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presentation of the indicators. Bducation, health, nutrition, and
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rate, population growth rate, primary school enrollment rate, ‘

- housshold income shares, and calory supply per capita. Because of the

.. change from the Carter to the Reagan administration, the indicators

.* may not be used, but the process of choosing the indicators has.

* helped clarify the issues and probleas surrounding social indicators.
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'I_'h_é_ P’roblen ' -

" Most of us are aware that, under the Cacter Administration .éhe u.s. ’
pursued a policy of lmu.ting aici or otherwise placing sanctions on coun- ’
tries which violate bas:.c hunan rights by torturmg pr:.soners or impris- ,
omng people for their political behefs. Fewer people know that amoryg
the internationally recognized human nghts are a-series vluch deal with
basic human needs--education, health, employment, shelter --_'in general, ~

" with the right to an adequate standard of 1lijving. ' U.S. * human i’ights .
policy has not generally taken these into account, although they are . -
clearly includéd in the internaticnal agreenents, spch as the: Um.versal .

Declaration. of Human nghts, which fom the basis of U.S. policy.
° While there are sevez:'al -explanations for this lapse,-'the‘- one which ‘

is most pertinent intim.:i.s context isthearguneritthattheme‘et‘ing of -
basic human needs is viewed by some as merely a social object;ive and not o )
a right equivalent to protection of the integrity of the.person oI, free—
dom of speech Behind this argument is the :_n.de_a that need is cu;tura_lly
defined and that no camon ‘international sﬁandard could éver be applied
‘._to determine whether needs are being met. Rights, on the - other Imh.
are ?ften understood to be absolute and definable. Many presume it is
easy t.o detemir:e vhether rights are being adhered to. Rights ~are in
any case Of'unequivocal moral importance, and many are skepticafabout

the maral importance of basic needs.

Basic needs are, indeed, mainly defined in the context of specific

cultures, times, and available resources. Even if one just considers
the U.S., the measure and concepts of incane-adequaéy differ by region
and they have evolved tremendously with changing life styles and
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prevalent incomes. Rights also are defined and mnsti:aineﬁ,i however, by
social and political . contexts™ and the resour.ces available to protect
them. - Rj:ghts. are themselves merely social cbjectives that are given
special priority at a time and place. There are never sufficient polit-
ical or econcmic-resources' to assure that all rights are met — that all
minorities have equal opportunities, that gc;rervrment never abridges the
freedom of expression or that every suspect is protected. Every right

of one person in .practice may conflict with another right. But this

does rot mean we qispense with the label "rights".

’ N a

o

The international cammnity for more than ' a quarter century has

agreed, at least in principle, that the achievement of basic needs

" should. be viewed as a right for the world's population. This agreement

does riotomean basic needs are expected to be fully achieved in the near
ﬁ&My that they have special priority. As for the moral impor-
tanceé of basic needs, malnutrition and, 111 health cause more suffering
tnan most. polﬂitic;‘:ll repreSsior;. “These , and the lack-of educational

opportunities can themselves be used as forms of oppression.

‘ }f international policies, however, are to enéourage,- assist, or
pressure nations to achieve basic human needs, same definition and meas-
urement of existing levels of need is essential. The establishment of
same standards, or at le:'-.\st benchmarks, to guide policy is also a need.
In short, social indicators are required if human rights policy on bazic
needs is to be implemented. -

v .
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Improving the Country Reports on Human Rights

‘Therefore the Bureau of Human Rights -in the U.S. Department of
- & . .

| Stite retained me in mid 1980 to help further the effort of the the Car-.

e

ter Administration to strengthen human rights policy, by introducing "

sccial. indicators into the Annual Country Reports, which provide the
basis for U.S. human rights policies. These reports deal with such
matters’ "as’ cases of torture, ‘mysterious disappearances, and with poli-
cies and actions to'protect or limit civil and'pérsonal liberties. .m 154
countries. These topins were relatively. well developed in the report to-
and supported by cons:.derable data. The' sect:.ons of the Reportso osten—-
sibly describing each country's ‘ policies to meet its people's vital
needs however, were not even Potentially useful for U.S. policy.  They
ver; moons:.stent in their coverage and contained little data or other
relatively objective information on oond:.uons or on,the oomtnes pol-
icies.

'IhJ.s s:.tuauon was due on the one hand, to a lack of aoplust:.cat‘on
in the Foreign Serv:.ce on social policy concerns and, on the other,
“ch.enusm, " the.inevitable tendency of embassies to try to shed the
best possible light on their host country's policies. These sections_ of
the reports were laden with subjective language, vague impressions ard -

indjvidual opinicns. What was covered for one country was not for

another. My responsibility was to develop a framework and a set of

social indicators for those vital néeds sections, so that they could
provide more camparable and dbjective pictures of countries' oa;mitt-
ments to meeting human needs. The -effort permitted me to apply much of

what I had learried in earlier research on the types of -indicators that

2
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are .actually used in éol'icy and on the :i_.ssue's "'of international compara- -
bility (e Nevfville, 19‘}5, 1078-9). It led me to same conclusions, not
only about part;cular indicators appropnate for current international

> policy, but also to scme cbservations about those who produce and poten-

tially 0se such policy indicators.

