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CASE STUDY FOR JAMAICA


This chapter is based on a study conducted and written by Alfred Francis, Dillon Alleyne, and Ian Boxill of the Institute of Social and Economic Research, University of the West Indies, with support of Anil Markandya of the Harvard Institute for International Development. This summary was written by Anil Markandya, with assistance of Abdul Shibli.











Sustainable development paths attempt to ensure that the welfare of future generations is at least no lower than that of present generations. And despite current inequities in the distribution of world resources, it should be possible for countries like Jamaica to follow sustainable paths of development. Their doing so, however, will require developed and developing countries to share the costs of appropriate policies.


The question of what constitutes a sustainable development path cannot be determined on objective grounds, and there has to be some compromise between environmental damages and economic returns, both now and in the future.


An important issue is private firms’ frequent concern with private instead of social costs. Under the circumstances, a regulatory framework may be necessary, especially when market-based solutions are inadequate. Further, sustainability must incorporate both improvement in the human condition and environmental protection and conservation. However, this approach was not incorporated in the many structural adjustment programs (SAPs) pursued over time. One of the difficulties in linking structural adjustment and sustainable development is the paucity of environmental data; further, it is not always possible to establish a direct link between environmental degradation and economic reform. However, it is important to ensure the following: (1) the environmental problems should be shown to exist after particular policies came into being; (2) other explanations for the problems must be ruled out; and (3) a consistent pattern in which certain policies are linked to certain types of environmental problems must be apparent. The implication is that environmental damage is often indirect and unexpected.





Past Economic Reforms and Structural Adjustment Policies


Jamaica’s major economic resources are mining, agriculture, and tourism. It is not surprising that exploitation of these resources is the principal cause of pollution. Despite its physical beauty, however, the island is subject to natural disasters: floods owing to heavy rainfall, hurricanes, and earthquakes. 


Jamaica’s physiography is especially significant because it is an island. For example, islands have more endemic species than continents, and they experience wave action on all sides. This fact suggests that their problems are complex and the pressures of population growth and small markets quickly become economic constraints. Jamaica was traditionally a plantation economy, exporting sugar and bananas. In the 1950s, bauxite production was added to the traditional agricultural outputs, and the country became the world’s leading bauxite exporter. After independence from Britain, Jamaica pursued a strong import substitution strategy.


In the relatively favorable climate of that time and with the emergence of tourism as a booming new industry, Jamaica experienced high growth rates; in 1970, GDP grew 1 percent and in 1973, 9 percent. However, growth came to an abrupt halt after the oil crisis of 1973. The economy did not adjust well to that shock. Output fell continuously throughout the decade, so that GDP was 21 percent lower by 1980 compared to 1973. Over the 1980s, the economic growth rate was low, barely enough to keep up with population growth.


Despite the fact that government revenues were falling, there was a major expansion in social services. Huge deficits resulted: by 1980, the deficit was 17 percent of GDP, compared to a balanced position in 1970. The persistence of these deficits resulted in pressures on prices and on the exchange rate. The government responded by tightening import controls even further, but to no avail; the external account deficit rose to 17 percent of GDP in 1981-82 from only about 1 percent in the mid-1970s. The financial crisis necessitated a change in policy.


Although Jamaica has been criticized heavily for its social spending policies of the 1970s, they resulted in a major improvement in important social indicators, such as primary school attendance, infant mortality, and life expectancy at birth. It should be noted that the development policies of the 1960s and 1970s paid little attention to the environment. Bauxite production plants, for example, emitted large amounts of dust and red mud.


In terms of sustainable development, the government did not channel the rents from bauxite into investments that would yield an income stream to replace that coming from this exhaustible resource. The bauxite levy was used largely to finance consumption, although its rationale was that it would finance capital development.


One consequence of this unstable economic situation was that the country could not finance its external account deficit and had to seek help from the International Monetary Fund (IMF) through a 2-year stand-by facility in 1977. But it had to be abandoned when Jamaica failed to satisfy the performance criteria. In 1978, a 3-year Extended Facility Agreement was signed for $240 million. The agreement required several stringent measures, such as reductions in government expenditures and domestic credit and devaluation of the currency. It too was suspended when all the requirements were not met.


The new government that came to power in 1980 changed the focus. It shifted from state control to deregulation of prices and imports. By establishing free zones for garment manufacturing and large-scale agriculture, the government encouraged exports. A reform program adopted in 1981 required a reduction in domestic demand through fiscal and monetary discipline. The IMF provided Extended Facility and Compensatory Facility Agreements, which encouraged considerable external private capital flows as well. Unfortunately, in the severe economic recession of the early 1980s, Jamaica could not meet its current account targets that had been set, and again the program was suspended in 1982. It seemed that nothing could break the cycle of macroeconomic failure. The government deficit remained large, and the massive devaluations did not avoid balance of payments crises.


