person (Brown and Kane 1994; FAO 1997). The combined weight of
the world's 15 billion farm animals now surpasses that of the human population by
more than a factor of 1.5 (Table 1).

In many countries, the affluent are eating the most meat, often at the expense
of poorer people who depend on grain supplies increasingly diverted to feed livestock.
In China, grain consumption by livestock has increased by a factor of five since 1978
(Gardner 1996).

Any discussion of overpopulation should surely include domesticated animals
that, like people, depend on food, water, shelter, and mechanisms for heating, cooling,
and transport. The many farm animals are straining resources and causing environ-
mental harm as a result of their voracious appetites for feed crops and grazing.

Land use

At Toronto's 1992 Royal Agricultural Winter Fair, Agriculture Canada displayed two
contrasting statistics: "it takes four football fields of land (about 1.6 hectares) to feed
each Canadian" and "one apple tree produces enough fruit to make 320 pies." Think
about it — a couple of apple trees and a few rows of wheat on a mere fraction of a
hectare could produce enough food for one person!

Many countries in the world use as little as 0.2 ha (half an acre) of farm land
per person (see Table 1). This is equivalent to having 5.5 m2 of land available to pro-
duce each day's food. In 1994, the average yield worldwide for cereal crops was
2814 kg/ha, equivalent to 1.5 kg (14 cups of cooked grain) per day from 0.2 ha. For root
crops, the average global yield in 1994 would have provided 6.8 kg of food per day from
0.2 ha (FAO 1997). As grains and roots are easily stored, it seems reasonable to
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Table I. Per capita land use and food production in selected countries, 1994.

Agricultural land
Amount

in pasture
(ha) (%)

Bangladesh
Pakistan
India
Nepal
Indonesia
China
Uganda
Czech Republic
Romania
Ecuador
Ukraine
Iran
Mexico
Russian Federation
United States
Madagascar
Canada
World average

0.08
0.19
0.20
0.21
0.22
0.41
0.42
0.42
0.65
0.72
0.81
0.95
1.13
1.48
1.64
1.90
2.51
0.87

0
21

5
38
27
80
21
21
32
63
19
71
77
40
56
88
38
69

Cereal production3

Total
(kg)

155
155
188
210
195
279
103
660
796
142
632
239
298
528

1 339
120

1 600
349

Net

(kg)

189
178
185
233
225
289

97
664
804
168
637
311
364
643
928
134
970

Net fed to
animals (%)

0
3
1.6
2

10
25
10
64
49

2
60
26
38
55
69
0

77
33

Total meat
production6

(kg)

3.1
13.2
4.6
8.5

10.1
39.0
11.0
87.2
62.2
28.1
51.4
19.4
40.3
45.8

123.0
17.6

115.0
35.4

Net fish
catch3

(kg)

9.1
4.8
4.8
0.8

18.2
15.4
11.9
2.4
1.6

29.3
7.0
5.3

13.3
29.6
23.2

8.3
37.0
18.4

Farm-animal
weight-
human
weightc

0.4:1
0.85:1
0.65:1
0.8:1
0.5:1
1.1:1
1.2:1
2.3:1
1.7:1

12.5:1
2.6:1
1.0:1
3.4:1
2.1:1

24.0:1
2.7:1
4.3:1
1.7:1

Source: FAO (1997); conversion factors for production weights (carcass weights) and live weights are from USDA
(1997).

8 Net totals have been adjusted for importing and exporting.
b Production-weight total is based on the number of animals slaughtered annually. Actual consumption figures

would be somewhat less because of losses due to the trimming of undesirable parts and wastage during final
processing.

cThis ratio is based on the combined weight of cattle, pigs, chickens, and sheep alive on any given day. The fact
that average farm-animal weights differ in each country has been taken into account. For people, the average weight
is assumed to be 60 kg.

conclude that even in cold climates, people should be able to live on food grown on
0.2 ha or less.

With exports taken into account, North America still uses seven times more
land on a per capita basis than many countries in Asia. This is because large areas of
land are used for grazing and significant amounts of domestic grain supplies are fed to
farm animals (Figure 1; see also Table 1).

Farm animals are extremely inefficient converters of plants to edible flesh. To
produce 31.2 million t of carcass meat in 1993, US farm animals were fed 192.7 mil-
lion t of feed concentrates, mostly corn. Additional feed took the form of roughage and
pasture (FAO 1997; USDA 1997). Broiler chickens are the most efficient, requiring only
3.4 kg of feed (expressed in equivalent feeding value of corn) to produce 1 kg of ready-
to-cook chicken. Pigs are the least efficient. For pig meat, the feed-produce ratio is
8.4 : 1; for eggs, by weight, 3.8 : 1; and for cheese, 7.9 : 1 (USDA 1997).

In animals much of the food is converted into manure, energy for movement,
and the growth of body parts not eaten by people. Very little can appear as direct edi-
ble weight gain. For example, cattle excrete 40 kg of manure for every kilogram of edi-
ble beef (Environment Canada 1995).

The meat industry makes an effort to use some of the by-products, but
because of the huge numbers of animals slaughtered, this can be a challenge. Only



Figure I. The average area of land devoted to agriculture in North America is 1.4 ha (3.5 acres) per capita
(adjusted for the exporting of grain). With a big cut in meat production, this area could be reduced to

as low as 0.2 ha (0.5 acres) per capita, the rate in many Asian countries. The huge area saved
could be used for reestablishing wilderness or for growing more food for people.

(A) Sketch of 1.4 ha of farm land. (B) Sketch of 0.2 ha of farm land.

about one-sixth of the manure from hog-raising operations in the United States is used
(USDA 1986, cited in Durning and Brough 1991). Excess animal waste often ends up in
rivers and in groundwater, where it contributes to nitrogen, phosphorus, and nitrate
pollution (Durning and Brough 1991).

Livestock grazing

Roughly one-fifth of the world's land area is used for grazing, twice that for growing
crops (FAO 1997). In a natural state, grasslands are healthy ecosystems supporting a
diverse range of plants, birds, rodents, and wild grazing animals. Grasslands are often
unsuited for cultivation, but with care they can generally be used sustainably for live-
stock grazing. Cattle, sheep, and goats are ruminants. They fare best on a diet of grass.
In the West, cattle still spend most of their lives grazing and are only fattened on an
unnatural diet of grain and soy before being slaughtered.

With most of the world's rangelands grazed at or beyond capacity, the
prospects for increasing the production of grass-fed beef and mutton are unfavourable
(Brown and Kane 1994). Gains are made in grazing land increasingly at the expense of
wilderness areas. More than one-third of the forests of Central America have been cut
since the early 1960s, but pasture land has increased by 50% (FAO 1990, cited in
Durning and Brough 1991). In India, tiger reserves, national parks, and tree planting
efforts are increasingly threatened by cattle and goats invading and eating young plant
shoots (Gandhi 1996).

In dryland regions, cattle can overgraze perennial grasses, allowing annual
weeds and scrubs to proliferate. The new weeds lack extensive root systems to guard
soil against erosion. As the former diversity of plant species is lost, wildlife also declines
(Durning and Brough 1991). According to a United Nations study, "The Global Assess-
ment of Human Induced Soil Degradation" (ISRIC 1990), about 10.5% of the world's fer-
tile land suffers from moderate to extreme degradation. Overgrazing by livestock and
current farming practices are the principal causes of this degradation (ISRIC 1990).
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Fish

Like meat, levels offish consumption have also risen dramatically worldwide. The aver-
age fish harvest increased from less than 9 kg/person in 1950 to more than 19 kg by
1989, while the total global harvest more than quadrupled from 22 million t to 100 mil-
lion t (Brown and Kane 1994). Since 1989 the increases in fish-harvest levels have
slowed to where they are just able to keep pace with the growth in the human popula-
tion (FAO 1996). Current levels are putting a strain on marine ecosystems in many
areas. Of the 200 top marine fish resources in the world in 1994, about 35% were declin-
ing and 25% had been fully exploited (FAO 1996). Aquaculture, which accounted for 17%
of the world's seafood harvest in 1994 (FAO 1996), has so far been making up for the
decline in wild fish stocks, but a tightening world grain supply may curtail growth, as
fish production requires large inputs of feed. Farmed fish yield about 1 kg of meat for
every 3 kg of feed (Brown and Kane 1994).

Conclusions

Many indicators show that the world is entering an era of declining food security. Avail-
able land for agriculture has peaked and is currently declining as a result of industrial
and urban expansion and losses to degradation. Freshwater supplies for irrigation are
getting scarcer, and fertilizer use has just about reached its full potential (Brown and
Kane 1994). Fish production per capita has reached a plateau and may start to fall, and
meat production from rangelands is in decline.

Between 1950 and 1984, world cereal-crop yields increased by an average of
3% per year. Since 1984 yield increases have slowed to around 1% per year — less than
the amount needed to keep pace with population growth (Brown and Kane 1994; FAO
1997). The result has been a 7% decline in world cereal production per capita — from a
peak of 375 kg in 1984 to 349 kg in 1994 (FAO 1997). As the human population expands
to close to 9 billion hungry people in the coming decades, it is not hard to imagine every
last forest, wetland, and grassland being levelled for agriculture.

Methods to increase yields are also causing environmental problems, such as
dammed rivers for irrigation; use of toxic pesticides and herbicides; erosion and sali-
nation of soil; pollution of adjacent waterways; and extensive energy use for ploughing,
harvesting, pumping water, transportation, refrigeration, and fertilizer production.

A shift in society toward plant-based diets would reduce these problems sim-
ply by reducing livestock populations and their demand for land and other resources.
On a per capita basis, the land requirements of plant-based agricultural economies are
only a fraction of those with high rates of meat production. With fewer animals to feed,
it might be possible to rebuild world grain reserves, ensuring dependable supplies for
direct human consumption in countries facing food scarcity. Reducing land use by cut-
ting meat production would also be a very effective way to ensure that wilderness areas
are maintained and even expanded. Wilderness is crucial to providing biological diver-
sity, climate control, and a store of carbon dioxide.

Getting people to change cherished eating habits will not be easy. Although it
is unnecessary to reduce meat consumption to zero, significant reductions may be
required. Two tools are available to reach this aim: education and price control. Edu-
cation is needed to promote traditional and new plant-based cuisines as healthy alter-
natives to those based on meat. Numerous studies have pointed out the advantages of
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vegetarian foods in prevention of heart disease, cancer, and many other diet-related
diseases. In addition, people need to know about how meat-centred eating habits can
threaten food security and wilderness areas.

One very effective way to reduce meat consumption would be to set higher
prices. Agricultural subsidies are partly responsible for the low cost of food, especially
meat. Wheat and rice prices expressed in 1985 dollars have actually fallen by half since
mid-century (Brown and Kane 1994). Without subsidies, even small increases in the
cost of grain would make fattening animals with feed crops very expensive. People
would purchase less meat, leaving more grain available for direct human consumption.
Gradually increasing grain prices now may be preferable to enduring sudden price
jumps resulting from climate-induced crop shortfalls or shifts in world demand. Surplus
stocks of grain are now at their lowest level since the early 1970s, leaving the world
particularly vulnerable (USDA 1996).

As the Earth's human population continues to expand, two things will be crit-
ical for our survival: adequate food resources and intact wilderness areas. One sure
way to achieve both would be to dramatically change food choices from animal prod-
ucts to plant-based foods.
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Farming the Built Environment

Elizabeth Graham

The basic idea: the city as generator
of vegetational communities
Archaeologists are well aware that the built environment is anything but permanent.
Buildings, garbage, human waste, discarded furniture, hospital refuse, old houses,
rusted I-beams, overgrown roads, collapsed highways, fallen bridges, cracked dishes,
abandoned cars, dumped computers, headless Barbie dolls, and dead bodies influence
soils and potentially their fertility as readily as anything nourished by Mother Nature or
extruded by Mother Earth. We tend not to think in these terms because we are emo-
tionally and culturally attached to the concrete world around us. But such a world
decays as readily as volcanic ash or limestone bedrock. We either hide the decay or just
don't live long enough in most circumstances to see it.

As an archaeologist interested in urbanism, much of my work involves ruined
and decayed cities. The perspective I outline here is based on the correlation, in the
area in which I work, of diverse vegetational communities and cultivable soils with the
sites of ancient Mayan cities (Graham and Pendergast 1992). My idea — which is an
outgrowth of my work in the tropics, specifically Belize — is that we ought to be con-
sidering soil-forming processes, or soil genesis, in urban settings, because cities pro-
vide a wide range of parent materials that have the potential to increase fertility,
improve drainage, raise working surfaces, reclaim sediments, purify groundwater, and,
ultimately, sustain vegetational communities more diverse than they would be outside
a built environment (Graham 1999). The concomitant is that any feasible urban plan-
ning should take into account the chemical and other characters of the built environ-
ment and its potential for transformation into a cultivable landscape (Graham 1998).

Research directions

Before I describe the archaeological research that led to my interest in soils and the
built environment, a brief description of my research context is in order. Twenty-five
years of excavation in Belize has provided me with the opportunity to concentrate on
the particularly human, or anthropogenic, contribution to soils. This work has also
helped me to build my expertise in dating various periods of occupation. With a team
of investigators, I have already carried out preliminary studies that isolate areas in
Belize best suited for investigation of soil and environmental change (Mazzullo et al.
1994). Future research will include studies of modern waste-management and deposi-
tional practices, as well as vegetational cycling, to complement the archaeological,
pedological, and geographical research. I am now at an interim stage; the preliminary
work is complete, and we are planning long-term research to begin in 1999.
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Research history

My dissertation research placed me in the Stann Creek District of Belize, which differs
in its geological features and soils from most of the limestone-dominated Mayan low-
lands (Graham 1994). Soils are highly acidic, and artifacts — including ceramics, the
archaeologist's mainstay — are poorly preserved. With such poor information, it was
extremely difficult to make sense of the area, and I spent weeks combing the bush, the
savannas, the coastal swamps, and the foothills, looking for signs of settlement. The
area had, in fact, been intensively settled from at least about 1 000 BCE, and the allu-
vial soils of the major rivers had buried hundreds of Mayan buildings. But not much
showed on the surface. Ultimately, I observed that the limits of soil zones and the
boundaries of vegetational communities on soil and vegetation maps were in many cir-
cumstances consonant, on the ground, with areas of ancient settlement. Therefore,
many of the bush zones that modern scientists (geographers, botanists, geologists, etc.)
take to be natural-forest communities or natural and static soil types could have drawn
their character from the debris of ancient settlements beneath the surface.

At the time of my dissertation research, I published none of these thoughts. I
began to touch on these issues later as I became especially intrigued by coastal areas
where ancient sites in many places enabled broadleaf forest vegetation to establish in
zones otherwise dominated by species such as red mangrove, white or black man-
grove, and poison woods (Graham and Pendergast 1989). David Romney, one of the
geographers in Belize responsible for the Land Use Survey (Wright et al. 1959), was
supportive of my view on the human alteration of landscapes, but soil scientists
strongly resisted the idea that debris from human occupation can influence long-term
soil fertility. I persisted and visited Brazil and later the Netherlands to find receptive ears
(for example, Smith 1980; Kern 1988; Kern and Kampf 1989; Pabst 1991). The Dutch
have long recognized the importance of anthropogenic soils in agriculture — soils with
a character significantly influenced by debris from human activity or by human design
and manipulation. People have created soils in the Netherlands since medieval times
by layering animal manure with various cut grasses in inundated areas.

Soil science and soil genesis

If research excludes the applied aspects of soil science, then the conceptual barriers
that argue against considering human influences make good scientific sense in the
study of soil genesis, or soil-forming processes. For example, the term soil, strictly
speaking, refers to the products of the forces of weathering and erosion on rocks (Van
Wambeke 1992) and implies no reference to organics of any kind, let alone organics
generated by human occupation. Excluding human influence is appropriate if a geolo-
gist is studying changes in soil-forming processes on a limestone shelf from the Creta-
ceous period to the Eocene epoch. But if we are interested in the human perspective
and time span, the organic contribution to soils — such as decaying vegetation or insect
activity or human occupation — must be factored in, because even 100 years can make
a difference between a cultivable and a noncultivable landscape. Nevertheless, organ-
ics are not considered soil parent materials.

Where do organics fit in? When organisms such as plants and animals produce
dead residues, they are producers of soil organic matter. While they still live, however,
they are seen to "interfere with ... soil-forming processes" (Van Wambeke 1992, p. 70).
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The tunnel digging of leaf-cutter ants, for example, mixes soils from surface and sub-
surface soil horizons (Van Wambeke 1992). Standardized soil descriptions take organ-
ics into account (FAO 1990), and soil classification plays an important role in land-use
surveys and in planning agricultural strategies. Nonetheless, human influence is
categorized predominantly, although not exclusively, as a way the presumed natural
environment has been disturbed, rather than as a potentially quantifiable source of
minerals or nutrients (FAO 1990).

As I see it, four conceptual barriers oppose a more productive application of
soil science to agriculture and land use:

• Despite the process implicit in terms such as "weatherable minerals" (FAO
1990, p. 40), soils under classification are seen as static in terms of a set of
natural parameters that define them and dynamic only to the extent that
these natural parameters are interfered with (farmers burning forest for
swidden agriculture, for example). The result is a kind of research bind, in
which those who see soils as essentially dynamic focus on huge expanses
of geologic time and ignore organics, and those who include organics tend
to view the soil character as a reflection of quantifiable — or at least distin-
guishable — natural processes that essentially do not change unless inter-
fered with by living things, especially animals and people.

• Although organics play a significant role in the categorization of soils, the
effects of human occupation are considered cultural, outside of nature, and
therefore unimportant as contributors to the soil's essential (natural)
character.

• The prejudice against humans as creatures outside of nature has led scien-
tists to ignore the role of humans in altering and manipulating the inor-
ganic, or "stone," environment (see Van Wambeke 1990, chapter 5).
Termites are credited with meddling with soil parent materials (Van
Wambeke 1990). Why not humans? Scientists eagerly consider the contri-
bution of the weathering of limestone outcrops to soils but ignore Mayan
ruins that blanket the landscape and weather just as effectively; indeed,
these ruins have been around for almost 3 000 years. Geologically, this may
be the wink of an eye, but far less than 3 000 years can make a difference
in terms of land use and agriculture.

• Humans' impacts on soils are seen almost exclusively as deleterious
effects — clearing trees, encouraging erosion, transforming forests to
grasslands — and rarely as contributions to nutrient cycling, soil-mineral
content, or soil fertility.

However, if sustainability is to be anything but a development fad, then researchers
must overcome these biases and understand that the distinction of culture versus
nature is inapplicable. We must give human (and animal) communities the same status
as trees and plants in considerations of organic contributions to soils. We should be
giving more attention to soil dynamics on a human time scale and viewing the built
environment (buildings, highways, drainage pipes, junkyards) as having as much of an
influence on soils and agricultural feasibility as any rock extruded or pressurized by
Mother Earth.
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Cities and urban farming
How does all this relate to contemporary urban situations, and what, if anything, has it
got to do with urban farming? It is not so important at the level of the individual city
farmer, who at most might look 30 years ahead. However, if city governments fail to
take soil-forming processes and, by implication, environmental change, into account in
their longer-term urban planning then we will continue to waste vast amounts of
resources that could otherwise be used to enrich soil fertility.

Mayan urbanism
At another level, in addition to that of long-term environmental change, we can learn
from the urban experience of the ancient Mayans and from urban experience in the
tropics in general. I became interested in urbanism in the humid tropics in particular,
as the result of my archaeological research in the Mayan area, where urban landscapes
once dominated the Yucatan Peninsula, Belize, Guatemala, and western El Salvador
and Honduras. We are now finding that the ancient Mayans incorporated agriculture,
horticulture, and arboriculture into their city centres and may also have included ter-
races to retain and conserve soils within the urban setting (Graham 1999). I can there-
fore point to a conscious effort on the part of the ancient Mayans to integrate
agriculture, conservation, and urban life. One of the hypotheses I plan to test is that the
high population densities of the ancient Mayan cities, under certain conditions, could
have had an environmental benefit. Most environmental studies of the world's civiliza-
tions emphasize degradation and erosion. The civilizations and cities of Mesopotamia,
for example, constantly faced a degrading and deteriorating environment. I do not deny
that these forces are at work everywhere, but I also think we should test the idea that
"organic wastes and debris from the built environment contribute to soil aggradation
and even the retention or recycling of nutrients, and not degradation" (Graham 1999).

An example that comes immediately to mind is the way the Mayan cities
improved the growth conditions for the ramon tree. This tree produces an edible nut
used by the Mayans to a varying degree (Puleston 1968). Dense clusters of ramon trees
are found in two microenvironments: in areas of limestone bedrock outcrops and on
and around the standing Mayan ruins (Lambert and Arnason 1982). The Mayans made
no deliberate effort to create a suitable or sustainable environment for the ramon tree,
which continues to be harvested today. But, through the buildings abandoned and left
standing, the Mayan city life inadvertently provided an environment extremely
favourable to ramon trees.

Conclusions

What is important is to be more highly attuned to the many spinoffs or incidental effects
of urban life, which we can channel into productive uses if we are more aware of the
city as part of nature. I gave other examples in two other articles: one of these (Graham
1998) focuses more heavily on the concept of buildings as soil parent materials; and the
other (Graham 1999) is a preliminary attempt to generalize from urban developments
in the humid tropics. The latter paper makes the point that most development agricul-
tural technology in the 20th century seems to originate in temperate-climate cities of
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the so-called developed North and is then transferred to the South (see also Janzen
1973). I propose that it is time, now, to learn from the cities of the South, and in my
case, I am particularly interested in the ecology of the cities of the humid tropics and in
what the North can learn from these cities. From the Mayans, the Khmer, the Ibo, and
the civilizations of Sri Lanka, we can learn not only how to manage high populations
in an urban environment but also how high population densities can be turned to envi-
ronmental benefit.
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Gender and Sustainable
Food Systems:

A Feminist Critique

Penny Van Esterik

Introduction
Food touches everything and is the foundation of every economy. It is a central pawn
in political strategies of states and households. Eating is an endlessly evolving enact-
ment of gender, family, and community relationships. Food sharing creates solidarity;
food scarcity damages the human community and the human spirit.

Across history and cultures, women have had a special relationship between
food and appetite, on the one hand, and body image, eating, and sexuality, on the other.
Women, through the everyday routines of family meals, are the transmitters of cultural
codes pertaining to food and eating (most of the great chefs in the commercial arena,
however, have been men). Arguing for the centrality of women and food in industrial-
ized societies sometimes poses a problem for feminist analysts who see the dangers in
essentializing women and overstressing their nurturing capacities.

In this paper, I summarize some of the linkages between women and food and
suggest how feminist analysis may further our understanding of the food system. In an
earlier paper, I developed the idea of food praxis (Van Esterik 1991) but did not connect
this with women; later, I explored the relation between women and nurture (Van
Esterik 1996) without considering praxis. Here, I begin the task of integrating gender
and praxis, concluding with an attempt to define a feminist food praxis as a conceptual
tool to guide further research and action.

The link between food and women's
identity and sense of self

Women's sense of self is often based on their ability to feed their families. As a basic
part of their self-identity, this right may become even more important to women in con-
ditions of rapid social change and food insecurity. This source of power and identity
may be lost when women lack access to food, when others take over from them the
right to feed their families, or when efficiency is valued more than empowerment.
Women do not necessarily lose this power when others share the responsibility for
household food security and contribute labour to this end. But for women who are nor-
mally responsible for providing food for their families, the experience of being unable
to feed their children is tantamount to torture (and food deprivation is a form of tor-
ture). Therefore, hunger and food insecurity must be considered part of the violence
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that women experience and must be explored as a violation of human rights (see
Waring 1996).

