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Preface

Reducing mass poverty is the overriding goal of Swedish
development cooperation policy,

From the very beginming, when Swedish Govern-
ment funds began to be used for development projects
in the Third World, the motive was solidarity with the
poor and the objective was 1o defeat poverty through
social and cconomic development.

When an official aid policy was first formulated in
1962, the main purpose of aid was stated as improving

the living conditions ol the poor. When a decision was

taken to concentrate bilateral aid on a small number of

countries, the selection was primarily based on needs,
and most of the programume countries were among the
poorest in the world. -

This emphasis was 4 natural consequence of the fact
that the political support for the new Swedish aid
programme came from voluntary organisations hike
missionary socictics, trade amons, women’s and youth
organisations and cooperatives. From the heginning,
the programme was driven by the same sentiments and
belief i emancipation through development that had
formed and guided those organisations,

The weight and mterpretation given 1o the poverty
goal has varied over time in relation 1o other objectives
of the Swedish aid programme, such as economie
growth, environment protection and democracy. In the
19805, for example, the debterisis and cconomic decline
m recipient countries, particularly in AMfvica, called for
an mcreased emphasis on stabilisation and adjustment
ol the cconomies, which was done i a manner that
would often give poverty reduction second priority on
the development agenda, The economic decline and
the collapse of social services in Africa during the 1980s
m fact erased a lot of the gains that had been made
during earlier decades in the struggle against poverty.

A growing concern for this serious state of affairs
caused donors as well as recipients 1o review the situa-
tion towards the end of the 1980s and to initate action
at national as well as iternational level (o restore
poverty reduction as the number one priority for devel-
opment. Several international and natonal agencies
undertook such reviews, and this movement hecame an
important driving force behind the World Sumimit for

Social Development (WSSD) which took place mn Co-
penhagen in March 1995,

Together with a number of other important interna-
tional conferences in 1994-95, the WSSD laid down an
agenda for the light agamst poverty which is based not
only on cconomic growth but also on expanding the
choices of groups which had so far been less advanaged:
womer, youths, disabled people, people ving in disad-
vantaged regions cte, The interaction of cconomic and
social lactors in development was brought ont clearly n
the Declaraton and the Programme of Acoion of the
WSSD.

In the Swedish aid administration, the Swedish Inter-
national Development Authority (SIDA) carried the
main responsibility for cooperating with the poorest
countries and for development cooperation in the social
sectors, Fary in 1994 the Director-General of SIDA
established @ Lask Force on Poverty Reduction from
within the ageney to review SIDAY experience in redue-
mg poverty, examine the needs and achievements of
partner countries, and to propose methods and ap-
proaches to improve SIDA'S effectiveness in reducing
poverty. The Task Force was chaired by Goran Dahl-
gren and Gunilla Olsson was ity secretary. It was to
complete its work in one year's time,

The Task Force commissioned a number of studies
which are listed at the end of this report. It conducted a
number of hearings and seminars with all units in the
agency and solicited substantive contributions from the
Swedish embassies i countries where SIDA operated.
A substantial number of units and indivicduals within
and outside the ageney contributed their views and
experiences, contributions which form the core of the
present report, Promoting Sustammable Livelthoods,

By the time the Task Force was completing its work,
the Swedish government had decided that SIDA should
be merged with [our other agencies o form the new
Sida, the Swedish International Development Cooper-
ation Agency. 'The new Sida would cover a number of
sectors and activioes not mcluded in the old SIDA, in
particular industrial development, economic coopera-
tion and support for development research. he work
undertaken by the Task Force thus far had not included




any consultations or studies in these areas. At the last
Board meetingof the old SIDA, the Task Force delivered
aprogress reportandlefi the directors of the newagency
with the question whether the report should be expand-
ed to cover the full range of programme activity or
whether the work should end there.

Inview of the very participatory manner m which the
work had been undertaken, an expansion of thematic
coverage would have entailed restarting the whole proc-
ess almost from scratch, and the Director-General
therefore decided that the report should be published in
its present form. The fact thatindustrial growth, foreign
investment or development research have been rather
cursorily treated should not reduce the usefulness of the
report when itcomes to examining the causes of poverty,
the experience of several partner countries and the role
a number of very important types of interventions can

play, particularly for building capacity for social devel-
opment. It is hoped that it will serve as a source for
understanding the poverty problems as well as an inspi-
ravon in the new Sida’s continued struggle against
poverty.

I am grateful 1 members of the Task Force lor
assisting in finalising this report and to Anton_Johnston
and Kristina Bohman for helping us to bring the man-
uscript o a manageable size and shape. Where the
names of individual authors are given, they rather than
the Task Force are responsible [or the views expressed.
The final text editing has been undertaken by Eleanor
Rapier.

Stockholm in March 1996,
Department for Policy and Legal Services, Sida
Gosta Edgren




Executive Summary

This report is structured in two principal parts: the first,
looking into broad issues ol relevance for analysing and
reducing poverty, and the second, looking at poverty
ssues from a sectoral and more agency-internal per-
spective.

The first part covers the issues of the dimensions of
poverty in the world, ways ol defining poverty, the
history of Swedish policy on assisting in poverty reduc-
tion, a review of the profiles of poverty in the twenty-one
“programme” countries which receive most of Sweden’s
development assistance, important elements in a broad
strategy for making an impact on poverty reduction, the
interaction between world ecconomie developments and
the occurrence of poverty, ways of working to reduce
poverty, ways of financing poverty reduction, and the
close relationship between poverty and environmental
CONnCerns.

The sccond part looks at the poverty redoction im-
pact of assistance provided in sectors such as infrastruc-
ture, urban development, agriculture, health, educa-
tion, and public administration and discusses the rela-
tionship with poverty reduction of NGO activities and
disaster reliel interventions. A look is taken at what
external evaluations ol Swedish assistance have said
about its effect on reducing poverty. The final chapter
draws together the threads into a policy-oriented pro-
posal for making Swedish development assistance more
effective in reducing poverty.

Chapter One points out that although the pereentage
of the world’s population which is poverty-stricken has
been substantially reduced over the past thirty years,
today over 1,2 billion human beings still live in abject
poverty. Poverty has acquired a sexual and geographic
face: most of the poor people in the world are women,
and the dimensions of poverty in Africaare increasing at
the same time as they are being contained in the rest of
the world. Urban poverty is growing, and more children
are being born into poverty. As far as monetary incomes
and employment are concerned, reported unemploy-
ment is on the increase and the income differentials
between rich and poor are also steadily inereasing, Child
labour is growing apace. The continued rapid rate of
population growth, though primarily a symptom of

poverty, is in itsell’ becoming an important cause of
P()\’(‘-rt\'l'.

The second chapter investigates the definitions of
poverty currently being used and divides them o
relative and absolute measures. The approach involved
in calculating the Human Development Index (HDI) s
lauded for providing a mult-faceted index of poverty
and development at the national level, Common at-
tributes ol poor groups are examined, such as lack of
asscts, power and resources. Poverty is also often ident-
fied with discrimination in terms of ethnicity, sex, caste,
age, marginality, and minority status. It is noted thar
while it is essential to keep statistical track of the devel-
apmentof poverty, an important conclusion to be drawn
as to how to define poverty is that the poor themselves
should participate in defining who is poor, in what ways
and for what reasons, and what can be done about it.
Methods such as Participatory Rural Appraisal (PRA),
which structure such opportunities, are recommended.

The chapter on Swedish policies on poverty reduc-
tion examines the frame within which Swedish develop-
ment assistance has been provided to less developed
countrics, From close to its beginning Swedish aid has
heen directed by the aim of contributing to improving
the standard of living of the poor peoples of the world.
While the interpretations of what this means in practice
have been many and varied, while the interests in what
is to be achieved by providing aid have not always been
unanimous or altogether selfless, and while the resulting
activities have thus in @ number of cascs been at best
rather distantly related to reducing poverty. itis conclud-
ed that the existence of the goal has meant that a higher
proportion of Sweden’s aid has gone to the poorest
countries and the poorest people than s the case for
maost other donors,

In Chapter Four, country poverty profiles which were
prepared by the Swedish representations in the twenty-
one countries which receive most Swedish aid are sum-
marised and analysed. It is shown that the twenty-one
countrics all lic below the half-way mark on the list of
countries by GNP/capita. Many of them lic somewhat
higher on the HDI list. T'hat is, their citizens have a
betterlife than would be assumed by the level of national



income, usually because their governments behave bet-
ter towards them and exercise somewhat equitable
social and economic policies. The country profiles offer
some evidence of recipient governments and organisa-
tions applying successful anti-poverty measures. How-
ever, they confirm that women are more exploited and
poorer, and that poverty has political and structural
roots. T'hey show a relative improvement in conditions
in countries in Asia as against a bleaker picture for
African countries, The vexed question as to the poverty
impact of structural adjustment programmes receives
no unilateralanswer: msome countries, in some regions,
among some groups improvements have occurred, and
in others, deterioration. The general picture 1s not one
of marked improvement, however.

The next chapter looks into the conclusions which
can be drawn historically and [rom contemporary expe-
rience on the planned and unplanned events which have
succeeded in reducing poverty. Peace s an important
factor, as is institutional stability and a just legal system.
Investment in people’s knowledge, competence and
health has been essential. Access o land, fair property
rights and distribution, and competent natural resource
management have been important in reducing poverty,
as has the provision ol productive employment (usually
as a by-product ol economic growth, though labour-
mtensive works programmes and mass mobilisation
have also been effective in some periods and places).
Demographic changes, usually though not always aris-
ing from developments in other spheres of society, have
also played their part, Changes in relationships, be-

tween the sexes and between labour and the providersol’

work, have been salutary in changing income patterns,
building greater equity in society and reducing poverty.
The use of fiscal policy to raise resources for attacking
poverty has also been important in many cases, 'T'he
chapter concludes that if one wishes to make a substan-
tial impact on improving the lives of the poor, things

need o be done contemporaneously in a number of

these ficlds, as they are interlinked and influence cach
other,

The sixth chapter points out that while the current
breakneck pace of international economic integration
and freeing ol trade is having a profound and positve
effect on growth and incomes in many parts of the
world, some regions and countrics are getting left fur-
ther and further behind. Tt refers wo the fact that the
process is bankrupting countries, immiserating popula-
tions and contributing to the outbreak of internecine
wartare. The debt burden on a number of the poorest
countries has become intolerable and all their atemprs
at reform and growth are being checkmated by it. One
particularly negative consequence is that in the global
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cconomic integration process, social institutions are
being dismantled and the poor thrown upon their own
devices. The importance for diminishing poverty of
reducing the poorest countries’ debit burden is heavily
underlined.

Chapter Seven is concerned with how the visions on
future paositive social development can be turned into
reality. Sweden subscribes to the Ten Commitments of
the World Summit for Social Development in Copenha-
gen 1995, which demand new eflorts in improving the
conditions ol life in the world. "T'he term social develop-
ment, defined as "a process of enhanced individual and
community well-heing, capacity and freedom of choice,
within an cquitable and just socicty” encapsulates the
objectives set for Swedish development assistance. 'L he
pointof cconomic growthisseen to be that of promoting
social development. In order for social development to
occur itisargued that four main approaches w planning
and action need to be taken: the ntegration ol socio-
cultural, genderand cconomic perspectives, 1o ensure a
fair, sensitive and balanced course ol action; the integra-
tion of micro-level and macro-level perspectives, in
order not to lose sight either of the needs in the imme-
diate environment or of the structural possibilities and
constraints in the broader context; the use of a bottom-
up approach o ensure the active participation and
cmpowerment of the peaple to e henelitted; and the
strengthening of social instmitions, not least the local-
level traditional ones.

Chapter Eight, on resource-mobilisation, looks into
ways of [inding the vesources needed for social develop-
ment. On the institutional level, it is pointed out that
good governance, fair laws and accessible systems of
Justice are a prerequisite {or reducing poverty and
empowering the poor. As regards the poor improving
their living standards, the principal avenue is the promo-
tion ol productive and usclul emplovment, which im-
plies correct macro-level policies, suitably structured
labour markets, appropnate allocation of resources to
labour-intensive development, and high and sustained
mvestment in education and training. On the financial
side, 1018 noted that in many ol the poorest countries, the
debt burden is a direct block 10 financing development
which needs to be removed. At the macrocconomic
level, ongoing instability (including the turbulence
caused by structural adjustment programmes) prevents
saving and undermines s value,

The underdeveloped state of the financial sector in
these countries also createsa serious gap between poten-
tial sources of funding and promising areas of invest-
ment, All oo often, indeed, the public sector has easiest
aceess Lo formal sources of funding and uses it to cover

its budget deficits, to the long-term detriment of devel-



opment. On the other hand, inadequate taxation sys-
tems often mean that available resources go untapped.
The alternative recourse of setting user charges on
services isshown often to have direct negative impact on
the poor and needy. Paradoxically. however, subsidisi-
tion ol services often ends up beneliving the beter ol in
socicty to the detriment of the poor. Evident priority
areas for action, apart from lifung the debt burden, arc
tax system reform, nancial sector strengthening and
public sector horrowing discipline,

The final chapter in Part T aakes alook at the environ-
mental Eice ol poverty, Poverty and environmental deg-
radation often — though not always — go hand in hand:
and the poor. who are most reliant on the resources in
their immediate vicimty, usually sufler the most from
environmental problems, including those caused by
their richer tellow-citizens and by the developed world.
In poor countries, the limits on water reserves are being
reached and the quality and amount of arable land is
being rapidly reduced. Rain forests and their resources
are disappearing at the rate of 30 ha per minute. In
coastal arcas, where the sea provides the primary source
of pratein for up to two billion women and men, pollu-
tion and overfishing are drasocally reducing access to
food. Runaway urbanisation is adding to environmental
problems. 1t is estimated that there are now some 25
million cnvironmental refugees in the world, mostly in
Alrica, leemg trom the breakdown of their habitat; and
this number s set to more than double by the vear 2010,
The prospects of endemic mass malnutriton for Alrica
are extremely serious. Phe chapter concludes tha it is
essential to pursue an environmentally sustainable de-
velopment path, within the framework of building equi-
table social, polincal and economic systems. In thisarea
too, the importance of an integrated, gender-sensitive
and participatory approach is underlined.