In 1984-85, the government implemented another adjustment program with IMF support. This one was more successful owing largely to a more favorable external environment—a fall in oil prices, a rebound in the demand for bauxite, and a growth in tourism. Thus aided, the economy achieved moderate economic growth, decreased inflation, and a stronger balance of payments in 1986-88. At the same time, government expenditures began to rise, and again inflationary pressures began to build. In 1987, the government had to resort to a new stand-by agreement with the IMF. There is clearly a pattern here: the economy is marginally viable in a favorable external economic climate, but in these circumstances, social pressures increase the need for government spending. In addition, the country needs external support from the IMF in adverse weather conditions. 


In September 1988, Hurricane Gilbert exacerbated the fragile economic situation. In the aftermath of the disaster, the country needed assistance to rehabilitate the economy. However, there are some signs that the measures taken then and subsequently are more consistent and durable. Increasing government revenues through a broader and fairer tax system was a key part of the reforms, as were restraints on government expenditures. Economic deregulation measures have been more aggressive and have included a major privatization program. Some of the positive economic indicators are a decline in inflation, improvement in the external current account, an increase in net private capital inflows, and a modest recovery in GDP growth.


An important issue here is constraint of the external debt. The debt problem emerged in the late 1970s owing to a combination of circum-stances; among them were reduced investment inflows, oil price increases, expansionary fiscal policies, and subsequent balance of payments deficits. Total medium- and long-term debt grew 10 percent annually between 1980 and 1992 and 23.8 percent between 1980 and 1988. The structure of the debt limited successive governments’ obtaining debt relief because Jamaica owes much of its debt to bilateral and multilateral agencies. In 1992, 37.3 percent was owed to multilateral agencies and 51.1 percent to bilateral agencies. The magnitude of the debt is evident from the fact that the ratio of debt service to exports was 17 percent in 1980, 33.6 percent in 1985, and 42.6 in 1986. Although the ratio has declined, it was still 40 percent in 1992. As a consequence of the debt, sustainable development options have been limited:


l	The noncessional debt limits the resources available for development and creates balance of payments crises when regular foreign exchange inflows decline.


l	Much of the focus of economic planning has been on meeting debt obligations, given the threat of default, to the neglect of long-term development issues.


l	The reduction in public sector spending in the past 10 years is partly a function of debt repayments. Direct environmental consequences followed some cuts, for example, in agricultural extension services.


Any scenario that considers Jamaica’s future development will have to consider debt relief. The impacts of adjustment programs on the welfare of various groups are particularly important here because improving the human condition is closely related to good environmental practices and the ability of people to relate environmental concerns to their daily lives. Although the largest cuts in government expenditures are in investment, those in public expenditures have had considerable consequences for available social goods; education, health, housing, and public transportation were subject to higher costs, reduced supply, and lower quality. The main support program for the poor was the food program, which targeted the very poor. Yet this was not enough to maintain food consumption at past levels.


Between 1971 and 1991, spending on social security and the water supply declined, housing expenditures remained static, and health and education rose. However, all items fell relative to their levels in the late 1970s. These declines are indicative of a worsening in the welfare of the poorest members of society. Moreover, the decreased spending will have implications for the natural environment, either directly (e.g., water quality) or indirectly (e.g., education and training).


Some indicators of the quality of life in Jamaica, such as life expectancy, infant mortality, and mean years of schooling, have improved uniformly over the two decades. But others, such as the perinatal mortality rate, which had been falling, rose between 1990 and 1991, and hospital admissions for malnutrition increased as a share of all hospital admissions. Further, moderate malnutrition among children under 4 years increased between 1989 and 1991.


Other indicators of social welfare are overall consumption and employment-unemployment levels. In spite of lower real income in 1971-91, per capita consumption for the poorest (the lowest 20 percent of the population) rose. The same is true for the next quintile. In terms of unemployment, the levels have always been high, but there are signs of a decline in recent years. For all males, the rate was 14.3 percent in 1972; by 1980, it had risen to 17 percent and remained in the upper teens until 1987, when it fell to 12.8 percent. In the 3 years 1991-93, it has been about 9 percent. 





Population Concentrations and Human Settlements


In Jamaica, as in other island countries, population concentrations and the environment are closely related. Pressures of the human population on lowland urban areas have been intense, and they have been aggravated by the lack of land and housing facilities for low-income households. Squatting has emerged as a major social and environmental issue, and in 1989, some 8.3 percent of the population occupied land illegally.