If culture inscribes bodies, it is food that leaves the clearest mark, and that
mark is most often read on women's bodies. Of central concern in Western cultures is
fat. In industrial societies, women's relation to food is problematic because of the link-
age between food and body image in diet-conscious women. Anorexia and other eat-
ing disorders primarily of women are becoming more prevalent in Western societies.
Even young girls are expressing dissatisfaction with their bodies. Psychological
research confirms that women who eat smaller meals are commonly perceived as being
more feminine, better looking, and more concerned about their appearance than those
who eat larger meals (Chaiken and Pliner 1987). A study in northern England found that
women viewed food as a treacherous friend: "they desired it for the pleasure it gave but
denied themselves the pleasure because of the unacceptable weight gain that might
result if they indulged themselves. At the same time, it was a comfort, a support in time
of need" (Charles and Kerr 1988, p. 142). The complex of stress, depression, and com-
pulsive eating among women is also well documented (Chernin 1981). Rage leaves
women hungry for food and justice.

Gendered food ideologies
How do our relations with food develop? Clearly, food socialization must be strongly
gendered. In a study of 10-year-old American children, Roos (1995) found that for girls,
food is a symbol for friendship and connection, but for boys it is a means to express
dominance and competition. In some societies, children are socialized to share food
from a very early age, particularly with their younger siblings. Food socialization is crit-
ically important for understanding gendered food ideologies.

Feminist theory

Feminist theory is broadly based in the social sciences and humanities, and it informs
activism in support of gender equality. Following the usage of South Asian groups, I
define feminism as theories and actions that aim to end discrimination on the basis of
gender, race, class, and ethnicity. I make use of four feminist principles:

• Theory and practice are inseparable.

• The personal is political.1

• Diversity and differences are resources: there is no one truth.

• Nonoppositional, nondualistic thinking is basic to theory.

Feminists, not surprisingly, have resisted making too close a link between
women and food; it is a troubled relation and one that will draw feminist fire if it is not
analyzed with care. Women's association with food is not a simple one — as we know
from the many women suffering from eating disorders — and cannot be reduced to the
notion that food work is "naturally" women's work. Fears of essentializing women and

1 I was once told by a man that I should not take things so personally; how else is there to take anything?



Engendering the food system w 159

of reducing them to food or to food providers have kept many feminists from delving
into this relationship.

Some Western feminists see food as relevant only to the domestic sphere of
social reproduction. They place a higher priority on redressing the imbalance of power
in the sexual division of labour (having men take on more responsibility for cooking,
feeding, and nurturing) and on more fully accounting for women's labour in food pro-
duction. Latin American women's groups have successfully established collective
kitchens, but "some feminists have been critical of these women's self-help organiza-
tions because they focus almost exclusively on traditional women's tasks and do not
challenge the traditional division of labour" (Safa 1990).

Breaking down oppositional thinking is an important part of feminist theoret-
ical reorientation. It opens the door to reintegrating everyday practice and objective sci-
entific knowledge. Cooking as "thoughtful practice" blends theory and practice, body
and mind; it reflects the way many women experience food — not as nutrients, but as
nurture. The study of food and eating has been marginalized because of Western binary
logic, which favours mind over body, theory over practice, abstract over concrete,
object over subject, public over private, and reason over emotion, among others (Curtin
andHeldke 1992).

Women are both vulnerable and powerful — victimized and empowered —
through food. Feminist nondualistic thinking about food reminds us that ethnocentric
oppositions such as production and reproduction, public and private, and self and other
are a Western legacy of blinkered, binary thinking. Food practices confound the
dichotomy between production and reproduction and between public and private and
are part of both the formal and the informal economy ("both ... and," not "either... or").
The special case of breast-feeding makes this clearer. Women's bodies are simultane-
ously a means of production and a means of reproduction — producing babies and
breast milk. This is both productive and reproductive work and is both a public and a
private act. Other food practices confound the dichotomies between production and
reproduction and between public and private. The task of preparing meals cannot be
reduced to a private act of social reproduction when the food may have involved sub-
stantial bartering and exchange in the public sector, be redistributed in community
potluck dinners, and be exchanged as leftovers with neighbours. Are these public or
private acts?

Eating and cooking break down these oppositions. But our disciplinary bor-
ders still keep us in separate boxes, defined by these same oppositions. The medical
and the gastronomic are separated — cure and cuisine are separated — and this divi-
sion further separates the professional expert from the layperson, usually the lay-
woman (see Curtin and Heldke 1992). Cooking and eating, feeding the self, and feeding
others concern metaphor, pattern, and system and call for an epistemology of relation-
ships between people and between people and their food, not an epistemology of cause
and effect. Lineal causality is inappropriate to the world of living organisms, which
adapt, relate, and learn, rather than reacting to laws. Mechanistic metaphors fail to
effectively explain relationships, holism, or synergy. Cooking, feeding, and eating are
metaphors for interdependence, nurture, mutual support, and pleasure in a world full
of metaphors for independence, greed, ambition, and pain. Terms like nurture, reci-
procity, and intimacy have no meaning without context, but they require a paradigm
shift in thinking.
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Development of a feminist food-praxis model
I call this paradigm shift the search for a model of feminist food praxis. Ironically, food
praxis refers to the practical "mastery" of the routines of producing, preparing, and con-
suming food. Building from the basic feminist principles mentioned above and the
myriad ways in which the food system is gendered, I propose the following 10 points as
a place to begin:

1. Feminist food praxis builds on gender-sensitive assumptions about women as gate-
keepers of the food system and mediators between food produced and food
consumed. But women's association with food, feeding others, and cooking is cul-
turally constructed and not a "natural" division of labour. Nurturing skills are
acquired by those who nurture others most often, with the exception of breast-
feeding, the paradigmatic act of nurture.

2. The core of a feminist food-praxis model is the need to eliminate hunger and ensure
sufficient food to sustain and reproduce gendered bodies. Political forces control
people's access to food by permitting corporate interests to profit from delocaliza-
tion by encouraging food hegemony. Feminist food praxis thus requires an exami-
nation of women's power in relation to the food system.

3. A feminist food-praxis model is nonreductionist, combining materialist and sym-
bolic explanations of behaviour. Components of the food system — economic con-
ditions, ecological context, or cultural categories — are not ranked so that one has
primacy over the others but are considered parts of an integrated whole within a
particular social, historical, and spatial system.

4. A praxis model takes the perspective of the social actor or the social collectivity and
examines the relation between agency and structure. The system acts on the indi-
vidual and the individual acts on the system, providing both micro- and macro-
perspectives on the food system.

5. Food praxis explains both change and continuity. Change may emerge from indi-
viduals acting out of habitual routines, producing intended and unintended results
that change habitus (or dispositions), which in turn change material conditions and
interpretations of those conditions. Continuity results from the stability of routines
of food production, processing, preparation, and consumption.

6. Food praxis defines the temporal organization of these routines for food procure-
ment or production, preparation, distribution, consumption, and waste disposal.
Cooking, feeding, and eating are high-periodicity tasks that are nonpostponable
and occur with a high frequency. Breast-feeding and complementary feeding of
babies are significant examples of this.

7. Cooking, feeding others, and eating are simultaneously sources of pleasure and a
burden, and they blur the work-leisure divide. The tasks may be carried out by
people exhibiting a wide range of skills. Yet, these activities may still be nurturing,
if they are performed with warmth and affection. Thus, a model of feminist food
praxis considers the way an act is performed, not simply the act itself.

8. Cooking, feeding others, and eating are body-based acts that create relationships
between people. Most are reciprocal, in that they benefit both the giver and the
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receiver of food. Food praxis focuses on food sharing, intimacy, commensality, nur-
turing, and reciprocal exchange. These are, therefore, deeply implicated in cultural
constructions of the body and are emotionally loaded (for example, feeding the
elderly and the very young).

9. Praxis theory is broadly reflexive, encouraging critical reflection on how "our" food
choices affect "other" food systems. Scientific work does not proceed independently
of the subjectivity of the analyst in feminist food praxis.

10. A feminist food-praxis model assumes that knowledge can be used to improve the
quality of human life, as well as human diets; it is thus a potential guide to •advo-
cacy action.

Conclusions

Bateson (1972) argued that environmental problems stem from technological progress,
population increase, and errors in thinking. Errors in thinking also present challenges
to global food security. Feminist food praxis is one small step to changing our mind-sets
about food systems. It is up to local practitioners to determine whether viewing the food
system through a feminist framework will inspire the political will to develop innova-
tive interventions to improve food security for women and, ultimately, for children and
men as well.
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Women Workers in the
NAFTA Food Chain

Deborah Barndt

Introduction
Central to a restructured global labour force are women workers — particularly young,
poor, and indigenous women — who have always been engaged in food production
and preparation under subsistence agriculture but are now key actors in industrialized
plantations, maquila] processing plants, retail sales, food preparation, and services.
Free-trade agreements, such as the North American Free Trade Agreement (NAFTA),
have made it easier for multinational agribusinesses to control continental food
production.

"Free trade regimes have a distinct colour as well as a gender," charged
Palacios (1995), "because of the exclusionary nature of the decision-making process [in
which] a small group of white males [is] determining the fate of all races in the North
as well as in the South." The feminization of poverty (Tinker 1990) has continued
through these latest developments. For example, in agricultural production, indigenous
women who previously practiced subsistence agriculture are now migrant labourers or
salaried workers for agribusinesses in Mexico. Women also make up the large majori-
ty of the work force in the burgeoning maquila industry, which contributes to growing
internationalized and specialized production in free-trade export-processing zones,
including food processing. In the Northern markets that are the destinations for these
agricultural products, women also predominate in the low-paying jobs in the food-
processing plants and fast-food outlets (Reiter 1991).

The Tomaslta project
In a cross-border research project that began in 1995, a group of women academics and
popular educators in the three NAFTA countries has been examining the impact of glob-
alization, with a focus on food. The project has applied a variety of research methods,
including corporate research, interviews with managers and workers, participatory

NB: This paper has benefited especially from the contributions of academic collaborators in Mexico,
Maria Antonieta Barren and Kirsten Appendini (now with the Food and Agriculture Organization of the United
Nations, in Rome); Sara San Martin and Catalina Gonzalez of the Mexican Institute for Community
Development; and Lauren Baker, graduate research assistant from the Faculty of Environmental Studies, York
University, who worked with me during the Mexican fieldwork. Lauren Baker and Stephanie Conway, another
graduate student in the Faculty of Environmental Studies, helped design and facilitate the film workshops; Todd
Southgate videotaped the responses.

1 Maquilas are foreign-owned factories in Central America's free-trade zones (tax- and tariff-free
enclaves); these factories use low-paid workers to manufacture cheap goods or to assemble imported parts
into cheap products, almost exclusively for export to US markets.
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research, and the use of photographs and videos. By following the journey and life cycle
of a tomato (from a Mexican field to a McDonald's restaurant in Canada) and by calling
this tomato Tomasita,2 we are hoping to make visible the bigger picture revealed by the
experiences of the women who plant, pick, sort, pack, process, sell, and prepare the
tomatoes we eat.

Of particular interest is how women's work in the various stages of production
in this continentalized food system gets framed, interpreted, and understood. Our
research confirms that the system of globalized food production marginalizes women
and that Mexican women, for example, work under even more exploitative conditions
than Northern women in this system. When you listen to these women and observe
how they engage with and survive in this system, however, the story becomes more
complex. Many may be bound, for the sake of their survival, to this unjust system, but
they also have multiple ways of resisting its effects, even as they perpetuate it. In some
cases, their work in producing our food has liberating elements, so we must challenge
the simplistic framing of these women as victims. The metaphor of the "chain" is use-
ful, because it can be interpreted in multiple ways to refer to oppressive experiences,
as well as to connective ones. I'd like to explore these various meanings of the chain:
bound, freed, connected.

Bound by gender, race, and class

The decentralized production that characterizes these export-processing zones and the
deregulation that is turning whole countries into giant maquilas have resulted in the
feminization of labour. Appendini (1995) noted that this phenomenon has been integral
to the growth of fruit and vegetable export agriculture in Mexico, which is one of the
markets that has benefited from NAFTA and maintained an international competitive-
ness. Appendini (1995, p. 7) suggested that "firms use gender ideologies to erode stable
employment and worker rights where women are concerned," and workers themselves
seem to internalize the notion that women are better suited for certain jobs, such as
packing, because of their accuracy, speed, compliance, sense of responsibility, and obe-
dience. The prevailing macho view that a woman's primary role is in the home helps to
maintain this "flexibilization" of women's labour.

Clear class and racial divisions separate the women who work in the fields,
cultivating and picking the crops, and those who work in the packing plants. We found
at least three different kinds of women workers in the tomato fields in Jalisco:

• Those from the town of Sayula who were hired year round to prepare the
ground and cultivate it, as well as to pick tomatoes (though most townsfolk
looked down on this work);

• Those who were brought daily by truck from surrounding villages during
the harvest period; and

• The indigenous workers who came with their families from the poorer
states in Mexico, again only for the peak harvest period.

2 Using a Mexican name in its feminine form draws attention to the fact that the most marginalized
players in this process are Mexican and women.
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Although their wages were the same,3 their living conditions were strikingly different.
The indigenous workers had been recruited with great promises of good wages, benefits,
and housing. They arrived to find only shells of homes in camps without running water,
sewage, or electricity; disease was rampant, and no health services were provided.

Whereas indigenous women of all ages, from grandmothers to grandchildren,
were relegated to the fields, young mestizos4 got the jobs in the packing plants. The
working days in these plants could be longer, stretching to 10 or 15 hours, but the
wages were three to five times better, up to 100 MXP a day. Selectors were paid by the
hour, but packers were paid by the box, which was an incentive to increase productiv-
ity. These women fell into at least two categories:

• The locals hired mainly for the harvest period; and

• The migrants who, like company girls, were transported from plant to plant,
a kind of moving maquila.

These women were either very young, between the ages of 15 and 24, or older
and single, having been "wedded" to the company for years. Their living conditions
were much better than those in the indigenous camps, as they spent their (mainly
sleeping) hours in company-owned houses, cooking communally and creating a
woman-centred family.

The gendered nature of food production, then, is complex, integrating issues
of race, class, age, and marital status. As Gabriel and Macdonald (1996, p. 167) con-
tended, "the mobility of international capital is predicated on the politics of race and
gender." Multinational corporations, as well as domestic companies competing on the
international market, take advantage of deeply ingrained and institutionalized sexism
and racism in their constant search for cheaper labour. And women, no matter what
their ethnicity, are caught within this system and are the most exploited, whether mov-
ing from plant to plant in the packing jobs or taking their families to work in the fields
and performing their double-duty household tasks before and after a grueling day under
the hot sun.

Forms of resistance

Women workers resisted in a variety of ways. To break the monotony, packers in the
San Isidro greenhouse played mental games and joked around with each other, espe-
cially when the foreman was out of sight. One young packer took photos inside her
workplace when we were unable to do so; her act of resistance helped to make visible
the experiences of women greenhouse workers.

Most tomato workers were unorganized; the official union, Confederacion de
Trabajadores de Mexico (confederation of Mexican workers), operated in one plant, but
workers were not even aware of it. There was greater organization around working
conditions in the town of Sayula, where a group of popular-health promoters advocated
for the rights (health, housing, and education) of indigenous workers living in squalor
in the migrant-labour camps. Resistance was limited, of course, by the lack of other
work options. Families depended on the income of several family members, and young
women were expected to contribute, both through salaried work and at home.

3 The average field worker earned 28 MXP a day, working from 07:00 until 14:30 (in 1998, 9.95 Mex-
ican pesos [MXP] = 1 United States dollar [USD]).

4 A mestizo is a woman of mixed European and American Indian ancestry.
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Liberating elements

For young women packers who were moved by companies from plant to plant, these
jobs may have represented a kind of liberation. They offered an escape from a repres-
sive family dynamic that overprotects the daughters and gives the sons more freedom.
Although the long work days left the young women with little time for a social life out-
side the plant, meeting young people from many different places broke the monotony
of the work and of small-village life. It was especially striking to see young women all
dressed up, complete with high-heeled shoes, standing up for a 10-12 hour day of pack-
ing tomatoes. Women far outnumbered men in the plants, so there was a kind of com-
petition for potential husbands.

Connecting across borders

The Tomasita project has ultimately been a popular-education project and has
attempted, even in the research stage, to engage the women involved in the food chain,
both in the South and the North. One means we have used to do this is to show films
or videos about food production to the women workers along this chain of producers
and consumers. In 1996, we collaborated with FoodShare's Focus on Food program and
25 women who had been living on social assistance (see Barndt 1997). In a workshop
series called Women to Women: Connecting Across Borders, we showed four films:

• Dirty Business, about the flight south of Jolly Green Giant and the subse-
quent environmental degradation in Mexico;

• From the Mountains to the Maquiladores, showing women who had lost their
jobs in Tennessee visiting Mexican women workers who had gained those
jobs when the plants moved to a maquila zone;

• Jungle Burger, exposing the razing of Costa Rican rainforests for beef cattle
destined to become Northern hamburgers; and

• Fast Food Women, revealing the oppressive conditions of women working
in fast-food kitchens.

These films acted as catalysts: the Focus on Food participants were inspired to tell their
own stories related to food production; immigrant women remembered what they had
seen and experienced in their own countries of origin. The women revealed a tremen-
dous knowledge, both of how the global system operates (being part of cash-crop
agro-export economies) and of traditional food and agricultural practices that could be
more sustainable.

We eventually videotaped their responses to these films, creating a "video
letter" addressed to the Mexican workers shown in the documentary films. The video
letter is one way that women in the food chain can share their experiences and talk to
each other. The Tomasita project has developed other popular-education visual aids on
the journey of the tomato and the role of women workers, including a comic book,
"Tomasita Tells All: The Story of the Abused Tomato," and a photo-testimony, "Teresa,
Food Producer — At Work at Home." See also Barndt (1998).

Food has a tremendous educational potential as an entree to understanding —
in a more holistic and integrated way — the massive and often overwhelming forces of
globalization that seem to be engulfing us. When women break the silence, they begin
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to loosen the chains. And when they begin to share these stories across borders, they
not only unveil the complexity and injustice of a system that binds them but also dis-
cover their own capacity to survive, to resist, and to create healthy and just alternatives.
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Canadian Rural Women
Reconstructing Agriculture

Karen L. Krug

If we are to develop a sustainable urban food system, we must first address the broad-
er issues of sustainability in agriculture. Urban and rural people must work together to
establish a strong enough constituency to resist the dominant system and build an
alternative one. For example, local food production — which surely is a prerequisite for
any sustainable urban food system — requires sufficient support from all sympathetic
sectors to resist control by global conglomerates. Furthermore, structural changes are
required, not just personal changes or isolated solutions to local problems. Trying to
prevent short-term economic interests from influencing the consumption decisions of
millions of consumers is less effective than altering the economic or agricultural sys-
tem to change which kinds of products are cheapest. Urban and rural food systems
must be both linked and mutually reinforcing to build a strong enough constituency to
effect these structural changes.

In this paper, I examine agriculture from the vantage point of Canadian farm
women seeking ways to construct a sustainable food system for the rural and urban
areas of Canada. Farm and rural women have themselves documented a variety of
ways in which they are less advantaged than their male counterparts. Gender stereo-
types, which persist in agricultural settings, devalue farm women's work and, ironical-
ly, lead to farm women's doing a disproportionately greater amount of work. This same
gender stereotyping also leads to the following structural inequalities:

• Women's unequal participation in farm organizations;

• Women's limited impact on farm policy;

• Unjust legislation;

• Restrictions on women's ownership and control of resources; and

• Farm women's lower socioeconomic status and increased vulnerability to
poverty and economic insecurity (Ireland 1983; Watkins 1985; Wiebe 1987;
Keet 1988; Smith 1988; Haley 1991; Miles 1991; Krug 1995).

As farm women are more vulnerable than farmers generally, they have
insights that farm men may not have. Furthermore, because they are less likely to ben-
efit from the current agricultural system, farm women have less of a stake in defending
it and are therefore more likely to be critical of it (Krug 1997). Thus, farm and rural
women can play a significant role in envisioning the changes required to build a sus-
tainable food system.
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Farm women face some problems that their male counterparts do not. They
also suffer more acutely from many of the problems that affect both women and men.
None of these problems can be adequately addressed until the system is transformed to
build more feasible rural communities and secure the livelihood of family farmers.
Farmers are a small minority, 4-5%, of the Canadian population, and the proportion of
women farmers is even lower. On their own, farmers (especially those who benefit least
from the existing system, such as small family farmers and farm women) cannot exert
enough political influence to ensure change. Furthermore, the problems of rural and
urban dwellers are intertwined. Thus, a secure food system that provides everyone with
healthy food will only emerge with the cooperation among those aware of how the
existing system is failing and how it might be restructured. Farm women's insights can
contribute to the needed restructuring of the food system.

Barriers to sustainable agriculture
In discussing the problems that plague agriculture, farm women identified issues
related to the economic system, declining rural communities, environmental degrada-
tion, health, and stress. In addition, they observed that some issues, such as the femi-
nization of poverty, domestic violence, and inadequate day-care programs, affect farm
women more than they do farm men. A fundamental problem in the economic system
is that farmers lack control over the costs of inputs and over the prices received for their
products. A few large corporations exert substantial control over what is grown, how
and where it is grown, the price paid for it, and who receives it. Centralization, which
is largely a result of the consolidation of power among the corporations controlling
food production and distribution, contributes to the decline of rural communities. This
is particularly evident in the prairies as farming there becomes less economically sus-
tainable for small units. The style of farming supported in the highly competitive climate
created by the controlling corporate interests leads to environmental degradation, pri-
marily as a result of the use of large equipment, intensive chemical applications, and
monocropping. Health problems result from stress and from the release of chemicals
and other pollutants into the environment. As it becomes increasingly more difficult to
earn a living from farming, the pressure to compete increases. Stress-related illnesses,
heightened levels of violence, and increased suicide rates are the result. Farm and rural
families feel the direct effects of these interconnected factors (Krug 1995).

Farm and rural women's alternative
vision for agriculture

/ want to feed people locally [grown] nutritious food. I want off this chemical fix. I
want to teach my daughters how to be stewards of the land instead of how to be obe-
dient slaves to this insane economic system.

It is time for us farm women to heal ourselves. ... It is the women who will
have to draw the line and say enough is enough. We will have to make our vision for
self-sufficiency, of clean air and water, of nutritious food, and of healthy families and
rural communities a reality for us all. We have the analysis. We have the abilities. And
most importantly, we have the faith to make our vision a reality.

— Ruby Reske Naurochi1

1 Ruby Reske Naurochi, a Manitoba farmer and author passionately involved in the transformation
of agriculture, responding to a questionnaire sent by the author to selected Canadian farm women, 1993.
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Combining the concerns raised by some farm women with the visions articulated
by others points the way to effective solutions. Certain farm and rural women — among
them unionists, social-change activists, critical journalists, and family farmers — artic-
ulate strong visions for sustainable rural areas, agriculture, and society.

Sandra Sorenson, who grew up in a small town in Saskatchewan and has
been the director of the Canadian Centre for Policy Alternatives, insists that resistance
to the dominant system and meaningful change is possible only with a clear alternative
vision. Sorenson (1991) did the groundwork for this alternative vision by articulating
basic principles of sustainability from the vantage point of humans. She pointed to the
importance of universal access to clean water and air, nourishing food, adequate shel-
ter, fulfilling work, good quality education and health care, and a good transportation
system. In addition to these physical needs, she emphasized the need for cultural and
spiritual stimulation, the right to speak and participate in society, and hope. Sorenson
concluded that these standards and rights must be universal and that they must form
the foundation for creative alternatives to failing systems.

