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Executive Summary
The position of children and women has improved to a great degree in Jordan over the past decade or so. However, perplexingly, certain indicators have deteriorated alongside the melioration of social ones. While various measures of health and education improve, economic growth has been slow and per capita incomes stagnant over the past half-decade. Jordan in the second half of the 1990s suffered from a weak economic performance as a series of wide-ranging structural reforms were implemented and GDP growth barely averaged 3%. As the same period witnessed more than 3% annual population growth rate, real per capita GDP stagnated. Jordan has the potential to achieve faster and more sustainable longer-term growth. For this, the kingdom must pursue globalization even more vigorously than has been the case over the past decade. 

Some external factors over which Jordan had no control contributed to the slowdown, but many internal ones were also to blame. After September 2000, the eruption of the Intifada in Palestine further affected expectations, inducing more cautious expenditure. This has meant more pressure on the country’s social safety net, and it is being increasingly questioned whether Jordan has gone too far in adjustment with a reduction in per capita private consumption of this magnitude over such a short period. Jordan’s current Five-Year Economic and Social Development Plan (1999-2003) aims at raising economic growth, activating the role of the private sector, attracting foreign investments, alleviating poverty, and decreasing unemployment. Its main objectives related to poverty are to create conditions of sustainable growth in excess of population growth, achieve social equity, reduce unemployment, and create new job opportunities. It is unlikely that these aims will be achieved. This failure will exacerbate problems of unemployment and poverty, leading to complications in attempts to improve the lot of vulnerable groups, including women and children.  

Despite this gloomy macro-economic picture, the implications of economic trends for social indicators and services are not immediate causes for alarm, and the position of children and women in the country could even continue improving in the short-term under a more optimistic scenario. However, analysis of past and present trends show that the economy in general will more likely stagnate, and this would eventually have a negative implication for the social sector in general and for women and children in particular. To make the Jordanian economy regain its momentum and move ahead again, a growth rate of 6% is the minimum required to create new employment opportunities, absorb part of the unemployed, and maintain the general level of income. This will not happen except under a position of regional peace, including a settlement of the Arab-Israeli conflict and a return to normal of the situation in Iraq, but this is not likely to occur quickly or smoothly. Jordan is on a daily basis living the difficult consequences of regional war. On the other hand, the kingdom is unlikely to suffer direct and devastating consequences of war over the next few years, in the same way as for example Lebanon did in mid-1982 or Iraq in early 1991. 

Under these circumstances, Jordan will need foreign support for several years to come, though the type of aid as well as its quantity will be important. Thus new yardsticks will emerge for evaluating donor interventions designed to spur propoor policy reform in the context of globalization and structural adjustment. Among these yardsticks will be the extent of questioning of poverty as an intrinsic human condition, the recognition of the poor as change agents, and the shaping of viable reform processes that are rooted in sustainable, effective institutions. It remains to be seen whether Jordanians in general and the public sector in particular can approach poverty in this way, especially as it affects women and to a lesser extent children. 

Based on predicted per capita economic growth, poverty levels in Jordan will probably increase gradually in the short to medium term (over the next two years), and may stabilize in the longer term (after five years). Jordan’s efforts to globalize and undertake structural adjustment will continue to challenge welfare policies. Reduced public spending combined with low growth will increase poverty, which is already aggravated by high - albeit falling - population growth. On the other hand, increased economic growth combined with adequate policies for economic diversification may reduce poverty significantly in the longer term, but this will probably not happen for the next five years. 

Initiatives in the context of globalization do not quickly bring about necessary efficiencies. For example, entry into the WTO will not quickly cause trade expansion or rising incomes, nor does privatization necessarily have the effect of rapidly raising productivity and output. The optimistic scenario is that globalization will have few adverse consequences, mainly due to the macro-economic environment that will prevail when investment will rise as a result of regional peace, spurring a strong economic performance and helping to cut unemployment. This seems too much like wishful thinking, but the nightmare of mass unemployment due to globalization is probably as unlikely to come true. 

Though much remains to be done, the important social dimension of globalization and its implications, particularly when it comes to the issue of unemployment, are beginning to be taken more seriously in Jordan. In general, the state will have to play a stronger role in helping to improve the situation in the labor market, while at the same time the government's role as an employer shrinks. In particular, there are also important tasks to accomplish in helping small enterprises to function and in improving the education sector. More programs to strengthen the productive capacity of the poor, targeting first the most vulnerable groups, should accompany privatization and related reforms made in the context of globalization. Specific measures could in particular initially target those labor-intensive sectors mainly made up of small enterprises. Another problem is that low co-ordination still exists in Jordan between objectives of labor market development on the one hand and educational, cultural, and training policies on the other. Improving the qualitative aspects of vocational education and training, and building up participatory relations between the educational and training institutions and other sectors should thus be a priority for action. Support to poverty alleviation programs should aim at improving their targeting through shifting from universal subsidies to developing efficient and sustainable social security systems, as for example in the attempt currently being made through the government’s Social Productivity Program. The effect of globalization and economic restructuring on the economic situation in Jordan in general and on more vulnerable groups in particular (e.g. female headed households) can be cushioned through increasing the efficient use of state and donor resources. The impact of structural reform on women’s needs is a subject that has still not been addressed adequately in Jordan, nor has the issue of intrafamilial distribution of resources. However, the vulnerability of women in the labor market, in terms of unemployment or poor wages and working conditions, makes them suffer more from structural adjustment. Whether they will reap the benefits of globalization on the same level as men remains to be seen. 
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I. Introduction
Background

Jordan’s social indicators made much progress in the 1990s and the country is now considered to be one in which the needs of women and children are met to a great extent. (1) However, a perplexing aspect of this situation is that certain indicators have deteriorated alongside the improvement of social ones. For example, in 1992-7, the number of households in poverty rose from 17% to 25% of the national total, and the number of poor people rose from 1 million to 1.5 million, at the same time as some other key indicators improved. While various measures of health and education show improvement, economic growth has been slow and per capita incomes stagnant over the past half-decade. As a result, the sustainability and level of growth are still concerns; and with per capita gross domestic product (GDP) of about $1700, Jordan remains classified as a lower-middle income developing country.

However, in Jordan as elsewhere, the sustenance and improvement of high standards for social indicators depends to a great extent on the general state of the economy; this has not been good, despite some bright spots and a few comforting trends. There is thus need for analysis of the economic situation in Jordan, looking at its vulnerability and dependence on outside factors, and the implications of current trends and developments for social indicators. Socio-economic disparities as especially interesting in this regard, as national indicators often do not capture differences in and among regions; such indicators can sometimes fail to show the impact of the economic situation on the poorest and most excluded groups and communities.

Focusing on the position of the underprivileged, especially children and women, this study includes a comprehensive analysis of the economic situation in Jordan. In particular, the study looks at:

1. Past, present and projected economic trends, discussing possible future scenarios in the regional context

2. Implications of economic trends for social indicators and services, and how future scenarios affect the position of children and women.

3. Disparities in the country, and how economic improvement or deterioration have affected different areas.

Despite a slowdown that started in the mid-1990s, Jordan is judged to have the potential to achieve faster and more sustainable longer-term growth, comparable to that of other middle-income economies such as Tunisia and Chile that are rapidly integrating into the global economy. For this, the kingdom has to pursue globalization even more vigorously than has been the case over the past ten years.

Nevertheless, the economy of Jordan is quite open. It has extensive links with neighbors and the rest of the world in terms of trade, labor, and finance. Workers’ remittances, mostly from the oil-rich Gulf states, account for about 20% of national income, and tourism is an additional source of foreign earnings. Foreign assistance contributes a relatively high proportion of gross national product (GNP) compared to a weighted average of 1.4% of GNP in all lower middle-income economies. (2)

Jordan has relatively well-developed labor resources, and is a significant exporter of skilled labor to the region, particularly to oil-rich neighbors.

Building on macro-economic reforms in the early 1990s, Jordan embarked on major economic change within a Structural Adjustment Program (SAP) negotiated with the International Monetary Fund (IMF). As a result, progress has been made in trade policy. Privatization is being pursued. Significant reforms have been implemented in agriculture and energy. Overall, the extent and pace of structural reform in the kingdom compares well with the rest of the Arab world.

Jordan in the second half of the 1990s suffered from a weak economic performance as a series of wide-ranging structural reforms were implemented and GDP growth barely averaged 3%. As the same period witnessed more than 3% annual population growth rate, real per capita GDP barely grew in 1996-2000.

Table 1 Growth rate of Jordan’s real GDP, 1996-2000 (%)

Year
1996
1997
1998
1999
2000

Growth rate
2.1
3.1
2.9
3.1
3.9

Source: Central Bank of Jordan Monthly Statistical Bulletin May 2001, p.3

Some external factors over which Jordan had no control, such as the East Asian crisis and a regional drought, contributed to the slowdown, but many internal factors were also to blame, including waste and inefficiency in both the public and private sectors.