In the past decade, poverty and unemployment have affected rural-urban migration, leading to overcrowded squatter settlements and the shortage of drinking water and sewerage facilities in these areas. In addition, there has been the resurgence of gastroenteritis and typhoid fever in the 1990s. Part of the cause is that Jamaica has no comprehensive settlement policy. Current problems in the urban areas include urban sprawl and housing shortages, even considering a bias toward urban areas in the provision of social amenities. Although the rural population has experienced little growth, urban growth has been considerable owing to the search for jobs and better social facilities. In the intercensal period, for example, annual internal migration was 24,500, an 8 percent increase over previous intercensal periods. Population growth and urban concentration have also affected solid waste management. It is estimated that in 1992, municipal and ship-generated waste was some 7,941 tons per day. Fifty percent of it came from the urban centers of Kingston and St. Andrew, Montego Bay, and Clarendon. Adjustment has affected the government’s capacity to deliver efficient social services, among them waste disposal. The government’s draft action plan points out that significant construction and upgrading of waste management facilities are required for both public and private sectors.1 In addition, sewage facilities are generally inadequate; perhaps the most serious evidence of this situation is pollution of the Kingston harbor.


Apart from solid waste disposal, air pollution is a serious problem in Spanish Town, Kingston, and Montego Bay. Among the sources are emissions from oil refineries, chemical processing plants, cement and bauxite-alumina plants, and municipal dumps’ burning garbage. Pollution of surface- and groundwater is also serious. Contamination results from deforestation of watersheds, improper disposal of solid and liquid wastes, and use of agrochemicals. These problems are aggravated by the expansion of illegal human settlements, which have no access to reliable water systems or waste disposal systems.





Water Contamination


The Centre for Nuclear Sciences, in an all-island study of ambient water quality between November 1990 and April 1992, found that water quality in some areas exceeded U.S. Environmental Protection Agency (EPA) standards by far.2 This is a landmark study because of its coverage and the implications for public health and environmental quality. In terms of human influence, water is contaminated from point sources, watershed and industrial discharges’ draining from mining activities, and from nonpoint sources, agricultural and urban runoff, landfills, land development, atmospheric deposition, and recreational activities. Between November 1990 and April 1992, 10 basins were sampled, including well and river sampling sites.


The sites are significant because they cover areas of tourist activity, industrial effluence, agricultural areas in coffee production, and human settlements. Unfortunately, it was not possible to disentangle the several factors affecting surface- and groundwater quality in these areas. The EPA guidelines for fecal coliform in drinking water and surface water were exceeded in 70-80 percent and 50 percent of the samples, respectively.3 The basins most affected were the Dry Harbour Mountain, Carbaritta, and the Great River basins, where every sample had coliform present and some far in excess of the EPA-recommended level for surface water. Nitrates, phosphates, sodium, and fluorides were also present in some samples. Sodium was found in some wells used for irrigation, and the worst phosphate cases were found in wells in Kingston and the Rio Cobre basins.


Water contamination in Kingston harbor is a major environmental concern. The main sources are: 


l	bacterial contamination from malfunctioning sewage treatment plants and industrial discharge;


l	waste from the Kingston and St. Andrew Corporation (KSAC) slaughterhouse that receives little treatment and is funneled into storm drains emptying into the harbor; and


l	waste from the Rio Cobre, which accounts for an estimated 32 percent of the harbor’s total biological oxygen demand.


Given the water quality problem, much more in-depth analysis is needed to identify specific sources of contamination in order to formulate public policy. One difficulty is the lack of clear guidelines on waste disposal and sanctions against companies and individuals who disregard the guidelines. But the problem is much broader owing to staff reductions in the monitoring organizations, poor incentives, and the general inefficiency of the public sector.





External Migration


Of considerable importance in the dynamics of Jamaica’s population is migration. Population growth declined from 2.0 percent in 1983 to 1.0 percent in 1990-92, partly because of migration. The waves of migration began in the early twentieth century, when an estimated 80,000 Jamaicans left to work on the Panama Canal. Another 50,000 went to work in Cuba between 1919 and 1922. In recent times, Jamaicans have gone to England, the United States, and Canada.


With regard to migration trends, the number fluctuated widely over time. For example, 12,100 and 24,300 persons migrated in 1975 and 1980, respectively; then there was a considerable decline in 1981-83. After 1984, the number rose again, reaching 38,900 in 1988. The pattern of migration may be cyclical, reflecting economic and social conditions at home and migration policies abroad. The projections for population growth, given current growth trends, show a decline in growth rates by the year 2000.4 The estimated population growth rate using a median variant is 1.5 in 1995 and 1.3 percent in 2000. The estimates also suggest that crude birth and death rates will continue to decline. It should be noted, however, that barriers to future migration to the United States and Canada and further internal migration may contribute to the emergence of population control as a major problem.