- . . -

- ° »

U .S. Humar Rights Poiicy R

N

- ?

ihmar{:;igﬁis policy is the result of 'ﬁi.ne ye%é of .incremental
grwt—:h, prir;\arily as Congress attached ridecs to many types of legisla-
tion, asse;tif)g that aid or loans should not be given to cowntries in
which there is a ‘"consistent -pattern of gioss violations of human
rights". In recent years the policy has been modified for such aid pro-
grams as Food for Peace (PL~480) so that aid can be given to countries
o where it will “directly benefit the needy". Policies most affected have
. involved bilateral and multilateral loans and-Congressional decisions on
fozgign aid (u.s. Congfes_s, 1979). ’In the latter part of tiae Garter
'Mnigistraﬁon, policies of sanctio;qs against countries violating human :

rights pervaded much foreign policy.,

The required Annual Country Reports to Congress on human rights
represent. ) the official view of human rights conditions. They provide
descriptive information and do not prescribe policy, nor give informa~
tion which can be mechanically translated into policy prescriptions. No
one has decided how many mysterious dicappearances over how long make -
for a “consistent pattern of gross violations." Indeed there is neithex:
need ror interest in developing such specific standards. Those involved

in foreign policy protect their right and need to make decisions which

6
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take into account a tremendous range of information about a country in a
* LA .

way which demands a healthy camponent of judgement by those who are

experiénced and knowledgeable. No simple standards defining intoleravle

¢

human rights violations Have emerged -- nor have simple criteria
de'veloped to guide policy. Yet data in the reports do have a po'derful

and mageable :unpact on policy, affecting 1t in a vanety of ways .

-~
~

.

Mule the resmtance to appllcatlon of simple standards -is normal

in foreign policy, it was part;cularl? inevitable in this case because

human rights policy itself was takmg specific shape only while it was -

bemg nnplenmt-,egi. The policy mandate was \ague and its mphcat:.ons .

emerged as it was applied to ‘particular cases, primarily by a ask
force, headed by- Deputy Secretary of State, Warren_ Christopher, which
ooqsidexjed each case individually- o{n-. of {these decisions scme -ocon-
sistent policy principles graduslly emerged, but these were rather com-
plex. For example, govermments may be deemed to have a low coamnittment
to human rights if they are known to have had the political capacity-in
the past to protect rights, but have later abridged these rights with
llttle justification. The U.S. has acted pumtlvely vwhen the pattern
was pronounced and when relations with a country gave some leverage.
The policy criteria can be sensibly applied only when intimetely con-
nected to a camplex set of other variables, and when sean in a total
l:onte;t of a ocountry's political traditions and _developnent level, and
in relation to whatever foreign policy strategies the U.S. is ‘pursuing
for other purposes,. such as econamics and defense. In other words stan-

dards or criteria are applied, but only in the context of qualitative,

2

holistic, judgaﬁents and political priorities.
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Principles for the Selection of Social Indicators

o . .
The canplex and evolving process of anal}s:.sand decision making in

humgm ;ightg policy and the tyadition of proceeding without ‘reliance on

v

-quantitative measures are both important: f@_ctprg in considering the

selection of indicators. [Other constraints were set by the variable
quality and low comparability of data available across nations.

Developing nations, where minimm basic needs-are least adequately met,

have particular problems in gathering accﬁrate_ data. Even the basic

census is often partially guesswork, paﬁicdarly for rural popul‘ations,
which are hard and expensive to count. Resources and skills for -sophis—

ticated surveys are éel'dan available. Moreover, many govermment activi-

-

ties, like the provision of hospitals or registration of doctors, -are .

not mfficienﬂy regularized to provide the consistent sources of infor-
mation that they can in more developed countries. In éifferent nations,
mareover, the simplest measure may take on entirely differgnt";mplica-
ﬁom._ School may be a’ plaéé vhere a rigorous course of gc:ad.en_tic educa~
tion goes ‘:’on, a place where the barely literate try to teach the illi-
terate, or where all that is learned is. farming techniques. A person
labelled doctor in. one society 'may be merely a health préctitigner in
another. And when the notion of minimum adequacy is introdued, the
difficulties are campounded. What is adequate housing in one-society is
ho;.:elesély inw@m in another, both because of objective differences
such “as cliMate, and because of more elusive variability in resources,

values, and expectations '

Faced with these rather Giscouraging realities, we had to “Select

same indicators for the reports to pm' them to scme greater degree of

L]
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'obiecﬁvity and camparability than before. Unléss an indicator is verj o
poor indeed, it .is likely to be less mislead.:lng and more mformatlve '
than a statement that a problem is serious or minor.  Such assessments
are in the eye of the reporter What is ser:.ous to him or het may not
. be to sameone else. Ind:.cators,_ ‘appropriately selected, obviate the

" ™need - for such comentary. The problem would be to identify indicators
appropriate to the policy issues which would at least be more accurate
tl_lan\ purely qualitative assessments and to outline a format and conte);t: l
for interprefation and presentation appropriate to the understanding - of

those who would be preparing and using the reports. The major fear was

that the indicators, along with all their limitations, would became

enshrmed as the criteria for policy, and they would replace rather than
supplement the camplex analyses of experts. 'mresholds and standards .
and rank orderings . of nations might bt? prematurely established on the ’

. ‘ , basis of indicators which were at‘: best crude approximations to the
issues. o
However, an underst-:anding of the policy process allayed this fear
and provided ‘one  set of principles for the selection of indicators.
They would be used, not as mechanical criteria, but as one source of
information in a canp;ex decision process -- reference points, but not
absolute standards. They would have to be approximately right and have
cle_ar meanings so they could be integratel into the qualititative
-analysis and be understood by the various .actors. Fortunately they

would not, however, have ﬁto be perfectly designed and highly precise.

.

In future a demand could develop for indicators that were more than -

merely approaiima}ions. When a policy-has been discussed and applied
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, over a period of 'years,_ it mav be both possible and essential to define -]

I

I

|

. |

"* ¢lear and precise indicators and standards to use as criteria. ‘The CPI, |, K "l
N I
for example has provided a standard. for evaluating wage and price 1

ing:reases by reguiatory agencies. However, it is far more-typical that

policies are too vague for strict st'.anaards to be applied in’ their .