The adverse effect on the standard of living of Jordanians associated with the weak growth rate of GDP per capita was partially offset by a 21% increase in net workers remittances in real terms during 1995-9; the average standard of living of recipients of remittances was isolated from the overall stagnation or decline in per capita purchasing power and wealth of the rest of the populations. Nevertheless, the incidence of poverty is likely to have increased as slow output growth failed to generate jobs to meet labor force expansion and rapid population growth. There is, therefore, a widespread perception of a decline in living standards when the relevant issues are slowness in GDP per capita growth, a significant incomes gap, and weak capacity to generate jobs matching domestic wage expectations. Another issue of relevance is the mismatch in the labor market between jobs generated and skills formed. This accounts for the tendency of some of the more skilled and enterprising to migrate. On the other hand, insofar as they send remittances back to Jordan, a needed cushion of income is provided to the country, though this migration also hinders prospects of development in the domestic economy that is sustainable by indigenous factors.

As for internal factors, the economic adjustment program focused on structural reforms, not on attaining high rates of growth. The basic aim of the economic adjustment program was to keep total demand under control, to reduce public and private consumption, to reduce the deficit in the state's general budget, and to apply strict monetary policy aimed at withdrawing the surplus liquidity from the market, curbing bank credits, increasing interest rates to control inflation, protecting the dinar exchange rate, and building sufficient foreign currency reserves at the Central Bank. 
Another important aspect of reform is that Jordan has been gradually scaling back trade protection. Jordan now has the lowest weighted average tariff rate and highest proportion of zero duty items among Arab states. Trade policy reforms in recent years consist of tariff reductions, rationalization, strengthening of custom administration and commitment to several important multilateral trade agreements as well as bilateral ones. Jordan officially became a member of the World Trade Organization (WTO) in 2000. In addition, Jordan has provided facilities for Qualifying Industrial Zones (QIZs) for duty free exports to the US under special provisions, and early in 2001 launched the Aqaba Special Economic Zone (ASEZ) with potential for $6 billion in foreign investment and the creation of 75,000 jobs.

Wide-ranging regulatory reforms have been undertaken. These include elimination of private investment restrictions, liberalization and placing foreign investors on an equal footing with domestic investors, allowing 100% foreign investment in most sectors, redacting corporate and individual tax rates, establishing an investment promotion corporation, widespread privatization, and the passage and implementation of modernizing law and regulations, including labor, banking, security, insurance, telecommunications and others.

However, the achievement of these goals intensified the problems of unemployment and poverty and did not succeed in attracting sufficient foreign direct investment. 

In effect, reform measures were recessionary, stifling present growth in order to enhance it in the long-term. 

At the same time, Jordan continues to do well in terms of social indicators. Throughout the 1990s, the country achieved commendable results in upgrading basic social services and reducing malnutrition and illiteracy, a trend that has continued even as economic growth has lagged. Moreover, given current trends, the country will continue over the next few years to see improvements in social indicators alongside shaky growth. What is the explanation for this seemingly contradictory situation?

Over the short run, Jordan will continue applying reforms to curb inflation, integrate into the global economy, and otherwise achieve more structural adjustment. For the next few years, this will lead to improvements in the underlying economic situation without necessarily allowing strong growth to take place immediately. For example, the imminent passage of the US-Jordan Free Trade Agreement will be a boon to Jordanian exporters. However, it will take at least two years for this measure to have a substantial impact, as Jordanian companies make important adjustments to the way they produce and market their goods as a prelude to penetration of the US market. Another example is the acceleration in help for Jordanian businesses through EU aid, which will proceed over the next couple of years but which needs more time to be reflected in increased growth of the economy.  

Due in part to this lag between changes in the structure of the economy and eventual increased growth, more emphasis has been put on social factors in Jordan to balance the possible negative short-term effects of structural adjustment. Since 1997 in particular, a greater importance has been attached to the country’s social services, as part of the effort to balance the impact of structural adjustment. This has resulted in and will continue to lead to improvements in standards of health, education, and social services. 

However, this has taken place partly at the expense of increased short-term growth. For example, Jordan now spends over 9% of GDP on healthcare, a high level, especially when compared to other lower-middle income countries. Had some of these resources been diverted to other sectors, industry for example, the result might have been a higher growth rate of GDP in the short-term. Of course, other things being equal, a healthier population will mean greater long-term growth, but more expenditure on health in the short-run can happen at the expense of the current improvement in GDP. We are thus left with a seemingly paradoxical situation, where GDP per capita is more or less stagnant, but health standards rise thanks also to foreign support for the healthcare sector and donor efforts to improve social standards in the face of major structural adjustment.  

Moreover, greater efficiency in resource allocation and management in the social sectors may allow this trend to continue for the next few years. Again taking the health sector as an example, reform efforts over the next few years should manage to cut overall spending in this area without reducing efficiency, both by streamlining primary healthcare as a whole, as well as by more balanced spending between curative and preventive care. In this way, though the overall resources available to the economy are not growing, the health sector can maintain the high standards achieved over the past few years.

The Current Situation

Jordan is implementing structural reforms, but it is also evident that progress has not been significant enough to offset the negative adverse effects of regional volatility and neighborhood spillovers, the fall in private investment an its productivity, and the still heavy drag of lack of competitiveness.

The Jordanian economy’s vulnerability to external political shocks is well known. After September 2000, the eruption of the Intifada in Palestine affected short-term expectations, inducing more cautious expenditure patterns. Tourists, wary of destinations perceived to be of high political risk, have avoided parts of the Middle East region including Jordan, as long as the current absence of regional tranquility continues. As a result, slow economic growth is evident in construction (3) as well as in some other activities, including tourism.

Jordan’s balance of payments has to some extent managed to withstand the impact of the external shock as well as the effects of a 62% rise in the import bill for fuel during 2000. The cushion has been provided by revenues from privatization sales amounting to the equivalent of over $900 million, and from UN compensation payments by Iraq in the range of $600 million paid to Jordanians who suffered as a result of the Gulf war; but it should be noted that these are one-time injections of capital.

Unemployment continues to be a problem the government estimated the rate of unemployment at 15.6% of the Jordanian labor force in 1999 while a record 120,000 Jordanians are estimated to have joined the labor force. Figures for unemployment in 2001 continue to be high, at 15.7% (4) 

Domestic investment (including direct foreign investment inflows) showed signs of recovery during the first three quarters of 2000 before the eruption of the Aqsa Intifada. However, since October 2000, several factors converged to depress the budding recovery: uncertainty with regard to stability and peace in the region, government fiscal discipline constraining public investment expenditure an aggregated demand, the small size of the domestic market, and the still inadequate reform of the judicable, legal, and regulatory environment of business activity. The setback in recovery in the 4th quarter of 2000 is lingering into 2001 with even larger clouds of political uncertainty looming in the region. (5)

External and internal factors contribute to economic stagnation. The external regional factors are: 
- Continuation of United Nations economic sanctions against Iraq
- Arab Gulf states austerity programs and the squeeze on public expenditures 
- Restrictions on trade with the Palestinian market. 
Attracting foreign investment is one of the greatest challenges facing the kingdom. Jordan's ability to attract foreign investments will decide whether it will be capable of overcoming its current predicaments, including speedier retirement of external debt through earning more foreign exchange.

The social impact of the recession and the structural adjustment program has been significant, including a fall in real household incomes, general decline in living standards, high unemployment, and increased numbers of households living further below the poverty line (however difficult this may be to measure). The economic recession and the stringent economic adjustment program have resulted in lower living standards and higher rates of poverty and unemployment than at any time in the recent past. This has meant greater numbers of families having more difficulty in ensuring their children’s right to an adequate standard of living and increased pressure on the country’s social safety net.

Reducing private consumption as a share of GDP is a central goal of the SAP, but it is being increasingly questioned whether Jordan has gone too far in adjustment with a reduction of this magnitude over such a short period.

Jordan’s current Five-Year Economic and Social Development Plan (1999-2003) aims at raising economic growth, activating the role of the private sector, attracting foreign investments, alleviating poverty, and decreasing unemployment. Its main objectives related to poverty are to create conditions of sustainable growth in excess of population growth, achieve social equity, reduce unemployment, and create new job opportunities. The quantitative objectives of the plan related to poverty are: raising economic growth to 6% by the year 2003; reducing the unemployment rate to 10% by 2003; reducing the population growth rate by 0.1% annually; and lessening severe poverty incidence by 0.5% to reach 5% by the end of the plan and absolute poverty incidence by 1.5% per year to reach 15% by the end of the plan. (6) It is unlikely that, under present conditions, these aims will be achieved. This shortfall in turn could exacerbate problems of unemployment and poverty in the country, leading to complications in attempts to improve the lot of vulnerable groups, including women and children.  