Environmental Impacts of Past Development Policies and Practices


The 1960s were a period of considerable economic growth, but they brought dissatisfaction because income inequality continued to increase while unemployment remained as high as 25 percent. The domestic economy was largely characterized by a strategy of import substitution industri-alization, which favored capital over labor.


During the 1970s, the strategy changed to an emphasis on government intervention, income distribution, and a reduction in income inequality. The early period of democratic socialism brought increased government expenditures on the social sector, especially in education and health. They were manifested in increased health and education status, reduced malnutrition rates, and higher real wages, especially for women. This expanded government activity coincided with increased fuel costs, and it gave rise to budget deficits and balance of payments instability. Despite the introduction of the bauxite levy and internal attempts at adjustment, the macroeconomic imbalances could not be managed in the short run. Exchange rate instability, inflation, and high unemployment levels, together with a mounting foreign debt and capital flight, forced Jamaica to rely heavily on multilateral and bilateral support.


Involvement of the IMF and to a less extent, the World Bank, helped to focus the adjustment effort on stabilization. Many of the adjustment packages were abandoned, however, because the burden might have caused social instability.


The change of government after 1980 oriented development policy toward exports, large- as against small-scale agriculture, and private sector participation in the economy. But despite considerable inflows from the IMF-World Bank group, the economy stagnated and the economic structure continued to center around the bauxite-alumina, tourist, and banana sectors, all of which depend heavily on price fluctuations abroad. In terms of sustainability, it is fair to say that after the 1970s, there was always a recognition that the social sector was vital to overall development. Often, however, policy goals of successive governments redounded slowly to the poor and unemployed youth.


The consequences of a development approach that did not explicitly incorporate environmental considerations are as follows:


l	Low stumpage prices on government-owned land were often well below replacement costs, aggravating deforestation. For example, land prices in coffee-growing areas do not account for the social damage from watershed destruction.


l	Trade barriers and subsidies, especially on agricultural inputs, may have encouraged overuse of chemical pesticides.


l	The production of bauxite and coffee in particular was allowed to continue, given the exigencies of foreign exchange—but without proper guidelines on the levels of environmental damage to be allowed. The same statement can be made for tourism and manufacturing.


l	Fuel costs were not linked to environmental damage initially or to fuel conservation; thus the high fuel prices directly affected wood consumption. Kerosene was later subsidized in an attempt to encourage its use.


What are the implications of this review of macroeconomic policy for questions of sustainability? It is evident that the economy is fragile and lacks resilience in the sense that external shocks result in major economic disruptions. The costs of these disruptions fall heavily on vulnerable groups, although the evidence does suggest that they have been cushioned against some of the worst declines in real incomes. Nevertheless, certain groups have had to face declines in income and the quality of life. A development path that requires such change is not sustainable.


In response to the question of what comprises a sustainable path, it is suggested that social policies have to be contained with efficiency considerations. For example, a striking feature of the Jamaican government prior to the external shocks in the 1970s and structural adjustment policies in the 1980s was its commitment to reducing income inequality and creating greater social justice in society. The government strategy was one of democratic socialism, which focused on developing a mixed economy with increasing government participation in many sectors, including a major expansion of social services, especially those related to health and education. Given its heavy dependence on bauxite, from which income was unstable, and with the benefit of hindsight, one can say that a shortcoming of the government strategy was its failure to invest the returns from bauxite mining and alumina production in diversifying the economic base and developing alternative and sustainable sources of government revenue to fund its ambitious social program.





Case Studies of Economy-environment Links


This section discusses the environmental impacts in four sectors: bauxite/alumina, coffee, tourism, and cement.





Bauxite/alumina


The bauxite sector is central to the Jamaican economy in terms of both its earning potential and its contribution to government revenues. However, this capital-intensive industry provides relatively little employment, with benefits largely accruing to the multinational corporations and the government. Its inputs (bauxite, limestone, caustic soda, etc.), processes, and output technologies all pollute the environment. Loss of agricultural productivity in and around mined land, pollution of water bodies, and the burden of red mud are the main impacts that need to be mitigated. The mining companies have the technology for mitigating most of the impacts, but the government is often reluctant to pressure them to do so in the fear that the companies will reduce operations, with consequent loss of export revenues and government income. In recent years, however, the government has begun to take a stronger line on the environmental impacts of bauxite mining. It appears from preliminary reviews that the environmental problems could be solved without major effects on the overall viability of the industry and its contribution to the national economy.