In recalling the rural community of her youth, Sorenson (1991) provided a con-
crete picture of rural sustainability that integrates the values articulated in her vision of
sustainability in general. The elements of this picture include self-reliant communities,
with most services and goods provided locally; meaningful, productive work for all who
can do it; local culture, with opportunities for intelligence to flourish; healthy people; a
strong sense of community; willingness to share with those in need; diversity; local
businesses; and a reliable transportation system. In the past, these elements were part
of rural communities, and Sorenson suggests that it is necessary to recover them.

Lois Ross, a journalist in rural Saskatchewan, has also written about an alter-
native vision for rural and agricultural communities. Ross (1991) argued that we must
link all parts of the food chain — from production to consumption — and that sustain-
able food production depends on sustainable rural communities. She recommended
several ways to make food sustainability possible, including increasing the number of
farmers on the land base, increasing the population of rural communities, decreasing
farm sizes, using smaller equipment and more labour, growing food for local food con-
sumption rather than solely for export, locally producing specialized equipment for
local use, and processing crops locally. She argued that stable food systems can be
maintained, for example, by planting a variety of crops, preserving the soil and habitat,
and decentralizing the food industry. Ross's vision for agricultural communities incor-
porates and expands on elements of Sorenson's (1991) vision of sustainability.

Betty Kehler, a farm woman who married late in life and recognizes that she
has more choices than many farm women, as she has no children, explains how she
seeks to live out her vision of sustainability for agriculture:2

We decided right from the start that we wanted to farm as sustainably as possible, so
our use of artificial inputs has been limited to soaps and other biological control meth-
ods and we spend considerable time and energy educating the people that visit our
farm on how it is possible and preferable to grow food that is healthy by "treading
lightly on the earth."

We concentrate on creating our farm in the vision we have for agriculture and
whoever comes by, whether they're a strawberry picker, an El Salvador refugee, an
agriculture diploma student or a busload of elementary school kids on a school trip,
we try to explain how we "actualize" the dream and challenge them to find what is

2 Response to a questionnaire sent by the author to selected Canadian farm women, 1993.
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inside them that they can "realize" so we can live in a world where we can drink the
water, breathe the air and live off the land together with all of God's creatures. My
hope is that if enough of us start acting like we really make a difference, we will.

Although she attributed her personal understanding of sustainability to her
experience as a farmer, Kehler optimistically affirmed that everyone can and should
contribute to the well-being of the planet.

Several solutions to the problems faced by farmers and rural communities
revolve around the theme of living personally responsible lives. For Shirley Sarvas and
her farm family, this involves a holistic lifestyle, taking responsibility for education, the
soil, the quality of products they sell, and their own health (Ross 1984). In modeling and
providing these alternatives, the Sarvas family has, as a social unit, tried to have an
impact on the broader culture. According to organic farmer Arlette Gaudet, part of the
solution to the problem of the environmental degradation resulting from current agri-
cultural practices lies with education. She believes that if children are taught to respect
the basic elements of life as they grow up, they learn to respect all of life; thus, she
chooses to raise her children on a farm so that she can model healthy ways of relating
to the Earth (Ross 1984). Harkin (1987) urged farmers to use caution in their handling
of farm chemicals. She also encouraged farmers to consider the negative health and
environmental effects of pesticides and to question the profit-motivated propaganda of
chemical companies when making decisions about their own farm practices. Miller
(1990) pointed to the importance of shopping locally. Giangrande (1985) recommended
that people grow as much of their own food as possible and be socially responsible,
rather than passive, consumers. She pointed to the ways individuals' lifestyle decisions
influence the lives of others. For example, buying locally produced food supports local
producers and short-circuits the loop of exploitation of labourers by multinationals.
Although personal-lifestyle choices can contribute to resolving some of the problems
Canadian farmers face, in isolation from concerted political action, such choices are
bound to remain ineffective.

Several other solutions proposed by farm and rural women revolve around the
theme of cooperation. Miller (1990) advocated "letter-writing bees to government agen-
cies, requesting continued or developing services" in rural areas. Giangrande (1985)
argued that through alliances with the labour movement and organizations such as the
Nutrition Policy Institute in Nova Scotia, the United Church of Canada's Committee on
Agriculture and Food Resources, and the Saskatchewan Women's Agricultural
Network, Canadian farmers can "build a national constituency of concerned citizens
whom they see as political allies and not just as consumers of the products they sell."
In this way, rural-urban dialogue can be encouraged. Such cooperative efforts can
begin to address some of the major difficulties faced by farmers.

Clearly, such initiatives are necessary to bring about the radical changes that
rural and farm women envisage making to the food system, as these changes would
require sustained cooperation among various sectors of the food system. For example,
Wiebe (1991) recommended removing food from the realm of global commodities. An
interviewee in Ross (1984) called for an end to the speculation on land prices that
makes them escalate to a point at which they no longer reflect the productive value of
land. The interviewee maintained that regaining security of land tenure is needed to
give control to agricultural producers over what and how they produce. She added that
Canadian farmers should concentrate on meeting our domestic needs, rather than
export quotas, seeking to produce only what is good for the land and for people.
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Giangrande (1985) advocated increasing urban agriculture as a way to "exercise con-
trol over a food supply normally run by multinational corporations," enable hungry
people to feed themselves, interest urban people in agriculture, and provide a practical
education program for youth. Giangrande argued that to support such activities it
would be necessary to create an alternative agricultural system, with increased demand
for locally grown food and the development of regional markets and distribution sys-
tems. All these suggestions involve radical changes to the current food system and
require support from a wide cross-section of society.

Farm and rural women have suggested numerous ways for individuals and
groups to implement changes to contribute to a more sustainable food system. Not only
must the proposed changes be linked together, if they are to contribute to system-wide
change, but they must be supported by both urban and rural people. As a farmer active
in the National Farmers Union, Wiebe (1991) acknowledged that significant change
must happen at the community level:

The problems in agriculture are global in nature, but we do not have to turn around
the global situation. How change will happen in terms of both cultural and agricul-
tural sustainability will be at the local community level. That's where it has to start and
where we as local farming people are the experts. ...

We won't be able to make change as individuals, but change can happen with
groups of people who are committed to a healthier, more sustainable way of living
together and of using the land.

Similarly, Ross (1991) maintained that transforming agriculture into a sustainable sys-
tem requires "the participation of rural people and the implementation of programs to
ease the transition toward ecological labour and lifestyles." Although she was con-
vinced that the initial focus must be on rural people, she was also clear that "if we make
the country a better place to work and live, then people in urban areas will benefit as
well" (Ross 1991). Building a sustainable food system ultimately requires urban-rural
cooperation at the individual and community levels.

Urban-rural cooperation

Many of the solutions proposed by farm and rural women to the problems affecting
agriculture point to the importance of connecting rural and urban initiatives to build a
strong food system. Ultimately, the success of the urban food system depends on the
health of the rural food system, as the latter will always have the greatest potential to
provide food security to Canadians. However, the two are interdependent: the success
of urban agriculture contributes to that of rural agriculture; and the well-being of rural
communities contributes to that of urban communities.

Urban agriculture, as a food-system initiative, is designed to benefit urbanites
directly, but it has a positive impact on rural people as well. If urban people grow their
own food, they are more likely to appreciate what rural farmers do for them. If they
become used to the taste and quality of homegrown, organic foods, their expectations
of purchased foods are likely to rise, and they are therefore more likely to demand more
locally grown, pesticide-free food and be willing to pay more for such products. By tak-
ing food production and distribution out of the hands of large corporations, urban agri-
culture directly subverts the control wielded by transnationals. Indirectly, urban
agriculture is likely to sensitize consumers to the value of food security and to create a
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broader base of support for local control over food production and distribution in rural
areas.

Initiatives to address rural and farm problems likewise benefit urban dwellers.
For example, stable, revitalized rural communities require broad-based support for
smaller farm sizes, as well as incomes that cover farmers' costs of production while
providing reasonable wages. Such support for rural communities can result in lower
unemployment in cities and a healthier economy overall. Curbing the negative effect of
speculation can also stabilize agricultural economies. Speculation in urban contexts,
which is not beneficial to the average citizen, has led to speculation in rural areas. As
a result, the prices of farm land, especially of that immediately surrounding cities,
exceeds the productive value of the land, and this makes farming an unfeasible enter-
prise. Introducing legislation to reduce or halt speculation, like other initiatives noted
above, would benefit both urban and rural citizens. Such initiatives require a national
constituency that is committed to solidarity between rural and urban people and rec-
ognizes that their needs are connected in ways that go beyond consumer-producer
relations. A sustainable food system can only emerge with strong bridges between
urban and rural settings, thereby connecting the people who live in those settings.

Conclusion

Farm women in Canada have been involved in clarifying the problems in'agriculture
and identifying solutions aimed at transforming the system. They have advocated
growing as much food as possible on one's own and have sought increased demand for
locally grown and distributed food, rather than food produced primarily for export —
both are initiatives that directly support urban agriculture. They have called for an end
to speculation on land prices and emphasized the importance of secure land tenure.
They have supported fostering alliances between labour, church, and food and agricul-
ture groups to build a national constituency that improves rural-urban relations. They
have advocated locally supported, smaller scale, labour-intensive styles of agriculture
to increase rural populations, and they have requested government support to help
rebuild programs and infrastructure to re-create strong rural communities. Each of
these strategies is imperative if a sustainable food system is to emerge, and they each
require increased cooperation between rural and urban people. Farm women's own
analyses confirm that the well-being of Canadian rural and farm women is closely tied
to the welfare of people in both urban and rural settings and that a sustainable urban
food system requires a sustainable rural one.
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Contemporary Food and
Farm Policy in the United States

Patricia Allen

Food security in the United States
Food security eludes the estimated 30 million Americans who suffer chronic undercon-
sumption of adequate nutrients (Cook and Brown 1992). Even before the recent welfare
cuts, food security for many Americans was eroding. Hunger in the United States has
increased by 50% since 1985 (CHPNP 1993). Lack of access to food is, of course, closely
linked to poverty. Wages have declined steadily since the 1970s for production and non-
supervisory workers, with average weekly earnings in 1993 being lower than those in
1960 (USDL 1994). Between 1989 and 1993, a 26% increase occurred in the number of
children living in families with incomes below 75% of the poverty line (FRAC 1995).

Despite poor people's worsening economic conditions, policymakers began
cutting food programs in the 1980s. The Personal Responsibility and Work Opportunity
Reconciliation Act of 1996 (welfare reform) made substantial cuts to the three largest
social-welfare programs in the United States: Aid to Families with Dependent Children,
Supplemental Security Income, and the Food Stamp Program. Fully half of the projected
budget savings from the 1996 welfare bill was expected to come from reduced expen-
ditures for the Food Stamp Program (CBPP 1996), which has been the primary source of
food assistance for the poor. Another $2.9 billion (US dollars throughout) in savings has
been realized by cuts to child-nutrition programs. Although policymakers say that pri-
vate charity can be expected to mitigate these cuts, this is unrealistic. A recent study
estimated that even if the nation's largest emergency-food network continues to
expand at its average 1991-95 rate, it would only cover less than 25% of the food short-
fall projected to result over the next 6 years from food-stamp cutbacks (Cook and
Brown 1997). This is particularly disturbing in light of the fact that 17% of requests for
emergency food already go unmet (USCM 1991). By instituting the largest cutbacks
since food programs were first established in the United States, policymakers have
clearly rejected the notion that federal policy should provide a safety net against
hunger.

Ending welfare for whom?
Policymakers explain cuts to food programs for the poor in terms of federal-budgetary
exigencies. Yet, the federal government spends only 7% of its budget on programs to
enhance the income security of low-income families (Zedlewski et al. 1996). Policy-
makers have chosen to further reduce this cost by making cuts that will affect the
nation's poorest children and adults. Only poor people receive food stamps in the first
place. To be eligible, someone's net monthly income must be at or below 100% of the
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poverty-line income stipulated in the Federal Poverty Guidelines. Fifty percent of food-
stamp cuts will be absorbed by people with household incomes less than 50% of the
federal poverty-line income; 66% will affect families with children; 20%, the working
poor; and 7%, the elderly (CBPP 1996). Those with incomes below half of the federal
poverty-line income will lose an average of $650 a year in food-stamp benefits. With
half of the poverty-line income for a family of three set at $6 250, this 10% cut can only
come from the most essential household maintenance, such as in food, shelter, and
utilities. The food-stamp provision also limits food stamps to unemployed people who
are not raising minor children, even if actively seeking work. Trying to "take responsi-
bility for yourself" does not protect you against going hungry. Current estimates indi-
cate that 1 million people (40% of them women) who are willing to work but are unable
to find a job will be denied food stamps every month under this provision (Super et al.
1996). Most of these people are the very poor (with only 28% of the poverty-line income)
and rely on food stamps as their main source of food because they qualify for no other
income-security program (Super 1997). The loss of food-stamp benefits is especially
troubling in light of estimates that show that only about half of those eligible to receive
food stamps did so even before these cuts (Lipsky and Thibodeau 1990).

In contrast to food programs, which benefit the poor, farm programs such as
payments to commodity producers have tended to benefit the economically better off.
The average food-stamp benefit for each recipient in March 1997 was $72 (USDA 1997),
which works out to $864 per year. By contrast, under the provisions of the 1996 Farm
Bill, annual payment limitations per farm range from $80 000 (or $40 000 per person)
to $230 000. Farmers of certain commodities (more than half of the payments will go to
producers of feed grains) will receive fixed annual payments through 2002. Payments of
$45.3 billion will be made, regardless of commodity prices; in fact, the Bill provides for
additional payments to farmers of $5 billion in 1996/97, even though farm prices are
expected to be high during this period (Hosansky 1996). Another $4.7 billion is author-
ized by the Farm Bill to be spent to promote and subsidize sales of US agricultural prod-
ucts overseas, which benefits commodity producers and merchants.

Farm programs can be seen as income transfers from consumers to produc-
ers. One reason farm programs were originally instituted was to transfer income from
the more affluent nonfarm citizens to lower income farmers, but this objective has long
since been met, thanks at least in part to US farm programs. In 1990, for example, com-
pared with the average US household, farm households had $1 604 higher annual
incomes, $13 320 less in expenditures, and $319 664 more in net worth (Ahearn et al.
1993). The vast majority of US farm operators (93%) were found to be financially stable
(USDA 1990). Luttrell (1989) estimated that farm subsidies cost the average taxpaying
family $400 per year, but the number of families that benefit from these programs is
probably no more than 500 000. In contrast, the Food Stamp Program served about
27 million poor people a month in 1995, more than half of whom were children (Kuhn
et al. 1996). Farm programs have also been promoted to support small and medium-
sized farms, but this has not been their effect. In 1992, 68% of US-government farm pay-
ments went to the wealthiest 19% of agricultural producers (USDA 1994).

Another long-standing justification for farm programs has been to keep food
costs low for consumers — a cheap-food policy (Browne et al. 1992). Yet studies by
agricultural economists and the President's Council of Economic Advisers have demon-
strated that farm-program costs to consumers and taxpayers exceed producer benefits
by several billion dollars per year (Luttrell 1989). For example, in the 1991 US sugar
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program, 58% of benefits went to 1% of sugarcane growers. This program costs
American consumers $1.4 billion per year; and taxpayers, $90 million per year (Hamel
1995). Between 1982 and 1988, higher food prices resulting from restricted supplies
generated by farm programs cost US consumers between $5 billion and $10 billion in
indirect costs (Faeth et al. 1991). Ironically, falling commodity demand resulting from
food-stamp cuts are expected to result in increased farm-program costs of $187-420
million for the first 5 years in which the cuts take effect (Kuhn et al. 1996). Although this
increase in farm-program payments may seem to be dwarfed by the savings in food
stamps, it will privilege relatively affluent producers at the expense of poor consumers.

The political challenge
Agricultural policies create significant benefits for certain groups of individuals, who
therefore organize politically to maximize these benefits. One measure of the influence
of the food and agricultural industry is its financial prominence in Congress.
Agricultural interests contributed $24.9 million to presidential and congressional can-
didates in the 1991/92 elections, resulting in an average of $76 000 for each member
of the House agricultural committee and $123 000 for each member of the Senate agri-
cultural committee (Makinson and Goldstein 1994). These contributions were 50 times
greater than those from groups promoting either health and welfare or children's rights.
Nearly all food and agriculture committee contributions come from producers, busi-
ness, and industry, with a very small amount coming from consumer or labour groups.
As agricultural firms are dependent financially on federal agricultural policies, they allo-
cate time and money for lobbying efforts as a cost of doing business. The hungry, who
are by definition poor, cannot generate vast sums of money to lobby or make contribu-
tions. As a result, groups representing their interests tend to be few, small, poorly fund-
ed, and unable to lobby on behalf of more than a few policies per year — no match for
entrenched agricultural interests.

In addition, the demography of US policymakers is completely different from
that of the hungry, who tend to be the least powerful in our society. Many of the hun-
gry are children, and 76% of the hungry are people of colour (Hoehn 1991). US food and
agricultural policy, on the other hand, has been made by a relatively small group of pre-
dominantly affluent European-American men. No other federal agency ranks lower in
hiring and promoting minorities than the United States Department of Agriculture
(USDA) (Kansas City Star 1991), and in 1992, 89% of senior-level USDA employees were
white and 82% were male (USOPM 1992). The priorities of such groups have been rep-
resented as being in the general interest of society but have tended to eclipse the pri-
orities of the hungry. For example, in April 1997, the House Agricultural Appropriations
Committee voted not to fully fund the Special Supplemental Food Program for Women,
Infants, and Children (WIC), despite the fact that WIC demonstrably reduces health
problems and improves cognitive development in children (CBPP 1997). In 1997, WIC
was expected to serve 150 000 fewer women and children who are poor and at nutri-
tional risk than it did in 1996. Welfare cuts were expected to reduce the incomes of fam-
ilies in the lowest income group and to add another 2.6 million people (1.1 million of
them children) to those living in poverty in the United States (Zedlewski et al. 1996).
Poor children will become poorer, even though most of them live in families with a
working parent, and most if not all of these families will go hungry for at least part of
every month.
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To achieve food security, it is necessary to completely change the terms of the
policy debate and to engage basic questions about how the state has and should inter-
vene in the food and agricultural system. Recent changes in US welfare and food assis-
tance represent a sea change in 60 years of commitment to providing some form of
safety net for the poor. The scope of these policy changes provides us with an opening
to simultaneously reveal and work to change agricultural and other corporate-welfare
programs. At the same time, the struggle to end hunger must continue. Nine out of 10
voters were found to consider hunger to be a serious issue for the United States, and
the same proportion believed that hunger problems can be solved, unlike other prob-
lems for which they found ready solutions less apparent (US Congress 1992). These vot-
ers believed that the principal responsibility for ending hunger belongs to the
government and indicated that they would be willing to accept a tax increase for food-
assistance programs, even in these tax-phobic times. Experience in other food-policy
arenas provides some essential guideposts for taking action. For example, the Toronto
Food Policy Council (TFPC), in Canada, has developed a food policy that supports the
right of all residents of Toronto to adequate, nutritious food and promotes equitable,
nutritionally excellent, and environmentally sound food production and distribution
systems. TFPC frames food security as a health issue, in which it views hunger and
poverty as part of the larger health issue; in this perspective, access to food is not only
equitable but also economical. Although food-policy councils have worked at the local
or regional levels, their priorities and organizational strategies have also been relevant
to federal policy-making. The European Parliament, for example, recognizing the lack
of attention to consumers' needs in European Community agricultural policy, has called
for the creation of a European food agency to balance consumers' needs with those of
the agricultural industry (Rogers 1992). Working toward innovative food policies will be
challenging at a time when advocates and providers must devote themselves to man-
aging escalating emergencies and garnering all-too-scarce resources. Still, nothing less
than instituting a comprehensive, need-based food policy can prevent increasing
hunger in the midst of staggering agricultural abundance.
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Policy Failure in the Canadian
Food System

Rod MacRae

Introduction

We can choose, you know we ain't no amoebas . . . .
— American songwriter John Hyatt

("Thing Called Love")

Although Hyatt was writing about love, about how humans should have the capacity to
consciously choose loving relationships, instead of drifting unconsciously into them, his
words are equally applicable to what passes in Canada as food policy. We do have this
thing that some regard as being collectively a food policy — many odd bits of policy,
programing, and regulations — but it's something policymakers drifted into, not some-
thing people consciously and intelligently chose. Certainly, Canada has nothing specif-
ically labeled a food policy. In Hyatt's terms, that might make us amoebas.

One might argue that Canadian agribusiness has intentionally acted, in collu-
sion with government, to ensure that Canada has no coherent food policy. To determine
whether this is so is beyond the scope of this paper, but even a cursory review of pol-
icy statements and government practice shows that governments' view of food and
food policy is mechanistic, technocratic, incomplete, fragmentary, and contradictory —
sufficiently so that it may not be accurate to refer to what Canada has as food policy. In
my view a coherent food policy has optimal nourishment of the population as its high-
est purpose, makes agricultural production and distribution a servant of that purpose,
and ensures that the food system is financially and environmentally sustainable (see
below).

Canada has agricultural policy ...
Agriculture has been the primary driver of food-related policy in Canada since it
became a nation. Canada's agricultural policy in the 19th century dealt primarily with
colonial obligations (fueling the Industrial Revolution in the United Kingdom) and
efforts to secure national boundaries (for example, settlement of the prairies) (Skogstad
1987).

Health concerns achieved some policy status in the early part of the 20th cen-
tury. Early food regulatory efforts focused on sanitation and prevention of adulteration
(Macdougall 1990) — important work, but not indicative of a strong sense of the criti-
cal link of nourishment to health. One can find little indication that, for example, the
work of such pioneers as Picton (1946) and McCarrison (1943) on the relationship
between food-production systems, food quality, and health status had any impact on
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Canadian policymakers. Unfortunately, most Canadian food regulations remain rooted
in a traditional food-safety and fraud-prevention framework (TFPC 1997).

As industrial approaches to agriculture took hold after World War II and the
number of diversified farms declined, farmers increasingly organized around the dom-
inant crops and animals they produced. Divisions along commodity lines were created
and solidified. Farm organizations evolved to dominate farm-level input into the policy
system (Forbes 1985; Skogstad 1987). Consequently, few voices have spoken of the
need for a systems approach to policy development, with even fewer people in policy
circles to hear the message.

The message in more recent government documents is consistent: we do not
have a food system but an agriculture and agrifood industry. Its purpose is not to nour-
ish the population but to be

a growing, competitive, market oriented agriculture and agri-food industry that is
profitable and responds to the changing food and non-food needs of domestic and
international customers; is less dependent on government support; and contributes to
the well-being of all Canadians and the quality of life of rural communities, while
achieving farm financial security, environmental sustainability and a safe, high qual-
ity food supply.

(AAFC 1994)

And something that passes as nutrition policy ...

The roles of Health Canada revolve around improving the nutritional quality of the food
supply, defined primarily through nutrition labeling and meeting the Food and Drug Act
regulations. This department also sets dietary guidelines. The weaknesses of these
activities call into question any claims that they are components of a nutrition policy.

Nutrition labeling in Canada is inadequate. It is optional unless a producer is
making a specific nutritional claim, in which case, only the amount of nutrient for which
the claim is made must be disclosed.1 Where labeling is provided, it is often incomplete
or difficult for the consumer to read and interpret. Nutrition labels appear on only about
20% of packaged foods in Canada (Grier 1990). Nutrition information is not usually pro-
vided for fresh meat, poultry, seafood, fruits, or vegetables. Companies may voluntari-
ly list nutrients, which must include energy, protein, fat, and carbohydrates. Other list-
ings are at the discretion of the company. Regulations also make it difficult for con-
sumers to understand the significance of any particular nutrient content, because the
labels make no reference to what levels are optimal for human consumption.