Notes 

1. UNDP Human Development Report 2000

2. Net official development assistance to Jordan in 1998 was 7.1% of GNP, as opposed to 5.8% in 1993.  Figures for 1998 also indicate that bilateral aid to Jordan at $277 million is also very high per capita. (World Bank World Development Indicators World Bank, 2000 pp 343-4, 346-7)

3. According to the authoritative study by the Arab Bank Center for Scientific Research on “Economic Growth in Jordan, Outlook for 2001” p 2, construction grew in real terms by 1.3% in 2000, but is expected to fall by 1-2% in 2001.

4. Jordan Department of Statistics Employment and Unemployment Survey (First Round) February 2001 p. 23 

5. Arab Bank Center for Scientific Research, op cit p. 4

6. Jordan, Ministry of Planning Summary of Socio-economic Development Plan, 1999-2003 [Arabic] pp 4-5 

II. The Multidimensionality of Poverty
Measuring poverty as a multidimensional phenomenon includes gauging income poverty, indicators of education and health, vulnerability, and voicelessness. Defining poverty as multidimensional raises the question of how to measure overall poverty and how to compare achievements in different dimensions, as one – such as income for example - might move in a different direction from another – e.g. health. 

This brings up the relative value of the different dimensions: How much income are people willing to give up for, say, a unit of improvement in health or in voice? In other words, what weights can be assigned to the different dimensions to allow comparisons across regions, households, or individuals, and over time? There are no easy answers (1) and no satisfactory ones have been put forward for contemporary Jordan.

One approach to addressing comparability is to define a multidimensional welfare function or a composite index. An alternative is to define as poor anybody who is so in any one of the dimensions without attempting to estimate trade-offs among dimensions or anybody who is poor in all dimensions, and to define the intensity of poverty accordingly. In any case, a focus on deprivation in different dimensions and, in particular, on the multiple deprivations experienced by the income-poor, is a necessary first step in developing a comprehensive multidimensional framework.

How should indicators be selected to monitor progress? International development goals are good starting points, but in practice, these goals may have to be adapted (by lengthening or shortening the time span, for example) and modified (increasing the number of dimensions), depending on the national context. Specific goals will have to emerge from a participatory process in which governments and civil society agree on priorities. This is already underway in many states, and multilateral organizations are helping with resources and technical assistance. In the case of Jordan, however, this process is still in its early stages. (2)

Income Poverty

Poverty measures based on income or consumption (such as those traditional in Jordan) are not problem-free. Survey design can vary between states and over time, often making comparisons difficult. Moreover, income or consumption data collected at the household level have a basic shortcoming: they cannot reveal inequality within the household, so they may understate overall inequality and poverty. Disaggregated household consumption by individual members relying only on household information could lead to an understatement of inequality and poverty by more than 25%. (3) In particular, the conventional household survey approach does not allow direct measurement of income or consumption poverty among women. That is one reason why data on education and health, which can be collected at the individual level, are valuable: they allow a gender-disaggregated perspective on key dimensions of poverty. 

A key building block in developing income and consumption measures of poverty is the poverty line, the critical cutoff in income or consumption below which an individual or household is poor. A region-specific poverty line needs to be constructed, reflecting the region’s economic and social circumstances. Similarly, the poverty line may need to be adjusted for different areas (such as urban and rural) within the region if prices or access to goods and services differ. The construction of region profiles based on these region-specific poverty lines is now more common in some countries, but not yet in Jordan, though the country’s small size may be a complication.

In Jordan, an extensive debate took place in the mid-1990s over the question of the poverty line to be used in the kingdom. Though no consensus seems to have been reached on this subject, a practical definition putting this line at a JD40 monthly family income has been established by the Ministry of Social Development; families with incomes above this figure are not eligible for certain forms of aid extended by the ministry.  

Health and education

Though the relation of poverty to health and education is an important instrument for measuring the variations in the physical well being of people, health and education indicators have their own problems. For the period between censuses or surveys, estimates of vital rates are serviced by interpolation and extrapolation based on observed trends and models, such as life tables that estimate survival from one year to the next. Education data are also far from satisfactory. The most commonly available indicator, the gross primary enrollment rate, suffers from serous conceptual shortcomings. The greatest is that school enrollment is only a proxy for actual school attendance. Moreover, the gross primary enrollment rate can rise if grade repetitions increase. However, current survey initiatives are improving the quantity and quality data on health and education in Jordan.

Vulnerability, voicelessness and powerlessness
In the dimensions of income and health, vulnerability is the risk that a household or individual will experience an episode of income or health poverty over time. However, vulnerability also means the probability of being exposed to a number of other risks, including violence, crime, natural disasters, and being pulled out of school.

Measuring vulnerability is especially difficult; since the concept is dynamic, it cannot be measured merely by observing households once. Only with surveys that follow the same households over several years can the basic information be gathered to capture and quantify the volatility and vulnerability that is so significant for poor households. Moreover, people’s movements in and out of poverty are informative about vulnerability only after the fact. The challenge is to find indicators of vulnerability that can identify beforehand the households and populations that are at risk.

Many indicators of vulnerability have been proposed, but there is now a growing consensus that it is neither feasible nor desirable to capture vulnerability in a single indicator. If the government provides an effective welfare program, for example, households may do less than they otherwise would to diversify their income or build up their assets. Similarly, a household than is part of a reliable network of mutual support (such as an extended family or a tribe as found in Jordan) may see less need for large buffer stocks of resources. So a vulnerability measure based solely on assets or on income and its sources may not reflect the household’s true exposure to risk.
Voicelessness and powerlessness, which exacerbate vulnerability, can be measured using a combination of participatory methods, polls, and national surveys on qualitative variables such as the extent of civil and political liberties. However, measuring these dimensions of poverty in Jordan in an accurate, robust, and consistent way so that comparisons are made across regions and over time will require considerable additional efforts on both the methodological and data-gathering fronts. (4) The debate in Jordan about the allocation of seats in Parliament to women under a quota is one example of these subjects in Jordan. In this respect, women remain almost voiceless, as for most of the life of the 1997-2001 Parliament, the Lower House had no women in it, and the appointed Senate only a handful. This gross under-representation has slowed the progress of women in the country, and indirectly contributed to difficulties of underprivileged groups in the population, including many mothers and children.  
Statistical issues

Whatever the approach taken to measuring poverty, the transparency, accuracy, and timeliness of statistics are a crucial issue in Jordan. Transparency and speed in providing accurate data are instrumental in the decision-making process at both the private and public sectors, particularly in an era of rapid change such as the one the kingdom is currently undergoing. In this context of economic reform and the steps taken for better Jordanian integration into the global economy, accurate and detailed statistical data is a most important requirement. To this end, co-operation and co-ordination are required between government and private institutions on the one hand and the Jordanian Department of Statistics (DoS) on the other, (5) the latter being the main organization in the country concerned with statistical matters. 

Jordanian law and practice entrust the DoS with the main task of compiling statistical data related to economic, social, and demographic issues in the kingdom. Statistical operations in Jordan are thus restricted to the DoS but the co-operation with government and private parties as well as individuals is increasingly underlined in carrying out any statistical operation.

There is no doubt that the DoS has become more efficient over the past few years in gathering and disseminating information; the latter function in particular is being greatly aided by use of the Internet. This improvement has partly been achieved by training courses for DoS staff as well as the employees of other departments and institutions on the latest methods used in handling statistics, whether in terms of obtaining or analyzing the data. 
Nevertheless, there are problems and impediments facing the DoS. One is the still low level of statistical awareness among wide segments of the Jordanian public and private sectors, and the limited trust that sometimes exists in the credibility of the data. Other difficulties and barriers are weak co-ordination between the ministries and government institutions, conflicting figures issued by these parties, and the insufficient material and human resources available to the DoS. 
There is a need for providing more financial resources to develop the DoS and bring it to a higher level. At the same time, the DoS should not be subject to ordinary civil service regulations because it is a highly technical institution, with some employees there enjoying sophisticated educational qualifications that are sometimes not directly related to the science of statistics. The DoS should thus be guaranteed a considerable degree of administrative and professional independence. (6)
The point is now also being made that the department operates under a law that that is more than fifty years old, and the time may have come for some change. In this respect, the possibility of privatizing the DoS has now been raised, and discussion has taken place as to whether such a step would develop and advance the department’s level of operations and achievements. Another important issue being raised in connection with the DoS is the need for co-operation and co-ordination channels to be opened between the department and private universities. It has been noted that these educational institutions can contain excellent sources of information and a wide audience for the DoS. (7)
In conclusion, and despite improvements in the DoS on the one hand and in understanding poverty more broadly and deeply on the other, Jordan still has a lot to do to define more accurately the concept and then measure it in a way best calculated to aid policymakers and the public at large to deal with the problem. In any case, various studies as well as the stagnation in per capita income growth suggest that levels of income poverty in Jordan have been increasing in the late 1990s, although differences in methodology preclude strict comparisons. (8)

Keeping in mind these needs, the following section will look at presently available statistics and try to use them to gain a better perspective in examining at the economic problems of Jordanians in general and of children and other vulnerable groups in particular.