In many respects, the key issues here do not relate to the environment but to the role of an exhaustible resource in an economy that is seeking a path of sustainable development. The user cost of producing bauxite—that part of the income from sale of the product to be invested if consumption is to be maintained at its present level after the mineral is exhausted—is between J$15.7 million and J$125.3 million at 1986 prices. At the same time, the government’s bauxite levy in 1974 was about J$168 million. Thus the levy would have been more than enough to cover user costs. But it was not used for investment purposes; instead, it mainly financed consumption. Thus the government was not pursuing a sustainable development strategy relative to this mineral.


The bauxite industry is a major earner of foreign exchange, which is critical to sustainable development. At the same time, the industry is a major polluter of the island’s air, land, and water resources. Some aspects of the alumina plants’ polluting activities can be easily corrected in such a way as to yield net financial benefits to the operating companies and to internalize the social costs of its operations. The cost of alumina dust at the port has been successfully tackled by the Alpart refinery, and it is recommended that similar approaches be adopted by the other refineries at the ports of shipment.


The red mud dilemma is a matter of the greatest urgency. In treating the disposal of red mud, the developed countries have adopted a more environmentally acceptable approach than Jamaica’s. The government should ensure that steps be taken to improve the companies’ red mud disposal immediately. Further, as a matter of priority, the government should support research on transforming red mud from waste into useful commodities. It is even suggested that with research, red mud might be used for housing construction. A general recommendation is that wherever possible, technological approaches should be encouraged to sustain production that is environmentally sustainable.


The issue of taxing bauxite has to be linked to the fact that it is a nonrenewable resource. For this reason, the heavily criticized bauxite production levy is justifiable from several points of view. First, some adjustment to private costs have to be made for the use of a diminishing asset. Second, revenues received from bauxite should be part of the general revenues used in relation to the broader issue of sustainability, which is consistent with a holistic approach to development. And third, environmental damage and the consumption of natural resources should be accounted for in GDP. Social accounting to include environmental costs of production should be part of the data collected by official environmental agencies.





Coffee


Since the 1970s, Jamaica has come to depend on the foreign exchange earned from coffee, and the clearing of land has increased for its cultivation. It is estimated that there are more than 20,000 coffee farmers, most of whom have small farms. The increased land clearing has affected the environment. In the Blue Mountains, it has reduced natural forestry and degraded water quality. In addition, hillside coffee cultivation often leads to a loss of the protective cover of topsoil, resulting in mud- and landslides in heavy rains. The extensive use of pesticides and other forms of crop spraying has also increased with intensified cultivation. It is clear that environmentally sound practices are necessary to avoid further damage.





Tourism


The Jamaican tourism industry has exploded since the early 1970s. It is now the largest source of foreign exchange earnings in Jamaica. The importance of tourism is reflected in the Tourist Board Budget, which increased 300 percent between fiscal years 1979-80 and 1992-93. The major tourist areas are Negril, Montego Bay, and Ocho Rios. In 1986, there were 1,560 hotels, and the number had increased to 1,758 in 1992. Despite this growth in tourism, its socioeconomic and ecological implications have not been carefully assessed.


The industry has developed as a series of tourist enclaves of wealth surrounded by poverty. Housing and other facilities have not been made available to adjoining communities, a situation that has given rise to squatter settlements, which contribute to unsanitary conditions. Within these areas are large numbers of unemployed and underemployed youth who seek to make a living by providing various services to tourists. In extreme cases, these efforts can result in the harassment of tourists. A visible source of enclave tourism is the deteriorating infrastructure in Ocho Rios, Montego Bay, Port Antonio, and other popular tourist areas.


The development of all-inclusive tourism ensures that the visitor is provided with a variety of services without necessarily interacting with the community. As a result, small businesses and taxi owners no longer derive business from the tourists. Problems also arise from the fact that many hotels do not allow adjoining communities to use their beaches freely. Other problems include the blasting of coral reefs to provide channels for small craft and for boating basins. In addition, many hotels are without proper sewage treatment facilities, and raw sewage is often dumped in ocean waters; the result is fecal coliform and other bacterial contamination of the surrounding water.


In general, the environmental problems associated with the growth of tourism in Jamaica are the destruction of reefs, water pollution, and poor sewage disposal. These problems cannot be tackled in a piecemeal fashion but have to be solved by planning and regulation. There is need for private parties and the government to invest in infrastructure for communities adjoining the tourist areas. Such infrastructure as roads, schools, and public parks help forge an alliance between those within and outside the industry and encourage better environmental practices. Lack of affordable housing in communities adjoining tourist areas creates the growth of squatter communities along with population growth.