Part I1 of this report deals with the relationship
between raising the living standards of the poor and the
specilic activities carried out and supported within the
VATTOUS SOCTO=CCONOINIC SCCLOTS,

In the field of mirastructure, areas with special im-
pacton poverty are those ol water supply and sanitation,
and ol local-level public inlrastructure, in both cases (o
be developed and maintained with the participation of
the local people,

In the urban sphere, concentration on income gener-
ating projects, serviced housing, and the social sectors is
recommended,

As regards sustainable use of natural resources, arcas
of priarity are providing poor people with rights to fland,
promoting the productivity ol small firmers, and ex-
panding their access to knowledge, resourcesand eredit;
all in the context of community participation. Coastal

management programmes also need to be developed,

In the health seetor, educaing people and ensuring
their access to preventive and primary care systems is
regarded as most important. Targeted programmes (o
counteract pandemic health problems are needed, and
development ol appropriate government policies is es-
sential. The area of sexual and reproductive health is
prioritised. There is also a need to provide assistance 1o
the disabled and handicapped and o counter the com-
mon causes of disability.

As regards education, the priority is to ensure basic
cducation of decent quality for all children and adults,
especially women and girls. This priority includes
reaching disabled people. Higher education also de-
serves some attention, in particular as regards its poten-
tial o direct contribution to social development,

Culture is the foundation of society. Popular cultaral
actvity promotes soctal security, social integration and
social values. Priority is recommended 1o be given to
strengthening popular hteracy and culture and knowl-
edge of social history; to turthering women’s active
culture creaton: and to promoting objective, democrat-
ic and ndependent media,

As has been noted already; a stable and tair institu-
tional framework is a prerequisite for poverty to be
reduced. Indigenous democratic growth needs sumu-
lating, public sector institutions need to be reformed
and strengthened, Areas ol special divect relevance w
the poor are participatory local government, fair tax-
ation, just laws and a Gair legal svstem, Systems such as
statistics and national audit are hkewise important for
seeing to 1t that the situation of the poor is known and
the resources of the state are used properly. At the
macro-level, elficient systems ol procurement can save
countries very large amounts of money touse for other
PUrposes.

NGOs remain an important vehicle lor ensuring that
resources reach the poor directly, although their ability
10 do so is not always certam. They are also important
means lor developing community ability 10 organise
andempower themsehves, As regards the role of Swedish
NGOs, a priority is to assist them in developing their
ability 10 plan and organise their poverty reduction
activities within a participatory approach ramework.

With hindsight on decades of disasters, itis hecoming
clear than disasters are complex phenomena that have
multiple causes and cffects, among them poverty. The
best approach o disaster is 1o foresee and prevent i,
which can often be accomplished by actions aimed at
removing or controlling points of friction. increasing
cquity in society and reducing poverty. Relief activities
should aim not only at dealing with the immediate
ellects ol a disaster but also at secing to it that their
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prolongation or recurrence are prevented. This in its
turn requires a carcful analysis of the roots of an emer-
geney and the application of interventions within along-
Lerm perspective,

A constant theme throughout all this is that the
developed world must also improve its behaviour, for
example as regards applying ethical standards to its
financial and investment practices in the context of
cconomic integration, removing its trade barriers and
modifying its protectionist practices, forgiving debt,
cutting the armaments business, removing support from
oppressor regimes, behaving democratically in the
world fora, and managing its own natural resources
cconomically and sustainably.

The second last chapter is dedicated 1o a study of how
evaluations of Swedish aid have looked into poverty and
mnto its poverty reduction effects. The conclusions are

that the level and quality of attention devoted to these
questions has been unsatisfactory; in part because the
planning of interventions has itself been poor as regards
defining their target groups and their expected poverty
impacts. However, the evidence points to such issues
having been addressed in an interesting way where this
has been explicitly demanded in the Terms of Reference
for the evaluation in question,

The final chapter summarises the recommendations
of this report for making sure that Swedish assistance is
carcfully focused on reducing poverty and efficiendy
creates sustainable livelihoods for the poor. The key
words are goal-based planning, good analysis, recipient
participation, gender sensitivity, international coordi-
nation. The issues and areas identified for prioritising
are those set out above; the approach recommended,
participatory and integrative,



Part 1.
Poverty and Development







A WORLD OF POVERTY

Global poverty trends
Despite many positive changes that have taken place in a
number of arcas duning the last decades, a world without
poverty still remains a distant goal. As we move towards

the year 2000, we look around us and wimess growing
disparities between the earth’s inhabitants — disparities in
income, health, in opportunities ta pursue an education,
‘and 1o lead a peaceful and secure existence. In the words
of the Human Development Report 1994

"What emerges is an arresting picture of  un-
i,)n:ccdcuu:d human progress and unspeakable human
‘misery, of humaniry's advance on several fronts mixed
humanity’s retreat on several others, ol a breath-
taking globalisation of prosperity side by side with
- depressing globalisation of poverty.” (UNDE, 1994:1),

Certainly there have been remarkable accomp-
lishments; the growth of the wealth of nutions, increases
in life expecrancy, declining rates of infant mortality,
betterment of nutritional levels, growing literacy and
the expansion of primary cducation in many countrics,
The gap between North and South too, has been
somewhat reduced, in areas such as average lile expect-
ancy, infant mortality and aceess to sale drnking water,
To this should be added an impressive spread of plural-
istic and democratic institutions and increased respeet
for civil liberties by formerly authoritarian regimes. The
share of the world population enjoving fairly satistactory
human development levels has increased from 25 per
cent in 1960 10 60 per cent in 1992 (Thid, ).

Stll, a great number of people inthe worldare plagued
by poverty. In many societies, the gap between rich and
poor is widening, in some cases turning into a virtual
chasm. Wide gender disparties continue to exist and are
even becoming more pronounced in many areas.

Differences hetween the least developed countrics on
the one hand, and the developed nations as well as a
number ol developing ones, on the other, have also
increased,

Furthermore, even though the proportion of poor
people in the world has decreased, their absolute
number is growing, Today, over 1.2 billion human

beings live in abjeet poverty. More than hall of them go
hungry every day, and Targe numbers of women and
men have almost no access to an income or other
CCONOMIC Means.

More than 120 million people around the world are
oflically unemployed. Many more are underemployed.
Global long-term trends reveal thit earlier progress in
reducing income-related poverty slowed down or even
was reversed m the 1980s.

Il one supplements the information on falling income
trends with social indicators such as infant mortality
rates and primary school enrolment. 1t becomes clear
that here also, earlier positive trends have been reversed
and particularly so in the poorest countries, In sub-
Saharan Africa for example, primary school enrolinent
fell by more than 5% between 1980 and 1985 (World
Bank, 1990:44).

Gender-specific trends

Poverty Ligures are often based on household units,
which might lead to the assumption that houschold
resources are equally shared. Yet in real lile this is often
not the case, as some members of the household

usually men — get larger shares, while others — typically
get less, The magnitude of overall
poverty, as well as its severiry, may thus be seriously

women and girls

underestimated when expressed i terms ol averages,
taking houscholds as the basic units.

It is thus crucial (0 have access 1o gender-specific
data, both to understand the differentation in the
canses and the impact of poverty on women and men,
and to be able 10 assess the real impact of development
interventions on both groups.

In spite ol this obvious need, data on poverty are
undortunately seldom gender-disagoregated. One ex-
ception to this s an IFAD stody covering 41 nations and
84 per cent ol the rural population in developing coun-
tries, which showed an increase in the numbers of poor
rural women by 47 per cent in the period 1965/70 -
1988, The corresponding increase [or men was 30 per

cent, Such inlormation elearly indicates a high degree of

The author of this chapter e Counalla Ofyson




feminisation of poverty. According to the IFAD assess-
ment, in 1988 no less than 564 million rural women in
developing nations were living below the poverty line
(Jazairy et al., 1992},

Regional trends
Weare today also witnessing an increased divergence in
the regional distribution of world poverty.

Looking at changes that have occurred in the last 25
years, one finds that although poverty remains conspicu-
ous in rural South Asia, the poor in 1990 arc more likely
than in 1970 10 be African, urban and female. Children
are also overrepresented (Baden & Milward, 1995),

The strongest decline in poverty in the 1980s ok
place in East Asia. In Latin America and the Carib-
bean, as well as in the Middle East, poverty has
increased both in terms of absolute numbers and
proportions, although the overall magnitude of pover-
ty remains low compared o other regions. Sub-Saha-
ran Alrica has experienced an increase in poverty such
that the concentration of poor people there is now
nearly equal to that of South Asia - almost half of the
total population.

In some regions, the poor are also more likely to be
elderly, landless (rather than small farmers), living in
resource-deficient areas, refugees or displaced persons,

Urban-rural poverty and
differentiation in income and wealth
Even though people living in rural arcas are still estimat-
ed to constitute approximately 80 per cent of the poor,
the 1980s have seen an inerease in urban poverty, both
proportionally and with regard to absolute numbers.

In certain highly urbanised parts of the world, such
assome areas ol Latin America and the Caribbean, the
urban poor have actually come 1o outnumber the rural
poor, although even here rural poverty is judged to be
the more severe,

With regard 1o rural poverty, the specific character-
istics of the poor also exhibit regional dilferences. Thus,
whereas in sub-Saharan Africa poverty is predominant
among smallholder farmers, in South Asia and Latin
America there is a higher incidence of landless people
among the rural poor,

One of the most flagrant gaps between rich and poor
concerns monetary incomes. For example, in South
Africa, where differentiation closely follows cthnic bor-
derlines, differences in income between blacks and
whites have gradually narrowed during the last three
decades. In 1960, the average disposable income per
capita of whites was 1 1.8 times that of blacks. In 1990,
the figure was 8.2. On average, men carned twice as
much as women in 1991 (Hook, 1995),
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However, recent research suggests that decreasing
average income disparities between whites and blacks
are mainly explained by the emergence of a black
middle class. During the same period, the poor grew
poorer and, as a new feature, poor white households
were increasingly added to the list of those in need, To
the uncqual distribution of incomes corresponds an
even maore skewed distribution of wealth in South Afri-
ca. Forinstance, black South Africans, who constitute 75
percentof the population, had access to less than 14 per
centofl all land, usually plots of very poor quality (Ibid.),

During the period 1970-1990, Botswana, the nation
with the fastest rise m Human Development Index
(HDI} as defined by UNDP, exhibited striking inequal-
ities in wealth and income. In a society where livestock
represents the principal form of wealth for a large share
ol the rural population, the distribution of cattle owner-
ship is highly skewed. Approximately 40 percentof the
houscholds own no cattle at all. OF these, 62 per cent
were headed by females. Most people who do own cattle
have only a small number, About 60 per cent of the
national herd belongs 1o less than 10 per cent of the
farming families (Edstrom, 1995),

Population growth

It is well known that rapid population growth is most
common in poor countries and among poor people.
Research indicates a complex of explanations for this,
among them that extensive reproduction represents a
security and survival strategy for families living at high
risk. and that the situation partly arises from gender
inequalities. Inter afia, poor women have less knowledge
and less say about controlling their reproductive cycle,
about ensuring the survival of their children, and about
guarding their reproductive health.

While excessive population growth is in the first place
asymptomof poverty,itisalso becoming an increasingly
important contributor to continuing poverty and ine-
quality. The reduced resources available to the poor are
being spread more and more thinly and being used up
beyond the point of sustainability. Successful poverty
reduction is likely o slow population growth in the
longer term, and should be the main focus for popula-
tion stabilisation. However, atention also needs to be
paid to making more rapid impact on the growth rate.
The current rate of expansion of the world population,
at about 3 per cent per year, seriously threatens the
advances which have thus far been made in reducing
poverty.

Anunavoidable conclusion of all the above is that the
overall aim of Swedish Development Co-operation of
“raising the living standard of the poor™ is more vitally

impartant than ever.



DEFINING AND MEASURING POVERTY

defining and measuring poverty.

Conventional models
LConventional models designed to measure poverty and
nequality can be divided into four main categories: i)
absolute poverty measures; i) absolute income meas-
ures; iii) relative poverty measures; iv) relative inequality
measures (Blackwood & Lynch, 1994),

Absolute poverty measures consider exclusively the well-
being of those who arc defined as poor. This category
of measures subsumes the headeount (the number or
percentage of the population falling below the poverty
line) and the poverty gap. 'The poverty line (the mini-
mum level of income needed to acquire socially deter-
mined essentials of life), is probably the most frequent-
Iy used measure. The category of absolute poverty
measurcs includes the Sen Index, which reflects the
aumber of the poor (the headcount), the extent of their
smpoverishment (the income gap), and the distribution
of income among the poor population {the Gini cocf-
Hcient).

Relative poverty measures define the segment of the
population who are considered to be poor in relation to
the incomes of the general population.

Absolute income measures indicate overall wellare, Rela-
Be inequality measures, such as the Gini coefficient and the
Tlatnzcurw., are used toindicate the degree of inequal-
;‘iyin mcome distributions,

There are at least six problems with all these meas-
ents: i) they all use income (or consumption)as an
tor of well-being: i) they usually use the house-
,wd, rather than the individual, as the basic unit; iii)
are based on explicitly stated or implicitly as-
value judgements: iv) when they are used simul-
usly, the results arce likely to be contradictory; v)
limit their reliability: vi) they all fail to consider the
eptions of the people who have been labelled

There is no single, universally accepted method of

constraints with regard to the availability of

The Human Development Index

The Human Development Index (HDI) tries to remedy
some of these shortcomings. It captures not only income
but a range of indicators of quality of life, Tt is intended
to measure “human development”, delined as “the
process of enlarging people’s choices™. It is a weighted
index of average life expectancy at birth, educational
attainment (incorporating adult literacy and mean
number of years of schooling), as well as income (pur-
chasing power based on real GDP per capita, adjusted
by purchasing power parity). Nevertheless, the HD I also
has its weaknesses, meluding some ol those mentioned
above,

One of the main problems with composite indices,
such as the HDIL, is that they are based on highly
arbitrary weights for the various components, Other
serious shortcomings are that they are often based on
poor statistical information and on insufficient disag-
gregation  they measure national conditions and not
the internal distribution of assets in a country. At-
tempts have been made to refine and improve the HDI
to permit both intertemporal and international com-
parisons, as well as disaggregation by e.g gender,
cthnicity and region. However, little has to date been
accomplished with the exception of gender in this arca,
SIDA-supported work on the 1995 Human Develop-
ment Report (HDR), which has a gender focus. ‘Lhe
support ncluded research on the HDI and on the
development of complementary concepts and indica-
tors,

The HDR 19495 measures not only the relative devel-
opment of women’s and men’s capabilities with the
Gender Development Index (GDI), but also women'’s
“empowerment” or the provision of opportunities to
make use of their capacities with the Gender Empower-
ment Measure (GEM),

Attributes of poverty

Poverty is neither a homogeneous nor a static phenom-

cnon,

“Whe author of this chapter is Gunilla Olsson.