The Food and Drug Act regulations are inconsistent with nutrition objectives
(TFPC 1997). For example, the regulations contribute to excess fat consumption. The
regulations permit on the market many high-fat products, which tends to confuse con-
sumers about how much fat they are consuming, in part because of the way foods are
defined, in part because of different ways of measuring fat. For example, several pre-
pared meats can be very high in fat, and the fat in dairy products is labeled differently
than fat is described in the Healthy Eating Guidelines (HWC 1990). Manufacturers now

1 A few minor exceptions can be cited to this rule. When a claim is made for a fatty acid or choles-
terol, the label must also list total fat plus polyunsaturates, monounsaturates, saturates, and cholesterol. For
potassium or sodium claims, both must be listed. Labels carrying the expressions "special dietary use," "car-
bohydrate reduced," "sugar-free," "low sodium," or their synonyms must also list the energy, protein, fat, and
carbohydrate contents.
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have a much greater variety of low-fat items on the market, but these changes have
resulted largely from consumer and regulatory pressures. Further changes to the
marketplace will likely result from government policy initiatives to shape market
behaviour.

The Healthy Eating Guidelines are just that — guidelines. They cannot be
enforced, and as shown in the above examples they have not been integrated into other
policy arenas. Most Canadians have little comprehension of how to implement them in
their daily dietary practices.

And we almost had a food policy, sort of ...
For a brief period, the federal government considered food policy and the language of
food systems. In the late 1970s, Canada was influenced by the work Norway had done
on food-policy development (NMA 1975), the National Nutrition Survey of 1973 (Sabry
1975), the Lalonde report on health promotion (Lalonde 1974), and the Mustard report
on diet and cardiovascular disease (CDCD 1976). Financial problems for farmers and
dramatic food-price increases also brought pressure to bear. In particular, the Food
Prices Review Board, functioning in the mid-1970s, revealed these problems.

The federal government developed its food strategy in 1977/78. Two depart-
ments — Agriculture Canada and Consumer and Corporate Affairs — had the leader-
ship role; the Deputy Ministers' Committee on Food Policy and the Interdepartmental
Steering Group on Food Policy (ISGFP) developed the strategy, but their work was con-
fined to six major policy areas:

• Income stabilization and support;

• Trade policy and safeguards;

• Research, information, and education;

• Marketing and food aid;

• The processing, distribution, and retail sectors; and

• Consumer concerns — price stability, nutrition, and food safety.

Their philosophy did not depart significantly from that of earlier approaches to agricul-
tural policy. For example, according to ISGFP (1978),

Government policies must continue to develop and expand Canada's production and
export strengths to ensure the adequacy of safe and nutritious food supplies for the
domestic and export markets at reasonable prices which are responsive to competi-
tive forces over time.

To their credit, these policymakers were concerned that the economics of agriculture
should not override national nutritional priorities. They asked that nutrition-impact
statements be prepared for policy initiatives related to food (only one ever was). Still,
they believed that the efficient operation of the marketplace was the best way to meet
policy objectives.

Aside from the limitations and contradictions inherent in this emerging policy
and the struggles of interdepartmental collaboration, what really killed this approach
was the Ministry of Agriculture's unwillingness to support it. This was rooted in the
changes this approach would impose on the food production, processing, and
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distribution sectors. Also, the Ministry of Agriculture had long been described as one of
the most captive of ministries.

Agriculture Canada did, some years later, adopt a policy statement in support
of Health Canada's work on nutrition, but again one that reflects the primacy of
production over nourishment: "In order to support the Canadian agri-food industry,
Agriculture Canada has a major responsibility with respect to nutrient composition and
nutritional value of agri-food products" (Agriculture Canada 1988).

Further fragmentation and contradiction
of current policy approaches

Further indicators of Canada's failure to consciously chose a food policy are apparent
in three significant themes in Agriculture and Agri-Food Canada (AAFC) policy docu-
ments that stand in stark contrast to the stated (at least rhetorically) objectives of
improving health and ensuring environmental sustainability.

You aren't what you eat

It's hard to find substantial references to consumers and health in AAFC documents. It's
as if they don't believe food production, diet, and health are intimately related.

Yet, diet is a significant risk factor in 70% of diseases (USSG 1988). Many
chronic diseases and poor-health conditions, including cardiovascular disease, hyper-
tension, stress, cancer, diabetes, low-birth-weight infants, anemia, and some infections
in children now pose major public-health challenges. All of these chronic diseases and
poor-health conditions are related to nutrition.

They affect both the food rich (those with sufficient income to acquire what-
ever foods they desire) and the food poor (the hungry and food insecure). A high per-
centage of the Canadian population is at risk of disease because most people do not eat
in a manner optimal for health. For example, according to the 1992 Ontario Health Sur-
vey, 75% of the population eats more than the recommended dietary intake of fat. More
than 50% of the population fails to consume recommended levels of vegetables, and
more than 66% fails to consume recommended levels of grain. About 15% of the
Ontario population does not have sufficient income to afford a nourishing diet.

In Canada, we all pay, through publicly funded health insurance, for the costs
of individual poor food choices or hunger. In AAFC's view, the food system, through
which most people acquire food, bears no responsibility for the consequences of what
it produces for the consuming public. Except in some cases, food companies are not
obligated to provide consumers with substantial information about the health-related
dimensions of their products. The efforts of health agencies to promote healthy eating
are ultimately overwhelmed by agribusiness advertising of unhealthy eating patterns.

AAFC and the food industry seem to believe that the individual is responsible
for sorting out what is nourishing and how to fit various food products into a healthy
diet. That might make sense if we each paid our own health-care bills, but because we
all pay for each other's health care through the tax system, it makes sense to encour-
age some collective responsibility for diets, including making the food system act as if
it believes "we are what we eat."
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Trade globally to sustain locally

According to AAFC, expansion of trade in agricultural products is entirely consistent
with efforts to ensure environmental sustainability in Canada. This position shows a
lack of understanding of the ecological principles underlying sustainability (TFPC 1994).
Current Canadian agricultural trade policy and practice contravene most of these eco-
logical principles. In part, this is because trade theory evolved at a time when people
gave no consideration to finite resources and ecological limits. As a result, they took no
account of the costs of possible future resource depletion. Although this may have been
understandable in the early 19th century when the basic assumptions about trade ben-
efits were adopted, it is inexcusable that present-day trade theorists and policymakers
continue to use 200-year-old assumptions to guide policy-making.

A key ecological principle is that nutrient and energy flows are cyclical, rather
than linear, and thus the practice of consuming resources close to where they are pro-
duced sustains ecosystem integrity. Cyclical relations cannot be respected in a global
trading environment because of the great distances goods travel. In North America
alone, the average food molecule travels 2 100 km (Cornucopia Project 1981).

Present trade practice constantly exceeds environmental limits because
Canada depends so heavily on agricultural (particularly grain) exports to preserve a
positive balance of trade. This pressure to produce for the export market results in a
continuous overharvest. Similarly, trade pressures reinforce monocultural or simplified
agroecosystem designs, and this reduces functional diversity and limits the producers'
ability to design self-maintaining and self-regulating systems.

In practice, all this encourages farmers to pursue fundamentally contradictory
objectives. They are expected to invest in environmental stewardship, yet also produce
for the global marketplace, driven largely by cost-efficiency considerations. The global
market implicitly encourages producers to externalize their environmental costs, but
domestic policy encourages them to internalize these costs. AAFC documents suggest
that policymakers are either unaware of these contradictions or deliberately avoid
addressing them.

Knowledge is too much power

Although health and sustainability are (at least rhetorically) stated agricultural public-
policy objectives, our food-information rules and practices stand in the way of achiev-
ing these objectives. No one has responsibility for determining the overall coherence of
consumer food messages. As a result, consumers get information that is often incom-
plete, contradictory, and misleading (TFPC 1998).

Individual consumers do not have the resources to determine, with any ease,
the accuracy or completeness of any firm's messages. Government rules confound this
problem because of a lack of consistency among the efforts of the parts and levels of
government that have responsibility for advertising rules, labeling, and grading systems.

The healthy-eating messages from federal, provincial, and municipal health
departments are often contradictory, as a result of differences in the regulatory frame-
work of diverse arms of government. Investments in programs to promote environ-
mental stewardship in agriculture are undercut in the market because without the right
information consumers cannot support these efforts with their dollars. It seems to me
that government and business are unwilling to unleash the power of consumers to cre-
ate a new food system.
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Contradictions among the messages from within federal, provincial, and
municipal health departments result in wasted public dollars and continued health and
environmental problems. Government policies and programs fail to give consumers a
real opportunity to support them when they shop.

So the end result of all these intersecting factors is that departments of agri-
culture do not have a comprehensive, overarching policy framework to evaluate spe-
cific proposals. Instead, departments generally allow the marketplace to determine the
overall direction of agricultural production and define what is valuable and desirable for
society; they only intervene to attempt to mitigate the negative impacts of the market.
This approach might be theoretically rational if Canada had a fully functional food mar-
ketplace. It does not. For example, there is exceedingly imperfect competition in the
Canadian food marketplace because Canada has the most oligopolistic food system in
the Western world. Powerful food-system players have excessive influence over policy.
In fact, federal and provincial departments of agriculture in Canada are widely viewed
as captives of farm and food-industry interests (Winson 1992).

A consequence of this policy void is the absence of mechanisms to bring large
issues to the debate on agricultural development. The governments' review frame-
works focus on the specific dimensions of a technology or process, and no units take
responsibility for the macropolicy questions that might confront the traditional reliance
on the market to solve problems. Pragmatically, this means that discussions often take
place at the level of regulation and program implementation, but without a compre-
hensive framework for guidance.

How would we know if we had
an effective food policy?
Even without a thorough review, it's clear that Canada is meeting few of these condi-
tions to any significant degree.

In my view, a comprehensive food policy would create a food system in which

• Everyone has enough food (quality and quantity) to be healthy;

• Food production, processing, and consumption are suited to the environ-
mental, economic, technological, and cultural needs, potentials, and limits
of the various regions of Canada;

• The food system is seen as providing an essential service, food supply and
quality are dependable, and they are not threatened by social, political,
economic, or environmental changes;

• Food is safe for those who produce, work with, and eat it, and it's safe for
the environment;

• Resources (energy, water, soil, genetic resources, forests, fish, wildlife) are
used efficiently (in an ecological sense) and without waste;

• The resources of the food system are distributed in a way that ensures that
those who perform the most essential tasks have a decent income (in
particular, people in rural communities have enough work and income to
maintain or improve their life and to care for the rural environment);
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• The system is flexible enough to allow people to improve and adapt it to
changing conditions;

• Everyone who wants to be involved in determining how the food system
works has a chance to participate;

• Opportunities are available in the food system for creative and fulfilling
work and social interaction; and

• Our food system allows other countries to develop food systems that
express similar values.

Key food-policy principles
The following are some key principles with which to build a food policy:

• Integrated responsibilities and activities — Systems should be designed to
acknowledge the interconnectedness of activities in agriculture, food, and
health. Professionals should have expertise across these three domains and
work collaboratively with people who are knowledgeable within these
spheres.

• An emphasis on macropolicy — The policy-making process should start with
an examination of global questions and options and then, as appropriate,
the development of more specific policy tools and interventions consistent
with macropolicy. This approach would recognize that policy-making
involves identifying what is societally desirable.

• Transdisciplinary policy development — Because food is a multidimensional
endeavour, policy sections must include professionals from a diverse range
of disciplines, only one of which should be economics. The recommended
system would properly define economics and science as tools to help soci-
ety achieve identified goals.

• Collaboration with the diverse groups affected by problems in need of resolu-
tion — A more diverse group of people should participate in policy-
development work; community-development principles should be
employed in developing policy; and policymakers should work with a very
diverse group of people, as everyone is affected by the way the food system
operates.

• Food-systems policy — The policy system should be designed to work with
systems and subsystems, and policymakers should apply systems thinking
in their analysis of problems and design of solutions.

Anything promising on the horizon?
Some initiatives recently completed or in progress provide hope for those in Canada
who are interested in having a coherent national food policy. For example,

• AAFC does have a sustainable-agriculture statement (AAFC 1996). Unfortu-
nately, the document falls victim to the major contradictions outlined above
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and makes only small progress over similar documents at the beginning of
the decade (EAP 1997).

• Canada released a federal Plan of Action on Nutrition (JSC 1996) in
response to the International Conference on Nutrition, held in Rome in
1992. In many ways, this is the closest the federal government has come to
developing an integrated food and nutrition policy. However, it shies away
from addressing the substantial problems in the agriculture sector.

• Canada's Minister of Agriculture in 1992 was a star at the World Food Sum-
mit (WFS) meetings in Rome. Canada has felt some compulsion to respond
to the WFS call for action and has been consulting people across the coun-
try to develop a response.

Provinces and municipalities have also made some attempts to create food policy:

• In 1995, British Columbia produced a food-policy document (MAFF 1995). It
was largely about agricultural-production issues, but the ministry has at
times showed interest in creating a new vision for the food and agriculture
sector.

• The City of Toronto adopted what is arguably Canada's most definitive food
and nutrition policy, the Toronto Declaration on Food and Nutrition (TCC
1992).

• The Ontario Ministry of Health has planned for several years to release an
Ontario food and nutrition policy. As yet, none has appeared; however, the
Ontario Public Health Association has produced a very comprehensive
report that, if adopted by the provincial government, may create one of the
most progressive policies in the world (OPHA 1996).

• Nova Scotia produced a response to the International Conference on Nutri-
tion (NSNC 1997) that is strong on concept, even if it is still weak on strate-
gies for implementation.

New organizations

Theory

In this paper, I am concerned particularly with policy-making institutions. Few positive
developments have occurred at the level of institutional structures. Although the new
ecological organization theory is relevant to how institutions need to behave to create
a new kind of food policy, the practice of institutional policy-making remains rooted in
old ways.

Increasingly, organizational-design theorists are recognizing the need for
institutional forms and processes that match or mimic the diversity and complexity of
the ecosystem problems (including those related to humans) they are attempting to
solve (Walters and Holling 1984). Theorists now recognize that organizations have their
own ecology (Plumptre 1988; Morley and Wright 1989), an ecology that can potentially
mimic that of the systems and processes with which the organization is concerned.
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Although business management theory has been moving in this direction for some
time, management in government has been slower to adapt (Plumptre 1988).

In this emerging organizational paradigm, particularly as it relates to diversity,
a key concept is that of "fit" — an organization's ability to fit into the environment in
which it works. The language of fit is ecological. People speak of an organization as a
miniature ecosystem; of its uniqueness; of its symbiotic relationships, internal consis-
tency, and integrity; and of complex webs of relationships, processes, systems, and
structures. Morgan (1989, pp. 55-56) wrote that "the internal diversity of any self-
regulating system must match the complexity of its environment if it is to deal with the
challenges posed by that environment."

An organization attempting to mimic this diversity should adopt (TFPC 1995)
the following principles:

1. The organization should have well-established intelligence networks that focus on
key indicators of activity and change. Decisions have to be based on both technical
and qualitative information from these key indicators, before all the information is
available. Such a system can be effective if the intelligence networks are extensive
and include many kinds of actors.

2. The organization should consist of open-ended networks of interdependent allies,
inside and outside the organization, to build collaborative solutions.

3. Decision-making should be shifted to the people closest to the environment.

4. Lines of communication should be more horizontal, as opposed to vertical.

5. The organization should spread risk by investing in more than one approach to
solving a problem. Structures should be disaggregated so that more operating units
are created, each with a low cost associated with failure.

6. Teams should be created, disassembled, and reassembled for different tasks to
respond quickly to changing conditions. Generalists of different backgrounds who
can work in different teams should be hired. Problems should be approached by dif-
ferent teams, from different angles. This approach, known as redundancy of func-
tion, spreads risk and produces greater diversity of thought and action.

These principles ultimately produce an organization that is less expensive to operate
and produces results in a timely and efficient manner.

The challenge is to apply these emerging ecological organizational-design
principles to the agricultural policy-making system. No Canadian department of agri-
culture has embraced these ideas and redesigned its form and process consistent with
these principles. I propose such a redesign in the next section.

A department of food and food security

Given the ecological organizational-design principles described above, what kinds of
new intergovernmental arrangements and organizational forms might be appropriate
for developing food and agricultural policy?

The Toronto Food Policy Council (TFPC) has proposed the creation of new
units at the municipal level and of departments of food and food security at the provin-
cial and federal levels. The missions of all these units and departments would be the
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creation of food security and sustainability. For this proposal, the TFPC assumed that no
significant changes to constitutional divisions of responsibility would be needed.

The provincial and federal departments would be organized according to food
subsystems (Table 1): Consumption, Nourishment, and Health; Distribution and
Storage; Processing; Production; and Export and Import. Consequently, certain

Table 1. Organization of a Department of Food and Food Security.

Division

Consumption, Distribution Export
Nourishment, and and Administrative
and Health Storage Processing Production Import Services

Functions

Monitoring and evaluation • • • • •

Administration • • • • •

Research and development • • • * •

Food regulations and standards • • • • •

Policy development and planning • • • • •

Technology approvals • • • • •

Education and training • • • • .

Financial services •

Development and training •

Computer systems •

Personnel •

Issue area

Consumer information systems •

Cooperative systems • •

Corporate accountability and monitoring • • •

Demand management •

Dispute resolution . •

Farmer-consumer linkages •

Food access • •

Pricing •

Proximity •

Cultural suitability •

Health promotion •

Import standards adherence and control •

Import substitution • • •

Integrated production systems3 •

Intergenerational transfer and training •

Land use •

Marketing • • • •

Micro and mobile processing • •

Nutrition •

Self-reliance monitoring •

Special products •

Supply coordination • • •

Interdivisional committees Demand and Supply Management; Economic Development and
Strategic Procurement; Environmental Sustainability; Equity and Social
Justice; Food Quality; Monitoring and Evaluation; Public Participation
and Community Development; Sectorial, Incomes, and Employment

a Includes transition systems and supports, genetic resources and biodiversity, and natural-habitat integration.
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functions would be taken from other departments (particularly the current ministries of
Health, Economic Development and Trade, and Community and Social Services).

Similar functions would be carried out in many of these divisions. This
arrangement would address the application of principles 4, 5, and 6, presented in the
previous section. Cross-cutting interdivisional committees would provide coordination
for issue areas common to all divisions (for example, food quality, environmental sus-
tainability). Each division would contain a mix of professionals, who would have suffi-
cient general training to accommodate flexible inter- and intradivisional movement.
Management structures would be much less hierarchical in this system. The divisional
design by food subsystems would accommodate much more diverse interactions with
stakeholders. Each division would have knowledge of community-development princi-
ples and practice.

The federal department would differ from the provincial ones in that it would
perform more significant functions in the areas of export and import, interprovincial
trade and demand-and-supply coordination, technology approvals, national-standard
setting for research and development, and nutrition and consumer information sys-
tems. I suggest, however, that research programs devolve to lower levels in the system,
consistent with the need for more location-specific research. As well, additional
responsibility for financial support to various sectors of the food and agriculture system
would be transferred to the provincial governments, for similar reasons. Responsibility
for education and training would remain primarily a provincial function.

These changes would be enhanced if relations with the municipal govern-
ments were also altered. The existence of municipal or regional food-policy councils
(FPCs), patterned on the existing Ontario models, would facilitate the work of the
provincial department. Proponents of FPCs feel strongly that existing institutional
responses at the federal, provincial, and municipal levels are inadequate to address
fundamental food-security problems at the local level and that municipalities, which in
many provinces have responsibility for public health, need to take a new approach if
long-lasting solutions are to be found. The FPC model is consistent with the organiza-
tional theory provided above (MacRae et al. 1992).

Concluding remarks

Some argue that the development of a sustainable food policy (and associated institu-
tions) will be a lengthy process. Here's hoping it's a bit faster than our evolution from
amoeba to Homo sapiens.
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Urban Agriculture as
Food-access Policy

Desmond Jolly

Introduction

Policy development and implementation fail more often than not to allow for irony or
for dialectical thinking. To make an impression on policymakers, so that policy out-
comes are as intended, policy advocates typically feel compelled to emphasize the
potential positive impacts of a proposed intervention. Uncertainties, complexities, and
possible adverse outcomes are often glossed over or simply ignored. In some sense,
policy advocates must present themselves as — to use a term of Hoffer's (1951) — true
believers. Movements that reshape economic and social landscapes, such as revolu-
tions, are typically driven by such true believers. But we often miss the fact that less
grandiose schemes for social reform are also proposed, adopted, and implemented in
the context of the true-believer syndrome. The social psychology, therefore, that
informs expectations of policy interventions is typically overly simplistic, with linear
perceptions of cause and effect. Goodwill is conflated with good sense.

One observes examples of this syndrome in a series of policy prescriptions and
their ultimate outcomes, as well as in the responses to these outcomes, in social and
economic programs adopted in the United States over the last half century. Similar
observations can be made about global interventions. Examples include the War on
Poverty and associated "great-society" interventions, which were premised on the
notion of the potential abolition of poverty or, at the least, the construction of a plat-
form of opportunity from which individuals could launch themselves out of the gravi-
tational orbit of poverty. The fact that poverty has not disappeared from the social and
economic landscape of the United States is used as a rationale for dismantling
antipoverty or equal-opportunity programs. Now the market is deemed to be more
intelligent than social engineers. Apparently, at least some policymakers, as well as lay
advocates, seemed to have expected that civil-rights laws and affirmative action would,
in three decades, produce racial equality and banish racial distinctions and discrimina-
tion from US society (Hacker 1995). Opinion surveys and everyday incidents indicate
how illusive and intractable these outcomes are. But again, civil rights and affirmative
action are now not only perceived to have been ineffective in eradicating the problems
that they ostensibly aimed to address but are also stigmatized as the cause of, not rem-
edy for, the problems of racial discord and inequality. Various "wars" on drugs, crime,
and other social pathologies may have attenuated, but have not removed, these prob-
lems, and they remain serious social maladies.

What can policy analysts, if not lay advocates, learn from these experiences
and from the backlash engendered by the perception of failed social programs? Policy
analysts must question whether the presentation of cause-effect intervention
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relationships in a simplistic, linear framework, without reference to the associated
ironies and dialectics, does justice to the cause and to the assorted stakeholders and
intended beneficiaries. I am currently planning a reform of the welfare apparatus in a
county of California to comply with the "welfare to work" policies that the California
legislature implemented in 1997. Happily, there does appear to be some regard for the
multiple factors that put households at risk of social dependency. Thus, at least in this
instance, apparently some application is made of lessons learned from failed interven-
tions. But welfare reform as national policy does not appear to have escaped the syn-
drome of true believer, oversimplification, a short time horizon, an underappreciation
of the complexity of the issues of social dependence, and the fragility of the web of
social communities, including the family structure. Changes in food-stamp eligibility,
for example, have merely relocated the recipients of food aid from public to private
agencies, with little regard, excluding faith, for the ability of private charitable organi-
zations to meet the increased demand.

This paper examines the dialectics of urban agriculture as an intervention
process to meet the food needs of urban populations. As a general discussion of the
philosophical approach to urban agriculture as a policy intervention, it does not draw
extensively on data related to populations at risk, their food demands, the availability
and quality of land and other resources to produce this food, and questions about the
logistics of food distribution. The empirics are drawn from my own observations and
experience in the United States and in several lower income nations and from some
published and unpublished studies on the sustainability of urban agriculture projects in
the United States.