Notes

1. World Bank World Development Report 2000/2001 Attacking Poverty p 19

2. For a discussion of poverty definitions in Jordan, as well as a consideration of broader ones than those depending on income alone, see UNDP Jordan Human Development Report 2000, p 21 and pp 101-2 

3. World Bank World Development Report 2000/2001 Attacking Poverty p 18

4. Ibid pp16-19

5. These points were made in introductory remarks delivered by Jordanian researcher Dr Mohammad Haitham Hourani to a workshop on Transparency of Statistical Data in Serving the Private Sector and the Economic Decision-makers, held on 25 July 2000, the proceedings of which were published by Al-Urdun Al-Jadid Research Center Transparency of Statistical Data in Serving the Private Sector and the Economic Decision-makers 2001 [Arabic] pp 15-7)

6. From the Working Paper delivered by Dr Hussein Shakhatrah, Director of the Department of Statistics, at the Workshop on Transparency of Statistical Data in Serving the Private Sector and the Economic Decision-makers (ibid pp 19-29)

7. These points were made in the discussion of workshop on Transparency of Statistical Data in Serving the Private Sector and the Economic Decision-makers, ibid, pp 31-6

8. ESCWA Impact of Economic Reform Policies on Poverty in Selected ESCWA Member Countries: Egypt, Jordan, and Yemen, 1998, p. 17

III. Poverty and Unemployment in Jordan

Jordanian households in poverty are characterized by a female and or uneducated household head, and by high dependency ratios. This is true in both urban and rural areas. 23% of female-headed households and 13% of ones headed by males consider themselves poor. Among female-headed households, heads that are divorced double the poverty risk of their households. Widowed heads, on the other hand, lower the risk of poverty compared to the average. This could be an indication of the importance of family-based support in Jordanian society. Rural areas are not generally poorer than urban ones in Jordan. However, living in Amman nearly halves the poverty risk, while living in Zarqa or Mafraq governorates increases the risk of being poor. An important determinant of poverty in Jordan is education. The risk of being poor appears to be much higher for a household with an uneducated head, compared to households whose heads have more than secondary education. The unemployment rate among Jordanians seems to be perversely related to some educational levels, with employment not necessarily rising with higher education (see Table 5 below). At the same time, a labor market attachment is crucial to poverty risk, and there are similar levels of poverty in households without labor resources irrespective of the sex of head. In households with labor resources, female-headed households are worse off, regardless of other characteristics, indicating discrimination against females in the labor market and lower earnings for younger members of the household. (1)

In Jordan, failed growth and a rise in unemployment threaten welfare and equity. Though poverty can be seen to be more a problem of low wages than of absolute joblessness, the presence of strong unemployment plays a major role in keeping wages down and is therefore a major factor in increasing the number of poor people and their misery. Although poverty also appears to be a product of underemployment, persistently high levels of unemployment are also a major social concern.

High rates of growth in the labor force have contributed to increasing unemployment and underemployment in Jordan. Though only managing an average annual growth rate in real GDP in the last five years of less than the 3% yearly rise in population, Jordan's economy is estimated to need an annual expansion of at least 6% to be able to absorb the expected number of new entrants into the labor force and to lower unemployment. Such economic growth has not been forthcoming, nor is even half that rate forecast, at least for the coming year.

Meanwhile, Jordan remains characterized by a high rate of population growth and by an increase in the number of new entrants to the labor market. This has been beyond the economic capacity of the country to absorb fully, a situation aggravated by government policies to curtail expenditure, reduce budget deficits, and shrink public sector employment. The result has been chronic unemployment in double-digits (see Table 2).

Table 2 Jordanian unemployment rates 1996-2001 (%)

1996 
12.1

1997
14.4

1998 
10.3

1999 
15.6

2000 
13.7

2001
13.2

Source: All years except 2000-1 from Jordan Department of Statistics Statistical Yearbook 1999 p 40; the rate for 2000 is from Jordan Department of Statistics Employment and Unemployment Survey (Fourth Round) November 2000; the rate for 2001 is from the Jordan Department of Statistics Employment and Unemployment Survey (Second Round) May 2001 

The overall unemployment rate in the Jordanian labor force reached 13.7% in late 2000 slightly up from the 13.4 % recorded in midyear; it worsened in early 2001 to 15.7%, but improved in May to 13.2%. (2)

Recent official data on unemployment by age, skill level, gender, education, and other indicators show that serious problems exist in the country’s labor market. The Second Round of the Jordan Department of Statistics Employment and Unemployment Survey of May 2001 revealed a young population likely to continue a strong growth rate, with 38.3% of the population less than 15 years old, more than half (55.6%) in the 15-59 group, and those 60 years or over age only 6.1% of total number of Jordanians living in the country. (3) 

As can be seen in Table 3, Jordanian unemployment varies, depending on the region (4) urban-rural division (5) gender, and. 

Table 3 Jordanian unemployment by region, urban-rural, and gender 2001 (%)

National
13.2

Male
12.8

Female
15.6

Urban
12.9

Rural
14.9

Central
11.9

North
15.6

South
17.1

Source Jordan Department of Statistics Employment and Unemployment Survey (Second Round) May 2001 

Unemployment among Jordanians was especially high among younger people. (Table 4)

Table 4 Jordanian unemployment by selected broad age groups 2001 (%)

Group
%

Total
13.2

15-24
17.1

25-49
9.2

Source Jordan Department of Statistics Employment and Unemployment Survey (Second Round) May 2001 

Table 5 shows that the unemployment rate among Jordanians was perversely related to some educational levels, with employment not necessarily rising with higher education. 

Table 5 Jordanian unemployment by gender and educational level (percent distribution) 2001

Educational Level
Category


Total 
Male 
Female 






Total (00s)
1681
1321
360

%




Illiterate
2.1
2.5
0.6

Less than Secondary
60.6
70.8
23.3

Secondary
12.4
11.1
17.5

Intermediate Diploma
11.6
5.6
33.6

Bachelor’s and above
13.3
10.1
25

Source Jordan Department of Statistics Employment and Unemployment Survey (First Round) February 2001 

Unemployment remains a serious problem, and attempts by the Jordanian state and society to cushion it have not been particularly successful. Programs of a passive safety net to ease the consequences of unemployment (including for example relief payments) and an active one of employment or re-employment opportunities (including for example self-employment) are limited. The Jordanian safety net is still an informal one provided by a family or clan (and in some cases by voluntary organizations), with state social security not including unemployment benefits. Programs involving active labor market policy have also not been effective. 

Of course, structural reform spurred by globalization does not consciously seek to increase poverty in Jordan. However, some of the recent unemployment in the Jordanian economy is related to structural change. As Jordan reassesses the role of the state in the context of globalization, privatizing and related reform are seen as important steps towards greater efficiency. 

Handling poverty and unemployment in light of globalization

In the context of high and chronic unemployment and of serious poverty, retrenchment of the Jordanian labor force in light of privatization and related reforms in the context of globalization is increasingly seen as serious. To handle possible unemployment being created by privatization, counterweights are available. Public works have played a major role in reducing unemployment in some countries. However, under present circumstances, this is unlikely to happen in Jordan. For the time being, support for the labor market will have to come in other forms, including small enterprise (SE) development support, enhancement of the country’s human resources through innovations in education and training. 

Defining SEs as those with fewer than ten workers covers 95% of Jordan's estimated 25,000 industrial businesses, employing about 50% of the industrial labor force. The total output of SEs of fewer than five workers makes up about a quarter of that of the industrial sector, or an estimated 5% of GDP, and 14% of industrial investment. The garment-manufacturing subsector in particular is overwhelmingly dominated by a large number of SEs, numbering over 1,600, employing a large number of women 

There is increasing recognition in Jordan that SE development can be a powerful tool for employment generation. In this respect, SE support institutions and infrastructure are needed to realize this potential and integrate SEs into holistic economic development. However, there is an absence in Jordan of a comprehensive SE development policy based upon proper understanding by planners of the contribution of SEs to major national economic goals such as employment creation and labor market development. There is little understanding of the potentially positive SE contribution regarding equity and welfare. To improve this situation and help SEs as well as the economy as a whole in the context of globalization, there is a need for more rational SE support through common facilities, self-help-organizations, technical assistance, management training, and financial organizations, in the context of comprehensive institutions for SE development. This calls for adoption of a concept of managing these support institutions to gear them towards the development of SEs for general economic growth in the context of globalization. 