To organize the activities of the informal economy while controlling harassment of tourists, effective regulation of vendors is needed in these areas, perhaps through licensing. For this system to be effective, vendors must be afforded the opportunity to advertise their goods and services through or with the assistance of the hotels and the Tourist Board.


All-inclusive hotels avoid harassment and crime against tourists, but they reduce the income of small operators. The dumping of effluents into rivers and lakes may have been a major contributor to poor water quality in some river basins. It is recommended that all who propose to build hotels should be required to conduct an environmental impact assessment study and gain National Resources Conservation Authority (NRCA) approval before they are permitted to build. In Negril, for example, the results of the study should be discussed within the community where the hotel is proposed in order to ensure full community participation in the development of such an environmentally sensitive area. This broad participation is especially necessary when state monitoring institutions have been weakened by budget cuts and cannot monitor such activities effectively.


The NRCA has developed a fee structure that sets out both the changes for use of harbors and other public facilities and the penalties for environmental damage by firms. In the hotel industry, this regime has to be more seriously enforced, with fees tied realistically to social damage. Public beaches that have been neglected and allowed to deteriorate with overuse, for example, the Hellshire beach, raise serious property rights issues. Although the government has sought to privatize some beaches, most are regarded as common property under state control. Realistic user charges will have to be imposed to raise money for beach facilities and the regulation of their use. In this way too, the beaches will no longer be used as dumps for the disposal of personal and industrial garbage. The government’s approach to environmental problems in tourism has been after the fact rather than preventive. Contributing to the situation is the lack of advance planning on expanding these areas and a lack of the necessary infrastructure to handle a growing population attracted by perceived wealth in these areas. Overall planning with consideration of the environment will have to become part of the expansion process if tourist areas are to remain viable.





Cement


Carib Cement Company (CCC), established in 1952, is the only cement producer in Jamaica. Between 1952 and 1988, it operated three wet kilns, three wet slurry mills, and three open circuit mills. Most of the company’s production is now consumed by the local market, and the remainder is exported to the Caribbean market. In 1989, production reached 400,000 tons, and an increase will have major environmental impacts. The plant emits a wide variety of pollutants although operations are regulated by law. The Mining Act of 1947 requires the lessee to restore every acre of land, as far as is practicable, so that it may be put to productive use. The act also sought to prevent human harm from any lessee activities. Other laws, the Underground Water Authority Act of 1962 and the Quarries Control Act of 1984, also seek to protect the environment. Despite this legislation, only recently has there been an effort to reduce pollution. Air pollution is mainly dust and water pollution mainly thermal. Analysis of air emissions shows that dust levels are far beyond international standards, adversely affecting area residents. It is estimated that the company spills some 301,000 gallons of industrial effluent per day into the Kingston harbor. This contribution to thermal pollution causes oxygen depletion in the water, with consequent destruction of fish and other aquatic organisms.


Increased environmental awareness and complaints from adjoining communities and the press have prompted the company to move forward. Following meetings with the affected community, CCC formulated a pollution mission statement. But even with the steps taken so far, pollution levels are still high. However, a new filter is expected to reduce dust emissions in the near future, and impact assessment studies have been commissioned to determine how CCC operations have affected the environment.


For solid waste, the company now has several dumps, and a new air-cooled power plant is expected to reduce thermal pollution. Although progress is being made, the plant’s technology is outdated and the company wants to upgrade equipment. Absent an assessment of the effects of internalizing environmental costs on the company’s profitability, CCC estimates additional capital costs of 10 percent of annual expenditures. Maintenance costs are expected to be relatively low. If the planned changes are implemented quickly, it is possible that pollution from the plant will be reduced to tolerable levels. But there is a clear need for stringent enforcement of NRCA air and water quality standards. Polluting companies should be required to show how and when (i.e., over what time) they will reduce pollution levels. If a company continues its polluting activities, then property rights should be vested in the affected community, which should also be compensated for any damage. In case of extreme pollution, the company should be made to suspend its activities.





Environmental Institutions


Prior to the NRCA, environmental institutions in Jamaica were weak in several ways. First, there was no ministry or overarching office to determine major environmental issues, and many ministries were involved in monitoring different aspects of the environment. And second, apart from institutional fragmentation, organizations were badly weakened by the reduction in public expenditures and by layoffs in the public sector.


This situation affected these parties’ capacity to monitor and guide environmentally sound development strategies. Those affected are in the private and public sectors and in the international donor-financed program. This plethora of interested parties lacking coordination but with converging interests often duplicates efforts. Further, when one government body refuses to grant permission for a project on environmental grounds, another may do so.