Towards a dialectical understanding
of social change

I do not subscribe to the Malthusian postulates regarding the relationship between food
sustenance, population growth, and the quality of life. But Malthus did recognize that
social change is often not linear. As he proposed, an improvement in food availability
and in the nutrition of peasant or worker households would engender an increase in
population, either through increased fertility or decreased mortality rates. Assuming
that agricultural productivity is limited, he postulated that the ensuing population
growth would lead to a subsequent decline in per capita food consumption. Thus, as he
saw it, we can do harm by doing good. To reiterate, I do not agree with the Malthusian
syllogism. But I believe that the articulation, analysis, and implementation of social
policies and programs would be better served if we recognize the potential ironies and
contradictions inherent in technological or social change.

Application of dialectical understanding
to the urban agricultural movement

Urban agriculture is not a novel phenomenon. It is likely as old as the earliest urban
settlement. Indeed, economics is derived from oikonomia, which referred to the affairs
of household production and management in ancient Greece, when nearly all house-
holds in Athens had gardens that contributed substantially to household food con-
sumption. In contemporary China, I observed significant food production in what the
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Chinese refer to as "the suburbs." And few cities, even in the more industrialized
nations, are devoid of agriculture. In Havana, Hong Kong, and Singapore, people even
use rooftops in food production. What is new is the movement advocating urban agri-
culture as social policy. The community food-security movement in the United States
has its counterparts in other advanced nations. Urban agriculture is also being advo-
cated at international levels. This articulate, organized advocacy can have salutary
impacts. But it can have, as well, not-so-salubrious outcomes.

Urban agriculture presents opportunities, but it also faces substantial con-
straints. In the industrialized nations, the success of urban agriculture depends on the
demographic characteristics of the community; the local structure of support; the avail-
ability, quality, and permanence of land; access to, and cost of, water; leadership; and
local organization. If urban agriculture is entrepreneurially driven, its potential success
hinges on access to capital, risk-management instruments, cost and quality of labour,
and a complex array of other factors. Generally, a similar set of factors would determine
outcomes in Third World nations. Even on the edges of US cities, the proximity of urban
householders to agricultural production raises concerns about noise, dust, odours, and
other hazards. Thus, urban agriculture must also deal with zoning constraints.

The California experience illustrates the challenges posed to urban agriculture
projects. Within the past decade, a number of urban agriculture projects have been
implemented in the United States, including California. Some attempts have been made
to research the experiences of these projects. In particular, a number of studies have
looked specifically at their sustainability. The results raise serious questions about the
extent to which urban agriculture can feasibly meet the food, employment, and entre-
preneurial needs of participants, let alone neighbourhoods and entire cities.

Suzanne Monroe-Santos presented data from a survey of community gardens
carried out in 1992 and 1996 under the aegis of the American Community Gardening
Association (Monroe-Santos 1998). She received responses from 38 cities, covering
6018 gardens. She studied the sustainability of community gardens: whereas 1 851
new gardens had been created over the period, these cities reported losing 542 gardens
(9%) between 1992 and 1996. She also studied land tenure, a key factor in sustainabil-
ity: a mere 1.5% of the gardens were sited on owned land; 32% of the gardens reported
had been in existence for more than 10 years, although they were perennially at risk of
takeover by their private lessors or public and municipal agencies. Most were threat-
ened by "economic development." Community gardens do not figure importantly in cur-
rent conceptions of urban planning and development. Additionally, according to the
study, the primary reason reported for loss of gardens was the gardeners' reduced inter-
est, which again raises questions about the dependability and stability of community
gardens and their ability to consistently provide a meaningful contribution to the food
security of urban residents.

The Monroe-Santos study noted the rise of interest in entrepreneurial gardens
— gardens that operate to generate profit, develop human capital, or spawn economic
enterprises. According to Monroe-Santos (1998), these gardens

include training at risk youth and adults about horticulture and landscaping, market-
ing to exclusive restaurants or farmers markets, and making byproducts such as
vinegars and jellies. Other economic endeavors may include greenhouse operations,
raising cutjlowers, and herb production.
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Only 36 of these operations were reported in the study, representing a mere
0.6% of the total gardens reported. Feenstra et al. (1999) studied the performance of
these entrepreneurial gardens and concluded as follows:

Preliminary evidence suggests that most entrepreneurial gardens that also do job
training and employ local residents are not able to completely cover the costs of their
program through the sales of their products. This "economic self-sufficiency" stan-
dard, however, is not the only or even the best standard to use in measuring the
"success" of these gardens in the community. The real "payoff'from these gardens
comes in creating neighborhood-based job training and employment opportunities,
educating youth and adults about maintaining a more sustainable environment, and
building individual self-esteem and community pride that allows low-income popula-
tions to realize their leadership capacities in the midst of difficult economic and social
circumstances.

Feenstra et al. found that these projects injected significant amounts of money into their
host communities: 24 out of 27 projects surveyed generated 605 000 United States dol-
lars in wages over a 3-month production season and employed 348 individuals. Exter-
nal grants from foundations covered more than two-thirds of total expenses. The study
observed that these programs were unable to cover their costs from sales of food prod-
ucts, but their ancillary benefits might justify the social investment. Nonetheless, the
sustainability of these local urban farming projects is in question.

We need to further concern ourselves with whether the role of urban agricul-
ture and local food systems in overall food-access matrices can be politically manipu-
lated to mask a net decline in food access brought about by changes in public policies.
Those of us who are concerned with food access in a broad sense — that is, with the
food consumption and nutritional status of at-risk populations — need to keep focused
on the myriad ways in which people gain access to food through alternatives, such as
purchase on the open market, purchase at subsidized price, gleanings and home pro-
duction, donations, and community feeding programs. If supplies fail to expand to meet
increased potential demand, the result will be food-price inflation and a diminution in
the quality of life. Thus, we need to question the motive and method of the United
Nations Development Programme, which, in its book Urban Agriculture — Food, Jobs
and Sustainable Cities (UNDP 1996), made the following comments:

Many developing countries face the late 1990s deeply in debt and with a poor foreign
trade balance. For some of them, it is possible and appropriate to put their good rural
agricultural land into export crops and to let the cities provide for their food and fuel
needs as much as possible through urban agriculture. Self-reliant cities thus advance
rural agriculture's export goals. Nicaragua's government, for example, has made a
decision to earn foreign exchange in the next few years through agricultural exports.

But the notion that large Third World cities can feed themselves may be chimerical,
potentially as successful or unsuccessful as previous development fads. Mexico City, for
example, has 20 million inhabitants and is growing at an alarming rate. What is the
prognosis that Mexico City can achieve self-sufficiency in food production or even pro-
duce 20% of the food it needs?

The case of Havana is cited to show the potential for urban agriculture. But
because of the US embargo, the critical scarcity of foreign exchange, the availability of
land and vacant lots, and strong, organized support from the Cuban University of Agri-
culture, the Havana case may be more unique than general. Reportedly, 26 000 gardens
grown for the gardeners' own needs contribute to Havana's food security. Moskow
(1997), reporting on her 1994 survey of 42 gardeners in Havana, found that an average
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of 5.83 persons ate from garden production in each gardener's household and that
9.52 persons in extended families received produce from the garden. The gardens made
a significant impact on household food budgets and allowed for contributions of food
to schools, nursery schools, and nursing homes. Noting the "enormous contributions
the gardens make to the gardeners' households and surrounding communities,"
Moskow (1997) cited the important constraints faced by gardeners, including con-
straints on access to water, information, and training, as well as to material inputs.
Thus, even in Havana, with support from the authorities, gardens face serious limiting
factors, as a result of material conditions.

Conclusions

Clearly, urban agriculture, as one component in a complex food-security system, has an
important role to play. But we must be careful not to oversell its potential. To do so may
ultimately constitute a betrayal of the urban poor and middle class. Self-sufficiency is a
worthwhile goal, but is it attainable for large metropolitan areas? Or shall we develop
a two-tiered food system — a market-based system for the upper-middle and upper
classes and a subsistence, self-sufficiency-based system for the poor and the lower-
middle class? Should Third World nations be allocating their prime agricultural land to
crops destined for the tables of rich consumers in metropolitan areas while leaving
their poorer citizens to feed themselves from marginal lands in the countryside and in
the cities so that these nations can import nonessentials — VCRs, luxury automobiles,
and Barbie dolls — for their upper-middle-class cosmopolites?

The new world order has witnessed the corporatization of public policy and
the privatization of poverty. In this context, urban agriculture is not just necessary, it's
essential. For the poor, it's a defensive option. The Cubans, for example, have experi-
enced a 20% decline in caloric intake and a 27% drop in protein consumption. For the
powerful, it might be a way to devolve social responsibility. This is the essential dialec-
tic of urban agriculture in the evolving new world order. Advocates of urban agriculture
need also to be mindful and supportive of all other avenues to food security, if their
objective is the mitigation of poverty, hunger, and malnutrition. To do less is to be mind-
lessly myopic and to court another failed experiment.
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Reaffirming the
Right to Food in Canada:

The Role of Community-based
Food Security

Graham Riches

Introduction
This paper considers the question of whether people enjoy the right to food in Canada,
addresses the causes of hunger in First World societies, examines the responses of the
state and civil society to food insecurity in terms of the depoliticization of hunger, and
argues that collaborative and adversarial actions at the community level are essential
to eradicating hunger.

Reaffirming the right to food is not simply a matter of technical feasibility (for
example, growing more food, teaching better nutrition, developing national action
plans), it is a profoundly political matter, raising significant questions about distribu-
tional justice. Achieving food security means creating a food system that is sustainable,
secure, safe, sufficient, nutritious, and equitable (Tansey and Worsley 1995). This
involves issues of ecological, economic, and social justice and forging alliances
between sectors such as agriculture, the environment, food policy, and health and
social welfare and between various levels of the state and civil society.

Two questions are posed. How are we to move from the declarations and
rhetoric of world summits, international conventions, and federal and provincial
governments and their assertions of a right to food, when the evidence suggests that
governments and to some extent civil society have in recent years sought to depoliti-
cize the issue of hunger, making it no longer the responsibility of the state? How also
do we ensure that the complex and interrelated issues of hunger and food security
become the subject of informed democratic debate and are thereby publicly understood
to be critical not only to the interests of the poor and vulnerable but also to society's
interest in long-term ecological and societal well-being?

The right to food: do people
enjoy this right in Canada?
Although the right to food is not entrenched in the Canadian Charter of Rights and Free-
doms (Canada 1982) and is therefore not justiciable, the Government of Canada has his-
torically acknowledged a right to food in a number of international conventions,
including the 1948 International Bill of Human Rights (United Nations 1985), the
International Covenant on Economic, Social and Cultural Rights (United Nations 1966),
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and the Convention on the Rights of the Child (United Nations 1989). In recent years,
Canada has also committed itself to supporting a number of international declarations
with immediate and practical implications for the implementation of the right to food:
the World Declaration on Nutrition (adopted in Rome in 1992), the Declaration on
Social Development (adopted at the World Social Summit in 1995), and the recent
Rome Declaration on World Food Security (FAO 1996), which affirmed "the right of
everyone to have access to safe and nutritious food, consistent with the right to ade-
quate food and the fundamental right of everyone to be free from hunger." This right is
also expressed at the federal level in the actions of Agriculture and Agri-Food Canada
(AAFC) — along with the Global Network on Food Security — to shape the Canadian
commitments and follow-up to the World Food Summit.

Yet, from a social-rights perspective the situation is dismal. In April 1996,
Canada repealed the federal-provincial cost-shared Canada Assistance Plan, which for
a generation had sought to guarantee national standards in the provision of social
assistance and meet basic requirements, including food adequacy. Provincial govern-
ments have also engaged in massive restructuring of their welfare programs and under-
mined the right to food. Welfare benefits have been denied or cut, and food allowances
have been rendered inadequate. In 1995, AAFC eliminated its nutritious-food-basket
costings, thereby removing the one relatively objective way of measuring national
nutritional adequacy.

Clearly, the domestic commitment to the right to food has been abandoned,
though Canada's international human-rights commitments and federal initiatives sug-
gest a degree of official ambivalence. However, the growth of hunger means that
entrenching the right to food in the Charter and establishing it in domestic legislation
should be a prime policy objective.

Hunger and its causes in First World societies

Since the early 1980s evidence has been mounting that hunger and food insecurity
remain critical global issues, not just in the countries of the South but also in the
advanced welfare states of the North, such as Australia, Canada, New Zealand, the
United Kingdom, and the United States (see Riches 1997). Estimates based on a variety
of studies in Canada and the United States (Poppendieck 1997; Riches 1997) conserva-
tively suggested that at least 8-10% of the population is hungry or at risk of hunger. In
Canada, 456 food banks provide food to 2.5 million Canadians a year (CAFB 1995). More
than 49% of those who use these food banks are children and women. First Nations peo-
ple, immigrants, the unemployed, and people with disabilities are overrepresented in
food-bank lineups. Public begging is now seemingly accepted as part of the new eco-
nomic order and serves, along with food banks, as a visible indicator of growing food
poverty and inequality. What is perhaps most remarkable is that since 1994 Canada has
been ranked first in the world on the United Nations Human Development Index.

Three factors explain the increase in hunger and food insecurity in Canada.
First, global economic restructuring, mass unemployment and underemployment, work
and income polarization, and the decline of household purchasing power have demon-
strated the inadequacy of residual safety nets. In all the countries studied — Australia,
Canada, New Zealand, the United Kingdom, and the United States — social-assistance
benefits (based on the poor-law principle of less eligibility) have proven inadequate to
guarantee affordable nutritious diets (Riches 1997).
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Second, the responses of the state and civil society to hunger have encouraged
its growth. Promarket governments, committed to structural-adjustment policies,
which treat welfare as a direct function of labour-market policy, have undermined any
previous commitments to food security. In fact, welfare-reform policies have reinforced
the commodification of welfare (the idea that the receipt of public benefits should be
directly linked to labour-force participation) by promoting the Organisation for
Economic Co-operation and Development's idea of the "active society" (less eligibility,
reciprocal obligations, training, and workfare). As a result, benefits have been cut or
eliminated, and participation in low-wage work has been required as a condition for
the receipt of benefits. Such policies create conditions for the growth of hunger and are
antagonistic to the idea of a right to food.

Third, in line with global structural-adjustment policies, new international
trade agreements have fostered increasingly unregulated markets and granted more
powers to transnational corporations, thereby undermining Canada's sovereignty over
its social programs. More profoundly, this globalization (marketization) of the food sys-
tem erodes the capacity of nation-states and local communities to feed themselves and
increases food inequality within and between countries of the South and North, includ-
ing Canada.

The depoliticization of hunger
If the right to food is to be established, it is essential to understand the ways the state
and, to a certain extent, the organizations of civil society have effectively depoliticized
the issue of hunger. The depoliticization of hunger is a process that undermines the
right to food and allows governments, business, and charity to erode food sovereignty.
It also brings with it the erosion of state power to intervene in favour of hungry people
and secure their rights.

Since the early 1980s considerable international evidence from Australia,
Canada, New Zealand, the United Kingdom, and the United States has shown that gov-
ernments have denied the existence of food poverty, neglected their international and
domestic human-rights obligations to provide food security, refused to acknowledge
the inadequacy of welfare benefits, framed issues of welfare costs in terms of fraud and
abuse, implemented punitive systems of welfare reform, transferred national responsi-
bilities to lower levels of government and to charity, and consistently blamed the
victims.

Food banks in these countries now form one of the major responses of civil
society to the hunger issue, and food banks have, as charitable institutions, become
institutionalized extensions of the public-welfare system. Although they provide imme-
diate assistance to hungry people, they have enabled governments to look the other
way and avoid their political responsibilities (Riches 1986, 1997).

The increasing marketization and commodification of food have actively pro-
moted the depoliticization of hunger. Progressive food-policy experts have been argu-
ing that too many people are no longer in control of what they eat, whether or not they
have sufficient income. The giants of the transnational corporate agriculture and food
industry have taken over local control of the production and distribution of nutritious
food, and their bottom line is food for profit, not nutritional value or the health of the
community. Food is understood less and less as a social and cultural good. Kneen
(1993) referred to the development of this global food system as a process of distancing,
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separating people from the sources of their food and nutrition with as many interven-
tions as possible. As a result, individuals, families, and communities have become dis-
empowered and deskilled in their capacity to produce their own food, make sound
choices when they purchase food, and feed themselves nutritional and well-balanced
diets. These are significant issues, which we ignore at our peril, because, as Winson
(1993, p. 2) wrote, "the rituals of food preparation and communal food consumption
have played a central, integrative role in human society. They have formed an essential
means of bringing people together — of establishing human existence as a social
existence."

Community food security: the key
to a new politics of hunger
How then do we ensure that the complex and interrelated issues of hunger and food
security become the subject of informed democratic debate and that the right to food
finds expression not only in international declarations and domestic legislation but
also, and meaningfully, at the level of the household and the local community? A key
priority is to reengage the politics of hunger and food security at the local level, as well
as continuing to work nationally and globally. Without such action, efforts to entrench
the right to food in domestic legislation will have little prospect of having any measur-
able effect.

In the follow-up to the World Food Summit, Canada has engaged in consider-
able activity internationally and at the national level. It is considering a national action
plan and a Food for All campaign, with attention focused on the next World Food Day.
Yet, to what extent will this officially organized response promote the ideas expressed
by the NGO Forum (1996) at the World Food Summit in Rome? This global community
consultation, attended by 200 representatives of civil-society organizations around the
world, produced an alternative document and agenda. In essence, the NGO Forum
(1996) document challenged the present development paradigm and growth model that
informs the Rome Declaration on World Food Security and advocated, instead, "food
sovereignty," which is "the freedom of states and communities to decide production,
marketing and consumption strategies and policies." Food sovereignty, as the NGO
Forum (1996) document pointed out, must assume political and economic autonomy.
This document also referred to the growth model's potential to increase poverty,
inequality, the marginalization of the poor and landless (farmers, farm workers,
women, youth, children, marginalized rural and urban groups, etc.), and their exclusion
from decision-making. It clearly stated that "the World Food Summit needs to focus on
development, support and propagation of current locally practiced alternative models
and further exploration in other new paradigms promoting people's participation and
empowerment for all" (NGO Forum 1996, p. 1).

One critical task, therefore, is to build community coalitions of individuals and
organizations with food-security interests. This is not always easy to accomplish
because, as Carson (1962) remarked in The Silent Spring, we live in an era of special-
ists. The problem with specialism is that it is a recipe for learning more and more about
less and less, and it is always easier to more intensely cultivate one's own plot than to
share one's knowledge and commitments across the broader field.

Certainly, at the community level, people need to build on the efforts some are
making in Kamloops, Prince George, Toronto, Vancouver, and Victoria, where they are
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working collaboratively on a range of food-security initiatives (Houghton and Riches
1997). In the short term, public action should focus on developing, with the people who
are hungry, new forms of service (community gardens, collective kitchens, etc.), seek
to educate the public about the reasons for the problem, and work with government at
all levels to promote food policy. Municipal governments, regional health and school
boards, agriculture and fisheries organizations, and band and tribal councils are all key
players at the local level.

Adversarial work is also necessary (Dreze and Sen 1989) to monitor and,
when necessary, contest federal and provincial actions (and inaction). In an era of
downloading, it is essential that local food-security organizations recognize the signif-
icant constitutional powers of provincial governments in many aspects of food security
and ensure that their policies comply with international conventions and declarations
regarding the right to food.

In conclusion, if Canada is to reaffirm the right to food, it will require active
community action and democratic debate. Policy-making simply at the level of the fed-
eral government, which remains ambivalent about the right to food, is not enough. As
the NGO Forum (1996) statement on food security made clear, nations need to engage
in fulfilling a huge and comprehensive agenda for change. It also rightly asserted that
their efforts will only be effective if local communities and marginalized peoples are
allowed to play full roles in regaining the right to food.
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Youth, Urban Governance, and
Sustainable Food Systems:

The Cases of Hamilton
and Victoria, Canada

Zita Botelho

Introduction
A common theme in many of the sessions at the Conference on Sustainable Urban
Food Systems was "the larger picture," or the international political economy in which
we operate and in which our food systems function. Cities are increasingly important
actors in the world system (Knox 1995). An analysis of decision-making in urban areas
requires a discussion of governance to determine its role in this process. This discus-
sion will focus specifically on the place of youth in this decision-making context, the
barriers they face, and the action they take. Youth face many challenges in their efforts
to contribute to environmentally sustainable food systems. They are important stake-
holders embedded in an unsustainable food system, and many are trying to make their
voices heard and contribute to solutions. By 2000, half the world's population will be
under 25 years old (CWY 1996).

Political economic structures have been identified as major obstacles to food
security in urban environments. For the first time in history, urban areas are home to
most of the world's population, making urban environmental and food issues more
urgent. Citizens seem to have lost control of the food system, and this threatens the
availability of locally grown organic foods produced using environmentally sensitive
practices. Similarly, citizens have lost control of the uses of urban space, which now is
often determined by a constituency of business interests and global economic factors
(Logan and Molotch 1987). The decision-making process in urban areas often excludes
citizens. Citizens are invited to participate in public forums or meetings, but these are
often unsatisfying to participants because they fail to see how their input is imple-
mented (Pateman 1970; Sewell and Phillips 1979; Warriner et al. 1996). Urban gover-
nance, then, becomes an important factor in the struggle to create sustainable urban
food systems.

Governance is the broad process of public decision-making, as influenced by
a complex set of formal and informal factors. Governance is not synonymous with gov-
ernment, as it refers to an institution and its practices, whether public or private. Rather
than focusing on the structure of the institution (council, executive arrangements,
departments), governance comprises policies, operational characteristics, mandates,
norms, roles, relationships, and operating practices and processes that are so stable,
structured, and accepted that they can be said to have been institutionalized (Wolman
1995). Governance includes relationships between organizations, including
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nongovernmental organizations, economic pressure groups, and other interest groups.
These institutionalized relationships are critical to any discussion of the public's poten-
tial participation in making decisions regarding local resources.

Pervasive characteristics of social organizations in modern capitalist society
include efficiency and profit. These are reflected in the bureaucratic organizations of the
public and private sectors, which privilege efficiency, calculability, and profit maximiza-
tion (Weber 1946). Government institutions have a hierarchical power structure, which
often lacks accountability, transparency, and legitimacy. The hierarchy tends to concen-
trate power in a centralized authority, far from the areas over which power is exercised.

In this model of governance, people are perceived as actors in the market and
state, thereby divorcing people from place and their food and divorcing areas of food
production from those of food consumption. Current governance creates systemic
obstacles to efforts to preserve ecological integrity and break down the unnatural food
system that the state and market sustain. Who has access to decision-makers?
Although many groups are marginalized by this system, one segment of the population,
excluded from even the democratic process of voting, is youth. Youth are defined neb-
ulously as individuals anywhere from 15 to 29 years old. This definition often depends
on country and culture.

Youth have a unique concern for ecological integrity and food security, as they
will inherit the systemic problems of environmental degradation and food insecurity.
Many young people recognize the ramifications of unsustainable agricultural practices.
In decision-making processes, youth find themselves with less access than most citi-
zens to urban decisions, although the future holds devastating ecological problems for
their generation.

Exclusion from the political process forces youth to move outside of traditional
political space and institutions. As citizens of the state, youth often find the institutional
framework for public participation, communication, and decision-making inadequate,
unwelcoming, and unsatisfying. Participation in social movements can provide youth
with a means to express themselves and their ideas that is unconstrained by institu-
tional conventions. Social movements are a form of collective action motivated by a
desire to alter particular conditions in society. Magnusson (1996), a political scientist,
calls social movements "new ways of being, thinking and acting." As these movements
attempt to present alternatives to address current political, cultural, or social issues,
they are often classified in negative terms as "collective manifestations of irrational or
deviant behavior" (Fainstein and Hirst 1995). These negative connotations are often
also associated with youth. This perception and this negation of initiative serve to fur-
ther alienate youth from political institutions and processes.