Its causes and characteristics are manifested differ-
ently between and within countries and regions, as well
as in different types of social categories, including
gender and age. Not infrequently. there are quite
substantial differences between members of the same
houschold,

Furthermore; poverty has interlinkages with and
influcnces a great variety of aspects ol the human
conditon and, thus, deseribes a many-laceted and het-
erogeneons social reality

For this reason, the present report does not attempt
to apply asingle, universal definition of poverty. Doing
s0 would be clusive at best and counter-productive at
worst. Instead, 1t is assumed that the conceptual basis
for measuring and analysing poverty has been oo
narrow. T'he usefulness of measurements based on
income and consumption, as well as the HDI ap-
proach, is not denied. However, it is strongly argued
that they should be supplemented by other kinds ol
qualitative measurements and indices, which make it
possible to pay attention to more complex phenomena
such as seasonality, valnerability and security ol liveli-
hoods, as well as the definitons applicd by the poor
themselves,

Women and men living in poverty often share certain
common attributes. Lack of access o land or other
mecans of production typically results in homelessness,
under-nourishment and recurrent periods ol hunger. in
high mortality and morbidity, and in widespread illiter-

acy. At the same time, the particular combinations of

attributes, as well as the specific ways in which they are
manifested, often differ (Saith, 1995), Some combina-
ton ol lour interacting lactors is [requently found when
conditions ol poverty are analysed:

o Lack of material assets: Poor people generally own few
material assets and lack access o productive resources.
When they do have such access, the resources are often
of low quality; resulting in very low productivity.

* Loww level of development of human resowrees: Women and
men living in poverty lack eduecational qualifications in
general and have poor vocational skills. "Their bodily
health s often precanous. This is not mlrequently
combined with demographic habilities i the form ol
unfiavourable age and/or dependency profiles,

= Lack of paeer: The poor, by defimuoon, lack economic
power. They also lack political visibiliy and have few
opportunitics lor mfluencing resource allocation and
the distribution of material goods in society.

Their social status is low, and they may even be
denied various human nghts which other social catego-
nies enjoy. Powerlessness often means that people lose.
directly or indireetly. the right and oppartunity 1o speak
for themselves.
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* Vulnerability: People living in poverty are character-
ised by a highdegree of exposure to risk and uncertainty,
Their cconomic base is exceedingly fragile, and the
systems within which they struggle 10 survive are often
subject to shocks and Nuctuations.

When these variables have been used broadly wo
idenufy groups of poor people. four main circum-
stances (which are not mutually exclusive) have
emerged:

* Occupational-based poverty: The rural poor tend to be
found in certain tvpes ol occupational strata, such as
amang landless farm labourers, marginal farmers, ra-
ditional tishing populations. pastoralists and people
producing items of traditional handicralt,

= Disadvantaged populations: Poor women and men often
belong to oppressed or marginalized social groups and
communities, such as indigenous or tribal populations
having particular ethnic charactensties or classified as
low status/low caste groups.

o Diserimination based on biologieal attribules: 'T'he two
most important factors here are age and sex. In many
societies or social categories, women cncounter spe-
cific restrictions and negative attitudes. The power-
lessness of children, and sometimes also of the aged.
may place them at similar disadvantage. Such biases
should not be defined as only intra-houschold. They
have mherently socictal roots and domains of opera-
tion. Attention must therelore also be paid to secking
solutions at higher structural and macro-political
levels,

In additon, the demographic balance within the
household, in the form of female-male and child-
adult ratios, may become disadvantageous at specilic
stages ol the houschold development evele. An unfi-
vourable ratio between productive worker and non-
productive consumer may arise, and at this stage
houscholds become disproportionately at risk ol be-
ng poor.

* Resionally fgeographically defined categories: Entire pop-
ulations may be living in poverty due to their spatial
concentraton to resource-deficient areas or to regions
which suller deprivation imposed from the outside, for
which government policies are responsible.

Participatory methods

The problems of definition and simphification implic-
it the methods discussed above call for us to use
more subtle and process-oriented techniques to assess
the complexities of the sitmations of poor women and
men, especially i we want to understand how they
themselves view and cope with their difficult life
conditions.

If the people labelled “poor™ by outside experts were




mvited to define poverty and well-being themselves,
their definitions would certainly be maore holistic, di-
verse, complex, multidimensional and “cross-sectoral”,
but also more culurally specific. There would surely
“also be considerable differences in the perceptions ol
women and men,

The realisation that the criteria of poverty applied by
outsiders and by local people are seldom identical,
ih:wize-s the need to modify or complement West-
ern-derived terms, il we want our concepts to (it local
conditions. It is, however, also important to note that in
many parts ol the world, similar eriteria for differentiat-
ing between well-being and poverty tend 1o recar

(Chambers, 1994a; Norton & Stephens, 1995). Among
them are the following:
*secure aceess 1o food, land, income, livestock,
farm equipment and water;
* adequate housing;,
* access to soctal support, social networks:
* being able to bury the dead decenty and 1o fulfil
soctal obligations;
* being able to send children 10 school:
* 1ot having 10 accept demcaning or low-status
Jabs;
= not being disabled, widowed, a single parent or
having to make children work for others,

well-bemg,

the following:
= shortage of food for 3-5 months
* lack of access 1o capital
= insullicient or poor-quality land

s shortage of draught power

= chronic indebtedness

, (Allen eral., 1995.)

Poverty - its perception and meaning in Vietnam

In Vietmam, the meaning of poverty has never been simply a matter of material income.
Income-based notions of povert y and wealth are fairly recent. The perceptions of the people
themselves have encompassed many more clements ol life than that of income alone. The
experiences of colonialism and neo-colonialism, and of the so-called “feudal” system, were
expressed in terms of personal humiliation, violence. degradation and loss of traditional
community solidarity. The hunger and cold faced by th

their situation, marked in the language by the phrase “warm and full” Lam no) as a term for

However, a variety of contending definitions of poverty arc now in use by Vietnamese
officials and international organisations, One reve;
nen-governmental organisation, Action Aid, and the World Bank. Action Aid’s notion of
poverty encompasses several different food-based, asset-based and income-based definitions,
as well as social indicators, but it adds o these “those who lack access to or control over social,
cconomic and political resources leading 1o an inability to meet human needs with digmiry.”

From this definition the poor in Vietnam are those who typically suffer from most or all of

* poor ratio of labourers 1o dependants within the fanuly

« malnourishment of children/mothers in the household
* low educational levels among children and adults

By contrast, the World Bank Poverty Assessment uses a per capita calorie requirement of
2100 cal mics/day based onarepresentative food bundle and taking into account regional price
variations for the same items, From this a weighted average poverty line of 1.1 million dong per
person perannumis caleulated (close 10 USD 100in February 1995). Ttis likely that this poverty
line will be increasingly adopted by the government in relation o donor interventions. The
problem is that it totally fails to take mto account the wider dimensions mentioned above,

¢ poor was an inescapable aspect of

aling dividing line can be found between the




As evidenced above, the idea ol poverty does not
merely refer to low income or lack of property, .. to
material assets. Relations of inferiority, dependency. and
forms of submission and humiliation resulting from the
[unctioning of social hierarchies, are [requently as im-
portant. Below is an example from India.

Fortunately, the present tend is to place less reliance
on standardised survey questionnaires and instead
make use of participatory appraisal and analysis, so that
activities previously carried out by uninformed outsid-
ers are now being taken on by local women and men
themselves,

Two related methods have beenvery influential here:
Rapid Rural Appraisal (RRA), which appeared in the
19805, and its derivative Participatory Rural Appraisal
(PRA}, which has been spreading in the 1990s, Growing
awareness ol the importance of local/stakeholder par-
ticipation in all kinds of studies, as well as in monitoring

and cvalnation activities, has led to an upsurge of

participatory rescarch, training and extension activities.
The most active European rescarch centres have been
HED and IDS in Great Britain and the Agricultural
University ol Wageningen,

PRA, the most truly participatory of the approaches,
has been characterised as “a family of approaches and
methods to enable rural people to share, enhance and
analyse their knowledge of life and conditions, to plan

and act” (Chambers, 1992:1). Sources for the cluster of
techniques which together make up PRA may be lound
in activist rescarch, agro-cco-system analysis, applied
anthropology, field research on farming systems, and
the earhier forms of RRA.

RRA and PRA share the principles of learning from
and with people, directly, onsite and face-to-face: learn-
ing rapidly and progressively; striving to offset possible
biases; optimising, trade-ofls between quantity, rele-
vance, accuracy and timeliness ol information; triangu-
lating (cross-checking); and optimising diversity (Cham-
bers, 1994h).

The purpose of RRA was primarily that outsiders
should learn from the people. Many practitioners insist
that PRA s different. and that its main aimis to facilitate
a learning process among local people/stakeholders
themselves. The final goal 1s “empowerment”,

PRA rests on three pillars: methods, behaviour/
attitudes, and sharing. PRA derives much of its
strength from emphasizing open-ended inqguiry, visu-
alisation (by use of maps, matrices, models and dia-
grams constructed by stakeholders themselves), com-
parison. and group analysis. Methods such as semi-
structured interviews are also used. In addition. PRA
promotes the use of new techniques such as transect
walks, construction of scasonal calendars, and ranking
ol wealth and well-being,

Well-being and income in rural Rajasthan

Ina frequently quoted paper by N.S. Jodha, criteria of well-being, as established by houscholds
in two Rajasthan villages, exhibit a revealing contradiction between changes in per capita real
income and people’s perceptions of improvements in well-being. Although per capita real
income declined by 5% or more for 36 famnilies over two decades (1963-66 to 1982-84), in terms

of the 38 criteria, improvements in well-being occurred in all but one case.

Several of the eritenia reflected cither dependence-independence (e.g. vesiding on patrons’ land,
getting seed loans from patrons/getting loans from others beside patrons, marketing larm
produce only through patrons), fosd msecurity-secunty (e.g. having to sell over 80% of what is
produced. adults skipping the daily third meal during periods of scarcity) or vulnerability-livelihood
weurity (e.g. scasonal out-migration for jobs, making cash purchases during slack-scason
festivals).

Chambers makes the point that: “The reality which these income-poorer villagers presented
1o Jodha contrasts with a normal cconomist’s reality. They were income-poorer, and so in an

economist’s terms worse off; but in their own terms, they were on average much better off™.

(Chambers, 1994a:1 15 Jodha, 1988
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0 far, most PRA exercises have been carried out in
; India, Sri Lanka and Pakistan. The World
£ has used PRA techniques in a rather eclectic

in their Participatory Poverty Assessments, com-
2 them with methods uscd in Beneficiary Assess-
t and more conventional social analysis,

Although  participatory  approaches have added
greatly wour understanding of the different dimensions
of poverty, they need tobe further developed. There are,
lor example, still problems concerning the validity and
the reliability of the information, aswell as the potential
tor “scaling-up™.
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SH DEVELOPMENT COOPERATION:
E GOAL OF POVERTY REDUCTION

Introduction

idarity with the poor has been the main motive of
«dish development assistance from its beginning in
1952 up 1o today, and “raising the level of living of the
- poor peoples”™ has been the overriding goal since 1962,
- This goal has been interpreted in various ways, One is
Cthat Parliament intended Swedish aid 1o reach the
poorest people ol the developing world directly, on the
basis of a principle of solidarity with the poor; and in
public opimion sinee 1961, between 73 per cent and 85
per cent have been in Bwour ol Sweden providing
development assistance fo the poor, on the grounds of
~solidarity and moral duty.

The level of public support to aid is to a large extent
determined by whether the public feels its taxes are
being used in this way: Most eriticism of aid through the
media over the past thirty vears has been based on the
conviction that Swedish aid was supposed to reach the
poorest people, and the argument that, one way o
another, it is not domg so.

The _L{ﬂ.'ll 15 however open Lo other illlc'rl)r('t.ltinlh.
and over tme it has been embrowdered upon and weak-
ened in its position as the overriding goal. The lormula-
tion as it stands easily includes the broader interpreta-
tion the poor mations, which obviously does not necessarily
mean the poor m those nations. Yet, while it could be
argued that poverty reducton can also be achieved Iy
indircct means, i.e. through providing aid to activities
which do not dircctly mvolve the poor but have a positive
long-term cllect on their living conditions, the term
“poor nation” does not establish a very clear cnt-ofl
point m the list of (developing) nations.

In addition, numbers ol other political interests and
cconomic considerations have uervened i successive
governments” interpretation ol the aims ol assistance,
and it is clear thae not all Swedish aid has been directed
at the poorest people(s) or even the poorest nations,

The rather loose goal formulation has nevertheless

enabled political parties and interest groups with widely

divergent aims to agree for the most part on the cantin-

ued provision of aid to developing countries, and as

Jacoby (1986:87) points out, this consensus his protect-

ed “the purity of ad”. Swedish commercial and eco-
nomic interests were not mmistered to in the objectives
of aid and they have thus had (o work within them in
order “1o play their part in the expanding aid business™,

I'he main shifts in aid provision have thus heen
refated o controversies about how much should be
gven, inwhat Jorm, 1o which recipients; and for what

ends, rather than to direct challenges 1o the goal itself,

The early years
Swedish development assistance started m 1952 as
technical assistance. 'The early vears were characterised
by cautious pilot work and very small budgetallocations,
Sweden had no particularly strong links with the Third
World, and only Ethiopia presented wsell as a natural
candidate for support, both as being one ol the few
independent countries in Africa and as having a long
history of missionary and inter-governmental relations
with Sweden. Pakistan and Sri Lanka were chosen on
the adviee ol influential people (Heppling, 1986). Swe-
den’s foreign policy interests tended  toward  the
strengthening of the United Nations (whose Secretary
General was then Swedish Dag Hammarskjold), and
nearly two-thirds of Sweden’s id budget was chan-
nelled into the UN's multlateral aid apparatus: indeed,
even loday about 30 per cent still goes to UN agencies,

Aslaras reaching the poor s concerned, however, the
somewhat varying aims of the UN agencies, allied o
their administranve costs, has meant that not all the
funds disbursed ta them over the years has fulfilled that
aim (Andreen, 1986).