Various programs of government and private bodies as well as civil sector organizations exist to help SEs cope with the new challenges of structural adjustment and globalization. At the same time, Jordanian governments have not felt the need to make SE restructuring a key economic policy. As a result, due to the pressure of increased globalization and the growing demand for higher quality modern products, many traditional SEs in Jordan face closure or very difficult upgrading.  

SEs do not have special privileges under current Jordanian laws and regulations, the main exceptions being the five-employee threshold for mandatory registration with the Social Security Corporation as well as exemption from Income Tax of an initial tranche of a firm's income (currently being reconsidered under a draft Income Tax law). 

Though exceptions exist, especially in areas such as traditional crafts, many Jordanian SEs tend to be weak and often outdated in equipment, have few proper management capabilities, and are largely unable to engage in professional marketing. At the same time, while Jordan is becoming increasingly integrated into the regional and global economies, and with structural adjustment causing more change and competition locally, market-driven factors present increasingly greater challenges to SEs in Jordan. This has led to creation of institutions providing assistance for the development of SEs. However, such exercises have often failed, and Jordan still lacks the infrastructure of successful support institutions for sustainable and balanced growth of SEs. The causes of this problem are various, including lack of focus, confusion regarding the nature and value of SE development, and overlapping and absence of co-ordination by donors and Jordanian government, civil, and private agencies providing SE support.    

To balance the impact of possibly negative effects of privatization on employment in Jordan, institutions need to be supported to facilitate the transformation process and contribute to sustainable growth. In this context, development of SEs becomes more important in fighting unemployment and poverty, and in helping the economy shift to a more private-sector orientation. Increased attention has thus been paid in recent years to SEs, and their importance is becoming obvious to the government and foreign donors. Various institutions and programs are trying to help, but such efforts have only been partially satisfactory and lag behind growth in SEs. In any case, the approach of many organizations does not rely on competitive forces to provide solutions to SE problems; and NGOs and specialized institutions make the situation worse by sometimes-unsatisfactory performance. 

Support for organizations involved in SE development could help them ease the short-term impact of privatization on employment. How the individual workers affected will cope with forced retrenchment on account of privatization in Jordan in the short-run may thus partly depend for example on the success of self-employment or working with their families through the setting up of SEs. The promotion of entrepreneurship and the support of such firms could be an important element in the strategy to counter expected unemployment in some large organizations undergoing privatization. 

As Jordan strives to overcome the effects of growing competition in traditional markets, it must also face the challenge of low cost neighbors as well as other competitors worldwide. Family ownership of SE and their local links must now be supplemented by new management methods, better skills and technology, and international standards in quality and marketing. Strengthening SE export capacity is therefore crucial. 

SEs in Jordan have been supported by various schemes aiming to encourage employment. These include the Development and Employment Fund (DEF) project, established in 1989 by the Jordanian government as a specialized state development agency with administrative and financial autonomy. Its mandate is to enable poor or unemployed individuals, families and groups to perform productive work, thus contributing to employment creation. DEF loans are only given to Jordanians who pledge to employ Jordanians. 

However, the DEF lacks a grasp of macro-economic policies related to employment creation and related issues, illustrating the difficulties that projects have had and continue to have in providing an effective means to foster entrepreneurship in the context of globalization and to counter unemployment in an effective manner. The creation of jobs through such inefficient mechanisms represents a waste of resources, which, though acting as a short-term social palliative, is unsustainable. Programs of job-creation through SEs continue in Jordan. Experience with structural adjustment showed that without a realistic assessment of the capacity to implement compensatory programs, the aim of containing the social costs, however well intentioned, can become problematic. A realistic assessment of the capacity of Jordan to implement compensatory programs for job-creation indicates that there may still be many problems in the Jordanian approach to countering unemployment through encouraging SEs. 

The same is true of the SPP, started within the strategy adopted by the government to curb unemployment in early 1998. The program seeks to increase work opportunities for the poor from both genders who are capable of work. The SPP comprises development programs directed to handling unemployment issues directly and indirectly and supports income-generating activities by funding SEs to create job opportunities and income sources. The SPP program for Developing and Financing Small Enterprises aims at improving economic and investment opportunities for the poor by providing supportive technical services and funding for their SE projects. However, the effectiveness of these activities remains questionable.

Another problem area related to fighting poverty and unemployment is vocational training. The Vocational Training Corporation (VTC) of Jordan assumes the tasks of training, labor force orientation, vocational work organization, and industrial counseling. However the VTC has had low levels of accomplishment, and in particular faces several problems namely, poor participation of the private sector, the low level of services provided, the need to update legislation, and lack of information related to the labor market. Jordan's current Five-year Plan (1999-2003) calls for specialized technical and developed training courses and training programs to be organized by the VTC, but the effectiveness of these activities was and will remain questionable. (6) In any case, cultural attitudes exacerbate the problems of vocational training in the kingdom, as Jordan's present education system is one where most people are not necessarily encouraged to choose self-employment. This and other problems worsen the situation regarding poverty and unemployment.  

In conclusion, it should be emphasized that unemployment is a major medium-term threat to Jordan arising from the process of structural adjustment and globalization. The impact of joblessness on poverty is an important one, as is the effect of unemployment on women and residents of less privileged regions in Jordan. Insofar as the government has not succeeded in dealing with unemployment, regional and other disparities may have worsened, as well as the problem of poverty. 

Notes
1. Egset W Poverty in the Middle East and North Africa (Fafo 2000) pp 49-50

2. Unless otherwise indicated, all data on Jordanian unemployment and related indicators are from various rounds of the Department of Statistics Employment and Unemployment Survey, with the most recent being the second round of 2001, completed in May. 

3. Department of Statistics Employment and Unemployment Survey (Second Round) May 2001 

4. The Central region includes the governorates of Amman, Zarqa, Madaba, and Balqa, together holding the bulk of the country’s population; the Northern region, which is less urbanized, comprises all areas to the north of the Central region; the Southern region, which includes all areas to the south of the Central region, is the poorest and least urbanized in the country.

5. Urban areas are agglomerations with 5,000 people or more, according to the 1994 census. All other areas are considered rural, with this classification cutting across regions. (Jordan Department of Statistics Employment and Unemployment Survey Fourth Round November 2000 p 4)

6. Jordan, Ministry of Planning Economic and Social Plan for 1999-200, pp 172-3

IV. Cost of Living Issues
Though rises in prices have been mild in the past few years, the incidence of inflation has resulted in economic hardship for many families in Jordan since 1996. It was in that year that the government removed the general subsidy on wheat, resulting in a doubling in bread prices. Some savings from the subsidy were channeled into more targeted forms of assistance for the poor, but the price hike touched off rioting and other forms of social unrest, underscoring the sensitivity of altering the social safety net and the precariousness with which many households view their financial situation.

In addition, rice, sugar and powdered milk price subsidies were phased out in 1997. Taking into consideration that the lower the income level of a household the higher the proportion of its total expenditure on food, particularly cereals and other food staples, lower income households faced higher inflation rates than others.

In terms of cost per calorie, there was even higher disparity in the effect of inflation for lower income as compared with higher income groups. In fact, the disparity would have been even greater if the low-income households had not adjusted their food consumption towards cheaper sources of calories.

Starting January 1999 these subsidies were restricted to cash payment given only to poor households getting assistance from the National Assistance Fund (NAF). Food price subsidies have been criticized for failing to target poor households effectively. In fact, the 1997 Household and Expenditure Survey data indicate that per capita consumption of subsidized rice, sugar and powdered milk increased as the household expenditure level increases. In other words, the subsidy was supporting higher income groups more than lower income groups. Accordingly, phasing out food price subsidies and increasing NAF assistance, which is confined to the most needy households, is expected to be of greater benefit to the poor.