.

application. Moreover, nnplanenters find the:.r Jobs more da.ff:.cult 1f -
they are bound by rigid requirements. When pol:.c:.es are \left unclear

until implemntation, it is generally because there is much dlsagreenent‘ .o
- e ) ¢ ' . N P ' :
about them in practice. Any effort to develop precise measures at -the o

outset foz. use in such p011c1es will ‘create the necess:.ty defme the
pol:.cy precisely and may destroy 1t altoge_ther lgefore it has had a |
chance to develop. - ] R : .

Once a policy has taken definite shape, those who must carry it out

often welcame. the introduction of standards, where possible, as a way of-

s1mp11fymg theJ.r task and avoiding intense polltlcal confl:.ct over

s

every case. A threshold unenployment level, for example has been used -

-~

to. tr:.ggex oreg:.onal programs of unemployment benef:.ts ‘in the U. S., and
 indicators are often used to identify vhich areas will be eligible for - T
é .

funding *of various types. -But on the mole, polxcy makers are ' resis=/ ‘:

tant to the reduct:.on ‘of their dec:.s:.on—makmg dutormy and the exercz.se

.
-
f.\\
o
-

of thelr Judgnent through the mecham.cal appllcauon °of, quanutauve X
\ 4
measures to pol:.cy. » '

) ., [
(%4 *

If decision-makers were not going to make mechanical use of the’ .

.

«

drdicators to compare countries and perhaps drawuwarranted conclus:ions .

from approximate, but in many. ways inadequate, indicators, then the
o -

problem of selecti}xg indicators was cms'idefably ,ea’s'ier'. Foreign policy .

N . -
-
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analysts would not look at the data out of context, Sot }' would they be
. ( .

wzll:mg o repor* "‘the md:.cators mt}put\mterpret/mn. There st:.ll
oould be same danger of misuse of the mzhcators by those less

krmledgeable than the experts, but at ‘least the problem was minimized.

3
~

‘A seoond perspect:.ve on the choice of mdlcators emerged fran dis-

- cussion with State Department staff involved in wntmg the Reports fram
mfomat:.on suppl:.ed by embass:.es. With a few exceptions; nbstly in

" AID, even the most experienced of foreign policy analysts interviewed
were‘ not sophisticated "da\ta users. If they are camfortable with: quanti-
tative data it was primarily economic data.' Among those int:erviewed two
vie\'vs uére expressed At one extreme one or two l-brelgn Service Off~
icers proposed that the reports be made up ent:.rely of indicators so
they would be tot_ally "ob;;ect:we" At the other ‘end of the speqtru'n.

\
A\

scme, analysts felt that the introduction of “statistical detail": \

waste of time, detracting fram the important bottam line —- théir j j
»
vents ' about “the quality of the country's effort. 'Ihe first response

reflected ﬁaivete about the highly variable quality of data in many

-
-

-acceptabie figures. 'Ihe picture presented would have little meam.ng
without ' mterpretat:.on for. each country. On the other hand, those

«

res:.stant to indicators in their own reports reluctantly ‘ggree;d they . -
wolld like éwm in the 'reports cthers produced«anc;’ those which cane from -

) emoassies because t.‘nny were frustrated by assessments they knew to be

- © - o'

‘blased . - -

N [

So the indicatorsiwould be reluctantly and skeptically ysed by same -

and * fervently believed and relied on by others. They would.have td be

.
>

Y

countries and the iimited subjects on°vhich one can find even reasonably_

Y
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;extremely eaey'to gather because there would be codsiderable resistance
to collecting them fram those long accustomed to operating without quan-
titati\(e information. They would also have to be as accurate and as
transparent 'in meam.ng as possible s0 that the many who would accept
them uncritically could not be led too far astray. Same other source of
legz.tunacy for the datz ‘than the assessment of the users tldanselves
would have to be depended on, since few of the indicator users would
m.\_ie.the knowledgé to be discriminating or to take into account the lim-

itations on“the data's accuracy and reliability.

A third set of pri;xciples grew out of the demand for a cammon set

, of indicators for all countries. The indicators would have to represent

a set of conceptions and, perhaps, standards that are shared interna-
tionally. ~ They would have to represent the lowest camon dencminator

and the barest minimun of écceptab'ility. Controversial ooncepts and

Jneasures could destroy the usefulness of all the indicators and make it

unlikely that the basic needs camponent of policy would be implemented

“at all. Countnes would ‘perhaps be classified into vanous categories

for which dlfferent sets of md:.cators could be recamended, according

to what could reasonably e expected fram th;nt\mluple standards or

relative standards might be applied, if a reasonable basis for them

cculd 'be found. Assumipg, however, that;policy would, in any cacge,
epply certain concepts of need in same ‘erude, subjective way, any
improvement of need measurement would enhance the power and justice of

the policy.

/ k]
A fourth principle in selec'ting the irdicators was that they should

be , conceptually connected to the statemerits about huuan needs in the

.

.o, 12
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official policy documents and in the literature on strategies for human
resource development. Where the objective is to -inform policy, the indi~-
cat,ors'_based on the conceptions from political or social theory that
many propose are .selﬁq‘n useful. Aljenation and social mobility, for
example are undoubtedly, at same deep level, related to h:man“ rights
as causes or effqr%Z)

problems, but those elusive concepts are not the

goals of any-policy nor can policy inmedig_tely affect them. Policy

indicatoP® must be as dir;actly and operationally linked to actual é&

T

i o "
- potential policy actions as pﬁ‘ssible if they are to influerce decisions

(Scott and Skbré**1979) .

Two main guides were used in selection of the topics for the~ indi-

~3 . ’
cators: the International Q(ovenant on Eoconamic, Social and Cultural .