In 1962, the social democratic government passed
the first Act on international aid through Parliament
(Proposition 1962:1001. I'he Proposition motivated aid
on the principles of moral duty and international soli-

darity, and pointed to its contributing to universal peace,

and with the anthology edsied by Frichiing (1986) s the main yeference

The anthor of this chapter is Antan Jolmstan, after o working paper by Ehvengreves (1993),



freedom and well-being, T'he overriding aim ol aid was
expressedas being “to raise the level of living of the poor
peoples™. The Act even mentioned the desirability of
Swedish aid reaching the UN-recommended level of 1
percentof GDPE

During the 1960s a struggle broke out within the
Social Democratic Party concerning the amounts actu-
ally o be allocated 1o aid, leading in 1966 to the
resignation of the minister assigned to development
cooperation. The struggle highlighted a certain ambiv-
alence to international aid within the party. Smaller
parties to the left and right, with strong vocal support
from activists and leadership in the popular movements,
pressed lor higher aid allocations: but the party’s work-
ing-class base showed more interest in the use of funds
to improve the situation in Sweden than in the noble
international concerns of the urban middle class (An-
dersson, 1986). So, while it was important to have an aid
programme and in line with the programme of the party
to stress the principles of international solidarity with
poor nations (SDP Programme 1960, Part 1111, it was
tempting to use it where possible to benefit the Swedish
cconomy, and salest to keep its budget low.

Nonetheless, as the Swedish economy improved.
within its 1968 Proposition the social democratic gov-
ernment presented a plan, which was adopted by
Parlament, for reaching the UN's then target of 1 per
centofl GNP inseven years, by increasing the budget by
25 per cent per year, The aid budget allocation thus
came close to the 1 per cent mark in 1976 and has
stayed over 0.9 per cent almost every vear since then;
although aid disbursements reached | per cent only
twice, m 1982 and 1992 (Sida, 1996), and the target
was suspended in 1994 in view of the growing Swedish
budget deficit (see Figure 3.1). As part of financing
cconomic growth, i 1972 the government decided o

tie aid to Swedish products and services: 8 per cent of

the aid budget in that year, and around 14-20 per cent
over the rest of the 1970s (Jacoby, 1986). Tying later
took structural form with the founding of SWED-
FUND and BITS (sce below) but was otherwise largely
dropped when studies showed that over the 1970s and
1980s between 40 and 52 per cent of aid through SIDA
came back anyway to Sweden as return flows [rom
procurement in Sweden,

The country becomes the project
During the 19705, the government radicalised its choice
of beneficiaries for aid. Various political considerations
contributed ta this: government opposition to the US
war in Viemam, the debate on the New Tnternational
Liconomic Order, and the then strong legitimacy of the
(post-colonial) paradigm that poverty is a structural
phenomenon grounded in dependency and exploita-
tion. Socialist countries in Asia and Latin America and
liberation moverments in Alrica received increasing aid
allocations, as did the countries (including new socialist
countries) in “the front line”, being destabilised by
South Africa for opposing its apartheid policies. ‘The
government stated in 1970 that 1t was “nararal that
Sweden primarily cooperate with countries whose gov-
ernments in their cconomic and social policies strove 1o
implement such structural changes as create the neces-
sary conditions for a development characterised by
ceonomic and social equalisation™. Parliament, howev-
er, took its distance from this formulation, stating that
“the aims of Swedish aid policies are possible to attain in
countries with different political and economic sys-
tems”.

In the words of Ljunggren (1986) “the country be-
came the project”™. SIDA (1977) noted that of the 20
“programme countries”, at least six were on the list for
other reasons than poverty. The non-socialist opposi-
tion parties protested at this orientation but when they

 Figure 3.1

Historical development of 1%-goal
Sweden's dishursed ODA as porcentage of GNP
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took power as a coalition government from 1976 10 1982
madc almost no change in the geographical allocation
of aid. Only in 1992 did the next non-socialist coalinon
-government stipulate a different setof eriteria for choos-
ing aid recipients and thereafier make a substantial cur
in the country frames ol a number of the more promi-

nent and controversial “soctalist” countrnes on the hist

, Detailing the goals

Indeed, through its Proposition 1477/78:135, the then
-non-socialist coahtion government further specilied the
“objectives of Swedish development cooperation in law,

Swedish development cooperation was again stipulated
~as “to contribute to raising the standard of living ol poor
peoples by means of direct attacks on poverty and its
causes”, Four interlinked principal objectives were set
(SASDA, 1994a:39):

! o Fcomomie Growth: 1o contribute to the increased

production ol goods and services:

* Socta-economic Fauality: to help reduce diflerences
between rich and poor and enable recipient
countries to mect the basic needs of all their
people in respect of such things as food, health
services and education;

o Lconomic and Political Independence: 1o enable the
countries tomake their own decisions about their
economy and other matters and to create the
conditions necessary lor independence and na-
tional sell-determination;

* Demacratic Develogmment; to help bring abourt condi-
tons that give people greater influence over
development on local. regional and natonal lev-
cls.

These objectives taken together represented a model
of how economic growth and social welfare should come
about through the building of politically independent,

economic independence, within which policies of pov-
erty reduction, social equalisation and peoples” partici-
pation are apphed. The objectives reflected a compro-
mise  development  philosophy  originating from a
number of sources (Anell, 1986} Important strands
were Swedish non-aligned foreign policy, as well as the
domestic “Swedish model”, Mainstream development
theory, which then advocated development through
state-planned economic growth, was also influential,
though already coming under attack from both left and
right. Structuralist and dependency theory (Prebisch,
Myrdal, Amin, I'rank] also exerted strong influences,
The Padiamentary Commission which preceded the
Proposition noted (SOU 1977:13) thatall the objectives
should be read together. Action on the four fronts

~on the same principles as before, The overriding aim of

stable, democratie nation-states with a large degree of

together would comprise a direct attack on poverty and
s canses, though the foremost ambition of Swedish and
should stll be to reach the poorest and most disadvan-
taged groups directly. In additon, the Commission
stated that while the poverty focus of Swedish assistance
made it obvious that aid should primarily be provided to
very poor countrics, choosing poor countries was not
sullicient for the poverty aim to be sausfied; within
them, Swedish aid should simive to reach the poorest
strata. 'his meant that in choosing partner countries,
their own governments’ pursuit of equity should form
one ol the criteria, The “trickle-down theory™ — that
ceonomic growth per se would reduce poverty — was
specifically rejected, and the Commuission stated thatin
the case of tension between the goals, “the equity goal
should prevail™. Anell notes, however, that the Commis-
sion was unable to agree on establishing redistribution
as the principal goal.

In its 1977/78 Proposition, the government specili-
cally stated it would not rank the goals on the grounds
that “there should not normally be any conflict between
them”, The government also set up a new aid channel,
SWEDFUND, in order 1o increase Sweden's industrial
cooperation with developing countries, Indeed, by
1976/77 SIDA's disbursements ta projects in the indus-
trial sector had visen to 33 per cent ol the total bilateral
aid budget (inclading import support), and thereafter a
large proportion of the aid budget continued going into
the modern sector. In 1980 SIDA produced its Rural
Develapment Strategy and from 1982, rural develop-
ment took over as the smgle major area ol sector
support: however, unal 1992793 import support was
larger than any ol the sectors. The pattern of choosing
poor countries and providing support to help develop
the country (on the basis that this would indivectly help
the poor) was firmly fixed.

Conflicting interests in aid
The 1977/78 Proposition incorporated the conflicung
interests of the major interest groups in international
aid: the Swedish popular movements and poliucal par-
ties, Swedish private companies, and the Government
iself; and left the field open, by country and by project,
for different mterests to be met.

While Swedish popular movements were by no
means united on the issue of the final desirable outcome
of development in the Third World, they were to a large
extent united on the desirability of providing support 1o
developing the Third World, They saw themselves as
the origin of democratic development in Sweden and
reached out to collaborating with and influencing “like-
minded” Third-World governments and movements in
similar ways (Lewin, 1986). Many ol them, under the
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umbrella of Sweden'’s policy of non-alignment, saw the
Third World as a natural extension ol their national
aims, interests and activities, Women’s movements were
among the prominent actors, which set the Swedish aid
agenda on the path of gender equality from an early
stage.

This engagement. along with the NGOs® VErY gener-
ous feeling that the disadvantaged of the world had the
right to share in the good things of life hopefully inan
even better way than in Sweden — meant that they
pressed the Swedish government (o inerease the aid
allocation, 1o untie it from Swedish cconomic interests,
and to leave it as open-ended as possible. Judging by the
opinion polls over the years, a substantial majority of the
Swedish people has always felt roughly the same way;
and this has had s impact on government palicy. The
Swedish palicy of co-financing NGO projects n the
Third World on a 41 funding principle has channelled
a successively larger portion of the total aid budget
{about 7 per cent in 1995) to these NGOs and created a
still livelier interest on their part in keeping it large and
flexible.

Where Sweden's private companies have taken any
interest in aid, as expressed through their associations
and the Conservative Party, they have always been of the
opinion that Swedish aid should be less in total, more
tied to Swedish services and products, and more orient-
ed towards politically conservative Third-World coun-
tries with sizeable markets. Companies have usually
raised their voices at times of cconomic decline: and the
support of Swedish industry has naturally always been
of major concern to the government in power. whatever
the colour. The clear contradiction between the ambi-

tions of Swedish companies and the main thrust of

Swedish aid policy has thus been solved by creating
“windows™ within the aid structure for providing tied
aid to middle-income countries, The Swedish Fund for
Industrial Cooperation with Developing Countries
(SWEDFUND) was the first such window: shortly
thereafier The Ageney for International Technical and
Economic Cooperation (BI'TS), and later Swedish In-
ternational  Enterprise  Development Corporation
(SwedeCorp) were created as vehicles for tied aid, sofi
eredits and private sector aid, that was not really orient-
ed towards the poorest of countries and people,

The Swedish government, apart from trying Lo main-
tain consensus and please the public and the main
intevested parties, has also always taken interest in the
political benefits to Sweden and Swedish i weign policy
of the provision of aid. One effect of this has been that
the government’s 1970 decision on administrative con-
centration (in the sense of choosing only a few polineally
suitable poverty-stricken countries as beneficiaries and
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assigning them large enough amounts of aid “to make a
real difference™  adoctrine to which SIDA itself always
referred) has successively been undermined. Today
Swedish aid actually gocs to over 120 countries and even
the number of specially favoured “programme coun-
tries”™ has increased steadily 10 21, As of 1978, the aid
budget increase to close 1o | per centof GDP has been
an additional driving loree in diver sifving Swedish aid,
as well as in mainfaining a substantial contribution to
the UN system.

Macroeconomic uses of aid

The large amounts made available, allied to its relatively
low accompanying administrative budget, meant also
that SIDA increasingly allocated money in the lorm of
growth-oriented “import support” funds 1o programme
country budgets. In 1985 the amount involved comprised
10 per cent ol all country programme aid (Odén, 1986).
Such aid supposedly had important positive eflects on
ceconomic stability and growth: but it was not particularly
targeted at the poor. and some subsequent evaluations
claimed that it had in some cases lad negative ellects on
hoth growth and poverty [SASDA, 1994h),

Such practices from the carly 1970s on, of subordi-
natingstrictly poverty considerations to macro-structur-
al considerations, in part opened the way for a further
shifi in aid practice during the 1980s; the HIcreasing use
of Swedish aid funds at the macrocconomic level to
support balance-ol-payment deficits in the context of
structural adjustment programmes: as well as for debt
buyouts and debt relief, These activitics were certainly
aimed at the poorest {or most dist ressed ) countries, and
were justificd on the grounds that in circumstances of
macroeconomic  instability, the poor figured high
amongst the losers. However, during the Tast half of the
19805, SIDA 1o some extent lost sight of the specific
problemsof the poorest of the poor. many ol whom were
sorely allected by the operation of structural adjust-
ment; and during the 1990s attention was refocused on
“reaching the poorest” and “adjustment with 2 human
face™ (UNICEF, 1987; SIDA, 1991a).

In the late 1980s Pariament added a further goal to
Swedish development assistance, that of good Mmanage-
ment ol natural resources. Though the two goals of
poverty reduction and environmentally sustainable de-
velopment are closely related, and the environmental
goal was specifically added to the principal abjectives,
from 1991 the new coalition government appeared 1o
read and act upon them sepa rately, inter alia by provid-
ing a separate budget for environmental issues, ‘There-
alter the goal of democracy was made 2 priority, both in
deciding the quantitative allocation of resources to
countrics and in orienting the direction of aid, The




special programme budget for promoting
human rights was quadrupled, and the special
midget for supporting Swedish NGO activities in devel-
Bping countries doubled, at the expense ol the previons

try frame” budgets. Further, a new and more
IEintercsied” aid budget was initiated and adminis-
tered from within the Foreign Mimistry, oriented 10-
‘wards the promotion ol democra v, good government
1] envir(mmc-ntal«’Iv;ming-up in Lastern Europe, and
;j]tﬁlc unrelated to the previous overriding goal of pover-
ty reduction.