The NRCA’s replacing the Natural Resource Conservation Department is a step in the right direction. The NRCA has the power to impose environmental fines and fees. Although it is advisory to the Ministry of the Public Service, it lacks the influence to override decisions of other ministries with which it has a coordinating role. The government of the day can easily emasculate the NRCA in terms of its functions or the level of funding necessary to its effectiveness. Ultimately, government commitment to sustainability becomes absolutely necessary.


Some scholars approach the problem of environmental protection through market-based strategies, for example, selling pollution rights and allocating property rights. This approach does not suggest a lack of institutional arrangements; instead, clear institutional arrangements must be backed by incentives and sanctions. In recent years, the World Bank’s focus on institutional strengthening has recognized this point. For example, in regard to new stumpage rates, the Bank states:


The implementation of these [environmental] instruments has fallen behind in part because the departments responsible for collecting these royalties, fees, and fines have had little incentive to do so, as all revenues are consolidated into the central budget, and because the real value of the payments has been undermined by inflation.5


The relation between fees and true social costs will have to be fully examined. Too often fees for the use of public facilities bear no relationship to social costs, and collection efforts often exceed returns.





Conclusions


Jamaica’s development strategies over the past two decades have had significant impacts on present environmental problems. These problems were aggravated in recent years by massive public cuts in both recurrent and capital spending in order to reduce the budget deficit and at the same time service the external debt. The productive sectors emphasized over the past decade are also the offending sectors in terms of environmental degradation. The major sources of environmental degradation are:


l	Bauxite/alumina production, effectively under the control of international aluminum companies, has caused dust pollution and the problem of red mud disposal.6 Insufficient land restoration affects the productivity of farm lands and the salinity of water in the area owing to the volume of water needed in production.


l	Cement production releases dust into the atmosphere, a health hazard in adjoining areas.


l	Coffee production uses fertilizer that leaches into rivers and destroys watershed areas. Although evidence is not conclusive, it is suggested that coffee cultivation in the Blue Mountains has affected rainfall patterns over time owing to deforestation.


l	Unorganized and unplanned human settlements along rivers and in adjoining river basins have polluted both surface- and groundwater. The lack of a coherent low-income housing policy and the inability and often unwillingness of government to monitor and organize squatter communities have contributed to the situation.


l	Industrial discharge into rivers and drains has also polluted both surface- and groundwaters. Many of these are hotels and manufacturing enterprises located along rivers. Pollution of the Kingston harbor by effluents discharged directly into the harbor or by way of the Rio Grande is a case in point.


l	The tourist sector is also a significant source of pollution not only from hotels but from the rural population they attract (internal migration) and the subsequent development of squatter communities nearby. Part of the problem is that the hotels operate without offering the adjoining communities opportunities to share in the benefits of the sector.


l	The level of poverty in some communities, coupled with deficit reduction and reduced spending on social services, has affected environmental practices. (It is here argued that increasing poverty and inequality is inconsistent with sustainability.) The lack of empowerment owing to falling real incomes and employment opportunities is another source of degradation. Further, inflation affects deforestation, especially in the countryside, where wood is an alternative fuel source.


l	Natural disasters should not be forgotten. Jamaica experiences hurricanes and earthquakes, potential sources of both environmental and human destruction.


l	Solid waste disposal, congestion, and illegal sand mining are causing major environmental problems in urban areas. Many dumps are nonfunctional but continue to be used. In some cases, solid waste is disposed of on isolated public beaches and in gullies, causing floods. The number of old cars in urban areas has increased owing largely to a fairly liberal import policy in recent years; air pollution is an immediate effect. The impacts of sand mining on erosion and flooding are vast. But for the dispossessed youth, it is an important source of income. The fact that is often occurs in well-known areas reflects the impotence of government bodies to monitor and regulate these activities.





Recommendations


Given the issues raised with respect to economic reforms and the environment, a number of recommendations can be made:


1. Environmental planning and macroeconomic policy should be integrated in public policy. The National Resources Conservation Authority recommendations cannot merely address existing problems but should be an integral part of development options. Thus the national action plan should not be an appendage to the budget and other policy documents but should be a part of budgetary policy.


2. Development strategies must include not only growth but sustainability. This statement means that improvement of the human condition is also linked to good environmental practices.


3. There is clearly a need for institutional strengthening of the public sector in terms of both efficiency and coordination of activities. Institutional fragmentation, which characterizes institutions dealing with the environment, does not permit effective monitoring and control of pollution.


4. The polluter pays principle is one way of initially reducing pollution levels, and it should be applied along with user fees. These payments are also a potential source of revenue for the central government. This change would have to be made in such a way that distributional considerations are not neglected. For example, raising utility rates to reduce the public deficit would not be wise because obtaining alternative fuels may be environmentally harmful.