—-Rights,-which -is-the. spelling-out-of the. -policy implications of the
Universal Declara}tion of Human Rights; and the literature on the prob-'

lems and policies in meeting pasic needs, particularly in developing

countries. ‘A growing literature now focuses on basic needs as a cam-

- ponent of development strategy, so there is a rich set of ideas to draw

upon. (See for example, McHale and McHale, 1978, World Bank; 1975;

—_—

in’té“?lidnai‘ Labour Office, 1976; and Streeaten, 1977)

Matching Indicators to the Policy Proceéss

The following conditions existed in the human rights policy-making

_ process:

(1) The. policy itself was controversial;

(2) It could not be implenented without some widely acgeptable-

/




indicators ;

"(3) The policy had to be applied to many countries, each with its

own unique conditions; : ' .

(4) Many countries could gain or lose considerably if the policy ™

were applied; : \ . “

3 ‘ -

(5) The poliry mandate was broad and vague, and it was being
defined while being applied;

(6) Many of the social indicators available for certair cowntriés

were highly unreliable;

(7) Documents existed outlining official'fj and ocomonly accepted

standards and concepts of human needs for human rights policy;

- (8) Those who would assemble the indicators, prepare the analyses
_in the Country Reports, and be the principal uscrs of the data were not

_ sophisticated about either social policies or the uses and limitations

~_h

were not enthusiastic about

o

o& social indicators and, for the most part,

using quantitative measures at all;

«

(9) while there was coﬁsiderable d:.sagreeme;t about: deszrablé poli:
cies for meeting basic needs, there was a- substantial area of agreement
in the literature and amotg irternational organizations on types,c.af pol-
icies that best meet the._ most pressing of human needs in deyeiéf:ing

cowntries. y ’ -
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From thesé conditions the following criteria for
selection and presentation were deveioﬁ;

social " indicator

-
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(1) Indicators should-be. internationally accepted and recogmzed
measures, backed by a reputable institution which would not be subject

to pressure from interested countries wanting to manipulate the data.

(2) The indicators should be limited in nurber and readily intelli-

gible in meaning and policy implications to their likely users.

1(3) They should be readily available for &ll or most countries.

(4) They should‘be directly and substantively linked to the least
.controversial basic needs goals and to the national policies thought

most likely to achieve them.

(5) They should reflect minimum mternata.onal standards, where such
standards appear to exist and to be shared. Where no threshold values

of f minimum adeqqaq are"ident:.f:,able‘,“lndrcators should at least be can~
’fiparable across countries sufficiently to provide a general sense of
whether or not a condition is relatively good, given a country's level

of development and r.source availability.

t-2._ (6) Social indicators should be presented against an interpretive
7
analysis of a country's cénditions, development strategy, history, and
special problems. They should riot be presented out of context.

(7) They should be viewed as a;prox:imationsuw‘nich_ give scme con-
Crete evidence of the scale of pratlems and directions of change. They
should make presentations more objective than they would otherwise be,

but not be reified and applied as mechanical standards.

-
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(8) Camposite overall indexes like the PLil should be avoided
because they force policy analysts to ‘deal \;rit.h a rank ordering and
simplistic comparison of countries. Decision makers will, in any case,
resist using indices which interfere with their ability to make canplex
judgements. The rank ordering that is inevitable J':nto single measures
may dg injustice to any given country. Moreover such indices, in col-
lapsing iseues into single unscrutable numbers give no good sense of
what the particular policy needs are. Worst of all, such composite
measures are inevitably meaningless. No one has found a conceptually
sensible way to cambine social needs along a scale with 'a single dimen-
sion. How many units of literacy are worth how many units of -health?
Thé question is silly and the task not vorth attempting.

(9) Social indicators are measires of social conditions in a coun-
try from time to time, and they cannct be presumed to reflect directly
the output of policies. Even when cansiderable effort is applied. to
evaluate impacts of policies under carefullyqﬂcmtrolled experimental
conditions, it is difficult to determine with cohfidence what these
impacts were . Care should be taken in the presentation- of the indica-
tors not to allow unwarranted conclusions to be drawn by ;mso;histicated
users about the reasons for changes in the measures.r Presen{:auon of
indicators therefore should be separated fram presentation of . pol:.c:.es.
Social indicators can show that certain types of ,problems exist and can

demonstrate how serious they probably are, but only information” on the

-

1- Physical Quality- of~L1fev~Index -(PQLIL)-,-a-combination of llteracy rate,
1lif _ expectancy and infant mortality often used to rank order coutttries

on their quality of life (Morris, 1979). T
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actual implementation of policies can provide the assessment of a

country's conmittment to 'meeting human needs.

(10) Both input and output or performance indicators should be used
if available, ‘as both are pertment to assessing policy and policy

needs. Thus the nunbers of schoc s may be as relevant as indicators of

»

literacy.

~ For other comt;ries the longer list of indicators will be included,.
providing a many-faceted cquantitative picture of conditions. Indicators
have been selected both because they seem to be the most accurate avail- -
able, according to a vanety of assessments and because they mesh w:.th |
certam basm needs obJectJ.ves and pol:.c:.es. A]I.l indicators w:.ll be ‘ .
given in terms of most recent f:.gures, and. figures for the near-term »
past (a;proxzmately five years, where available) to provide a _ sense of
the dn'ect.lon and speed ‘of change. - ) )

The Policy Concerns

Four basic needs were selected for attention fram among a consider-
ably longer list delineated by the International Covenant--education,

health, nutrition, and incame. In addition, discrimination against

‘wamen in these areas was also singled out. Other important-basic-needs- - —-- - —=2
in ﬁxe Covenant were not recamended for coverage for a variety of rea-
sons_,_ For example, mlcators of unemployment for a magonty of coun-

tries are so- -inadequate as to be more misleading than informative.