Public dissatisfaction

In all of this, political struggle hetween the
interested partics continued, SI DA ventures
dustrial development led 1o

VArous
meo in-
a succession ol “hig
L projects” which took littde heed of the deteriorating
macrocconomic environment and often were judged 1o
end up costing more than they were worth
bringing about actively harmful results,
.ﬁilurc of some of these projects (which in FCtrospect may
have been quite successful) led to a backlash in public
Opinion against aid, and a questioning of whether a
rhrc;nucmc_v like SIDA was a suitable vehicle for either
Smarket-oricnted”  or “small-person-oriented”  aid,
SmA was attacked in the press (c.g, by the Stockholm
daily Fxpressen over two weeks in 1992} and the non-

Or even

The pereeved

socialist government 1ok its distance from a, inter alia
announcing that NGOs were more suitable vehieles for
making aid reach the poor. A Commission was set up
which arrived at the conclusion that SIDA ane the other
agencies should be reshuflled into nwo large aid agen-
&ies, one for more commercially-based and “hard” aid
eovering more developed countries, loans and credits
or infrastructure, industry, and entreprencurship) and
the other for grants-in-aid aimed at “sofi” sectors (pov-
1Ty, poorer countrics, social sectors, capacity-huilding,
research) (SOLI [994:19),

A new Sida

‘The old tension between (he “ecommercial” and “ho-
manitarian” purposes of aid wasevidently siilla hot one,
and the proposal tried to create 4 new structural solution
for it. However, the report had hardly been presented
when the government lost the electionand the incoming
social democratic government instead ok the immedi-
ate step of integrating all the agencies and budgets into
one single agency, Sida. Shortly afterwards came the
- Feport of an evaluation of some dozens of Swedish
 NGO-supported projects in four countries which, in
S summary, pointed to NGOs as having just as many
problems in reaching the very poor s Sida, and olten
problems of the same kind (Riddell e al., 1995),

democracy

D —

With the passing of time and the evolution of Swedish
mterests, various of the original objectives have thus
been accorded an almost separate status, In tandem,
along with the falling into disrepute of the pres iously
guiding philosophics and strategies of development, two
ol the objectives have largely been left by the wayside.
One is the goal of pursuit of economic independence,
now mostly discussed in the narrow sense of concern
with avoiding aid dependency, and of political inele-
pendence, which structural adjustment aid has rather
served to undermine. | he otheris the objective ol social
cquality, which, as this report relates clsewhere, is in
some ways becoming ever further away from beng
attained; although it should be added that this goal has
served as the basis for the Swedish cemphasis on the
pursuit ol gender cquality long before the

introduced i specific gender goal in 1996,

sovernment

Refocusing on poverty
In the early 1990<, SIDA became concerned that its
poverty locus had become blurred. A policy study on the
plight of African conntries affirmed the necessity of
greater outlays on the social sectors (SIDA. 1991a), and
SIDA became an IMPOrtant voice in mternational lora
regarding the desirability of shaping structural adjust-
ment programmes in such & way as ro protect the poor.
The virulent press campaign in 1092, although de-
signed to discredit and cripple Swedish aid, actually put
the poverty reduction issue firmly back onto the
and shortly thereafter the ageney was shuken

agenda,
againwith
a callupon it from a Large group of leading political and
academic figures to direct a considerably larger propor-
tion of its funds towards food production. SIDA main-
tamed firmly that its s tural-adjustment-related fi-
nancing was designed 1o get the macrocconomic bal-
ances right to make it worthwhile for farmers w grow
food: but it also took a new hard look at poverty,
Shortly thereafter, SIDA launched a Task Force o
Poverty Reduction in order o analyse the ways inwhich,
and the extent 1o which, its flora of projects and pro-
grammes were in fact aimed at and achieving poverty
reduction, The study showed up some signs that SIDA
had lost sight of the overriding target. The five principal
objectives were « arclully used 10 motivate projeces and
programmes, but often without giving imuch ¢ onsiclera-
tontothe link back to | overty reduction. There were no
rules for how indirectly related to poverty aid could be,
Also, after the harrowing years of the 19805, STDA did
notfollow (or really believe) the world picture portrayed
by the original bauery of objectives, but had sall
come up with a new view on development or &
poverty reduction strategy. This study thus
important step towards that end.




The present government's initiative to combine the
proliferation of aid agencies and budgets back into one

organisation, the new Sida, has reinstated the issue of

the guiding philosophy and overriding goals of aid and
placed it even higher up on the agenda. Ye, it should be
said that a large and increasing proportion of STDAs aid
budget did reach the poor and the very poor dircctly
over the 1990s, one crude indicator bemng that the
proportion going to the social sectors and emergency
relief rose from 35 per cent to 56 per cent from 1990/91
1o 1994795, see Figure 3.2 below (Source: Sida, 1996).

The same cannot be said (and was not in fact the
purpose) of other agencies and budgets now integrated
into the new Sida. One must stress that the above figures
need 10 be read with caution. On the one hand, such
gross categories give no indication of their internal
distribution; ¢.g. not all the aid to the poorest countries

necessarily reached or positively mfluenced the lotof the
poor; while some of the social-sector-oriented money
may also have benefited the comparatively wealthy - e.g.
moncey spent on developing the education sector or
improving government services. On the other hand,
other country and scctor programmes have probably
also had beneficial effects on very poor people.
Swedish assistance has nevertheless elearly been
more concentrated on the poorest countries than most
other donors’. Figure 3.3 (see page 27) gives a compar-
ative indication ol the spread of various donors” aid in
relation to the spectrum of very poor to high-income
developing conntries (White, 1995). The ligure shows
the total distribution of disbursements during the period
1985-93 for Sweden, the EC and total DAC aid.
These so-called Lorenz curves illustrate the cumula-
tive allocation of aid between developing countries rang-

Figure 3.2

Sectoral Allocation of Swedish Aid

: Admlislraﬂve Costs

Programme Asslsta (1)
Infrastructure

Bilateral ODA, %

:f90f91

9192

Aid through SIDA, 1990/91 1o 1994/95
80
{60
Emergency Rellef {40
120
9293 93104 94/95
Fiscal Year ;

: l(l) lncludes Balance of Paymems Support, Impart Qupporl - Debl Rofif and Economic Reform Financing

{2} Includes support to Pubie Administration, Industry, Banking, Tourism, efc.
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g from lowest 1o highest per capita income. The diago-
al line indicates cqual allocation of aid between all
wple in developing countries. 'The higher the curve is
this line, the more aid is allocated 10 poorer
antries, taking the size of the population into account.
he poverty reduction goal has not been meaning-
it has kept official auention focused on the issue and
mved as a rallying point around which the aid debate
been waged. Thus, Sweden has disbursed high
es of its assistance to the poorest countries, whereas
Australia, France, Germany, New Zealand and, espe-
the United States, have provided aid mainly to
pping countries with much higher average in-
‘ (Ibid.). The difference would be even larger if
altilateral aid was considered as well, since Sweden

O

pntributes relatively large shares to those international
eganisations which mainly support the low-income

countries, ez IDA and the soft-loan lunds of the
regional development banks, and UN agencies such as
UNDP, UNICELE, WFP and IFAD.

For the present. the management of Sida, with guid-
ance from the government, hasstated that four principal
arcas will be given priority in the near future: poverty
reduction, environmentally sustainable development,
gender equality and democracy/human rights, Along-
side these areas, a proliferation of other inherited pro-
grammes and projects is continuing to be administered,
though itis Sida’s firm intention to tighten up the picture
and reconcentrate its focus on central priorities, High on
the list is poverty reduction, as stressed by the govern-
mentitsell s leter of instructon o Sida for the 1995/
96 financial year. One outcome of this study and report
will be the drafting of policy and action plans refocusing
aid towards this goal.
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4

COUNTRY POVERTY PROFILES

Poverty profiles of the major recipients of Swedish
bilateral aid through SIDA have been prepared by SIDA
headquarters stafl’ and embassy economists, ‘lwenty-
one countries are represented: Angola, Bangladesh,
Bolivia, Botswana, Ll Salvador, Ethiopia, Guinea Bis-
sau, India, Kenya, Laos, Lesotho, Mozambique, Nica-
ragua, Sri Lanka, South Africa, Tanzania, Uganda,
Vietam, Zambia and Zimbabwe,

In four countries, Vietnam (Allen ctal., 1995), Zam-
bia (Booth, Milimo etal., 1995), Namibia (University of
Namibia, Social Sciences Division, 1995 and Sri Lanka
Marga Institute, 1995), more comprehensive special
studics have been elaborated. 'The purpose ol these
poverty profiles and special studies  as summarised

below

sions of poverty and their trends over time, with special

18 10 describe and analvse the different dimen-

emphasis on the identification of particularly poor and

vulnerable groups and on the causes and reasons for

poverty, The special studies are presented m the series of

waorking papers issued by the Task Force (see page 149),

Characteristics of the countries
Sweden's sclection of programme countries shows a
clear poverty focus. The three countries with the lowest
per capita income in the world, Mozambique, Ethiopia
and Tanzani, are all major recipients of Swedish bilat-
eral aid. Mostof the 21 programme countries for which
poverty profiles have been commissioned are very poor.,
In terms of GNP per capita, the average rank for the 21
countries is 133, calculated on the ranking of 173
countries listed in UNDPs Human Development Re-
port 1994.

If we use the Human Development Index (HDI), the
average rank is marginally higher, or 129, However. it
may be observed that even Botswana, with the highest
HDTof the 21 countries, Falls within the lower half of the
list of 173 countries.

The following table llustrates how the 21 countries

are ranked according to UNDPs latest assessment ol

per capita income and human development.

This chapter 1 an edited version of « pegir by Stofan de Voider.

Table 4.1. Per capita income and Human
Evelopment Index in 21 countries.

GNP per  HDI rank GNP per

capita rank capita rank

minus HDI rank

Botswana 58 87 29
South Africa 60 93 -33
Namibia 84 127 -43
El Salvador 97 112 -15
Zimbabwe 118 121 -3
Bolvia 119 113 + b
Angola 120 155 35
Lesotho 124 120 + 4
Sri Lanka 128 90 + 38
Jambia 134 138 -4
Nicaragua 139 106 +33
Kenya 146 125 + 21
Incha 147 135 +12
Vietnam 150 116 + 34
Laos 157 133 + 24
Bangladesh 159 146 + 6
GuineaBissau 167 164 + 3
Uganda 168 154 + 14
Tanzania 170 148 + 22
Ethiopia 171 161 + 10
Mozambique 173 159 + 14
Average 133 129 + 4

(Source: UNDP, 1994.)

A comparison between Alrica and Asia reveals an
interesting pattern. While the Afvican countries, on
average, have alower HDI than GNP rank, the opposite
is true for Asia, with the small - and not very represent-
ative — sample of Latin American countries falling

S )Illi‘\\‘h(‘l'(' m l)('l\\'l'l‘n.
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Table 4.2. Per capita income and HDI.
Regional averages.

GNP per  HDI GNP per

capitarank  rank capita rank

- HDI rank

Africa (13 countries) 130 135 -5
Asia (5 countries) 148 124 + 24
Latin America (3 countries) 118 110 + 8

{Source: Ibid.)

Income inequality is appreciably higher in Latin
America and Africa than in Asia, In countries like Sri
Lanka, Victam and Laos, where human development
mndicators are far more favourable than in most other
countries with a similar per capita income, the distribu-
tion of income is comparatively even, On the other
hand, and almost by definition, countries with a highly
s and mcome tend

non-cgalitanan distribution of asse
to have a higher ranking in per capita income than in

human development. This is also confirmed above. OFf

the five countries with a significant negative discrepancy
between HDI and GNP per capita, two (Angola and El
Salvador) have suffered from prolonged civil wars. while
the other three (South Africa, Namibia and Botswana)
are characterised by extreme inequalitics in the distribu-
tion of income, agricultural land and other assets.

‘I'he Human Development Index also indicates that
countries particularly rich in natural resources, includ-
ing lour of the five countries mentioned above and
several others, tend to have a lower HDI than other
countries on similar income levels. The former coun-
tries, with a very favourable natural endowment, could
be classified as rich countries with poor people. Or, in
the words ol the special study on poverty in Namibia; “It
IS not an exaggeration to conclude that the tangible
benefits to the Namibian population at large of more
than 80 vears of lucrative diamond and uranium CXpOrts
are not easy to discern,” ( miversity of Namibia/SSD,
1995:41.)

On the other hand, a number of East Asian countries
could be described as poor countries with relatively rich
people. The differences illustrate the well-known fact that
development strategies focused on investment in people
tend to be more egalitarian, sustainable and successful

than strategics based on extraction of natural resources,

Who are the poor?
As indicated earlier, definitions of poverty vary consid-
erably between the 21 country swdies. For practcal
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reasons, we will accept the definitions used in cach
poverty profile, and attempt a sumnmary of the most
salient features.

To begin with, virtually all the reports emphasise the
pronounced concentration of poverty to rural arcas,
Whether the criteria used refer 1o income and nutrition-
al levels, vulnerability or social indicators, poverty is
found to be most severe in the countryside.

The listing of particularly poor and vulnerable
groups carries lew surprises. In virtually all countries,
women are said to be overrepresented among the poor
(see below, Gender and Povertyl. Apart from being
female, a “typical”™ poor person would be characterised
by:

* low education;

* pooraccess to resources (land, catle, credit, etc.);

* high vulnerability to climatic and other risks (e
subsistence farmers in arcas with erratic raunfall);

* a high dependency ratio (many children to sup-
port).

In a large number of cases, specific groups are also
singled out as particularly likely to be poor. In several
countries, poverty is most prevalen among certain
ethnic groups, cither minoritics (Victnam, Laos) or
majorities (South Africa, Namibia, Zimbabwe, Bolivia),
Geographical differences are also frequently men-
tioned, with people living in remote arcas with a poorly
developed social and physical infrastructure most likely
to be classified as poor.

In some countries, war victims, demobilised soldiers.
refugees and other groups directly or indirectly affected
by eivil war belong to the VETY POOTESE groups in society,

"New™ groups of the poor are being identified in
several countries. The AIDS pandemic has creared a
large number of destitute families. in partcular in Afri-
ca. Soil erosion and other forms of environmental deg-
radation have (further) impoverished many small-scale
farmers in cnvironmentally fragile arcas.

In most countries, urban poverty has increased. in
particular in the informal sector (to which people are
“pushed” rather than “pulled”). In Guinca-Bissau, “the
appearance of working children has increased in the
urban centres during the last ten vears, due to the rural
exodus and the increased poverty among large groups of
the population”. Retrenched civil servanes and vulner-
able segments of the urban middle class are also men-
tioned in some of the profiles (e.g. Guinea-Bissau, Mo-
zambique, Nicaragua, Zambia).

Gender and poverty
Women are described as poorer than men in virtually all
countries. In Bangladesh, for example, women receive
only 46 per cent of the wages received by men, and only




per cent of women are literate, compared with 45 per
tof men.
Discrimination against women in one or several
respects isan almost universal phenomenon. In Bangla-
desh, “discrimination of women starts at birth™, and this
appears to be true in general, Girls are discriminated
;gainsl in the educational system, especially in second-
ary and higher education. The fact that many young
women are forced to leave schoal because of pregnancy
s mentoned in several reports. Diserimination contin-
ues on the labour market, and women are often exclud-
ed from many types of economic activity. Legislation
wsually tavours men, and women are consistently denied
equal access to land, credit and other resources. Women
also tend o carry heavier work-loads than men — but vet
have lower incomes. Both within and outside the family,
women have a host of responsibilities but few privileges.

In only a few countries is the situation of women
described in comparatively positive rerms. In Lesotho
the rate of literacy is higher among women than men
{but even here women are poorer). In Angola, “Women
are raditionally relatively independent in economic
matters and participate sirongly in informal commer-
cial actvities like trading.”

In Laos, “Women waditionally have a relatively
strong position among the ethnic Lao, especially when
it comes to decision-making in the family and participa-
tion in the economic sphere, e.g in trading, and land
tenure.” However, “In the political and social spheres,
female participation is less advanced also among the
Lao... Statistics on infant and child mortality, health,
nutrition, education, and other indicators also testily to
the fact that women and girls are often worse ofl’ than
men and boys.”