Increasing user charges and fees may not reduce the level of pollution from all sources, and in some cases, punitive legislation may have to be enacted and implemented. For example, dumping raw sewage by hotels and firms into rivers and onto deserted beaches cannot be reversed by application of the polluter pays principle.


5. Although a wholesale incentive structure is not being advocated here, it is clear that for cement manufacturing and tourism, an incentive structure can be developed to encourage firms to install “green” technologies. Some feel that because most of this technology is imported, it may work against local development of technology.





Impacts of Current and Planned Adjustment Programs


If current trends continue, the natural resource base and social infrastructure will be affected in the following ways:


l	The public sector will increasingly lose its capacity to regulate industrial activity and enforce environmental standards. Unplanned settlements and industry are already in place in the residential areas of such urban centers as Kingston and Montego Bay.


l	Exhaustible mineral resources will be depleted more rapidly and mass tourism will intensify in a deteriorating environment. Already many local people have deserted some public beaches and parks owing to pollution.


l	Reliance on voluntary compliance with regulations by the private sector and nongovernmental organizations will increase along with an increased emphasis on their responsibility for environmental protection. In addition, reliance on foreign sources of financing for environmental development will also increase.


l	Continued reductions in social spending, especially in health and education, housing, and public transportation, will affect future generations. Continued reliance on the traditional sectors without significant diversification will mean further economic instability and macroeconomic imbalance.


l	Continued stagnation may mean further expansion of the informal sector, which is characterized by job instability and little or no worker protection.


l	The present situation clearly suggests that in a period of reduced capital inflows from either private or multilateral agencies, a huge debt burden, and reduced public expenditures on the social sector, poverty and inequality will continue to increase.





Development Choices


At the institutional level, it is clear that considerable restructuring must take place. Many agencies are governed by old legislation that does not reflect new developments. These changes would mean the allocation of more funds to environmental and related agencies. At the same time, public policy at all levels should include environmental considerations directly.


l	The polluter pays principle should be enforced in order to cap pollution levels in the major industries. User charges can improve environmental management, contribute to government revenue, and achieve distributional objectives. Clearly, user charges and fees should be progressive.


l	Much of the traditional economic approach to public sector cuts assumes that when public expenditures decline, governments become efficient. But usually they do not. Given the environmental responsibility of the government, the issue now is how to improve efficiency in government operations. Future public sector reforms should not threaten the capacity of public institutions to perform their environmental functions.


l	A sustainable response to economic incentives is premised on well-defined property rights. The Land Use Commission was recently formed to assist in developing a national policy on land use and to complete the land titling process.


The recent World Bank report on environmental management in Jamaica7 suggested higher tax rates on hillsides and unsuitable coastal lands. However, because many hillside farms are small holdings by the poor, a more appropriate strategy is improving farm practices.


l	The structural reform package should include a program of targeted environmental and community projects to accelerate adoption of the new economic incentives. Wherever possible, these projects should be designed to further community participation in the benefits of economic reform and improve environmental management. One example in the tourist sector is small-scale ecotourism projects.


l	Because short-term objectives to reduce public expenditures and increase foreign exchange earnings to service the public debt often supersede longer-term issues of sustainability, policy sequencing is critical to successful reform. Thus liberalizing prices and granting property rights in the absence of cultivation regulations (e.g., for coffee) will not lead to sustainable output. At the same time, public sector cutbacks in the absence of institutional reorganization will not help to provide basic environmental services.


In addition, the short-term debt repayment objectives of stabilization programs must be consistent with and not constrain the adjustment objective of sustainable development.


l	The environmental issues raised also have a global dimension. Developing countries may be motivated to develop environmentally acceptable products if there is a premium for such products abroad. It would seem then that the World Bank should support a program of international recognition for products/production and processes/firms that are environmentally acceptable. The program could also be introduced at the national level, with institutions like the National Resources Conservation Authority offering incentives to firms whose products are environmentally acceptable.


l	This study was greatly hampered by the lack of a readily available and consistent database on key environmental indicators. Many such indicators as the levels and sources of harmful effluents in major rivers are vital for long-term economic planning. The study by the Centre for Nuclear Sciences on water quality is an example of how data can capture the extent and urgency of environmental problems.8 For this reason, it is suggested that The Economic and Social Survey of Jamaica,9 produced by the Planning Institute of Jamaica, include timely and necessary environmental data.


l	Lending agencies need to review carefully the development strategies they have encouraged in developing countries. Many of these policies have contributed to environmental degradation in the name of stabilization. By their theoretical and methodological ideas and policies, these agencies are implicitly part of the environmental degradation and must take some responsibility for the lack of sustainability of past policies pursued in Jamaica.
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