Social movements seek to politicize civil society without the constraints of
representative-bureaucratic political institutions (Offe 1987). They are emergent forms
of practice, with the potential to transform everyday life and larger institutional prac-
tices. This is evident in two case studies of youth action on food production. Youth
activity in urban food systems calls on us to rethink our attitudes toward nature and the
community, both spatially and temporally. Such activity can and does reshape the ter-
rain of politics in distinctive and potentially radical ways, through personal and cultural
transformations that refuse accommodation within existing institutions (Carroll 1992).
The role of youth in social movements is not without challenge. Youth are subject to
discrimination in social movements as well, because older activists do not always rec-
ognize the oppression of youth. Similarly, older activists may not welcome the unique
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contribution of younger members. Examples of youth social movements are actions
against racial segregation and the Viet Nam war in the United States in the late 1950s
and the 1960s; the antinuclear movement in Germany; and the peace, environmental,
human-rights, and woman's-rights movements around the world.

The following two case studies demonstrate the struggle youth groups face
•when trying to promote sustainable, healthy, local food systems; they represent
attempts by youth to access power over urban space via state structures. The informa-
tion in the following came from informal interviews with project members.

Case studies

Case 1: The Hamilton Organic Mentorship Experience

The Hamilton Organic Mentorship Experience (HOME) project is a youth-based com-
munity gardening project in Hamilton, Ontario, Canada. The objectives of the organi-
zation include skills development for youth, education, and the establishment of
community gardens.

The founder and creator of the HOME initiative, Ryan Kraftcheck, encountered
many challenges during his attempts to establish this organization. The main obstacle
was a lack of cooperation from local government. Procuring municipal land for the pro-
ject was a difficult task. The group received no initial political support from the munici-
pality. Several key factors influencing municipal actors were identified: lack of
resources, preconceptions about youth projects, land-use issues, lack of trust, and
local-regional-government relations.

When the initial proposal for HOME went to the municipality, little enthusiasm
was shown. At this time, HOME did not have financial resources, and this was a con-
cern for the municipality. It was uninterested in supporting a project without a strong
resource base. When HOME received a substantial federal grant, the attitude of munic-
ipal actors changed notably, and the municipality presented the youth organization
with more options. Local government reluctantly supported HOME with a land allot-
ment. When the task of land acquisition arose, however, the HOME coordinator was
sent from department to department of the municipality. Finally, it was determined that
Parks and Recreation was appropriate to deal with HOME'S needs for a land allotment.
The municipality did not provide for other important project needs, such as liability
insurance or access to water. Local government made no effort to participate in HOME
activities. It also showed a lack of interest in special events. The HOME team planned
a public community event, Garden Sculpture Day, but no government official showed
up. HOME participants said that the bureaucrats had negative preconceptions about
youth-based projects. The municipality's past experience with unsuccessful youth ini-
tiatives had made it sceptical, and this attitude influenced its treatment of HOME pro-
ject workers. The group gained more legitimacy and credibility in the eyes of the
municipality when it allied with an established community group called FoodShare.

Parks and Recreation had very specific notions about appropriate land use in
municipal parks. Departmental land-use priorities included baseball diamonds and
swimming pools. Bureaucratic attitudes about land use stemmed from a very narrow
and unholistic view of the possible uses of urban park space. The land granted to HOME
was known to be in a problematic area, as this was in neighbourhoods where people
were uninterested in, or even against, the project. The government agencies did not
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participate in or have an interest in ensuring the sustainability of the project, nor did
they show any interest in the creativity expressed in the community gardens.

The HOME coordinator liaised with regional government officials. The regional
government's influence in municipal planning worked in HOME'S favour. The region of
Hamilton-Wentworth had developed a regional plan called Vision 2020, modeled on the
principles of Local Agenda 21. Agenda 21 was ratified at the 1992 Earth Summit in Rio
and outlines the need for sustainable development in urban planning (UNCED 1992).
There is still much scepticism about the implementation of this document, but some
officials at the regional level in Hamilton-Wentworth supported it and recognized the
significance of HOME'S efforts from the point of view of the objectives of Agenda 21.

The regional government held a meeting for the annual Vision 2020 Day, a day
celebrating the region's move toward a more sustainable future. At this meeting, it was
suggested that the HOME community gardens provide food for the event. The regional
government's enthusiasm for the HOME project influenced the attitude of city officials.
The city is currently pursuing land acquisition to support HOME participation in the
Vision 2020 community event. This clearly reflects the impact of regional government
planning on municipal land use.

HOME'S participation in Local Agenda 21 is politically significant. Participation
in the Vision 2020 initiative provides an opportunity for youth to actively engage in
political life at the local level and to have input in decisions concerning living condi-
tions, access to resources, and decision-making structures. Agenda 21 is innovative in
its approach to creating more sustainable communities through holistic regional-
planning methods. This very public event has given HOME a higher profile in the com-
munity and given its participants an opportunity to provide public education about
youth activities and community gardening.

The youth in the HOME project did attempt to work with their local govern-
ment, but because they received little cooperation, they decided to try to influence
urban decision-makers in other ways. The HOME strategy tended to focus on leading
by example and making links with community groups. As municipal support was neg-
ligible, the youth had to be innovative. They were determined to have their case heard
and demonstrate the worth of their vision by example, against all odds. HOME'S net-
working in the community involved alliances with Hamilton Community Garden Net-
work, the Urban Core Health Centre for the Homeless, the local Conservation Authority,
the Bruce Trail Association, and the Bay Area Restoration Council. HOME participants
also hosted coffeehouses in an attempt to share their message about the need for sus-
tainable food systems and spread the awareness of food issues. This work with the
community has given the HOME project a higher profile and has also contributed to cit-
izen awareness of land-use issues and the need for a more holistic approach to urban
food systems. HOME participants' community involvement also gives the project a dif-
ferent political profile, as it is difficult for local officials to ignore a group that has
alliances with many other interest groups in the city. With the HOME project, the youth
created their own political space, in their gardens and in their community (Kraftcheck,
personal communication, 19971)

The HOME project is in its second year and is growing with greater municipal
support.

1 Ryan Kraftcheck, HOME, personal communication, May 1997.
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Case 2: LifeCycles

LifeCycles is a youth group in Victoria, British Columbia, Canada. It initiates action on
issues of food, health, and urban sustainability. The group promotes and creates per-
sonal, shared, and community gardens, youth skills and development programs, and
educational activities. It was founded in 1992.

LifeCycles has encountered significant challenges from local decision-making
bodies in Victoria. When LifeCycles attempted to establish a community-garden project
in Victoria, it had to lobby to change local bylaws. Park policy prohibited gardening in
parks, as it was deemed to be an inappropriate use of public land. In fact, City Council
stated that, in effect, community gardens privatized the land. LifeCycles staff began
looking for land and conducted a study to determine areas of high-density population
with low access to land by residents. They were approached by people who wanted
access to land in a neighbourhood called Fairfield. As a result, LifeCycles started work-
ing with a subcommittee of the Environment Committee of the Fairfield Neighbourhood
Association, called the Community Gardens Subcommittee. Together, LifeCycles and
the community group identified potential sites, most of which were municipal lands.

LifeCycles approached City Council and had its item placed on the agenda of
a meeting of the Committee of the Whole.2 LifeCycles representatives made a presen-
tation on community gardens, their benefits, and the need for Council support to make
community gardening possible in Victoria. City Council had the power to direct the city
manager to free up land for community gardens, but its response was unfavourable. It
decided not to give up municipal lands because it was under pressure to sell those
lands for revenue.

City Council then directed LifeCycles to approach the Parks Department. Once
again, LifeCycles made a presentation to the Parks Department steering committee,
including information on the positive benefits of community gardens and citing exam-
ples in the United States, and Canada. The steering committee did not think commu-
nity gardens were an appropriate way to use park lands. This sent LifeCycles back to
City Council, where they articulated the decision of the Parks Department, who had rec-
ommended that LifeCycles look to municipal lands for its project. As a result, City Coun-
cil issued a directive to Parks to change the departmental policy. The Parks Department
refused. Finally, the decision went back to City Council, and Council changed the policy.

Once it had approval, LifeCycles completed surveys with the local community
to determine the need for access to land. It identified three sites for consideration. Once
a site was chosen, LifeCycles encountered another barrier: a councillor, who lived in
the neighbourhood where the garden was to be located, exerted his influence and
worked to overturn the decision. He maintained that he had received complaints from
local residents. He also went to the Fairfield Neighbourhood Association and had a
meeting, not with the appropriate subcommittees, but with general members and con-
vinced them it was a hot issue and should not be dealt with by the Fairfield Community
Association. The association wrote a letter about its concerns to City Council. Council
then overturned the decision. The youth expressed to City Council that the dealings
with this issue clearly demonstrated little respect for the process LifeCycles used and
for the amount of work they had put into their proposals. LifeCycles then approached
the Community Gardens Subcommittee and stated that the community needed to

2 In British Columbia's Municipal Act, this refers to a meeting where public or broader interests are
allowed to participate in decision-making or debate.
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provide stronger support before LifeCycles would dedicate more energy to this project.
To make City Council recognize LifeCycles' credibility, it needed very strong community
backing. LifeCycles' staff have expressed frustration with the system, feeling that
municipalities are not youth friendly and do not promote youth involvement. They also
expressed that they are often not taken seriously and not perceived to be legitimate
actors in the political forum.

Finally, LifeCycles successfully lobbied to have the bylaw concerning the use
of park land changed. The City of Victoria now has several community gardens, thanks
to LifeCycles' perseverance. LifeCycles' success in projects such as the community-
gardening initiative has helped the organization increase its resource base. Initially,
funding came from provincial and federal agencies. As its work in the community
gained a higher profile, LifeCycles sought local funding and partnerships. It currently
receives funding from, and works with, the Ministry of Small Business, Tourism and
Culture, Ministry of the Environment, and Pacific Coast Savings on Community Eco-
nomic Development. LifeCycles has received Victoria Foundation, Vancouver Founda-
tion, and intermunicipal grants.

LifeCycles spearheaded the creation of the Capital Region Food Roundtable. Its
purpose is to provide a multistakeholder organization to meet every 3 or 4 months to
discuss food issues in the region of Victoria. It was born out of a World Food Day dis-
cussion, sponsored by the Oxford Committee for Famine Relief and the Victoria Inter-
national Development and Environment Association. As the coordinating body,
LifeCycles brings its holistic philosophy to the roundtable and ensures that all interested
sectors are involved in dialogue and action. A youth member has a leadership role in
each working group and acts as a facilitator for each committee. LifeCycles has been
the lead organization in the implementation of this initiative.

Currently, LifeCycles is lobbying the federal government's representatives on
the Multilateral Agreement on Investment, regarding the implications of the agreement
for Canadian agriculture. Additionally, it is lobbying to have the provincial Ministry of
Agriculture and Foods establish a food policy for the future (Gegie and Prouse, personal
communications, 19973). The youth in this organization serve as a catalyst for change
and as lobbyists, organizers, planners, instigators of practical projects, activists, and
educators.

A role for youth

Because local government is often unreceptive to youth as stakeholders, they must be
strategic in their attempts to influence decision-making. Youth can be leaders through
their implementation of environmentally sustainable alternatives. Many youth projects
in urban food production help to reshape conventional views of appropriate land use,
thereby providing a different perception of the appropriate use of urban space. This can
move society toward a change in consciousness and make people aware of food sys-
tems and our relationship to urban ecosystems. These projects also serve to bring com-
munities together.

Successful youth projects and public acknowledgment give credibility to youth
as significant stakeholders. This provides youth with a more powerful voice in the

3 Linda Gegie, Program Coordinator, LifeCycles, and Lonnie Prouse, LifeCycles, personal communi-
cations, May 1997.
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public process and grants legitimacy to youth within this process. Additionally, youth
can create alliances and partnerships with other community groups, neighbourhood
associations, or other levels of government to gain greater credibility as a voice in the
community. Gaining political and bureaucratic support, through the assistance of those
sympathetic to the need for environmental sustainability, can help to pressure unsup-
portive actors. Youth networking can build a united voice, help in sharing resources
(financial resources and information), and ensure that all interested groups are aware
of land-use decisions in their region, as information is often difficult to acquire. Many
groups also have difficulty accessing the institutions and processes that affect decisions
about where and how we get our food. All concerned citizens must demand public
processes that give them a legitimate and equal voice in urban decision-making.

What needs to happen in urban governance to ensure adequate youth partic-
ipation? How can changes in urban governance help achieve ecologically sustainable
food-production systems? We need to move away from centralized authority and start
having an input into local political decisions that affect our daily lives. To ensure that
better decision-making occurs at the local level, municipal governments need to adopt
policies to emphasize public input (ICLEI 1996). Current governance does not promote
local decision-making on issues of food sustainability. Local government needs to eval-
uate the public processes it uses and ensure that substantive public input is part of its
decision-making process. The public must help to facilitate the development of policies
that look beyond short-term economic gain and development; instead, we must
emphasize the need for local stewardship and empowerment to aid in securing a
healthy local food supply.

Similarly, institutions must develop flexible designs to accommodate more
environmentally sustainable practices that include a growing role for youth. Youth are
pushing the envelope in many areas of sustainability. Youth demonstrate excellent
leadership, skills, dedication, innovation, commitment, and vision. The success of their
projects demonstrates their potential to succeed, despite heavy opposition. Youth bear
the greatest risk from the environmentally unsustainable practices that characterize our
state and market structures. They recognize the peril of our mega food system and offer
leadership in promoting sustainable urban food systems.

References
Carroll, W., ed. 1992. Organizing dissent. Garamond Press, Toronto, ON, Canada.
CWY (Canada World Youth). 1996. Today's leaders. CWY, Montreal, PQ, Canada.
Fainstein, S.; Hirst, C. 1995. Urban social movements. In Judge, D.; Stoker, G.; Wolman, H., ed., Theories

of urban politics. Sage Publications, London, UK.
ICLEI (International Council for Local Environmental Initiatives). 1996. The local Agenda 21 planning

guide: an introduction to sustainable development planning. ICLEI, Toronto, ON, Canada.
Knox, PL. 1995. World cities in a world-system. In Knox, PL.; Taylor, P.J., ed., World cities in a world

system. Cambridge University Press, Cambridge, UK.
Logan, J; Molotch, H. 1987. Urban fortunes: the political economy of place. University of California

Press, Berkeley; Los Angeles, CA, USA.
Magnusson, W. 1996. The search for political space. University of Toronto Press, Toronto, ON, Canada.
Offe, C. 1987. Challenging the boundaries of institutional politics: social movements since the 1960s.

In Maier, C., ed., Changing the boundaries of the political: essays on the evolving balance
between the state, society, public and private in Europe. Cambridge University Press,
Cambridge, UK. pp. 63-105.

Pateman, C. 1970. Participation and democratic theory. Cambridge University Press, Cambridge, UK.



Toward food democracy w 215

Sewell, W.R.D.; Philips, S.D. 1979. Model for the evaluation of public participation program. Natural
Resources Journal, 19,337-358.

of action for sustainable development. United Nations, New York, NY, USA.
Warriner, O.K.; Madden, J.J.; Lukasik; L.; McSpurren, K. 1996. Public participation in watershed man-

agement: a comparative analysis. Canadian Water Resources Journal, 21(3), 253-274.
Weber, M. 1946. Bureaucracy. In Gerth, H.H.; Mills, C.W., ed., From Max Weber: essays in sociology.

Oxford University Press, New York, NY, USA.
Wolman, H. 1995. Local government institutions and democratic governance. In Judge, D.; Stoker, G.;

Wolman, H., ed., Theories of urban politics. Sage Publications, London, UK. pp. 135-159.

UNCED (United Nations Conference on Environment and Development). 1992. Agenda 21: programme



Food Policy for the 21st Century:
Can It Be Both Radical

and Reasonable?

Tim Lang

Introduction

To understand the complexities of the food system, we must understand the drivers that
shape the food economy and create the territory on which food policy operates. We
need to map the features of that territory closely. This paper highlights 10 features that
seem particularly important today. Some are drivers, some are trends, some are con-
tradictions, but all are key features.

Ten key features of the food-policy landscape

The food-policy crisis

The first feature of food policy to recognize is that it is in some turmoil, almost every-
where. Over the last 200 years, changes in the nature of production have heavily influ-
enced food policy in the developed world. Over the last 20 years, there has been a rising
awareness that the nature of food production has been profoundly altered from the
field, in factories, on the shelves, and in kitchens. The resulting food-policy crisis is not
surprising, and we can detect four areas in which policy and practice are in a particu-
lar ferment:

• Public health — Even in rich countries, the quality of diet has a direct impact
on people's health (Cannon 1992). However, degenerative diseases, notably
heart disease, associated with affluent overconsuming parts of the globe
are on the rise in the South. The rate of the occurrence of food poisoning is
rising as food systems become more complex. With bovine spongiform
encephalopathy (BSE), the possibility of contagious diseases spread
through food has reared its head once more (Lang 1998).

• The nature of supply — What I call the new adulteration thesis is that
changes in production and distribution, even cooking, have altered the
nature of food. Additives, pesticide residues, and genetically engineered
foods all testify to changes resulting from the use of science and technol-
ogy to make food production more "efficient" and profitable. Awareness is
now growing that this adulteration of food is associated with, and may
even cause, ecological problems.
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• Social justice — Mass inequity appears in all aspects of the food system,
both between and within countries, globally, nationally, and regionally.

• Consumer demand — Overconsumption occurs alongside underconsump-
tion; distorted demand, alongside real need; and the rhetoric of consumer
sovereignty, alongside consumer confusion and anxiety. Companies that
have invested billions are bemused at consumer reactions. This interests
me. In most countries of the world, not just the rich ones like Canada, the
United Kingdom, or the United States, something very positive is emerging
out of the demand for better labeling, information, and knowledge. A shift
from consumerism to citizenship is discernible.

Conflicts in food policy

A second feature we have to recognize is that food policy cannot be understood as an
issue of consensus. It is, and almost always has been, a battleground of competing
interests. The well-intentioned model is promoted, for instance, by John Boyd Orr, the
Scottish nutritionist who became the first director of the Food and Agriculture Organi-
zation (FAO); under this model, food policy seeks to transfer the fruits of overproduc-
tion in one area to alleviate underconsumption elsewhere. This model of justice
through global food trade is, I believe, now inappropriate ecologically, socially, and
culturally.

However, I detect the beginnings of a reaction, a search to relocalize food pro-
duction. The trade model is, of course, triumphant economically and ideologically and
is promoted through the world food system under the General Agreement on Tariffs and
Trade (GATT), but conflict is building. What underlies this conflict? We need to recog-
nize that the central driving force in the food economy is the desire to make money out
of food. As humans, we may think of food as an issue of need; economically it is a com-
modity for greed. Those of us who observe and research this process need to build into
our analyses the complexity of competing sectoral interests.

In most countries, the food system can only be understood if the different
power relations between the various sectors — farmers, processors, traders, retailers,
caterers, etc. — are sketched. In most countries, power in agricultural production has
shifted from farmers to the agricultural-input industry, from food processors to distrib-
utors and food retailers, and from domestic to commercial cooks. Within these shifts,
the general rule in post-Fordist economies is that power resides with the sector that
mediates between production and consumption. It is a trader's world. The trader is sov-
ereign, although according to the ideology the consumer is in command. However, on
some issues, such as safety and ethics, the new citizenship movements referred to ear-
lier are now challenging the power of the trader. Public-health interests are also
becoming more active in food policy.

Implicit and explicit policy

The third key feature of the food-policy landscape is the difference between implicit and
explicit food policies. In wartime, governments almost always have explicit policies.
They say, "We want to protect everyone; we want every woman to have her child well
fed." Security of supply is a national responsibility. In peacetime, suddenly it becomes
a familial responsibility. A general assumption is that markets will provide. Implicit
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food-policy outcomes can be, for example, the growth of ill health or the creation of the
new food poor. No one explicitly says they intend the poor to starve. Yet, implicitly, this
is the inevitable outcome. The point to note is that explicitly the state takes responsi-
bility under certain circumstances and not under others. The challenge to food activists
is to make those explicit benefits available in peacetime. Food policy has consequences,
and it is important to draw a distinction between intended policies, such as deregula-
tion and support for industry, and unintended consequences, such as BSE or wildlife
damage.

The dynamic of food control versus food democracy

The fourth feature concerns what I call food democracy. I use the expression food
democracy to refer to the demand for greater access and collective benefit from the food
system. Support for this approach continues to bubble in most parts of the globe, even
in rich areas. They too are socially divided. Ultimately, food is both a symptom and a
symbol of how we organize ourselves and our societies. It is both a vignette and a
microcosm of wider social realities. From the political perspective, it makes sense to
see the dynamics of the food system as a titanic struggle between the forces of control
and the pressure to democratize. To characterize one set of forces as driven by greed,
and the other by need is probably too crude, but it certainly contains an element of
truth.

Studying food policy over the years, I have been impressed by how often one
can map motivations for sectional interest by whether they promote individualism or
collectivism, private or public interest. If the control approach to food policy is associ-
ated with pressure from above, in societal terms, food democracy is a set of demands
from below. Food democracy, as a force in food policy, is significant because for two
centuries, since industrialization and the modern globalization experiment unfolded,
there has been counterpressure to provide the means to eat adequately, affordably,
safely, humanely, and in ways one considers civil and culturally appropriate.

In every country, the struggle for food democracy appears to ebb and flow. In
the United Kingdom, this can be mapped out absolutely clearly. In the mid-19th century
(1820-75), the central demand was for quality and affordability, confronting adulter-
ation of food. A struggle also raged over whether farmers should be supported to grow
food. By the turn of the century, the food struggle was for food welfare. From the 1890s
to the 1950s, services such as school meals and meals-on-wheels were won, which
gave a big boost to the social wage. Today, after two decades of retreat and restructur-
ing of welfare (cutbacks, removing nutrition standards from school meals, tightening
up on eligibility for welfare, etc.), pressure is once more building up from below to
ensure that food is fit to eat, that the poor are not disenfranchised by the rise of super-
markets and the destruction of locally accessible stores, that food is affordable, etc. The
point is that we can only make sense of what happens in food policy if we see it as the
result of social forces competing for influence and power. Food policy, like all public
policy, has to be situated historically.

Uncertainty in the food system

The fifth feature, one that is particularly interesting at present, is the uncertainty of the
food economy. Although powerful forces seek to control the food system, key uncer-
tainties loom ahead. These uncertainties include issues such as climate change,
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population pressures, consumerism, the internal conflicts of market forces, and
inequalities driven by globalization and the restructuring of welfare. Rising population
is a subject much researched and now used by genetic engineers to rationalize their
developments. Population is an issue, but what this means and how it is interpreted
varies enormously. When analyzing countries such as China, we note that its rapid rise
in disposable income is allowing rising aspirations (why not?) and increased meat eat-
ing. This is going to transform China's and possibly the world's agriculture. Some US
farmers see the future of intensive (Western) agriculture as providing feedstuffs to fuel
China's animal production. This may be good news for North American grain produc-
ers, but is it ecologically sound? Climate change is another threat to food systems. What
if the sea rises? What cropping changes will happen? Another uncertainty is in busi-
ness. An extraordinary wave of mergers and acquisitions has emerged globally. Some-
times I think that large companies seem more concerned to eat each other than to feed
the world. The merging of large companies that dominate the marketplace threatens to
saturate national as well as international markets. Competition policy, which currently
exists in some countries at the national level, is powerless or nonexistent
internationally.