Female-headed rural households are mentioned in
majority of countries as being poorer and more vulner-
able, in particular when the household is headed by a
widow, or an unmarricd or abandoned woman. (Only
i a lew cases has an attempt been made to distinguish
between dillerent categories of lemale-headed house-
holds.) In Bangladesh, 33 per cent of female-headed
houscholds are classified as “extremely poor”, while the
corresponding figure for male-headed houscholds is 8
per cent.

There are, however, a few excepuions. In Vietnam,
“female-headed houscholds in the countryside are bet-
ter off than their male-headed counterparts™. In Gum-
ea-Bissau, there appears to be no ditterence between

male- and female-headed households: the maidence ol

poverty, however, is found to be higher in areas where
polygamy prevails. In Zimbabwe, problems of acute
malnutrition have been lound to be less severe in female-

headed households — presumably because women ac-

cord a higher priority to leeding the children than men
while these households are worse ofl in other respects,
such as access 1o land, cattle, credit, ete.

Why are the poor poor?

The writers of the poverty profiles have interpreted the
question of causes ol poverty n different ways. In some
reports — such as Namibia, South Africa, Vietmam,
Angolaand Zimbabwe - there is a discussion about the
historical roots of poverty: colonialism, the aliecnation of
the indigenous people from the best agricultural land,
racial discrimination, etc. In other cases, the emphasis is
on recent developments such as unemployment or civil
war.

Attempts are also made in some ol the poverty
profiles to distinguish between structural and conjunc-
tural (or transitory) poverty and between “endogenous™
and “exogenous” factors, with the latter being related o
external events (war, drought),

T'he earlier discussion about who are poor also gives
part of the answer to the question of why they are poor.
Alist ol factors responsible for poverty commonly men-
tioned would be:

= uncven distribution of assets (in particular land);

* un- and underemplovmeng;

* civil strife/civil war;

« discrimination;

* high rate of papulation growth/high dependen-
cy Tiatios;

« environmental degradation;

= AIDS or other diseases.

Many of the poverty profiles make the respective
national governments responsible for the continuation
or aggravation of poverty. While the impact on poverty
of structural adjustment policies will be dealt with under
a separate heading below, a few quotations may illus-
trate how the relationship between public policies and
poverty is discussed.

The Angolan report mentions “overall economic
musmanagement” as an important reason behmd pov-
crty. In Bolivia, gross macrocconomic imbalances in the
past — from which the cconomy is only gradually recoy-
ering — have aggravated poverty in this “lnghly unequal
society”™, where the tax system is considered very regres-
sive. The regressive character of the tax system is also
mentioned in the report on El Salvador.

In Gumea-Bissau, overall economic policies are said
to lavour a relatively well-to-do minority, while “a clear
marginalisation of the poor has occurred during the last
10 years... The poorest claim that the situation is worse
than 10-15 years ago”.

In India, many government policies are marked by a
clear poverty orientation, Still, discrimination against
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wormen remains strong, as against certain castes and
tribes. Stagnation in agriculture outside the areen revo-
Iution areas has increased rural poverty insome regions,
as has environmental degradation due 10 “commercial
exploitation of forest resources, displacement caused by
development of mines or construction of irrigation
dams™.

In Kenya, corruption and lack of cconomic growth
have aggravated the poverty problem, as has land deg-
radation. Severe misallocations in public expenditure
with large subsidies going to parastatals and mefficient
banks is also mentioned as a canse of poverty. The role
ol corrupnon and economic mismanagement is stressed
in several other papers as well,

In Uganda, costly military expenditures are high-
lighted as part of the poverty problem, and the country
“spends far less on (its) cconomic and social sectors than
do most countries in sub-Salaran Africa” (although
some improvement has taken place recently). A large
military budget is also mentioned in the case of Zambia,
where the armed [orces receive the equal of two-thirds
ol the expenditure on health and education combined,

In Zambia, overall government policies are blamed,
The government is described as “weak™ and “corrupt”,
and characterised by a lack of transparency and ac-
countalnlity. In Zambia, as in several other countries
(e.g Uganda, Guinea-Bissau), the introduction or dras-
tie raising of user fees in primary health and education
has imposed further hardships on the poor.

In Sri Lanka, “elite control™ aver public expenditure
15 said 1o aggravate problems ol poverty and inequality
(which, nevertheless, are less dramatic than in mosl
other countries).

In South Alvica, mass poverty and huge inequalities
are describedas “the result of very deliberate policies by
the apartheid regime” (which, of course. cannot he
rectufied over-night).

It may, finally. be interesting 1o look at a few causes
of poverty which are mentioned only occasionally or
not at all. For example, only the special study on
Namibia contains a discussion of how external cco-
nomic developments increase vulnerability - in this
case close integradon with the South African economy
and dependency on a small number of export com-
modities with highly volatile prices. The special study

on St Lanka makes u briel relerence to declining

commodity prices during the past decade as a canse of

poverty, The debt erisis from which many of the coun-
tries are suffering is virtually absent [rom the disene-

sion, Protectionist trade policies in the rich countries

are, to take another example. not mentioned in any of

the reports,

Inthe analysis made in the reports of the major causes
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ol poverty there is, in short, a consistent emphasis on

mternal rather than external factors.

Thereisalso a paucity of reference to the macroeco-
nomic environment. For example, monetary policies
are notmentioned., Trade and exchange rate policies are
briefly touched upon on a few occasions (in one case,
reference is made o positive effects for small-scale
larmers of a currency devaluation, and in a couple ol
other cases, increased import competition is said to
worsen the situation for domestic producers). On the
other hand, general statements abour overall govern-
ment policies fwvouring the urban population or the
middle class are frequent, as are observations concern-

g the neglect ol public support 1 social services,

Trends in poverty and inequality
Although the usual cavear applies — figures from differ-
ent countries are not directly comparable, the time
periods that are covered are diflerent, cte. it may be
uscful to begin our discussion with a summary assess-
mentof major trends in per capita income and poverty
in the 21 countries under review. Except for the GNP
statistics, which are taken from the 1994 World Devel-
opment Report (World Bank, 1994a) table 4.3 on page
33 is based on the information given in the poverty
profiles and the special studics.

In table 4.3, “yes™ always signifies an improvement
fwith less inequality being interpreted as an improve-

"

ment), “-" signifies either that data is too contradictory
to warrant an unambiguous conclusion, or that the
poverty profile in question does not address the issue
expheitly,

As shown in the table, ol the three Latin American
countries, none has registered a positive growth in per
capita income between 1980-92, or a reduction of
poverty in recent vears. [ The time series in the Bolivian
report docs not permit firm conclusions as 1o more
recent trends.) Social indicators, however, pomt o
stable or positive development in all three countries.
The cautious conclusion in the Nicaraguan poverty
profile is that “there are weltare indicators which have

been resilient wo crisis, at least in the short run™ (though

at present there are many symptoms ol deteriorating
health, nuritional and educational standards in Nica-
ragual,

For Africa, the picture is mixed, Four countries regis-
ter a positive growth of per capita income. and eight
countries zero or negative growth, I Werly appears (o
have been reduced in lour African countries, to have
mcreased in seven, while the rend is unclear in another
two. Social development comes off slightly better; there
are “only” four of the African countries where social

mdicators reveal a deterioration. As in Nicaragua, cer-



Table 4.3. Summary assessment of trends in 21 countries
Positive GNP Reduced Improvement Reduction
per capita poverty n social n ncome
growth 1980-92 indicators Inequality
Angola No - No
Bangladesh Yes : Yes .
Bolwa No No Yes No

Botswana Yes Yes Yes
El Salvador No No Yes No
Ethiopia No -
GuineaB. Yes No No No
India Yes Yes Yes No
Kenya Yes No Yes No
Laos Yes Yes No
Lesotho No No Yes No
Mozambigue No No No No

Namibia No No Yes
Nicaragua No No Yes No
South Africa Yes Yes Yes -
Sri Lanka Yes Yes Yes No
Tanzania No Yes No No
'Uganda No Yes Yes -
Vietnam Yes Yes Yes No
Zambia No No No No
Zimbabwe No No Yes -

tain social indicators may begin 1o show deteriaration
~only after a prolonged period of increasing poverty,
The most negative case appears to be Zambia, where
all indicators show an abysmally poor development.
- Zambia 1s, for example, one of the very lew countries in
the world where even the infant mortality rate has
Cincreased over the last decades,
The most positive cases are, again, the Asian coun-
tries. By and large, economic growth has been positive,
- and although inequality hasinereased, poverty hasbeen
reduced. All five Asian countries register positive scores
on economic growth, poverty reduction and improve-
ment of social indicators,
In Viemam, cconomic reform, rapid economic
growth and a comparatively cgalitarian distribution of
~assets such as agricultural land have contributed w a
substantial reduction of poverty in a short period of
time. The development is summarised in the following
way in the special poverty study on Vietnam: “In the Late
1980s the majority of the Vietnamese population could
well be described as poor, marked by a lack of adequate
food and access to economic opportunities 10 cscape
that fate. By the mid-1990s, however. there were grow-

ing signs that this vast problem was being solved by
increased cconomic opportunity, so that mass poverty
within communities was being replaced by the problem
of poor groups within communities,” Although the
existence of “losers” among certam vulnerable minority
groups is clearly acknowledged, they are casily outnum-
bered by the “winners™.

The situation of women, however, is described as
difficult, in particular in the poverty profile where it is
noted that “economic reforms have increased work-
loads in the home and in the fields. The de-collectivisa-
tion has implied that responsibilities for day-care, edu-
cation, health and fieldwork has shifted to women. State
child care in particular has eroded in recent years.”

As for equality, no poverty prolile or special study
indicates an mmprovement in any of the 21 countries,
While available statistics do not provide reliable infor-
mation on income distribution trends in most countries,
comiments of the following kind are common:

“Severe mequalities in the distribution of income
have developed... A number of predominantly urban
based persons have also enriched themselves and their
familiesleading to large mequalities insociery.”™ (Angola)
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“The differences between rich and poor are greater
and more noticeable today... It is obvious that a strong
process of diflerentiationis under way,” (Guinea-Bissau)

“Over the 14 years period from 1973-74 10 1987-88
the inequalities in consumption expenditure (proxy for
income) increased both in the rural and urban areas, but
more so in urban arcas.” (India)

“A general pereeption is that the exeremes of rich and
poor have increased, i.¢. the rich have become richer
and the poor poorer.” (Kenya)

“As in many other countries, the rich are getting
richer and the poor are getting poorer.”™ (Lesotho)

“Findings ol diflerent studices also indicate conclu-
sively that there has been a growing gap between the
rich and the poor in the recent past.™ (Sri Lanka)

“The income distribution has become more skewexd
and regional disparities have grown, Trends appear

towards greater wage differentials by sex.™ [Vietnam),

Structural adjustment and poverty
Over three-quartersof the 21 countries have, during the
last ten years. implemented o structural adjustment
programme (SAP)supported by the World Bank and the
IME. In a few countries, such as Viemam. far-reaching
economic reforms have been carried out without SAPs
and formal agreements with the Breton Woods instinu-
tions.

About half of the paverty profiles contain an explicit
discussion of SAPsand poverty. Inafew others, the issue
is imphecitly addressed in the analysis of the impact on
poverty of present economic policies,

The short-termimpact ol SAPs on poverty reduction
can be mterpreted as negative 1 eight cases, and as
positive in three or four. In general, the policies were
expected o improve the situation in a long-term per-
spective. As shown in some of the quotations below the
interpretations are not always unambiguous, however,
clearly, all SAPs have had both positive and negatve
cifects. and different readers may reach different overall
conclusions.

In Bolivia, “the adjustrment process has had neganve
cffects on the poor in the short run™. Stll, “it is diflicult
to envisage a viable alternative”,

The poverty profile of Guinea-Bissau states, among
other things, that "in the context of structural adjust-
ment policies, real wages have been falling, purchasing
power declining, unemployment spreading, and food
consumer prices rising in Bissau™. Poverty and incqual-
ity are said ta be inereasing rapidly.

In Kenya, short-term effects have been both positve
and negative for the poor. However: “'I'he SAPin Kenya
is likely to help the poor in the long run, rather than
worsen the situation. The liberalisauon of prices does

BB

hurt the poor in the short run, but the maintaining of
restrictions also contributes to corruption and misallo-
cations, which aflect the poor to a great extent.”

In Lesotho, “the SAP that has been going on since
1987 has been successful and necessary, but employment
within government has been reduced as have some of the
services provided... The economy is declining and there
are no clear signs of any immediate change, implying that
people in Lesotho are becoming poorer.”

In Nicaragua, the situation is ambiguous, “Structural
reforms should help the poor in the long run, to the
degree that sound economic management and growth
are restored, or at the least by keeping the situation from
deteriorating further. Some adjustment measures actu-
ally have had a direet positive impact on the situation of
the poor... However, generally speaking, the short-term
elfects of economic adjustment have been negative for
Nicaragua’s poor. Cuts in government spending and
domestic consurmption have provoked unemployment
andl lower real wages,”

In the Tanzania report, the issue of SAPs is not
explicitly addressed. However, the report cancludes that
poverty has decreased, and that “most people are better
ofl' now than before the crisis. At the same time, social
services are deteriorating and inequalitics increasing”.

In Uganda, the impact of the SAP on poverty reduc-
ton has been highly positive. The report concludes that
“a general improvement in the quality of life of most
Ugandans appears to have emerged with the SAP”, Also,
“the adjustment programme has resulted in a visible
change in public expenditure priorities in favour of social
sectors and on education and health care in particular”.

In Zambia, the SAP was introduced in an attempt 1o
rectly decades of gross cconomic mismanagement, The
short-term impact on poverty has been negative, while
the overall macrocconomic indicators show a mixed
picture: “The short-run effects of the SAP have been
positive in regardd to monetary indicators such as infla-
tion, but negative for the real cconomy. It is important
to keep in mind that the SAP was initiated because
Zambia was in acute economic crisis. Current macr-
occonomic policies are aimed at consolidating the rela-
tive stability and attaining economic growth,”

The gender effects of structural adjustment is explic-
itly addressed only in a few poverty profiles. It is,
however, clear that many of the macroeconomic trends
deseribed have alarge impact - positive or negative —on
the situation of women {and children). One obvious
example is the development of social services, and how
these services are being financed. Anather example 1s
that the division of labour between men and women,
and the intra-household power relations may change,
for example, through changesin the relatve proficability




of paid and unpaid labour. and of subsistence produc-
ton versus cash crops.

The profile on Guinea-Bissan claims that the SAP
“has been especially unfavourable to women™, The
impact on children is said o be manilested by “juvenile
criminality and prostitution, street children and in-
ereased child labour™.