Unemployment, as -normally measured, réfers only to people looking for— - - —

work in the modern sector., The vast majority of a:ploymenff:rdalens inm —- -

developing countries involve underemployment in the informal sector, but _

. : ) [
> ” - &
ra ,‘? :
- . . . » * :
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no one has found a meaningful way torme'asute this; norﬁ a_reAeven plausi-
ble data available on natiorwide bases. bdoreo;rer, no consensus exists
in the lite‘rature. on appropriate policies for employment in such coun-
tries. Thus a goverrment's 5 _cammittment to assuring employment is diffi-
) cu;I.t to assess or.report on, particularly in the brief context of a few

lines in the Country Reports.

No indicators were selected for a number of other declared rights
like a fair wage, or various types of social insurance. These clea:.:ly
aré still very distant goals for many countries, and the ‘evidence sug-
gests they adre achieved routinely when develogment reaches a certain
point. Shelter was not included because data on housing adequacy in
developing countries is particularly poor, and because the poorest
groups spend 80% of their incames on food and chly a tiny percentage” on
shelter. It seemed that, for the time being, education, health, nutri-

) tion, and incame were highest priorities. In the interest of making the

. report effective, the nurbers of items covered had to be limited to

: : 4
thosé most would agree were reasonable goals for all nations. -°

: Several criteria were applied in determining which needs would be

’ A suggested for coverage. Needs would be those which would have to be met :

before many others,' and for which indicators could be found at least
T -Tpar‘—t—fai—iy reflect:.ng the extent of the problem. For each of the toplcs

h c}nsen, there would have to. be a kind of standard, — mot in each case ;/
defining the exact level that should be achieved, but at least a cammon

international concept of the nature of the objective. Moreover, all the

" needs gelected are -intérconnectedr- The failure to meet one can prevent
:_ ) ___—Ntthe attaiunent of others. The m&i—ﬂl—y—éﬁ-ﬁbfiy nourished cannot

) e
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°

learn. Families whose incomes are too low cannot afford to send their
children to school. Finally, the emphasis was orx 'the welfare of the
poorest 'groups. and on echievement of minisum- si:andarlds for such groups.
In most cases this means focusing on data and pohc:.es for rural. \areas.
Rural poverty represents the vast majority of severe want in the ;Jorld
and, in p.actice, many government services do mot now reach eff ively

into rural areas.

a

For education one clear minimum standard exists - that all have a
right to free prmary education. Less explicitly this is a right to
achieve a basic functional literacy. Otier rights are enumerated too in
the Covenant—access to secondary and higher education based on merit

for example, but the literature reveals many disputes over education

strategy. How much emphasis ‘hould elementary education be given versus +

secondary and higher? Should education be vocational mainly or
academic? If the latter will it lead to unduly raised expectations and
unemployment? And should formal education be instituted if it disrupts
traditional 1life styles in rural areas? In choosing to emphasize the

goal of functional literacy .- atteinpted to avoid most of these contro-

versies, but inevitably took the stand that the right to education had

to preempt the right to maintain traditional life styles which depend on

maintaining generations in igrorance. ‘The val'ue that all should have

°

-~

access to learning is w1de1y accepted J.nternatlonally, even where there

are costs.

Poor nutrition is a major reason for the prevalence and severity of
many diseases, and it inte:feres with.the ability to attend school and

to work. It can create a permanent handicap for those malnoiz_rishe’d in

13

19
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their early years. A rudimentary standard of needed daily caloric

intake has been developed by FAO for individual countries. The indica-

tor is .a rough measure as it does not deal with nutritional quality nor

the distribution of actual intake, but it does reflect quantity and it

is widely used for international comparison. For the present purpose it

pr\ovides a starting point and gives a -sense of the scale of the problem,

and it is available for virtually all countries. The causes of malnu-

P

o . .

trition are low incame and ignorance, if one looks at individual fami- A
- lies. In the societal context, the causes have to do with the availae- y
‘bAilitir and relative prices of food as well as with the distribution of
jobs and incame. While the desirability of nutrition policies is inter-
linked with agricultural pelices and problems, encouragment of farmers "’g
to. grow foods typically oonsuned by the poor, dietary supplements and
nutrition education are generally good approaches to meeting this basic
need. : : - e

Basic heal‘th needs include freedan fram disease and access to .
» bealth care. Operationally this means, in developixig mmt;ies, sanita-
tion, clean water supplies, preventive efforts such as vaccination and
health education, and access to health practitioners, clinics, and hos-
pitals as necessary. In general these needs are far less adequately met

.in the countryside than the cities. No minimum standards of health or

sanltatlomexlstﬁ_'me._lndlcators on actual conditions in a range of

countnes, available over a penod of years, however, do provide a basis
for evaluating how sever€ the problem is in a given country and whether
or not its severity is the inevitable concamitant of its development
level and climati‘c or other probiems. Many countries have succeeded in

improving health conditions considerably beyond the average for their’
{

- 20
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4

level of develomment. International organizations are now focusing cn
“primary" ‘health care programs, which provide. at least low technology
health services in the rural are;s and emphasize prevention and educa- -
tion as the cheapest and most effective way to bring up minimum levels
of health.

Linked to all those needs is the most basic one -- incame and
access to ax} adequate standard of living. While no internationally
recognized poverty line exists, at least a vague and samewhat comparable
concept of incame adequacy. is applied in practice. It does vary for
conditions in e:ch country, relative p;ices and the availability of
govermment services. In general an adequate standard of living provides
at least nutrition that can maintain health, support minimal shelter,
provide health care, and enough incame to éssure-chil&ren ca1 go to
school rather than work. While the necessary incame level to .wchieve
these goals varies. for countries, these comon defining criteria are

¢

backed by considerable consensus.