Power tariffs also underwent major reform around that time, and prices of petroleum products and natural gas were adjusted. However, in the past three years in particular, price rises have been milder. (Table 6)

Table 6 Consumer price indices, 1996-2000 (1997=100) 


1996
1997
1998
1999
2000

All Items 
97.1
100
103.1
103.7
104.4

1. Food 
93.8
100
104
103.1
102.4

2. Clothing and Footwear 
103.7
100
103.8
109.3
110

Clothing 
103.7
100
104.3
109.3
109.8

Footwear 
103.8
100
102
109.2
110.9

3. Housing 
99.2
100
101.8
102.6
104

Rents 
99.4
100
101.8
102.7
105.6

Fuel and Electricity 
96.9
100
101.1
101.2
101.2

4. Other 
98.2
100
102.6
104.7
107.6

Transport 
99.9
100
98.7
98.5
100.6

Education 
95.8
100
103
105.2
108.9

Medical Care 
99.8
100
102.9
106.6
109.1

Recreation 
95.7
100
100.1
100.2
97.8

Source Central Bank of Jordan Monthly Statistical Bulletin May 2001, p. 94

The consumer price index covering all items in the average Jordanian family’s expenditure on goods and services has only risen by 7.5% in 1996-2000, a fairly small annual amount. Food prices for the whole five-year period have gone up by 9.2%, Clothing and Footwear by 6.1%, Housing by 4.8% - though this modest rise should accelerate in 2001 under the kingdom’s new Rent Law, which allows increases in old residential rents- (1) and “Other” items by 9.6%. 

However, these seemingly mild general increases mask certain rises that particularly affect families with children. For example, the cost of Education has increased by 13.7% in 1996-2000, far more than the overall index, with much of this going for educating children. Other items related to younger people that have risen include Children’s Clothing and Footwear, which went up in 1997-9 by 10% and 10.9% respectively. (Women’s Clothing and footwear also rose in 1997-9 by 7.3% and 9.4% respectively.) 

Table 7 Prices indices for women’s and children’s footwear, 1997-9


1997
1998
1999

Clothing




Women's
100
102.9
107.3

Children's 
100
103.2
110

Footwear 




Women's 
100
103.7
109.4

Children's 
100
101.5
110.9

Source Table 20.3 Department of Statistics Statistical Yearbook 1999

Another item that rose by more than the average Consumer Price Index in recent years was Medical Care, which went up in 1996-2000 by 9.3%. However, the proportion of household expenditure spent on health by the poor is less than 2%, which indicates that they depend predominantly on public or other free or subsidized health care services. (The relative importance of Medical Care in the Cost of Living index is 2.48%, reflecting the higher amounts spent by the “average” family, as determined by the DoS.) On the other hand, the Jordanian health sector is currently undergoing a certain amount of restructuring, and it is likely that the availability of free or subsidized care will become somewhat more limited over the next few years. (2)

Thus, families whose incomes have gone up by more than 7.5% in the past five years can be said to have beaten the rising cost of living. At the same time, greater direct household production of food in some farm areas may mean differences in expenditure levels and a greater ability to tolerate higher prices by some rural residents.

On the other hand, it is more expensive to live in the capital due to higher costs, particularly rents. Poor households in Amman do get higher income compared to those in other areas, but this may not necessarily be enough to make up for the difference in the cost of basic consumption needs. 

The general problem however has not been strong or general inflation; rather, the difficulty that Jordanian families have had in coping over the past few years have come from stagnant incomes coupled with lower subsidies rather than from sharply rising prices. In light of the above, the next section will focus on the state role in extending various services, in particular medical care and education, including an analysis of government budgets. 

Notes

1. In a recent lecture in Amman, Dr Muhammad Khair Mamser, a former Minister of Social Development, made this and related points on the rise in poverty due to the increase in the cost of living as a result of recent changes in laws and regulations (as reported in ad-Dustur 19 April 2001)

2. The NAF co-operates with the Ministry of Health to provide health insurance to those eligible for the Fund’s recurrent cash assistance. However, changes may take place in these and other NAF activities soon, as the incumbent Minister of Social Development has stated recently that the National Aid Fund is, according to a recent press report, “in the process of restructuring.” (“Dealing with poverty requires ‘looking at roots of problem’ – Ghul” Jordan Times, 28 June 2001, p 3. 

V. State Budget Expenditure on Social Services

Although the central government has privatized several of its holdings and activities over the past few years, it remains a major provider of health and education services. Concentrating on poorer people and the young, the Jordanian state is still the largest single spender on health and education in the kingdom. Within this sphere, changes in government policies and programs could thus have an important bearing on poverty. (At the same time, UNRWA’s budget has been cut further, leading to more burdens on the state budget to provide health, education, and other services to Palestinian refugees in Jordan.) 

Thus, as some government spending has been cut or redirected, the issue of making national budgets more efficient for children is becoming more important. Otherwise, there will be greater difficulty in consolidating Jordan’s undoubted gains in the social sector and ensuring sustainability in socio-economic development. 

To assess more closely the impact on the poor of spending changes, there should be a focus on the proportion of government budget expenditure on basic social services, since private expenditure on other social services, such as higher education and tertiary health care, is more important for the non-poor than for the poor. Basic social services include primary health, basic education, nutrition support and water and sanitation. 

The majority of state social services expenditure in Jordan in the last few years was allocated to education. Most of these expenditures were disbursed by the Ministry of Education (MoE) on basic education in state schools; the rest was disbursed by the MoE and by other ministries on pre-school, literacy, vocational education and training, and training and education for the handicapped. 

Around 20% of basic social services expenditure in Jordan in the last few years went to health and family planning. The MoH disbursed the largest part of these expenditures on basic curative care; preventive care, including vaccination and immunization; and family planning. Nutrition expenditure made up less than 12% of basic social services spending, the estimated food subsidy that went to the poor, though this amount has been falling as subsidies are cut (from JD100 million in 1998 to JD64 million in 1999). (1) The share of water and sanitation in basic social services expenditures is estimated to be over 8%.

Taking the MoE and MoH, largest two single spenders on social services in the government budget, Table 8 shows that as far as current expenditure is concerned, spending levels have been maintained in 1997-2000. The same however was not true of capital expenditure (which includes buildings and other fixed assets). 

Table 8 Central government expenditure by Ministries of Health and of Education, 1997-2001 (million JD) and as % 


1997
1998
1999
2000
2001* 

Government current expenditures, of which: 
1451
1585
1559
1702
1830

MoH
83 (5.7%)
87 (5.5%)
98 (6.3%)
104 (6.1%)
114 (6.2%)

MoE
196  (13.5%)
203 (12.8%)
204 (13.1%)
214 (12.6%)
233 (12.7%)

Government capital expenditures, of which: 
276
384


396
313
470

MoH
18 (6.5%)
24 (6.3%)
14 (3.5%)
15 (4.8%)
23 (4.9%)

MoE
11 (4.0%)
13 (3.4%)
13 (3.3%)
8 (2.6%)
12 (2.6%)

* Projected

Source: Ministry of Finance

Changes in spending by the MoH and MoE when compared to growth of GDP or of population also show a mixed picture. 

Table 9 Growth rates of Jordan’s population, 1996-2000 (%)

Year
1996
1997
1998
1999
2000

Population growth rate
3.6
3.5
3.4
3.0
2.8

Source: Calculated from Department of Statistics Statistical Yearbook 1999 p 5, and Central Bank of Jordan Monthly Statistical Bulletin May 2001, p.3

The imbalances between the budget increase for social services and the rise in the cost of those services during the same period (2) should also be considered. MoH current expenditure in 1997-2000 outpaced the rise in cost of health services and thus increased in real terms, while current expenditure by the MoE was barely greater than the rise in cost of education in the kingdom during that period. It is particularly in this light that spending by these two ministries should be seen, as well as in comparison to the annual rise in Jordan’s population. In this respect, efforts made on school health services appear to be mixed. (Table 10)

Table 10 Selected school health services 1996/7-1998/9                 


1996/7
1997/8
1998/9

Comprehensive Periodic Medical Examinations 




Number of Tested Students 
304575
319395
322695

Health Education 




Number of Lectures 
3837
3819
5194

Number of Film showings 
694
685
861

Number of Pamphlets distributed 
15438
16819
5315

Number of Posters distributed 
1620
1803
2809

Source Table 11.7 Department of Statistics Statistical Yearbook 1999

On the other hand, given budgetary factors and the rise in population, the number of medical employees working at the MoH appears to be reasonable. This is especially true of the number of midwives, which has increased per capita. (Table 11) 

Table 11 Medical employees at the Ministry of Health, 1997-9

1997  
1998
1999

Physicians 
2436
2447
2638

Dentists 
308
307
350

Pharmacists 
183
173
177

Nurses
1797
1728
1882

Midwives 
636
668
716

Total 

Index No: 

 (1995=100)


5360

111.2
5323

110.4
5763

119.5

Source Table 11.7 Department of Statistics Statistical Yearbook 1999
The same is true of the number of MCH centers built in the past few years (Table 12) with these and similar figures on government activity generally indicating little change against the poor.