Public interventions to reduce poverty
While the role of averall macroeconomic policies in
poverty reduction - or aggravation — has been briefly
touched upon carlier, a few aspects related o specific
government policies targeted to the poor remain 1o be
discussed.

In several of the poverty profiles and special studics,
governments are criticised for not devoting enough
attention to the issue of poverty. Few countries appear (o
have an explicitly formulated poverty reduction strate-
gy. Social sector developments, especially in Alvica, are
alarming —a combination of lack of economic growth,
rising unemployment, reduced public expenditure on
social sectors, and increased use of fees in health and
education endanger earlier progress in poverty reduc-
ton and human development,

There are a few encouraging exceptions, however -
mainly in Asi, In India and Sn Lanka, a number of
special programmes for poverty reduction, social devel-
opment and mtegrated rural development have been
launched, and many of these programmes appear to be
very ambitious and sometimes successiul.

In Africa, Uganda is making cfforts o redirect public
expenditure in Gwour ol social sector development. In
Zimbabwe, great progress wasmade in the first half of the
1980s, when much atention was paid 1o expanding
public services 1o the black majority. Fiscal constraines
and lack of economic growth in recent years have, how-
ever, made it difhicult to sustain these improvements.

In Ethiopia, “there is no doubt that the transitional
government is making efforts towards the reduction of
poverty”. For example, the share of public expenditure
going tosocial sectors has been increased, while military
expenditure has been reduced. Also, within the social
sectors there is a positive trend, e.g with less emphasis on
urban hospitals and more on rural health facilities,

In Botswana, the government is described as com-
paratively ambitious in the sense that it has used mineral
revenues to invest in human, social and economic infra-
structure, 'T'he government has also  albeit not o
successfully - “embarked on various projects to diversily
and create income opportunities, especially i orural
arcas... Botswana has also offered great amounts of
support 1o vulnerable groups during droughts.”

Naturally, the limited format of the poverty profiles

did not permit a comprehensive analysis of the various
ways in which governments address the issue of poverty.
However, the general thrust of the repors is that a
majority of governments have other priorities than
poverty reduction,

Poverty and civil society
A few of the reports discuss the role of social relations
and traditional safety nets to reduce vulnerability and
risk. Some of the observations made are likely to be
relevant for several countries.

In Guinea-Bissan, “traditionally, mutual help be-
tween farming houscholds ol the same ethnie group has
been important, However, these traditional forms of
social control and ethnic ties are weakening.”™ Also, the
SAP s said to have led to a “destabilisation of the values
ol traditional Guinean famihes™.

I'he special study of poverty in Namibia contains the
most elaborate discussion of the complex and changing
roles of kinship and reciprocity, and deserves 1o be
quoted at some length, The pattern is deseribed in the
ollowing way: “Kinship and the moral obligation 1o
assist family members can be a blessing and a curse to
both the poor as well as to those living above the poverty
level. Ideally, better-ofl” family members can be relied
upon to assist with expenditures such as school fees,
clothing, subsistence and emergency expenses, Such
assistance often goes a long way towards alleviating the
worst effects ol poverty and makes living in deprivation
more manageable. Yet, often the added burdens im-
posed upon beter-ofl' relaoves can lower their own
ability to better themselves linancially.

Inarcaswhere there isa concentration of poverty, one
often finds that the level of immiscration is spread past
the definition of the actual poor. In these areas those lew
people whao earn sufficient income o escape being
classified as poor are supporting a network of individuals
extending Lar bevond the confines ol the houschold. In
this way the general level of deprivation caused by
poverty is increased dramatically.”

Asin the case of Guinea-Bissau, however, traditional
links of this kind appear to be weakening in Namibia, as
there are “worrying indications that this ‘moral ccono-
my' support system may be eroding over time, with
people who move to town inereasingly neglecting their
obligations to the family they left behind. I this is the
case, then the raral poor face greater risks and vulnera-
bility than ever betore.™

Some poverty profiles mention centralised political
deasion-making and the weakness of civil organisations
as an obstacle. While there are positive examples, such
as the active role played by NGOs and a number of

different organisations discussed in the special study on
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Sr1 Lanka, the followmg observations from the Botswa-
ra profile may be representanve for a number of coun-
mes: I'he government programmes have tended to be

centralised, allowing little papular participation... Civil

society in Botswana is weak.. A key element to allevia-

tion of poverty is empowerment of the entire popula-
tion... Strengthening of the civil society in Botswana is,

therefore, a crucial issue”™.



ELEMENTS OF A STRATEGY
FOR POVERTY REDUCTION

Introduction

The strugule against poverty is as old as humankind,
Over the years, many dilferent approaches have been
tried with widely differing results. Very few of the
countries that have managed significantly 1o reduce
poverty have done so through deliberate strategies for
poverty eradication. 'Their strategies have more olten
aimed o merease production and cmployment., and (o
widen the political base of governance. History hasalot
to teach us about those approaches that worked and
those that did not.

Yet, while we can learn from history and lrom devel-
opment ellorts at dillerent stages in history and in
different parts of the world, it is not possible to capy
successful models and apply them in aditferent environ
ment. Every poverty situation has its unique combina-
ton of causes, interlinkages and possible remedics, a
combination which changes continuously with time.
This makes poverty something of a “moving target” for
development strategy.

It is necessary in cach case to examine these condi-
tions and relationships and to find solutions by working
with the key actors, using the resources that are availa-
ble, building the institutional framework and capacity
for reducing poverty (North, 1993). The present chapter
discusses elements and linkages which have proved o
have strong influence — positive or negative — on the
poverty effects of different development strategies.

Experience tells us that there is na set piece for such
astrategy 1L will have to take into account local assets
and constraints, and 1t must constantly adjust 10 a
changing external environment. The crucial factors
vary between countries and over time. One hundred
and fifty years ago, Sweden wasa country ol abject mass
poverty with some ol the harshest living conditions in
Europe,

What helped us to reduce mass poverty in the 19th

century was a combination of demographic factors

(falling lertility and emigration to North America),
universal literacy, a stable institutional framework for
industry and a commadity boom affecting in particular
the exports from forest industrics.

Sweden certainly benefited from s policy of neutral-
ity, having managed to live in peace for over 100 years
and to profit from remaining neutral during and dircetly
after the two world wars, In the first halt of the 20th
century, the shilt ol Tabour from agriculture to manufiac-
turing, the expansion of secondary and tertiary educa-
tion, and the political emancipation of the workers were
[actors which combined 1o reinforce the reduction ol
mass poverty. This interaction was successful up 1o the
mid-70s, but now new challenges are emerging which
could lead to backshiding i they are notmet with a new
combination of measures,

Poverty has been reduced in other countries through
other means. Whereas out-migration trom Sweden and
Ireland contributed 1o reducing poverty, in-migration
was an important means 1o making land-rich countries
like the USA, Canada, Argentinaand Australia wealthy.
Korea and Malaysia managed to reduce mass poverty
more rapidly than the currently industrialised econo-
mies by giving emphasis to foreign investment in labour-
mtensive exports and to generous subsidies to farmers.
Mineral-rich Gull® states have extended subsidies and
public scctor jobs to nationals, while using low-paid
tmrmigrants for menial tasks.

Although with grave setbacks and inroads on human
rights, mass mobilisation for public works and village
industrialisation was used in the Soviet Union and
China m the first decades after their revolutions, com-
bined with i dramatic improvement of education and
health services, India has devoted considerable hudget
resources to rural works and self-employment schemes
and entertains a lively debate as to what extent they have
actually contributed 1o the decline in poverty that has
taken place in the last couple of decacdes.

The author of this chapier 15 (sista Edoren,
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Sri Lanka and Uruguay are examples of countries
with along history of broad-based education and health
services that have raised the living standards of the poor
far above the levels of low-income people in other
countries, Butin many of these stories of partial success

in Sweden too — afier a time the big problem became
sustamability,

Some features are common to all development
patterns that have shown a degree of success in reduc-
ing poverty. Human vesource development (“investing in
people™) is one such Lactor. Productive employment genera
tion is another, with the strategic emphasis shared
between manufacturing and agriculture. A fawr distribu-
tion of property is an important determinant of income
distribution and henee of the preconditions for poverly
alleviation. Demographee factors like fertility, morbidity
and migration have interacted significantly with all the
ones mentioned above, and so have a host of factors
related o environmental protection and natural vesource mon-
agement. Institutional stability and legitimacy has
shown itsclf to be an important frame factor in ¢co-
nomic growth and distribution,

More important than cach one of these factors,
however is the interaction between them. There is no
case where one factor fully explains why poverty was
reduced. On the contrary, success is explained by the
effective presence of several of them, and by the
continuous and flexible adjustment of their interac-
tion,

Finally, one factor which should not be underestimat-
cd is the requirements of time. The existence of a few
recentexamples of very swift reduction of mass poverty
should not lead us o forget that a significant and
sustainable reduction of poverty may take generations
in any case, it certainly takes much more time than is
covered by ordinary development projects.

Human resources development
Universal primary education is a common feature of all
success stories in sustamable poverty reduction,

Education alone can ol course not climinate mass
poverty, but its linkages with other positive factors are
particularly strong, It reinforces economic growth, em-
ployment creation and social development, and is an
indispensable precondition for sustainability. Universal
primary education was an important factor in the carly
Scandmavian transformation as well as in the East
Asian “miracle economies”.

In all econometric studies trving to explain the
driving forces behind economic growth, employment
generation or poverty reduction, primary education -
in particular of women and girls - has the strongest

explanatory power among the policy parameters avail-

a8

able to governments (Psacharopoulos. 1993; Wheeler,
1984,

The linkage of education to poverty reduction is in
itsell” a parameter for government action. In countries
where female education and literacy have reached high
levels, as in the Nordic countries and in the Indian state
of Kerala, educated women have acted asvery powerful
development agents by giving their children education.
healthand nutrition standards superior to those of ather
families or communitics with a comparable income
level but with low female literacy, Even here, time is of
the essence: universal primary education in the Nordic
countries has roots in the early 19th century. In Kerala,
it goes back to the efforts of an enlightened roval family
i Travancore, beginning at the middle of that century,
Where the spread of literacy is more of a crash pro-
gramme and where women are treated as a secondary
concern, linkages are positive, but weaker,

The linkage of cducation to employment and politi-
cal emancipation is also important, particularly for
women. Education combined with employment growth
will encourage the growth of trade unionism and polit-
wal democracy, while education combined with stagna
tion and unemployment may lead to political dissent
and turmoil. As all politicians know, educated, unem-
ployed youth is political dynamite.

Even at higher levels of industrialisation, education
15 important in strategies for poverty control. In newly
industrialising countries like Thailand and Indonesia,
a serious lag in the growth of secondary education is
threatening the shilt of production from labour-inten-
sive to skill-intensive industries. a shift which is neces-
sary il those economies are to continue (o rely on
export-based employment growth. A problem of the
same nature s currently facing the industrialised econ-
omices of Europe, where one of the bottle-necks to
employment generation lies at the higher levels of
cducation and in the adaptability of skills to rapidly
changing technologies.

Investment in people also entails improved condi-
tions of public health, hygiene, nutrition and access 1o
drinking water. These are important preconditions for
the elimination of poverty, and they interact strongly
with other elements of an anti-poverty strategy. Health,
for mstance, is eritical for all participation in economic
activity and is often given high priority by poor women
and men themselves, when asked 1o make a prioriry
ranking of their needs (Chambers, 19%94a),

Nutrition and food security are vital factors in deter-
mining the living conditions of the poor, who spend a
higher portion of their income on food than the non-
poor and whose access to food is always in danger.
Various policy measures have been applied by govern-



ments to provide poor people and their children with
subsidised staple foods, supplementary feeding pro-
gramimes and various rationing schemes 1o ensure reg-
ular access (World Bank, 19907,
Some ol these schemes were very successful inoun-
proving the living standards of the poor, the best-known
case perhaps being the B Lankan general nice ration
scheme which operated between 192 and 1978, But
like many other general subsidy programmes, this one at
last also became financially unsustainable. Targeted
feeding schemes can be more sustainable, but require a
very sophisticated administrative surveillance system as
well asa close integration with the public health system.
In the final analysis, however, food security depends
mort on the ability 1o pay for food than on the availabil-
ity of food. Famine occurs more often when nations or
people cannot aflord 1 buy food or when distribution

systems break down than because of a general shortage
of tood (Sen, A., 1981

The distribution of property
The ownership of property in many cases has astronger
mfluence on the preconditions for poverty reduction
than the current distribution of incomes.

Land ownership is generally more skewed than the
wecome distribution, and the way it is skewed and
structured may pose great obstacles in the way of pover-
ty reduction strategies. Il most of the property is owned
by a few, political power tends also to be concentrated in
the same hands. When industrialisation takes place and
landowners shift investment to urban undertakings,
large landowners tend 1o invest their money in a difler-
ent way [rom medium-size and small farmers. And
where men have exclusive rights 10 property; socicties
emerge which not only suppress women's rights, but
hamper income growth in general and generate new
forms ol poverty.

In developing countries with a relatively even distri-
bution of land ownership, like Sweden in the 19th
century and the Fast Asian cconomies in the 20th,
cconomic growth over time reduces the prevalence of
poverty. But where a large share of thearable land s held
by a few owners of lattfundia or plantations, as in Latin
America or in Southern and Eastern Europe during the
19th century, cconomies may have long periods of
growth which do not affect poverty atall. In some cases,
like Brazil and Mexico in the 1970s and Eastern Europe
i the 18th and 19th centuries, this may even lead to long
periods ol increased poverty (ILO), 1984).

Ownership also has strong linkages to political power.
In Scandinavia and in Switzerland, with most of the
land in the hands of small peasant-owners, political
emancipation of the male part of the rural population

was early and has left a visible imprint on the power
structure of today.

The prevalence since the Middle Ages ol feudal
ownership and cultivation systems in Europe east of the
Elbe led to very dilferent patterns of political and

economic development from those in Western Europe,

where small-scabe Yarmimg hoeame mereasmai vda-
spread (de Maddalena, 1974),

A comparable difference in development patterns
and political power structures can be found in North
India between the eastern parts of the Ganges Plains,
where the zammdan system has left strong remnants of
feudalism four decades after it was abolished, and the
western parts where the land frontier was moving and
agriculture became commercialised already in colonial
tmes (Padhi, 1985; Prasad, 1979).

African countries which were colonised by Europe-
an settlers, like Kenya and Zimbabwe, have inhernted
astructure of land ownership which is still very much
in evidence and which is likely 1o be hinked to the
ownership of non-agricultural property. the power
structure, and the political culture for generations to
come.