The limits of consumer sovereignty

The sixth feature concerns consumer sovereignty. As I have already hinted, I think this
is one of the great myths of food policy in the late-20th century, indeed, of neoliberal
ideology. Consumers are far from sovereign. If they were, why is there hunger or food
poisoning? In The Unmanageable Consumer (Gabriel and Lang 1995), Yiannis Gabriel
and I argued that it is misleading to talk of "the consumer." Consumers come in mil-
lions of forms, broken down and divided by class, income, family, gender, taste,
lifestyle, sexual orientation, aspirations, etc. Consumers are highly diverse, even though
the consumer movement would like them not to be. In food tastes, rich consumers in
diverse countries may be more similar than consumers within the same country. In our
book, we tried to tease out various core models of what it is to consume according to
Western ideology. We found that, far from being homogeneous, they are collectively
confused and often contradictory. Nongovernmental organizations, for instance, tend
to appeal to consumers as victims, activists, citizens, or possibly identity seekers. "Look
at the latest scam being foisted on you," they say; or "Consume wisely, using our notion
of value for money, and you will be better off and more contented."

The food industry approaches consumers as choosers, communicators,
explorers, and hedonists. It appeals to a positive notion of ourselves, the people we
would like to be. Environmentalists, health educators, etc., too often appeal to us in
negative terms. "Don't do this or that." "Be fearful." The complex set of meanings of
consumption is not just a feature of the modern world. It has been recognized, for
instance, in the cooperative movement, from the mid-19th century on. The proponents
of the cooperative movement argued that only by controlling the system of food pro-
duction can consumers have confidence in both quality and price. This movement was
a powerful corrective on the worst excesses of the food sector of the day, and its impact
rolls on still, having inspired many consumer organizations over the years. (We forget
our food-policy history at our intellectual peril. We are constantly reinventing the
wheel, when in fact others have dealt with a problem very elegantly before us.)
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The nature of production and distribution

The seventh feature has, again, already surfaced but has to be restated as a key feature
of contemporary food policy in its own right. Food policy is increasingly concerned not
just about what we eat or whether we eat but also about how food is produced. Argu-
ments about food's impact on health, the environment, social justice, or welfare all lead
us to the conclusion that the nature of production and consumption, even how we
cook, has altered. We will have difficulty understanding the failure of attempts to
achieve food security and food democracy or to appreciate how intensive food produc-
tion has an impact on health and the environment if we don't recognize that the chal-
lenge is about the nature of production. In food policy, too often progressive social
forces, such as the proponents of ecological agriculture or the new public-health move-
ments, fail to see that their concerns have a common theme — the need to change
methods of production and control throughout the food chain. Failure to see this weak-
ens the impact that they could, if allied, have on food policy. An illustration of the
impact a common cause can have is the debate over the introduction of genetically
engineered products.

Rethinking the role of the state

The eighth key feature of the food-policy landscape is that (although it is unfashionable
to stress this) a central role is needed for state action in food policy. A limit attaches to
how much improvement ("food democracy" in my terms) can come from individual
action. Although the rhetoric of late capitalism focuses on individual consumer action
and responsibility, in practice the food system is so concentrated that individuals are
relatively powerless. A rethinking of the state's role in food is long overdue. The Amer-
icanization of public policy tends to celebrate the virtues of the hands-off state. The
European tradition is worth noting. In Europe, citizens, from the French Revolution to
the present, have argued that the state has to express the collective will. In food, the
state regulated production, set standards for food adulteration and contamination, and
intervened in the workings of the marketplace. This state role has been whittled away
in recent decades to such a point that the notion of "reinventing" the state is a mis-
nomer for its privatization and evisceration.

Looking ahead at food-policy challenges, I see no alternative to a thoughtful
role for a state that can mediate between individual and collective wills. Only a benign
state, democratically accountable, can tame the worst excesses of increasingly power-
ful corporations in the food sector. In fact, by accepting the argument that we should
not turn to the state for the general good, but seek it in markets, we actually allow cor-
porate interests to penetrate and dominate what the state does. We see this most bla-
tantly in the regulatory process in which corporate interests have infused the
supposedly neutral state discourse in setting standards. This is now happening at the
global level through bodies such as Codex Alimentarius Commission, which the repre-
sentatives of big companies excessively influence. In short, as researchers and involved
people, we need to get more sophisticated about the state.

The United Kingdom's experience of evolving notions of the role of the state
in food might be illuminating. In UK food policy, three phases of state involvement have
occurred or will occur in the post-war period:

• The first was interventionism: Boyd Orr was an interventionist in food pol-
icy. He saw a benign global state in the FAO; its role was to get surpluses to
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places where people suffer deficiency. He left the FAO before long, we
should note, discontented about its direction. In the post-war period, a
benign Keynesian corporatism introduced regulations and intervened in
markets.

• The second phase was the neoliberal counterrevolution, which we have
experienced these last two decades. Anti-interventionism, associated with
Thatcherism and Reaganism, promoted self-regulation and deregulation.
This phase still unfolds. GATT almost makes this mandatory.

• But waiting in the wings is a third phase of state involvement. This heralds
a proactive partnership, with the state playing the roles of facilitator, edu-
cator, and promoter of efficiencies. It is unclear where this model will go. It
could fuse into neoliberalism, or it could signal a new collectivism.

Centralization

The ninth feature is centralization, with the policy tensions that follow from it. I have
been heavily involved in the UK debate about our government institutions, for reasons
suggested just above. Specifically, my colleagues and I have argued for a reform of food
governance. Our ministries and committees are out of date, in need of overhaul. Hap-
pily, after the 1997 election, we are promised one aspect of what we want, a reform of
the Ministry of Agriculture, Fisheries and Food, long associated with unnecessarily rigid
support for production interests. Involved in this unfolding saga, we conducted a study
of seven countries' systems of food governance, in particular their food-control sys-
tems. This revealed that the mechanism for food governance, in all of these countries,
was in flux. Everywhere food governance was creaking. Agencies were being over-
hauled, and new ones were being set up. Existing institutions have been losing their
public trust. Why? Partly, this is because they have lost sight of the public interest and
confused it with corporate efficiency. Partly, government institutions no longer have
sufficient control to address the issues raised by globalized corporations or the new,
more complex chains of production and distribution. The capacity of government to
govern is itself in some doubt. For example, Norway has probably the most progressive
food policy anywhere in the developed world. In 1975, it made a proactive policy com-
mitment to keep small-scale farmers on the land and it banned Azo dyes and all food
colours — in other words, no adulteration. The argument was partly health, partly envi-
ronment, and partly small-business-support driven. Norway argued against joining the
European Union because of the Common Agricultural Policy. Yet, in 1994, it signed the
new GATT. Its government has been under pressure to protect and promote Norwegian
agriculture and food; the reality has been that Norway's food policy is hitched to a glob-
alized system. Its food-colouring rules, for example, and its additives policy have been
brought into line with the more permissive regime of Codex Alimentarius.

Everywhere, the food economy is centralizing. The top five companies in the
world control 77% of the world market in cereals (Cargill more than 60%); in tea the top
three control 85% of the world market; the top three in cocoa have 84%; in agrochem-
icals, the top 10 have 90% of the market. Everywhere, small-scale farmers are being
driven off the land, and retailing is dominated by fewer and larger companies. Concen-
tration is occurring not just within countries but across borders, either through
takeovers or through strategic alliances.



222 w For hunger-proof cities

The environmental challenge

The tenth key feature of the food-policy landscape is the potential threat and, in some
areas, the already real threat to sustainability — how to make the food system ecolog-
ically feasible. This is the great environmental challenge, in which I see the need for
public and environmental analyses to coalesce. The model of production, developed
over the last 30-40 years, has had a deeper and deeper ecological footprint; its impact
increases by the day. The world now emerging is divided into a variety of consuming
classes, and this raises important environmental-health issues and has important
public-health implications. In the United Kingdom, my colleagues and I have been con-
ducting research on the impact of shopping. People now travel 50% farther to get their
food than they did 15 years ago. Few do their food shopping on foot. They get into a car
to go to the supermarket. This has enormous implications. The amount of time people
spend shopping has, in fact, gone up, rather than down, over the last 30 years. Shop-
pers' time comes free, enabling the distribution sector to take greater control over the
post-Fordist food economy. Or, to put this notion differently, the cost of consumers'
time and their use of cars is not reflected in the price of the food they purchase. The
health implication of this change from local to more distant shopping is that people are
becoming more obese while making greater use of nonrenewable fossil fuel. Con-
sumers use nonrenewable fossil fuel, instead of using food. The restructuring of the
food economy is thus playing its part in the alarming rise of obesity in most devel-
oped — that is, car-based — economies. We are not burning off the foods, yet we are
obsessed about being thin. A mass psychological schizophrenia is entrenched within
and by food culture.

The supposedly efficient globalizing food system is posing an immense eco-
logical challenge. The rich consumers of the world are increasingly using the world as
their larder. Green beans are being flown to UK dinner tables in the middle of winter
from Zambia, and this sets Zambia against Tanzania and Tanzania against Kenya to
decide which is to have the privilege of feeding us. This is creating a neocolonial rela-
tionship. This also leads to the ecological absurdity I have called the "food-miles (or
food-kilometres) problem." By food-miles, I refer to the physical distance that foods
travel between grower and consumer. It is easier in UK supermarkets to get Spanish
asparagus that has come 1 000 km than it is to get asparagus from the Midlands or
Worcestershire, in the heart of the United Kingdom. Long-distance food is cheaper, but
the energy and environmental costs are externalized: that is, they are not reflected in
the retail price. Cheap energy (oil) underpins "cheap" food. The investment plans of the
European Union will accelerate this process. Jacques Delors' legacy includes the pan-
European Union motorway system, now being put in place (as well as high-speed
trains). This is a mixed blessing. For present purposes, I merely suggest how the state
investment in transport infrastructure heightens the food-miles problem.

At the same time, European Union governments have signed the European
Convention on Biodiversity, to protect biodiversity. This is excellent, but the problem is
that the words of biodiversity are not being put into practice in the field, because it is
easier and more economical to buy distant food from monocropped lands — where
labour, land, and water are cheap — than to support diverse local production. Rich,
consuming regions are sucking in foods from other regions. This is grossly unequal.
Massive imports come into the European Union, for instance, just to feed animals. This
is surely madness.
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The ecological footprint of the supposedly efficient West is deeper and wider
than it ought to be, because of the power of the trader. The downside of this efficiency
is immense. Gradually, a difference between the consumerism of food and the citizen-
ship of food is emerging. We are being encouraged to think of ourselves as consumers
(power at the point of sale or purchase), rather than as citizens who have some lever-
age in the food economy. In this process, I see new opportunities for food's democratic
struggle. The issue of skills, for instance, is becoming very important. Is the future one
in which people feed themselves or are fed? In the United Kingdom, for instance, a cul-
ture of noncooking is emerging. Even if people have cooking skills, are they using
them? Food processors are delighted to see a growth in the number of homes in which
people have never really cooked, with the result that children's role models don't teach
their children to cook. If you think of the evolution of cooking skills over 10 000 years,
an immense culinary shift is taking place in mere decades. Schools and the state are
colluding in this process, encouraging computer skills but not life skills. This should not
be an eimer-or public policy. The United Kingdom's national curriculum, for instance,
removed cooking skills from the classroom. We no longer teach cooking skills to our
children. They are taught a theoretical exercise of designing a snack bar, with the
emphasis on packaging; thus a practical issue becomes a matter of theoretical culture.

Summary of features of the food-policy landscape

To sum up these 10 features, I see the landscape of food as dominated by contradictory
pulls. Two overreaching tendencies are discernible — two policy packages:

• On the one hand, globalization; on the other, pressures for localization;

• On the one hand, long trade routes; on the other, pressures for local, sus-
tainable food systems;

• On the one hand, intensification; on the other, calls for extensification and
biodiversity; and

• On the one hand, deskilling; on the other, new skills (managing a
microwave!).

But for me, the heart of the policy choice is the issue of consumerism versus citizenship.
Unchecked consumerism heralds a diminution of food culture, an erosion of many of the
gains in the struggle for social improvement over the last two centuries. Consumerism
implies a relationship in the market; citizenship implies a permanent struggle to control
markets. One is food control from above and beyond; the other is the constant search
for food democracy from below. I identify with the latter, even though my observation
and studies lead me to conclude that, at present, we are drifting to the former. My heart
and brain are in conflict! Where a few hundred corporations and two regional trading
blocks — North America and Europe — dominate food policy, what other intellectual
conclusion can be drawn? I'm hopeful, however, that change is coming.

The need for new goals
If we are to achieve food citizenship, I believe we must find new goals. We need to open
up the process of setting food policies, globally, regionally, nationally, and locally. If we
don't, we will be allowing other corporate identities to dominate and determine the
shape of food policy.
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In particular, I think we can share the following 10 goals:

• Security of supply for an increasingly urban population;

• Expansion of environmentally sound production methods;

• Access for all to a good-quality, health-enhancing diet;

• Stable employment in the food sectors;

• A reduction of the dietary gap between rich and poor (by giving policy pri-
ority to low-income consumers);

• A reduction of national import-export imbalances (what we call, in the
United Kingdom, the food "trade gap") (we should support local food and
reduce long-distance trade);

• Support for biodiversity (by encouraging variety in production in the field
and transferring this biodiversity from field to the plate);

• The creation of explicit comprehensive food policies, globally, nationally,
and locally;

• An emphasis on rebuilding the local food economy, celebrating and
enhancing diversity of taste, cuisine, and culture; and

• The creation of strategic alliances and much more international sharing of
experiences, not just among academics or within the voluntary sector, but
between and across the sectors.

Conclusions

The task ahead is awesome — intellectually, politically, and culturally — but these are
exciting times. Unparalleled interest is shown in food issues in both the North and the
South. Also, exciting new issues face us from biotechnology to competition policy. For
food policy, as ever, the challenge is to move it from a position in which it reacts to
events and is driven by the powerful to one in which democratic debate clarifies long-
term goals. Our horizons need to be 30-50 years hence. Corporate giants plan this way;
we should too.

References
Cannon, G. 1992. Food and health: the experts agree. Consumers' Association Ltd, London, UK.
Gabriel, Y.; Lang, T. 1995. The unmanageable consumer: contemporary consumption and its fragmen-

tations. Sage Publications, London, UK. 214 pp.
Lang, T. 1998. BSE and CJD: recent developments. In Ratzan, S.C., ed., The mad cow crisis: health and

the public good. UCL Press, London, UK.



Appendix 1

Abstracts

PART 1. THE CONCEPT OF URBAN FOOD SECURITY

For Self-reliant Cities: Urban Food Production in a Globalizing South
— Luc J.A. Mougeot

In this chapter, the problem of food security is examined in the context of globalization and the
opposing forces of interdependence and self-reliance. While disparities between haves and have-
nots continue, people have learned to cope using ingenious ways to feed themselves, urban farm-
ing being one. The food they produce is consumed by their families or sold to provide income for
other basic needs. The author outlines the characteristics of urban food systems in the South and
the factors that determine the ability of formal food markets to provide for city dwellers. As poverty
rises in urban centres and some people spend as much as 50-80% of their income on food, access
to food has become an important issue. Most developing countries are net importers of food, and
it is predicted that the fastest urban growth will occur in the countries least equipped to feed the
people in their cities.

As a response to food insecurity, urban food production is not new, and today millions of
people are producing and distributing food via intricate social systems. The paper discusses the
major issues surrounding urban agriculture and the need to study its management — particularly
land use, environmental impact, and municipal policy — as not all city officials accept or endorse
urban agriculture. Joint initiatives among international and bilateral development agencies have
emerged during the 1990s, resulting in the formation of a Support Group for Urban Agriculture that
sets priorities for research, training, and information. Options for the future must include strategies
for self-reliance and an acknowledgment of the contribution urban agriculture can make to inten-
sive and efficient local production, waste reuse, and the involvement of women.

Urban Food Security in Sub-Saharan Africa
— Daniel Maxwell

Cities in Africa face numerous problems, including alarming increases in the levels of urban
poverty. The urban poor devote large proportions of their total incomes to procurement of food,
meaning that, to a large extent, the poverty problem manifests itself as a food-security problem.
However, the problems faced in the area of urban food security, particularly giving the urban poor
access to sufficient food, are scarcely recognized in policy arenas or contemporary political debates.
This paper traces the reasons for the "disappearance" of urban food security from the political
agenda, noting that urban food security classically meant ensuring the food supply for a city. More
recently, the problem has become one of access to sufficient food, as a result of rapidly growing
urban poverty, and the urban poor have relatively little political voice. The paper goes on to sug-
gest a series of questions to guide policy research and action to alleviate urban food insecurity in
sub-Saharan Africa.

Combining Social Justice and Sustainability for Food Security
— Elaine M. Power

There are two broad, fairly distinct approaches to the promotion of domestic food security in con-
temporary Canada: one seeks to establish a sustainable food system and the other aims to elimi-
nate poverty. These approaches correspond to the two main dimensions of food security, both of
which are currently under threat in Canada. In this paper, I briefly describe these two approaches
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and the attempt to bring them together in the community-development approach. Community-
development food projects emphasize making the food system local to minimize environmental
impacts and fostering the development of community to make links among people who are isolated
from each other. It is neither a simple nor self-evident task to use community-development food
projects to address the needs of those who are poor. Some of the issues neglected to date include
the hidden aspects of the rhetoric of community, reinforcement of individualistic ideology, limita-
tions of coverage, and increased burdens on women. I call for clarity in framing food-security prob-
lems because this determines what solutions are proposed; I also call for reflexivity on the part of
academics and activists because our positions in the social and economic structure affect how we
understand the problems.

PART 2. LOCAL FOOD SYSTEMS

Promoting Sustainable Local Food Systems in the United States
— Kenneth A. Dahlberg

This paper draws on the experience of the Local Food Systems Project, a 3-year effort by a team of
four people to assist six communities in the United States in strengthening their local food-policy
capabilities. The six sites were Los Angeles, CA; Berkshire County, MA; a nine-county planning
region around Rochester, NY; Pittsburgh, PA.; Austin, TX; and Moyers, WV. Underlying the effort was
a broad food-systems approach that stresses not only production aspects but also processing, dis-
tribution, access, use, recycling, and waste issues. The paper outlines the next steps needed to pro-
mote more sustainable local food systems. In the short term, "practical theories" are needed to
assist local communities in their organizing and planning efforts. This involves examining the
interactions of key contextual variables, such as scale and patterns in landscape, population, socio-
economic characteristics, and food organization. In the longer term, both capacity- and infrastructure-
building are needed to strengthen the emerging community of local, regional, and national groups
working to build more sustainable and localized food systems. Here, one needs to facilitate leader-
ship training and development while establishing national and regional structures to provide better
networking, technical assistance, strategic evaluation, and longer term research on practical
theory.

Community Agriculture Initiatives in the Metropolitan
Borough of Sandwell, United Kingdom
— Laura Davis, John Middleton, and Sue Simpson

This paper explores the issues raised in a 1996 study of the practical, legislative, and economic fea-
sibility of community agriculture in Sandwell. The Metropolitan Borough of Sandwell, in the West
Midlands of England, has a history that dates back to the beginnings of the Industrial Revolution.
Sandwell's people have experienced at first hand the economic, social, and health effects of the
processes of industrialization and its decline. Local regeneration policy will affect health, and health
services can improve regeneration. A coordinated approach to developing a community agriculture
program in Sandwell may make an important contribution to the realization that environmental
regeneration and the regeneration of the health of Sandwell's people are inextricably linked.

The paper focuses in particular on general issues of health and sustainability and health
and economic inequality, how these may be tackled at a local level, why Sandwell is the kind of
place where one should try to tackle them, and the potential role of community agriculture and
direct food link schemes if they are integrated with existing initiatives in community development.
Finally, problems and ways forward are considered.

Developing an Integrated, Sustainable Urban Food System:
The Case of New Jersey, United States
— Michael W. Hamm and Monique Baron

The establishment of more localized food systems that achieve social-justice goals is an important
strategy for developing sustainable urban food systems. The discussion in this paper begins with
several concepts: (1) an exclusively local food supply would be isolating, necessitate cultural denial,
and be potentially unstable; (2) sustainable food systems will develop within the current social,
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political, and economic framework; (3) development of sustainable communities with sustainable
food systems begins with the idea that people have value and that the production of life's necessi-
ties has value; and (4) people have an inherent interest in connecting with the food they consume.
We use New Jersey, United States, as a case study to explore avenues for impacting various com-
ponents of the food system in ways that (1) incorporate social-justice issues into a more localized
system; (2) alleviate constraints on access to adequate, nutritious food; (3) develop the economic
capacity of residents to purchase food; (4) develop people to grow, process, and distribute this food;
(5) maintain adequate land to produce a high percentage of the locale's food needs; (6) educate a
population increasingly removed from food production to participate in, and respect, its generation;
and (7) integrate environmental stewardship into this process.

Public Policy and the Transition to Locally Based Food Networks
— Ellie Perkins

Food networks play an important role in local economies because of their many forward and back-
ward linkages, their employment requirements, and the ties among food, culture, health, and well-
being. From an ecological standpoint, producing food close to where it is consumed saves fossil fuels,
strengthens local environmental awareness, creates green jobs, and provides strong incentives for
forms of agriculture that are less polluting, energy-intensive, and damaging, that use available infra-
structure efficiently (thus reducing throughput), and that have many other positive multiplier effects.

This paper explains the social, economic, and ecological importance of locally based food
production and distribution systems, giving examples of policies and institutions that communities
and governments can use to help develop them. It provides examples of such measures in action
from Toronto and other places. The paper also discusses the relationship between public policy and
grass-roots community initiatives as part of the local institutional structures surrounding food.
Finally, the paper sets out several criteria for assessing the ecological implications of public-policy
measures and discusses the political and cultural conditions that favour development of locally
based economies and food systems.

PART 3. URBAN AND COMMUNITY AGRICULTURE

Urban Agriculture in the Seasonal Tropics: The Case of Lusaka, Zambia
— A.W. Drescher

This paper focuses on different components of urban agriculture in Lusaka, Zambia. Both of the
major agricultural activities — the dry-season gardening and rainy-season production of staple food
crops — largely depend on access to resources like water and land. It was found that dry-season
cultivation is not practiced by the most vulnerable households but by those with access to the
resources essential to this activity. This access is lowest in the high-density, low-income com-
pounds in Lusaka. There are significant differences between the roles of women and men in urban
household food security. Women are the major actors in urban agriculture, but they are disadvan-
taged with respect to income generation and access to resources and markets. Women's agricul-
tural activities differ from those of men. Therefore, special attention is given to the cultivation of
indigenous vegetables ("locals") and ongoing vegetable-gathering activities, which each play an
important role in nutrition and are mainly undertaken by women.

A household-gardening model that is also applicable to other household activities was
developed to come to a better understanding of household activities in their social, economical, and
environmental contexts. Urban agriculture obviously contributes to household food security directly
by providing food and indirectly by creating income through avoiding some expenditures in the
urban environment.

The Contribution of Urban Agriculture to Gardeners, Their Households,
and Surrounding Communities: The Case of Havana, Cuba
— Angela Moskow

Urban agriculture is promoted in Havana, Cuba, as a means of addressing the acute food-scarcity
problems that developed when Soviet aid and trade were drastically curtailed in 1989. A number of
urban agricultural activities are under way, including the more than 26 000 gardens in Havana
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grown to provide for the gardeners' own needs. Research was conducted in 1995 to determine the
ways these gardens contributed to the gardeners' sense of control over their lives and the role of
the gardens in enhancing the surrounding communities. Results indicate that the gardens signifi-
cantly incremented the quantity and quality of the food available to the gardeners' households and
neighbourhoods; improved the financial welfare of the gardeners' households through reduction in
weekly food bills and through money earned from sales of garden products; and made aesthetic,
environmental, and other contributions to the community.