Table 12 Ministry of Health centers and clinics, 1997-9 

1997
1998
1999

Health Centers 
368
369
383

Village Clinics
274
277
264

Maternity and Child Health (MCH) Centers 
316
322
337

Dental Clinics 
203
212
226

Diabetes Disease Centers 
0
0
11

Total

Index number

 (1995 = 100)
1161

108.2
1180

110
1221

113.8

Source Table 11.4 Department of Statistics Statistical Yearbook 1999
However, as is the case with other forms of state spending, high expenditure in itself is not necessarily an unqualified boon, since some of what is spent could be wasted or misallocated. The health sector is a good example of this in Jordan. According to the National Health Accounts of the year 1998, Jordan spent JD454 million or 9.4% of GDP on healthcare services, a high level when compared to other lower-middle income developing countries. This level of expenditure also ranks Jordan very high regionally, given the level of socio-economic development. Most of this expenditure however is consumed by curative services (61%) in comparison to 25% on preventive activities. 

In this context, the MoH is trying to make even more efficient use of available resources by identifying and analyzing staffing patterns, in order to enhance sustainability of the primary healthcare system. The cost of government primary healthcare facilities in 1999 amounted to JD42 million. 75% of the total cost was direct cost, of which 66% was curative services and 10% was MCH services, overhead consumed 19% of the total cost, and the rest of 56% went for support services.

Although MCH visit cost is in principle no different from other direct services, yet a recent analysis (3) of these services showed that prenatal, postnatal, and family planning services extended by the government have a relatively high average cost because they are being underutilized. Part of the underutilization may be due to clients' preferences for the gender of the provider not being met, with women sometimes demanding that other women treat them. Another issue in this respect is the setting up of a relatively large number of health centers in rural or other underpopulated areas. For these areas, healthcare could improve while income worsens and individuals might remain income-poor but less health-poor. All this points out a need for better design of health services.  

In conclusion, it can be said that, as this example form the health sector shows, higher expenditure on government health services might not necessarily be something unequivocally good for the poor. At the same time, the cuts in state subsidizes on food that are talking place may not necessarily mean something that is automatically anti-poor. The efficacy of these and other measures also has to be looked at in detailed studies.

Notes

1. Department of Statistics Statistical Yearbook 1999 Table 18.3. The effect on the poor of cuts in subsidies might be balanced by greater efficiency through restructuring and expansion of the existing NAF system. (See Footnote 2 in previous section on Cost of Living.) This could mean that all public assistance to the poor is to be merged gradually with NAF benefits. All public assistance will target more specifically the poor, including nutrition. 

2. See Table 6 above for details of increases in costs of education and medical care in Jordan in recent years

3. Mawajdeh S et al “Rationalizing Staffing Patterns and Cost Analysis of Primary Health Care services” Final Draft, June 2001

VI. Trends and Scenarios

The implications of economic trends for social indicators and services are not immediately worrying, and the position of children and women in the country could even continue improving under a more optimistic scenario. However, analysis of past and present trends show that the economy in general will more likely continue to stagnate, and this would eventually have a negative implication for the social sector in general and for women and children in particular.

The outlook in 2001 indicates that Jordanian economic growth could fall between 1.8% in the pessimistic case and up to 2.4% in the optimistic case. With estimated population growth of about 2.8% this year, real per capita GDP in 2001 will thus probably contract. (1)

To make the Jordanian economy regain its momentum and move ahead again, a growth rate of 6% is the minimum required to create new employment opportunities, absorb part of the unemployed, and maintain the general level of income. This will not happen except under a position of regional peace, including a settlement of the Arab-Israeli conflict and a return to normal of the situation in Iraq, but this is not likely to occur quickly or smoothly. On the other hand, Jordan is also unlikely to suffer devastating consequences of regional war over the next few years. 
The labor market of Jordan is weak and will remain so over the next few years, unless there are dramatic changes for the better in the country's economy as well as in the regional situation. The state sector is still the country’s leading employer, albeit in retreat. This trend of less employment by the government will continue for the next three years or more so it is imperative that measures to combat unemployment are taken. 

This is complicated by the added difficulty of economic slump and regional political problems. Low investment and a weak peace dividend (except for QIZ) have not made a dent in unemployment. The initial impact of the EU Partnership (not yet in force) might prove problematic, as has accession to the WTO in some respects though it is too early since the entry of Jordan (only about a year ago) to draw firm conclusions. 

In this context, the most likely scenarios are either for a continuation of the regional no war-no peace position of the past few years with a certain amount of lower intensity conflict, or the conclusion in a few years time of a “cold peace” that will nevertheless leave a certain amount of tension and will not be a permissive factor for significant progress in socio-economic development. Table 13 shows how such a situation could develop, with annual changes in per capita GDP in 2002-5 moving within a range of –0.7% at worst to 1.3% at best. The former would roughly be the result of a continuation of the present situation, and the latter would happen due to the implementation of a cold regional peace with Israel, but with other problems continuing in the region.

Table 13 Growth rates of Jordan’s real GDP, population, and real GDP per capita, 1996-2000, and projections for 2001-5 (%)

Year
1996
1997
1998
1999
2000
2001
2002
2003
2004
2005

GDP growth rate
2.1
3.1
2.9
3.1
3.9
1.8-2.4
2.1-3.9
2.1-3.9
2.1-3.9
2.1-3.9

Population growth rate
3.6
3.5
3.4
3.0
2.8
2.8
2.8-2.7
2.7-2.6
2.7-2.6
2.7-2.6

GDP per capita
-1.5
-0.4
-0.5
0.1
1.1
-1-

-0.4 
-0.7 – 1.2 
-0.6 – 1.3
-0.6 – 1.3
-0.6 – 1.3

Source: Rates for 1996-2000 Calculated from Department of Statistics Statistical Yearbook 1999 p 5, and Central Bank of Jordan Monthly Statistical Bulletin May 2001, p.3; projections for 2001 from Arab Bank Center for Scientific Research “Economic Growth in Jordan, Outlook for 2001”; projections for 2002-5 made by the author.

Jordan's ability to ameliorate the external aspect of the economic stagnation is doubtful. In addition, neither the new legislation adopted nor the administrative measures applied have attracted substantial additional investments to the country. 
Fiscal and monetary policies applied at the outset of the economic adjustment program have now outlived their purpose. 

Stimulation of production under the economic adjustment program has not happened. Furthermore, the encouragement of investment cannot be achieved solely by enacting a law on investments, but requires the creation of a climate that is conducive to investment, and this will require regional stability as well as many changes domestically. 
Quantitatively, in order to elicit faster growth and recovery, the magnitude of required changes in the economy is large. It must move as follows:

From a public sector-dominated to a private sector-led economy.

From regional and protected domestic industries to globally competitive ones penetrating international markets

From a low-skill workforce to a higher-skill one.

However, these will not take place quickly, and that danger is that “easy solutions” that seek to achieve rapid economic growth at the expense of sacrificing the achievements of the economic adjustment program will be applied. Examples of such solutions are the pumping of massive liquidity into the economy through for example an expansion in government spending, especially in the social sector. While this might achieve short-term growth, it would increase imports and consumption, weaken confidence in the national currency, and ultimately help to freeze investments. An expansion in government spending, if not financed by foreign grants, would raise the state deficit, which could not be covered without resort to increasing taxes and domestic and foreign borrowing, thus, sacrificing the achievements of the financial reform, and resulting in further restructuring. The 2001 Budget’s mean increase in current expenditure is 6.5% above the preliminary estimates of actual expenditure in year 2000. Yet, expansionary monetary and fiscal policies in 2001 will not be sufficiently effective in reversing sluggishness. These will at best be able to cushion the effects of external shocks on economic growth. Thus, the level of growth achieved in 2000 is unlikely to be approximated in 2001 or even for a few years unless there is an improvement in the regional political situation, especially in Palestine, but also in Iraq.

In such a situation, Jordan will need foreign support for several years to come, whether in the form of non-repayable financial grants, exemption from foreign debts, or preferential treatment, particularly in sending labor to the Gulf markets and granting advantages to Jordanian commodities exported to the European and American markets. Jordan has qualified in obtaining foreign support because it is a factor of stability and moderation in the region, and it has undertaken some reform in the economy 
Donor contributions, however small, can nurture propoor policy change if used strategically. The yardstick for evaluating donor interventions designed to spur propoor policy reform in the context of globalization and structural adjustment will be the questioning of poverty as an intrinsic human condition, the recognition of the poor as change agents, and the shaping of viable reform processes that are rooted in sustainable, effective institutions. It remains to be seen whether Jordanians in general and the public sector in particular can approach poverty in this way, especially as it affects women.
The Jordanian public sector has a strong momentum of its own. It has powerful vested interests whose income and authority are closely linked to the continuation of the status quo. Jordan’s leadership has emphasized that economic reform should proceed within a framework of social equity. However, there is a trade-of between short-term expediency and long-run viability. Political constraints may forbid bold and wide-ranging reforms. As time passes some of the country’s problems will become more difficult and the magnitude of the needed changes will be greater. What may appear to strengthen short-term stability could lead to more social difficulties in the longer run. 