While data on actual incame and wealth levels of individuals is
virtually unattainable,- for at least middle-range developing oomt{:ies
inccxt;e distribution measures are a\;ailable.' Relative incames and the
proportion of the i:opulation with much lower incanes. than the rest not
only suggest the numbers of people wflose. incames are inadequate, but

they also indicate something about the justice of the economic and pol-

itical system of a country. In addition these data provide-an important . __

‘vay of evaluating the other basic needs policies. Income-related basic
needs policies range framn efforts to redistribute land to family plan-

ning efforts (large families with many children are the ~rincipal’
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) factors associated with poverty for individuals), provision of free ser-
vices, dietary supplements to the lowest inccme groups, and progressive
taxation systems.
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Indicators Selected (See Téble 1)

~

A set of 12 indicators was chosen for inclusion in the reports, all

*  published by Ehe World Bank (1980). The Bank draws on many sources,
including official statistics, for these widely recognized and accessi~
ble mdlcators and uses its expertise to make adjustments or to reject

data that are macqeptably maccurate.

. Since most industrialized countnes have ac‘m.eved ﬁar more than
minimum basic needs by any standard, for simplicity only the first three
indicators in the table would be used 'foi'_ these nations, simply to

- demcnstrate that they have achieved high standards.

These indicators md:.v:.dually and together provide the best quanti-
tative perspectlve on-the guality of life or st;andard of livmg avail-

able in virtually all countries. The figures are accurate, at least
relafive to many other indicators; they.are all output measurés; and .
they simdtcnéously reflect the achievement of several basic needs’ and
givc -some idea of the distribution of welfare and the prevalence of very
low living standards. ‘

e

The first indicator, life expectancy, directly reflects levels of
hez;lth, nutrition, and incame, and thus indirectly ‘links to employment,

shelter, and so forth. A low figure usually suggests there is a sizable

-

_ percent of the population facing poor living conditions. Particularly

high infant death rates may lower this “figure substantially, giving the
Y

mpress:.on that overall health conditions may be poorer than they actu-
T ——ally are. The. seccw.i measure, mfant mortallty, helps to interpret life

expectancy measureg, while offer_:.ng independent mfcm\g:\ta.on.
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» Table 1 ° ; : -
List of Social Indicators Recamended for Use in the Annual Oountry

*Reports  (most ‘recent figure and a figure for approximately five years
earlier to be given for each indicator.) ‘ - - '

For: All Countries

Life Expectancy at birth (total and female) | : '
Infant Mortality Ratel o :
Adult Literacy Rate (total and female) - - -

*  For Countries ¥here Minimum Basic Needs Are Not Met "
Background Measures ' . '

QVP/Capita

L " - GDP/Capita S o :
. Urban Populatiori as .Percent of Total . ~ .

f e g Population. Growth Rate . y . - e

Diagnostic Social Indicatcrs—- . . ’ -

. : T .
° Adjusted PFimary School Enrollment Ratio (total and female)?

' Population/Physician - - ’ ‘ A
Percentage of Population With Access- to Safe Water Bercentage
Share of total Household Income to the Lowest 20% and to the
Highest 20% of Households. ° . : :
Calorie Supply/Capita as Percentage of FAO Daily Requirements

o~

—

—_— Mortiaiity Rate for ages 1-4 if infant mox:talitf is unavailable
ZNutber of children enrolled as percent of population &ge 6-11

p—— 3 »

—
-
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. - . Infant rﬁortalig:y reflects-pgimarily sanitarjr ) '
. - Cas v A L Co |

~

List of Soc;al Ind:.cators Recatmended for Use m the .- Annual 00untry

a > =

IR " ‘Reports (most . ‘recent f:.gure and a.figure for approximately f:.ve years
; . e - : ; :
earlier to be glven for each’ mdlcator.) < G ' .

- t s .-

~ . .
. - - . .
LY N RS * . ~ . L

" For All Countries

e

.

- - -

' : " . . v
' S LJ.fe Expectancy at b.u:th (total and female) oond}t.;ons and the pre- .
- valence of contaglous dlsease. ’, as infants are’ most.’susceptlble to these ) L ”
: . pr!oblens It is a more sensitive md:.cator than llf; ex;:ec:tancy and -
’ _..,‘ shows a much.more rapid " response to many mxportant health ‘policies. ce -
h ¢ Wherc mfant mortal:.ty is h;.gh. there are mquestmnably many people_ ' .

. lwmg in cmdlta.ons under whlch thelr bas:.c health,needs are not met.

. -
K]
-

A Y thJ.rd md:.cator, ‘lz.teracy rate. is not only a direct measure’ of the

-

achievanent .Of, one bas;c nght, nummal education, it is well correlated’ Wl -
in most countnes with many other .md:.ces of quality of llfe, suwch as

measures of employment, incame or health. It if net necessarfly -

‘ dn'ectly correlated wth ecoxunic developnent or @P/capita, however, and

therefere ;.t is.a measure of a separate phencmencon. whether literacy is
- the causz or effect of the meetmg of basic needs, or even if it is
s spurmusly linked to these other needs, it remains an excellent cverall
: | quality of life indicatdr. Figures on ‘life expectancy and literacy are

given by sex as indicators of the extent of discriminztion.

) Where these indicators show that high levels of welfare exist, with
lite}écy near 100% and infant mortality within 10 or 20 per 1000 of the
best levels.worldwide, and life expectancy within 10 years or’ so of the
_ i . best fignr."es, for purposes of hupar rights policy, it can be assumed ' .