Agriculture in the Metropolitan Park of Havana, Cuba
— Harahi Gamez Rodriguez

The Metropolitan Park of Havana (PMH) is an urban, social, and ecological project being developed
around the final 7 km of the Almendares River, the most important river of the Cuban capital. It
overlaps four of the capital's municipalities — Playa, Plaza, Marianao, and Cerro — an area of great
cultural, racial, and social diversity. As an urban project, the PMH will retain a dense urban network
of industries, military entities, and population centres that today occupy the territory. As an eco-
logical park, the PMH will provide a solution to the problems of deforestation in the zone, the
uncontrolled social and industrial waste, and the general lack of care for the region that threatens
the area's flora and fauna and the Almendares River itself. As a social project, the PMH will provide
a space for a population of nearly 9 000 inhabitants, who will be an integral part of the develop-
ment planning of the park. The PMH is committed to integrating development, environmental
recovery, education, and participation — concepts that are frequently addressed independently in
large urban-development projects. This paper outlines the fundamental mission, objectives, goals,
and strategic planning of the PMH, which is still in the planning phase.

People at the Centre of Urban Livestock Projects
— Alison Meares

Promoting urban agriculture is an important means of ensuring sustainability of regional commu-
nity food security and human settlements. However, too often the focus is exclusively on technol-
ogy and agricultural-production methods. For urban agriculture to be sustainable, projects must
incorporate both the agricultural setting (the landscape) and the people who live in, and benefit
from, that setting (the lifescape). In its urban animal-agriculture initiative in Chicago, Heifer Project
International promotes a method of participatory development that enables low-income neigh-
bourhood groups to reach beyond the goals of beautification and environmental improvement and
become a vehicle for social and economic development in their communities. The elements of that
model include the interdependence of the landscape and lifescape, full participation of intended
beneficiaries, values-based planning, and "passing on the gift." When approached as a vehicle for
community development, urban agriculture can bring multiple benefits: economic benefits, by pro-
viding opportunities to earn income; educational benefits, by teaching technical and job skills; envi-
ronmental benefits, such as land reclamation; and, finally, empowerment, by enabling communities
to take control of family food security. It is at the crossroads of these goals that urban agriculture
projects can thrive and influence the character of human settlements.

Measuring the Sustainability of Urban Agriculture
— Rachel A. Nugent

Urban agriculture provides economic, social, and environmental benefits to local communities.
These include food production, paid labour, community and psychological well-being, and
improved functioning of ecological systems. It also imposes risks and consumes resources. When
improperly managed, urban food production can pose risks to human health. Scarce land and water
resources are diverted from other uses. The paper defines economically relevant benefits and costs
of urban agriculture to evaluate conditions needed for sustainable urban agriculture. Urban agri-
culture is sustainable if the benefits exceed the costs over a relevant period and the impacts are
equally distributed. This study presents a cost-benefit framework for measuring whether the bene-
fits of urban agriculture outweigh the costs in a particular locale. Urban agriculture is defined, and
comparison of a sustainable local food system and the traditional import-export local food-system
model is discussed. Sustainable urban food systems can form a closed loop if they reduce the need
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for cities to import resources to satisfy their production and consumption needs and reduce the
amount of waste leaving the city for disposal elsewhere. A theoretical model for measuring the sus-
tainability of urban agriculture in a community is presented.

PART 4. ACCESSIBILITY AND URBAN FOOD DISTRIBUTION

Food Banks as Antihunger Organizations
— Winston Husbands

The Daily Bread Food Bank (DBFB) was established in Toronto in the early 1980s in an environment
of high unemployment. It was established to provide emergency food assistance to people in need.
The organization's founders claimed that DBFB would work to put itself out of business. Since that
time, however, the demand for emergency food assistance has grown enormously, as a result
mainly of lingering unemployment and cuts to social assistance. In other words, the food-security
situation of low-income households in Toronto has worsened. In hindsight, DBFB's original focus
on more or less traditional food banking undermined its intention to work to put itself out of busi-
ness. Traditional food banking, though important, is of limited value in securing reasonable alter-
natives to the current situation. Consequently, over the past 2 years, DBFB has been transforming
itself to operate more explicitly as an antihunger organization, without abandoning or compromis-
ing its commitment to providing emergency food assistance. Food banks need to organize their
resources to focus considerably more on research, public education, public-policy advocacy, and
community mobilization. Food banks, but not traditional food banking, have a role to play in the
struggle for food security.

Bottlenecks in the Informal Food-transportation Network of Harare, Zimbabwe
— Shona L. Leybourne and Miriam Grant

People in the informal sector are often food insecure because their jobs are not legally protected by
the state. In the context of the bottlenecks that pervade the internal informal food-distribution flows
of Harare, urban dwellers who work in the informal food-distribution network or live in the poorer
areas of the city, or both, are facing food insecurity. The ways policy writers' attitudes are framed
differently from those of the people for whom they script policies are underscored by an examina-
tion of (1) consumers' impecunious realities and (2) impediments to their entrepreneurial networks.
Gender, class, and race are axes of perceptual difference between policy writers, policy enforcers
(who favour formal, tax-generating activities), and the recipients of these policies, and these axes
affect how individual transporters, food retailers, and consumers choose to manoeuvre in the grid
of authority's domination. It is suggested that the state should recognize the contribution that the
informal food-distribution network is making to the food security of the city. A strategically oriented
dialogue that seeks to ensure the security of these people's basic food requirements would protect
the local structures that have been created by the people for the people. Such discussion might
include the formalization, hence protection, of the actors within the informal food-distribution sys-
tem, including the intraurban transportation of food, thus cushioning a large proportion of the
urban poor from immediate food insecurity.

From Staple Store to Supermarket: The Case of TANSAS in Izmir, Turkey
— Mustafa Koc and Hulya Koc

This paper examines a successful staple-store project operated by the municipal government of
Izmir, Turkey. Whereas its immediate success offered relatively affordable food to urban poor and
middle-class consumers and helped to curb inflationary tendencies to a certain extent, the project
later extended beyond its original goals and turned into one of the two biggest supermarket chains
in Turkey. The paper suggests that staple stores can be effective tools for food access if they can be
kept as small operations, and the paper offers some insights on the impacts of supermarketing on
food access, pricing, and consumption. Yet, the paper also points out that there are no easy solu-
tions that improve access to food. Often, the cure becomes a problem. Although TANSAS protected
consumers from high inflation and speculation in the 1970s, it inadvertently played a role in intro-
ducing and spreading supermarket chains in Turkey, altering food-consumption and food-
distribution patterns irreversibly. The paper also warns of the impacts of global economic pressures
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and neoliberal restructuring schemes on the future of public enterprise and public policy at the local
level. Steps need to be taken to ensure that public agencies will be at least within arm's length of
governments.

A Nonprofit System for Fresh-produce Distribution: The Case of Toronto, Canada
— Kathryn Scharf

The Good Food Box (GFB) project of FoodShare Toronto is a nonprofit fresh-food-distribution sys-
tem that operates like a large buying cooperative: 4 000 boxes of fresh fruit and vegetables are
delivered through 200 volunteer-run neighbourhood dropoffs each month. This paper provides a
case study of the development, operation, and principles of the program. The GFB is a successful
community-based and market-driven food-distribution alternative. The ways that the program
resembles traditional community-development or nonprofit-sector projects are explored, as well as
the ways it departs from this model by incorporating "business principles" needed to ensure its suc-
cess in the marketplace. Stimulating community self-organization, improving food access for low-
income people, promoting healthy food choices, and avoiding the stigmatization involved in
charity-based models of food distribution are all important goals of the GFB. As a fee-based service,
the GFB must also compete effectively with other food-purchasing options, meaning that it must
maintain a high level of customer service, a high level of sales, a fairly low level of mandatory time
investment from participants, and attractive advertising — characteristics that are not often seen in
nonprofit community-development projects.

PART 5. ECOLOGICAL AND HEALTH CONCERNS

Urban Food, Health, and the Environment: The Case of Upper Silesia, Poland
— Anne C Bellows

In 1997, Poland celebrated 100 years of urban allotment agriculture, which has buffered local
publics from alternating problems with food supply and food costs. Typically conducted by women,
retirees, and other reserve labour, this local food production has provided a measure of autonomy
or shelter from the vagaries of inefficient production and food distribution (typical of centralized
socialist states) and from inaccessibly high food prices, compounded by unemployment (typical of
market systems). However, the yields and safety of local food labour are sometimes sabotaged in
regions burdened with severe pollution, most characteristically in household food production from
contaminated landscapes in and near urban and industrialized areas. Urban food sustainability ulti-
mately must reflect a local determination of food needs, which, among other things, reflects expe-
rience with local complications of environmental health. In such cases, the goal of local food
security may incorporate nonlocal strategies. The case study from Gliwice in the Upper Silesia
region of southwest Poland discusses (1) organizing an acquisition, labeling, and distribution sys-
tem for retailing chemically tested organic products, linking farmers to consumers; (2) distributing
chemically tested produce directly to schools and hospitals and creating subsidies for their pur-
chase; and (3) educating community groups about food contamination and the benefits of organic
foods and farming.

Reuse of Waste for Food Production in Asian Cities:
Health and Economic Perspectives
— Christine Furedy, Virginia Madaren, and Joseph Whitney

Asian communities have many practices involving the reuse of organic wastes in agriculture and
aquaculture, even in urban areas. These practices contribute to sustainable development by using
resources that are otherwise a burden on the waste-management system. Improvements in organic
waste reuse in the context of modern urbanization require attention to health and economic con-
siderations. This paper discusses these aspects of the reuse of organics from municipal wastes in
South and Southeast Asia. Recent research in this region is used to suggest the potential for wise
exploitation of links between waste reuse and urban agri-aquaculture, including work in Bangkok,
Bandung, Bangalore, Hanoi, Ho Chi Minh City, Jakarta, and Manila. Important constraints on the
reuse of organic wastes are contamination (which has both health and economic impacts) and the
greater cost of making compost than of buying chemical fertilizers. The paper suggests strategies
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for minimizing these constraints and improving the marketability of organic wastes. Contamination
can be reduced by collecting waste separately from certain generation points and by separating
organics at source. Market research is needed to promote the use of compost. Health risks can be
reduced through education and the amendment of agricultural practices.

How Meat-centred Eating Patterns Affect Food Security and the Environment
— Stephen Leckie

As the Earth's population continues to increase, our ability to adequately feed everyone will face
growing challenges. Scaling back on resource-intensive meat production may be the best way to
ensure food security for all into the next century. Essentially, the world is experiencing an over-
population of farm animals. The combined weight of the world's 15 billion farm animals now sur-
passes that of the human population by more than one and a half times. Since 1950 global meat
production has jumped from 18 kg/person to more than 35 kg/person. Grain yields have also
increased, but much of the gain has gone to fattening farm animals that are very inefficient at con-
verting grain to meat. Per capita land use in countries with plant-based agricultural economies
stands at only a fraction of the levels seen in countries with high meat-production rates. With
exports taken into account, North America still uses seven times more land on a per capita basis
than many countries in Asia. Having fewer animals to feed might lead to a rebuilding of world grain
reserves, ensuring dependable supplies for direct human consumption. Furthermore, a reduction in
land use by cutting meat production would be an effective way to ensure that wilderness areas are
maintained and even expanded.

Farming the Built Environment
— Elizabeth Graham

New interest is now being generated in cities as sites for food production. In this context, people
are focusing on what the soils in and around urban centres can produce. Over the longer term,
however, the sustainability of cities will not be improved by urban agriculture alone. The fertility of
urban soils and their relationship to the built environment must be viewed as a dynamic regime in
which building breakdown, drainage patterns, burials, industrial debris, garbage dumping, and
human and animal waste disposal are acknowledged and analyzed for their positive as well as neg-
ative effects on soil-formation processes and long-term cultivability. In this article I introduce the
idea that urban decay and the destructive processes of cities can be harnessed productively. I also
make the argument that archaeology can play a role in planning for sustainable cities, because the
results of research on the physical and chemical transformation of urban environments through
time, such as my own research in the Mayan area, can provide guidelines for highly effective recy-
cling, not only of organic waste, but also of the built environment itself.

PART 6. ENGENDERING THE FOOD SYSTEM

Gender and Sustainable Food Systems: A Feminist Critique
— Penny Van Esterik

This paper explores conceptual and practical linkages between women and food and suggests how
feminist analysis may further our understanding of food security. Women's special relationship with
food is culturally constructed and not a product of a natural division of labour. Women's identity
and sense of self are often based on their ability to feed their families and others; food insecurity
denies them this right. Food socialization and body image are also strongly gendered. The paper
concludes with a working definition of feminist principles and a call for a paradigm shift, the devel-
opment of a model of feminist food praxis. Food praxis refers to the practical "mastery" of routines
of producing, preparing, and consuming food. Considering how the food system is gendered, the
paper proposes 10 points to guide further research and action. These include acknowledging
women as gatekeepers of the food system, placing priority on the elimination of hunger, using mul-
tiple research methods, recognizing how political forces control people's access to food, empha-
sizing the temporal complexity of food routines, and providing a critically reflexive guide to
advocacy action.
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Women Workers in the NAFTA Food Chain
— Deborah Barndt

Efforts to develop sustainable urban food systems must take into account the role of women work-
ers in the various stages of production, preparation, and consumption of the food we eat. The Tom-
asita project explores women's shifting roles in the restructured global labour force, tracing the
journey of a tomato from a Mexican field to a Canadian table. This essay focuses particularly on
salaried workers in Mexican agribusiness, which has exploited institutionalized sexism and racism,
perpetuating a "feminization of poverty" that is also racialized. Yet, on closer examination, the story
is more complex. Young women packers moved by companies from plant to plant may simultane-
ously be freed from restrictive family contexts in a macho culture while being bound to monoto-
nous work routines, long working hours, and unhealthy working and living conditions. The
Tomasita project also aims to connect women food workers in Mexico and Canada, in both domi-
nant and alternative food systems, through photo-stories, films, and video letters. Sharing these
stories across borders helps women understand how they are part of a broader global process while
they learn from each others' tales of local survival and resistance.

Canadian Rural Women Reconstructing Agriculture
— Karen L Krug

A fundamental premise of this paper is that if a sustainable urban food system is to develop,
broader issues of sustainability in agriculture will have to be addressed. The paper considers Cana-
dian farm women's perceptions of the barriers to sustainable agriculture in relation to the general
categories of the economic system, declining rural communities, environmental degradation,
health issues, and stress. It then examines Canadian farm women's visions of how agriculture
ought to be and their general perspectives on how the desirable alternatives might be achieved. The
focus then shifts from the alternative visions for agriculture embraced by farm and rural women to
a discussion of how and why urban and rural people must cooperate to achieve a sustainable food
system built on a foundation of sustainable agriculture. The paper concludes with a summary of the
suggestions made by Canadian farm women for agricultural reforms to strengthen both rural and
urban sustainable agricultural systems. These solutions include emphasizing local food production
and distribution over export and import systems, ensuring security of land tenure, reducing or elim-
inating land speculation, building national constituencies to foster urban-rural connections, and
increasing rural populations through smaller scale local production and strong government
support.

PART 7. THE POLITICS OF FOOD AND FOOD POLICY

Contemporary Food and Farm Policy in the United States
— Patricia Allen

Two movements affecting the food security of Americans have emerged in recent years. One is the
community food-security movement, dedicated to ensuring that everyone has the ability to obtain.
a nutritionally adequate diet. The other is the movement to dismantle social-welfare programs —
to "end welfare as we know it." While interest in domestic food security is increasing in some areas
the food-security safety net is unraveling in others. Cuts in food programs for the needy have been
justified in terms of balancing the budget and getting people to take responsibility for themselves.
Yet, these notions are distinctly at odds with expectations for commercial agriculture, which has a
long tradition of significant financial support from the US government. This brief paper explores the
character of this disjuncture between governmental farm and food programs in the United States.
It examines the demographic characteristics of those who benefit from food programs (usually low-
income people) and of those who benefit from farm programs (rarely low-income people). The priv-
ileging of agricultural producers over poor consumers is framed in its political and ideological
context. Ensuring food security for the poor will require innovative food policies capable of operat-
ing effectively in this political and ideological environment.
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Policy Failure in the Canadian Food System
— Rod MacRae

Canada has flirted with the idea of creating a national food policy, but for a number of reasons
described in this paper, it has failed to do so. Instead of a national food policy, we have an agricul-
tural policy with significant contradictions and a very weak nutrition policy. A coherent food policy
should have the optimal nourishment of the population as its highest purpose, make agricultural
production and distribution servants of that purpose, and ensure the long-term financial and envi-
ronmental sustainability of the food system. The absence of a comprehensive food policy has
resulted in health and environmental-sustainability problems that the current policy apparatus is
inadequately equipped to address. A national food policy should be designed with an emphasis on
integrated responsibilities and activities, transdisciplinary development and implementation, food-
systems thinking, and a focus on macropolicy. New policies and policy-making structures are pro-
posed, based on the emerging theory of ecological organizational design. An outline for a new
Department of Food and Food Security, with health and sustainability as its central thrust, is
presented.

Urban Agriculture as Food-access Policy
— Desmond Jolly

Hunger, malnutrition, and suboptimal access to food have resulted from a number of political, eco-
nomic, and demographic forces. Among these are urbanization, unemployment and underemploy-
ment, food-marketing systems, and welfare policies. Urban agriculture can enhance access to food
and thus enhance the welfare of low-income urban residents. However, the net outcome may be
negative if urban agriculture is seen as a substitute for, rather than an addition to, food and agri-
cultural policies designed to improve rural conditions and provide affordable access to food for the
full spectrum of residents in urban systems. Hence, the benefits of urban agriculture may depend
integrally on an overall context of food and agricultural policies designed to meet the food needs of
the entire population.

PART 8. TOWARD FOOD DEMOCRACY

Reaffirming the Right to Food in Canada:
The Role of Community-based Food Security
— Graham Riches

Hunger and food insecurity are critical issues in Canadian society. This paper explores two ques-
tions: How is it possible to move from the declarations and rhetoric of world summits, international
conventions, and federal and provincial governments and their assertions of a right to food when
evidence suggests that governments and to some extent civil society have in recent years sought to
depoliticize the issue of domestic hunger and make it no longer a responsibility of the state? How
is it possible to ensure that the complex and interrelated issues of hunger and food security become
the subject of informed democratic debate and thereby publicly understood as being critical not
only to the poor and vulnerable but also to long-term ecological and social well-being? The paper
examines these questions by asking whether the right to food in Canada exists, addressing the
causes of First World hunger, and analyzing the responses of federal and provincial governments,
businesses, and charities (food banks) to food poverty in terms of the depoliticization of hunger. It
argues that collaborative and adversarial actions at the community level are essential if the right to
food is to be established and food security for all is to be achieved.

Youth, Urban Governance, and Sustainable Food Systems:
The Cases of Hamilton and Victoria, Canada
— Zita Botelho

This paper examines the challenges that youth groups encounter in their attempts to participate in
urban decision-making related to developing sustainable food systems. The background for this
discussion includes a brief examination of several very important concepts. The first is that of urban
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governance. Governance often frustrates marginalized political actors, and thus the relationship
between youth and social movements is significant to this discussion.

I consider the pervasive characteristics of social organization that influence urban gover-
nance. Two relevant problems with urban institutions are that they generally do not promote eco-
logical sustainability and that they do not support youth involvement in decision-making. The
barriers faced by youth groups promoting sustainable food practices in the urban environment are
discussed, using two case studies. Interviews were conducted with members of the Ontario-based
Hamilton Organic Mentorship Experience project to identify the barriers they encountered in trying
to participate in urban governance. The second case study is of a group called LifeCycles, located
in Victoria, British Columbia. Finally, different roles and strategies for youth to use to influence
urban decisions are suggested.

Food Policy for the 21st Century: Can It Be Both Radical and Reasonable?
— Tim Lang

The modern food economy is highly complex. This paper argues that the food system can only be
understood, not as a static system, but as a dynamic and constantly changing one. It outlines a
number of key features, including drivers, of the food system.

After decades of the dominance of production interests in food policy, a period of reac-
tion is well under way. The dominant interests within the food system are being challenged by argu-
ments and by people and organizations committed to protecting the environment, public health,
consumers, and the socially disadvantaged. Changes in production and distribution, even changes
in cooking, have altered the nature of food. This has both alarmed and activated consumer and
public-interest groups. The paper characterizes this struggle as one of forces seeking to control and
bend nature and the labour process versus those seeking to democratize food. The outcome of this
struggle is uncertain. Even powerful corporate interests face uncertain times. Issues such as climate
change, population pressures, consumerism, the internal conflicts of market forces and inequalities
driven by globalization, and the restructuring of welfare all threaten the controlling tendencies.

The paper concludes with a call to rethink the role of the state. Market economies only
work if consumers have confidence in them. Given the relative lack of power individual consumers
have, only the state can exert power on their behalf. The challenges ahead are considerable but
exciting. They are practical, intellectual, political, and cultural.
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Acronyms and Abbreviations

AAFC Agriculture and Agri-Food Canada

BCE before the common era
BSE bovine spongiform encephalopathy

CAFB Canadian Association of Food Banks
CARE Cooperative for American Relief Everywhere
CGEEP Children's Gardening and Environmental Education Program [New Jersey,

United States]
CIDA Canadian International Development Agency [Canada]
CIRAD Centre de cooperation internationale en recherche agronomique pour le

developpement (centre for international cooperation on agronomic
research for development) [France]

COMSA community-shared agriculture
COO commuter-omnibus operator [Harare, Zimbabwe]
CPA Agriculture/Livestock Productive Cooperative [Cuba]
CSA community-supported agriculture
CSOF Cook Student Organic Farm [New Jersey, United States]

DBFB Daily Bread Food Bank [Toronto, Canada]
DFL direct food link

FAO Food and Agriculture Organization of the United Nations
FPC food-policy council

GATT General Agreement on Tariffs and Trade
GFB Good Food Box [Toronto, Canada]
GTZ Gesellschaft fur Technische Zusammenarbeit (agency for technical cooperation)

[Germany]

HDRA high-density residential area
HOME Hamilton Organic Mentorship Experience [Canada]
HPI Heifer Project International

IDRC International Development Research Centre [Canada]
IPM integrated pest management
ISGFP Interdepartmental Steering Group on Food Policy [Canada]

LDC least-developed country
LFSP Local Food Systems Project [Minneapolis, MN, United States]

MOA Ministry of Agriculture [Cuba]
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NAFTA North American Free Trade Agreement
NGO nongovernmental organization
NJUEP New Jersey Urban Ecology Program
NRI Natural Resources International [United Kingdom]
NSF National Schizophrenia Fellowship [United kingdom]

PEC-Gliwice Gliwice chapter of the Polish Ecological Club [Poland]
PMH Metropolitan Park of Havana [Cuba]

RSD Regulation Sales Directory [Izmir, Turkey]

SAP structural-adjustment program
SGUA Support Group on Urban Agriculture [UNDP]
SMBC Sandwell Metropolitan Borough Council [United Kingdom]
SRP Sandwell Regeneration Partnership [United Kingdom]
SYEP School Yard Ecology Program [New Jersey, United States]

TFPC Toronto Food Policy Council [Canada]

UBPC Basic Unit of Cooperative Production [Cuba]
UNDP United Nations Development Programme
UNICEF United Nations Children's Fund
USDA United States Department of Agriculture

WHO World Health Organization
WIC Special Supplemental Food Program for Women, Infants, and Children

[United States]
WRUA waste reuse in urban agriculture
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