Social concerns may be exacerbated by political anxieties where hardship is acute, and such transitional problems may require temporary help from aid agencies. To the extent that poverty reduction is politically charged, multilateral organizations especially those of the UN may be better placed than bilateral donors or development banks to act as trusted, impartial advisers of governments and of civil society in convening national debates on the topic. 

Based on predicted per capita economic growth, poverty levels in Jordan will probably increase gradually in the short to medium term (over the next two years), and may stabilize in the longer term (after five years). Jordan’s efforts to globalize and undertake structural adjustment challenge welfare policies. Reduced public spending combined with low or negative growth will increase poverty, which is already aggravated by high - albeit falling - population growth. Increased economic growth combined with adequate policies for economic diversification may reduce poverty significantly in the longer term. Meanwhile, Jordan has a high dependency on labor migration, and flows of remittances play a major role as a source of income, lifting many households out of poverty. (2) 

Despite a slight decline in growth rates in the past few years, Jordan's population is still young and increasing rapidly. The labor force will still be growing strongly over the next five years, though new entrants to the labor market may show an improved skill and education profile, if present programs in the MoE and elsewhere bear fruit. The job opportunities these new entrants and others will have in the next five years depend greatly on this factor, which it is in the power of the Jordanian government and donors to influence positively through programs designed to improve the situation in the MoE. In other words, if curricula and other aspects of the education system in Jordan are more aligned with the needs of a modern economy facing globalization, the bottlenecks confronting the productive employment of many fresh graduates of Jordanian schools could ease over the next few years.

Initiatives in the context of globalization, including privatization, do not quickly bring about necessary efficiencies. Privatization efforts are still shielded by certain groups taking over excess workers and by clever accounting practices among public sector entities. An important issue in Jordan is that employment as a false social security system acts as a burden. Resources spent unproductively to sustain fictitious work in the public sector should be reallocated. (It should be noted that most of this is presently to the benefit of men.) 

At the same time, the government has other roles to play in making the labor market more efficient. For example, the state can help jobseekers to accept available work opportunities through an expansion in its existing placement service. The latest published Jordanian Ministry of Labor Annual Report gives a workforce for the country of 1.196 million, and unemployment of 172,000. On the other hand, the same source indicates that less than 11,000 people registered with the ministry as jobseekers, or just over 6% of those out of work, though close to 8,000 jobs were found for them, a high placement rate. (3) This service could be expanded, and gender-sensitized if necessary.

The optimistic scenario is that globalization will have few adverse employment consequences, mainly due to the macro-economic environment that will prevail when investment will rise as a result of regional peace, spurring a strong economic performance and helping to cut unemployment. However, this seems too much like wishful thinking, though the nightmare of mass unemployment due to globalization is probably as unlikely to come true. 

Although much remains to be done, the important social dimension of globalization and its implications, particularly when it comes to the issue of unemployment, are beginning to be taken more seriously in Jordan. In general, the state will have to play a stronger role in helping to improve the situation in the labor market, while at the same time the government's role as an employer shrinks. In particular, there are also important tasks to accomplish in helping SEs to function and in improving the education sector. 

More programs to strengthen the productive capacity of the poor, targeting, in the first instance, the most vulnerable groups, should accompany privatization and related reforms made in the context of globalization. Specific measures could in particular initially target those labor-intensive sectors mainly made up of SEs, such as garments. 

Enterprises operating in the same line should be helped to form networks and to integrate into the new global environment, thus increasing their competitiveness.  In this way, individual SEs or groups of them could be better exposed and introduced to the global economy, while at the same time enhancing job creation.

Another problem is that low co-ordination still exists in Jordan between objectives of labor market development on the one hand and educational, cultural, and training policies on the other. Improving the qualitative aspects of vocational education and training, and building up participatory relations between the educational and training institutions and other sectors should thus be a priority for action.

Possible support to poverty alleviation programs should aim at improving their targeting through shifting from universal subsidies to developing efficient and sustainable social security systems. The aim is to ensure that proper consideration is given to the poor within areas which impact on the level of poverty, and that measures that are likely to improve the situation for the poor are given priority. 

Human resource management will be a core factor for poverty reduction in the coming years. Any human resource management policy should specifically target women. 

Family planning and reproductive health are complex issues of importance to poverty. Family planning programs seem to have positive effects on the poverty problem, though Jordan will probably continue to apply them only in an indirect way.

The effect of globalization and economic restructuring on the economic situation in Jordan in general and on more vulnerable groups in particular (e.g. female headed households) can be cushioned through increasing efficient use of state and donor resources. The proper application of these should especially aim at areas where gender differences exist to the disadvantage of women (e.g. in employment). When analyzing poverty, access to and control of non-income resources by women should be a priority. 

The impact of structural reform on women’s needs is a subject that has still not been addressed adequately in Jordan, nor has the issue of intrafamilial distribution of resources. However, the vulnerability of women in the labor market, in terms of unemployment or poor wages and working conditions, makes them suffer more from structural adjustment. Whether they will reap the benefits of globalization - if and when they happen – on the same level as men remains to be seen.  

Notes 

1. Arab Bank Center for Scientific Research, op cit p. 1

2. Egset W op cit pp 9-10

3. Ministry of Labor Annual Report 1999 

VII. Conclusions and Recommendations

Until a just peace settlement is reached in the Arab Israeli conflict, securing the right of return and indemnity for Palestinian refugees, Jordan will continue to experience external shocks that will have a negative impact on growth and sustainable development. Such a special factor affecting the kingdom is in addition to the problems of globalization and structural adjustment that Jordan is experiencing along with most other developing countries. All of this will impede poverty eradication and may also lead to problems for disadvantaged groups. 

In such a situation, Jordan’s continued foreign support should be used strategically to nurture propoor policy change and otherwise help disadvantaged groups in the population, including in many cases women and children. Among the qualitative yardsticks for evaluating donor interventions designed to spur propoor policy reform in the context of globalization and structural adjustment will be the questioning of poverty as an intrinsic human condition, the recognition of the poor as change agents, and the shaping of viable reform rooted in sustainable, effective institutions. 

To the extent that poverty reduction in the context of globalization and structural change is politically charged, multilateral organizations such as UNICEF may be better placed than bilateral donors or development banks to act as trusted, impartial advisers and supporters of governments and of civil society in convening national debates on the topic and promoting subsequent appropriate actions. 

Cross-sectoral activities: helping to shape policy and legislation

In such a context, UNICEF should provide support to nurture change across sectors. This could be through helping to shape policy and legislation. Examples of the former could include: 

- Improving targeting of general poverty alleviation support programs through shifting from subsidies to developing efficient and sustainable social security systems.

- Amending certain laws and legislation to give priority to the interests of the child and mother, and codification and institutionalization of women's rights in Jordanian legal and administrative instruments 

These and many other similar measures would be taken indirectly, in partnership with NGOs and other local stakeholders, stimulated by initiatives of private sector. 

Support for such action would be provided by information development and raising awareness.

Information Development will involve among other issues developing means to gather statistics to monitor children’s status in Jordan, and setting up systems to collect indicators relating to child protection.

Raising Awareness will include emphasis on an information strategy to advance the status of the child and raise awareness of children’s rights, of reproductive health, and of the public’s responsibility towards children.

Action in individual sectors: promotion of better practices
In addition to he above, and looking at specific areas of the economy and society, UNICEF could provide support to promote better practice in selected sectors. Among these could be Health and SE development. 

Health: 

UNICEF could complement recent efforts by the MoH to make more efficient use of available resources by analyzing staffing patterns, as well as estimating costs of providing services in order to make recommendations for increasing efficiency, reducing cost, and enhancing sustainability of the MCH component of the primary healthcare system. 

Particular areas where UNICEF could become involved are in

- Service oriented interventions such as the adoption of an appointment system and establishment of walk-in clinics in large facilities that will improve patient flow.

- Monitoring of a special care for cases of high-risk pregnancies

- Improving of quality and access to antenatal, natal and postnatal services

- Expanding health insurance and social security for underprivileged areas and children 

- Establishing a health screening system for every newborn child

- Providing technical support to child units for premature births

- Training health cadres working in the field of children, maternity, and reproductive health 

SE Development:

UNICEF could become further involved in development of SE support institutions in line with overall Jordanian economic growth policies focusing on women. These would include

Human resource development

Adopting a new concept for an SE support system

Integrating the activities of SEs through networks of organizations and institutions, supporting enhanced use of Internet, and formation of sectoral business associations

Helping to improve the business environment for SEs

This would target women-labor-intensive businesses mainly made up of SEs, such as garment production, aiming to ensure that proper consideration is given to the poor within areas that have an impact on the level of poverty, and that measures that are likely to improve the situation for the poor are given priority.
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