. . . - . .
. . . Cad -~ s . -
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' AN
that basic needs are adequately met. For count.nes, mostly the indus-

tnahzed nations, presenting such ev1dence, the reports will provl.de no

further data, except where same outstanding and hunan needs ozoblem
exists -- such as in the living standards of same ethm.c or regional

minority too small to seriously affect the indicators.

o

%-  Several background md:.cators are essential to provide the context

for mtetpretmg the other measures, and ¢o aid in assessmg a

o

govermment's capac1ty ~-and eamuttment to basic needs. . GDP and -

Q¥P/capita gz.ve a sense of the potentiully available resourcee. Urbani-

.

zation md:.cators are :mportant both because ao much severe poverty is

rural and because ,raplcbbnd recent urbanization may have created prob-

lems and needs, -such asnéw sChools and water systems. The population

*

' growth rate is a harbinger of current and future needse”

e ’ . ~ ¥
".’

Of the dxagnostz.c indicators r.ne are ideal. They were chosen xor

~the. range of issues they reflected and the fact that, of a wide range of
social indicators, they are the least likely to he unreliable and the -

. mest likely to be available everywhere. Used in cambination, the vir-
tues Of one can, t8 scme extent, campensate for the limitations of et.'h-\'
ers. The first figure, school enrollment raties, does directly bear on
the fullfullm.ent of the right to an elementary education, but> average .
national emjollmemz.“figures conceal lirge differences in the availabil-
ity of 3choo1mg. in rural and yprbasn areas and serious ptcblans of educa-

: tJ.onal quahty and attendanc f Nonetheless t.‘ne mdicator does g1ve a
sem,e of the poh.cy priority the country glVes to edulation and the size
"of tlz educational gap.
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The figure on population per physician has saie general correlation

' nunber of hospital beds . Unfortmately healthi services, especially

] ALY )
"doctors, tend to concentrate in the c1t1es, so it is pmblenatlc whether

‘;l ' 'ablé to n}tal remdents, or to the poor. Moreover, goverment polic1es
' 'l.' do not tend: to be very successful at mcreasmg Qr distrlbutmg the
_nunber’ of doctors in a country, as they are mdependent actors. _ Hope—

LN

- ‘ ‘fully thls ﬁrrhcator can. eventually be replaced by a measure of health

. e
' . '. v o M . \ s

N * . . " ‘-

- with the quality and quantity of health care available. It was somewhat

. arbitrarily selected fram a cluster -of related figdres, such as’ on.

the indlcator moves in a way wluch reflects hea]ﬁz care actually avaJ.l-

care that is more llkely to reflect. 1ts actual avallability to the poor.

—mrﬁriicetor‘of‘accesmréarxm intended to serve a dual

’\ _fmction of refl.ect.'ing“ health. and ganitary corditions as well as Jhousing

. ing quahty in itself, it tends to correlate with a mmber of othexr

N . V

¢ R Mrder:to—n\easure aspects of housmg «quality. As a meah_m'e of sanitary

make dlstmctmns between those w1th water p1ped to their homes and
. those who must walk a good distance for water. * The ‘indicator is, how-

eyer, ,almost um.vei*sally ava:.lable, and it does have a direct connection

£ et M ATy meT S

_ to policies. .

FAO's daily caloric requirement is a ball park estimate different
for countries according to oorxhtlo,{xs such as climate. There is a

. difference of opinion about whether ‘it directly caloric intake corre-

mg the total available food by the nurber of people, 1t mderstates the

o -5 -

~ ,AE 4
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, conditions. Not only 19 qccess to water an mportant canponent of hous-

.c'on,ditions, it does not. measure sewage disf:osal facilities nor does it

lates with nutritional qual.tty. Moreover“és it is calculated by divid- -
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nutritional deficit for the poorest. however, for countries where

available calories per person are well below- FAO standards, there is -

almost certainly a significant malnutriu;.on problem for much of the
population.

4

‘“Fil_'xa."l.ly, the measure of incame distribution ig. the closest one can
currently ccme to measuring poverty across many nations. Also, for U.S.
foreign aid decisions, it provides a good indication of whether benefits
will actually be directed to the nesdy. A country with a highly skewed
Ancame distribution and. a poor showing on other social indi;ators is
clearly not mkmg the effort to fill the basic needs of its own pe;>ple.
Unfor'tunat.ely such incame distribution’data are hard to get and of dubi-

ous—adequiacy in many countries, mainly the least developed. Incame dis-
tribution may. have to.be inferred fram the country's showing on other

indicators and fram the interpretive discussion in the report.

»

. Conclusions and: Pricrities for Social Indicators of Basic Needs

-

«~ -At this writing the value of these indicators to U.S. policy cannot
be™ assessed_ as they have not yet been put to use. While same prelim-
inary reccnmendations of this project were incorporated in the 1980

- reports, it- is unclear whether the Reagan Administration will try to

- implément ‘human rights policy at all. Moreover the new Administration

.may not continue to produce the Country Reports in the form they have

had, with considerable detail and evaluation published for each country.
Going . through this exercise of defining indicators, however, has clari-
fied a nuwber of principles, muny of which partially derive fram earlier

research on the application of s»>clal indicators in U.S. damestic
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policy. It also highlights major needs for future indicator development
-to0 aid in the implementation of basic needs policies in developing coun-

tries.

First, quantitative measures such as social indicators can be._
essential to the implementation of poli;:ies that must be applieé across
videly different cases — oo'mtries. or cities, or groups. They contri-
bute to .the legitimacy and piblic acceptability of sucﬁ"policies, if *-
they are subsf.antively appropriate and relatively accurat: and backed by g
a neutral and reputable institution. They can red‘uc_e the camplexity and

_ subjectivity of the decision process; The role of these indicators how-

’ Pl
ever, is not and should not be a decisive or mechanical one as

decision-makers, in most cases 'q_uite justifiably, prefer to maintain
their prerogative of making individual judgements.

: This need for flexibility is particularly important where policies

in bt 187 SN

are vague, -evolyirrg or acquiring definition in the course of implementa-
-» tion. In this typical situation, soci;;xl indicators provide one way of
preventing some bias and of a'ssuring same objectivity in the information .. .
policy makers are given. But the gap between the policy choices and the .
information provided by indicators is vast. While some new indicators

3

more closely reflective of policy concerns could help to close the gap,
. : %
ultimately the critical component remains the more subjective, qualita-

: tive assessment of experts, which places the indicators in context, and
' \,

provides an overall explanation for the country's problems and its

govermment's behavior. ’ . ’ . S

Many poncy dnalysts are limited in their “ability to mtemeave oY

e quahtat:.ve and quantitative mfoxmauon to produce an accurate and

PO O AN B —— N~——~2,.9
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sensitive account. Either they mistrust the bias of interpretive ana-

lyses and prefer to depend on indicators, or they consider quantitative ‘

datz to be without meaning. The quantitative and- qualitative analysts A -

are usually very different-kinds of people and neithér understand well

i the strengths and limitations of the other's method. Therefore an edu-

4 cational process is essential to Aassuring that indicators are€ used
appropriately. Those called in to assist public agencies in deVelopmg
and using "social J.ndlcators cannot consider their job to be camplete . ...
when they have identified or designed the measures. They must also
assure that those who are expected to work with the data understand what
they do and do ot mean. Fears that indicators may be substituted for

well trained judgment should be brought into the open and the ways that
indicators can assist, rather than réplace, these judgments should be
expiored and clarified. Those with overblown expectations for indica-

tors must also be confronted with the reality of limitations on data

B,

reliability and with the inevitability of a :'Large conceptual gap between
the simplicity of indicators and the camplexity of policy. Finally, it
. may be important to demonstrate to decision-makers or analysts’ that,
whether c;:' not the*use.of indicators contributes to their own knowledge.
of the problems, it can greatly enhance the iegitjn\acy and acceptability
of the ‘positions they take. While indicators often limit public action
because of what they show, these quantitative measures can compensate

policy makers for this loss of flexibility by giving them more leverage.

As many public agencies and bureaucrats are not particularly recep-

tive or accustomed to the use of indicators, the strategy should be to

introduce at the outset those that are sz_mvlest to obtam, least contr=

oversial, and most transparent to understand The indicators should be
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Clearly connected to the policy*questions that concern the participants. .
If the md:.cators are ccmpllcated or only vaguely connected to the task -
at hand, they will sunply be ignored when the consultant has left. But,

DT L e e e )
' 4 B K

‘ on the other hand, if the simple measures are helpful to the analysts or -
: ' decision makers, they will begin to seek out additional indicators.
'I‘hey will pay attex;xt'ion to indicators they have themselves asked for.
Onceé the process of usmg mdlcators in policy has begun, it tends to
- bu:.ld on 1tself, and it ‘can be a self-perpetuating learning process.

o But 1f the perfect md:.cator is imposed at the outset, its valué may be

. entirely unappreciated. It is apt to be very expensive and difficult to

—produce;—amdthere is no particular reason to expect. the indicator to
became intégrated into the policy process.

. Indicators, ’must be 'a;-apropriate' to the policyt ob;'!veetives, however,
: particularly as the-measures becane increasingly influential -in poliq‘r.
In the case of human rights policy, if the U.S. begms to withold aid
* from countries makmg little effort to provuie doctors, the countries in
P turn may develop-pol:.c:.es Wh:n.ch will-increase the numbers of doctors.
: As there are many who doubt that more doctors ‘will mean better. xrural
health, the use of the indicator, populat:n.on/physlcm, could be coun-
terproducuve. Any llst of indicators to aid in pol:.cy application .

-

shduld be v:.ewed as only the first stage in an evolutionary process.

The indicators proposed for the Bureau of Human Rights represents
merely what appear to be the Lest, current, widely available indicators

: _ .which generally deal with the issues. They should be replaced and sup-

pPlemented rmue\}er, as soon as possible, by a nutber of other kinds of

‘measures. If not, they‘will distort policy in many countries away fram

31
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‘provide information'on the distribution of welfare and services.

are now available.
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effective efforts for 't')as’ic needs. The highest current priority and the
most likely to be achieved in the near future ié for indicators that -
- - Indi-
cators of urban-rural differences would provide a beginning, but the
ideal is to develop indicators differentiating conditions facing the

poorest and best-off groups, wherever they are. -

For several important basic needs, virtually no adequate indicators

Coricepts and methods to produce such md:.cators on

nauonw:.de bases are urgently Jleeded-————Measuré—of anployment and

- underemployment are critical,

as are measures of adequacy of shelter,

appropriate to individual countries and climates. Concepts and surveys

that will permit the measurement of family incame and wealth and its

distribution in a society are also essential. Finally,

v

both acédemic

~ research and - practical efforts are essential to develop ways of defin-

ing, and measuring the implicit international minimun needs standards

which either now exist or are emerging.

4
¢

Standards are an important step beyond 1nd1cators,

“though they

depend critically on indicators. Each may have to be developed indivi-..

dually for different countries. Yet same measure of nomms and expecta-
. R

tions should be an explicit rather than implicit camponent of policy.
In addition, a considerable need exists for conceptual and theoretical
work on’ ways of making canparisons among countries, and on meaningful

ways of developing or applying international standards. Standards are

:mev:.tably appl:.ed in mternauonal policy — either justly or unjustly.

At best, however, y, are broad enough to encanpass the range of condi-

t:Lons that exist

in’ dlfferent nations and yet consistent enough to

L

'y
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-reflect the deeper intent to canpare welli-\being in many different

societies. The task is not easy, but it is important. " ‘ N
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