Concentrated ownership of land leads 1o similar
concentration in ndustry when capital shifis into new
lines of production, and such concentration generally
favours monopolies, import substitution and capital-
intensive lines of manufacturing Such lines of produc-
ton provide the most profits o the owners because of
the lack of domestic competition and are easier (o
control than lubour-mtensive ones, which invite trade
union organisation and hereby threaten to change pow-
er relations in the long run.

It 15 not certain that a more even distribution ol
wealth and power always results in labour-intensive
production and in smaller, competitive enterprises, al-
though this is often the case, c.g, in the carly phases of
industrialisation in East Asia and Northern Europe.
Neither is it certain that labour-intensive lines of pro-
duction lead to reduction of poverty. For this to happen,
labour demand must grow fast enough to enhance the
workers” market-power, and political emancipation
must proceed through the development of democratic
institutions, trade unions, cte.

Restrictions on the rights of women to own, inherit
and acquire property are a constraining factor in devel-
opment, insofar as they inhibit female participation in
private and co-operative enterprise, inagriculture,
trade and industry. In many cases they directly create
poverty, such as when women are widowed and lose
their productive means 1o male members of the hus-
band’s family,

One of the most sensitive and complicated questions
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= any anti-poverty strategy is what to do about the
daribution of property. In particular, a more even
distribution of land I8 SOMEmes necessary to create
productive employment for masses of unemploved rural
workers (Griffin, 1974}, Large estates use land more
extensively and often use equipment rather than labour,
while smaller operational holdings are usually cultivar-
ed with more labour-intensive means. often making
better use of available production factors This has been
a strong motivating force behind land redistribution
through revolutions in China, Eastern Furope and
Mexico. Redistribution of land ownership was also an
mmportant factor behind the rest ructuring ol some of the
“miracle economies” in Fast Asia Korea, Taiwan, and
Japan, where redistribution was enforced by the US
occupation foree,

These examples are all rather violent and disruptive,
and few, il any, governments today are inclined o follow
to rechstribute
ownership to achieve some of the desired effects on

such models. But it is not Hecessary

employment and incomes. What matters most from
these points of view is the size of operational holdings,
not necessarily the issue of ownership.

This means thar tenaney reform is alten a more
etfective instrument than expropriation or forced buy-
outs. Ownership can be taxed, and the proceeds used for
employment and income generation, In many develop-
ing countries, taxation of land is vastly below
levied on other assets. This is a result of the political

what s

influence of the landowning classes, and it reinforees the
effects of an uneven distribution of property.
Tenancy reform could also contribute 10 mMore sus-

tainable forms of cultivation, In ALY COuntrics, squat-

ting and other insecure forms of land tenure have led 10
exhaustion of land, deforestation and misuse of water
resources, Where tenants have sceure legal rights 10 use
these resources, they will use them more cconomically
and rents and taxes can be levied more equitably and
effcctively,

The heavy emphasis on development of state-owned
larms and enterprises in many developing countries
fand a few developed countries as well) was in many
cases justified as a counterbalance to concentrated pri-
vate ownership. This strategy very rarely worked, how-
ever, smee the bureaucracy could casily fall under the
sway of the same powers that ruled the private cnter-
prise sector. The examples from the Indian subeonti-
nentdemonstrate how such systems lead to monopolics,
protectionism and wastefully capital-intensive produe-
tion, while their cmployment-gencrating effects have
been minimal. Very few contemporary analysts would
argue that government entreprencurship is a feasible
approach to poverty reduction.
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Livelihoods and

employment generation
In industrialised cconomics, variations in employment
have a stronger effect on poverty than any other [actor,
In the poorest countries, wage cmployment is a very
stall fraction of all work. A betrer concept for analysing
participation in the productive life of the economy in
those countries is “livelihoods”, & term which o« wers all
forms of activities which ensure survival and enhance
living conditions,

Agriculture is the major source of employment and
livelihoods in most of the Jess developed economies.
Large numbers of the poor make their living as tenants,
stall farmers or rural workers, working with simple
implements on poor soils, with iregular water supply
and unreliable or unsuitable climatic conditions,

Any poverty strategy worth its name will have 1o
contribute to improving the productivity and incomes of
tarm labour,

Usually, increasing productivity through mechanisa-
tion reduces the use of Jabour per hectare, whereas
irrigation, improved seeds and fertiliser will increase
both yields and the need for human labour. A number
of mtensively utilised agricultural arcas in Asia and
Alrica have reached their maximum capacity for sup-
porting additional labour, and mereasing productivity
will make labour redundant and TECUITe investment in
other sectors. But in many countries, agriculture is still
a key sector in the strugele agaimnst poverty.

In the 1960s when African countries gained inde-
pendence, it was believed that manufacturing indus-
tries would expand to absorh surplus labour. Even
when manulacturing did expand, however, its employ-
ment-generating effects were very limited, and in
many cases its share in total employment remained
stagnant or lell. One reason for this was mentioned
connection with property ownership: vested interests
i the power structure militared against the choice of
competitive and labour-intensive forms of enterprise,
favouring  capital-intensive monopohes. A related
problem was the inability of these industrics 10 Com-
pete aganst first-world industry and survive without
government protection.

As a market-induced reaction against this mode of
production and pricing, an informal sector of small-
scale, labour-intensive sell-employment emerged, 1o fill
marketniches forsimple, low-cost equipment. constrie-
tion, repair and services, The informal sector was org
mally seen as a parasitic, unproductive growth on the
cconomy, but is now incn-mingly being viewed asa more
efficient producer of the goods and services required by
the poor (and not only by them), e.g. in simple manufiac-
turing and repair. construction, transport and trade, in




addition to bemg a more flexible source of livelihoods
than the formal, capital-intensive and olten protected
sector (Streeten, 1994,

However, itis true that this “sector” includes not only
productive actvities, but is also a cover-all for hidden
underemployment, crime and dubious activities, and
this part tends to grow when demand from the ceonomy
at large is stagnant or falling,

But in a buovant economy, the informal sector can
provide agrowing number of productive livelihoods and
fill the gaps left by the formal sector (de Soto, 1989),

Astandard setof recommendations from the interna-
tional linancial insttutions (1F1s) for increasing employ-
ment through industrial growth includes deregulation
ol product and factor markets, and measures to facilitate
and legalise small-scale entreprencurship. Removing
restrictions on informal and small-scale enterprise has
generally proven its worth as a means of expanding
livehhoods. However, it s not certain that deregulation
of trade, prices, credits and labour markets will always
produce more and better livelihoods, it least not in the
medium term. Removal of protection and privilege may
lead to such large-scale redundancies and dislocation.
that political turbulence will disrupe the whole Process.
Liberalisation may lose credibility, and political coali-
tions supporting antipoverty policics fall apart,

In China, more than 30 million “surplus” workers in
state enterprises would lose their jobs in the first round
of afull-scale liberalisation. In India, the numbers would
be less — possibly 5-8 million, but the political cffects
would be cqually cataclysmic. A phased and deliberate
process stretching over a period ol at least a decade
would be more feasible in cases like those two. “Shack
therapy”, as advocated by some proponents ol rapid
transition, could clearly be counterproductive in the
sense that in the near future, it would produce more
poverty, not less.

There remains in any case a number of’ Questions as
1o how 1o promote development in developing countries
through the industrial sector, If this sector provides
large-scale employment, it is usually inefiective in terms
of competing with capital-intensive, developed-country
industrics and requires government protection o sur-
vive, Developing capital-intensive, competitive mndusiry
instead makes very little impact on unemplovment and
only very indirect impact on POVETTY,

One constraint on employment expansion m the
formal sector lies in export markets, which are either
protected through trade barriers in rich countries or are
not expanding rapidly enough because of government
efforts 1o restrict demand growth. It is necessary to bear
m mind that national development strategies must be
supported by a favourable international environment.

in which labour-intensive products can find open and
expanding export markets, and where development
linancing can be made available at terms which even
poorer countries can afford.

Henee, anti-poverty strategics have a VETY Impor-
tant international dimension, determining the condi-
tions of mobility for goods, labour and capital. The
“debtirap”, for mstance, has imposed severe restraints
on employment generation in many countries in Latin
America and Africa. It is also mteresting to note that
studies of “comparative advantage™ in international
trade have concluded that in poorer developing coun-
tries, deliciencies in human resources are a greater
obstacle 1o exporting than capital shortage (Cassen &
Wignaraja, 1995).

Environment and natural resources
Natural resource endowment is an important determi-
nant ol poverty in the poorest countries, Historically,
cthnic minorities, as well as people crowded out from
fertile Land, have ofien been pushed into barren and
low-productive areas where they can only cke outa very
meagre living.

China is a country with vast differences in climatic
and soil conditions, and it is a rare example ol an
cconomy where the rural income differences are wider
than the urban ones. 'lo solve the poverty problems of
the eroded loess plateau or the mountains in the West of
the counury, China would either have to invest huge
amounts in infrastructure and industry in remote areas,
orallow migration of mostof the people living there into
towns. But the majority of Chinese living in the plains
would resist transfers at such a level, and hence the
attempts to help the hill people 10 overcome the disad-
vantage in natural resources have until now been rather
limited, although certainly not negligible.

Where mineral wealth is discovered in poor coun-
tries, this may open an opportunity 1o c« impensate those
deprived of other resources. However, in many casesthis
has not happened to any satstactory degree; mineral-
rich countries tend to reveal the highest mequalities in
income and wealth.

Botswana, Indonesia and Malaysia have used reve-
nue from mineral exports to provide rural infrastructure
and services which significantly has reduced the inci-
dence of poverty. But more ofien the discovery of min-
cral wealth has caused what has become known as
“Dutch discase™, 1.¢. the revenue has gone inton{laung
consumption and services in some social and economic
sectors to an extent which has led o an appreciation of
the real exchange rate, has increased social imequality,
discouraged the production of food and manufactured
products and eventually ended in an increase in rural
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poverty. Angola, Nigeria, Zambia and Papua New
Guinea were classical cases of this malaise during the
commuodity booms of the 1970s,

Poor people have very limited access to natural re-
sources, and because of their lack of alternatives they

may exploit the hittle they have beyond the limits of

sustainability. "T'his is particularly true where population
increases are due to high fertility or migratory move-
ments, Overuse strains the availability of water, fuel-
wood and wildlife and causes soil erosion, water pollu-

tion and degradation of forests. The rapidly growing

megacities of Asia and Latin America raise problems of

urban environment abuse which are particularly acute
lor poor slum dwellers and commuters.

But 1t is not mamly the poor people who threaten the
environment, the soils, the water resources and the
atmosphere, The pollution of nivers and seas, the ex-
haustion of soils and the emission ol carbon dioxide into
the ammosphere are mainly the handiwork of the
wealthy, both in developing countries and in particular
m the industrialised world

Theseare the eflectsof development patterns that are
unsustainable and have to change drastically if coming
generations are to enjoy the living standards attained
here today.

The awareness of this reality prompted the UN 1o
convene the Conference on Environment and Devel-
opment in Rio de Janeiro in 1992, but the conference
stopped short of drawing the conclusion this would
have for global poverty reduction: ift mass poverty is to
be eradicated in the world within the next few gener-
ations, it will require heavy sacrifices by the now

industrialised countries in terms of lifestyles and use of

the biosphere,

Il some six or seven billion people in Africa, Asia and
Latin America were to emit the same quantity of carbon
dioxide and use the same quantities of fossil fuel animal
protein, cte. per person as the industrialised countries
do today, this would amount to a global environmental
catastrophe. Since developing countries cannot be ex-
pected to forego practices used in the industrialised
world, it will become necessary to impose restrictions on
all. Forinstance, if the nations ol the world were toagree
that poverty eradication should proceed on condition
that the world not use more biomass than is produced,
this would imposc a total freeze on growth in the now
richer countries (Goodland et al., 1991; Harrson,
1993).

No such agreement is in sight, however, and poverty
eradication will have to proceed by pushing closer to
resource limits, It is possible o stretch these limits at
national level quite far by amore judicious use of natural
resources, by regeneratmg biomass, pollution contral,

12

energy conservation, ete. National strategies which are
built on principles of sustainability will not impose
constraints on poverty reduction, although they will
suggest different development paths. Since these paths
lead to sustainability, the end result will be more favour-
able to the poor than strategies built on plunder and
exhaustion.

Demographic factors
Some participants in the debate about poverty argue
that the main reason for persistent poverty is the rapid
growth ol population in developing countries,

While it is true that demographic factors imteract,
sometimes strongly, with ather factors i the develop-
ment equations, it is not true that population growth has
a determining, let alone a crucial, role. When people
apply their capabilities with the help of efficient produc-
tion factors, their growing numbers will increase wealth,
not decrease it. Our planetis generally regarded as over-
populated. but so was Western Europe a thousand years
ago, when its total population amounted to barely 30
million people. Agriculture was too primitive in the
early Middle Ages, and societies and assets were always
under threat from predatory war-lords. Europe’s fertile
lands were unable to sustain a larger populanon unul
socieries and institutions emerged which made possible
the use of more advanced technologies, commercialisa-
tion of agriculture and a sustained rise in food produc-
tion (Duby, 1972,

Some ol the maost densely populated areasof the world
are rich because of the human and physical capital
invested in them, and some ol the immigration countries
in the Western Hemisphere require more hands and
brains to keep up economic growth. But where popula-
tion growth interacts with a strained environment, prim-
itive equipment and insuflicient social infrastructure, it
will contribute to increased poverty. Therefore, popula-
tion-related policies have to be an integral part of any
antipoverty strategy, Inall of the successstories ol poverty
recluction from Fast and Southeast Asia, demographic
change has played an impaortant role. In some cases, the
so-called “demographic transition”, Le. the general shift
towards smaller families, took place spontancousty with-
out oflicial encouragement. as in most of the now indus-
trialised countries,

Policies concerned with the births and survival of
children will have 10 be very closely related 1o investment
in human resources. Special attention must be given 1o
actions reducing child mortality, improving sexual and
reproductive rights and health, including access to con-
traceptives, and promoting gender equality in terms of
educational opportunities, employment and legal rights,

Policies concerned with migration of people within




and between countries must be related to the creation of
c'ln|)ln'\'nlt'lll and sustainable livelihoods,

Interactive relationships

[tis not possible to design an antipoverty strategy simply
by dividing the universe into two groups, poor and non-
poor. Poor people have many characteristics that may
affeer their condition of poverty, be it income, property,
gender, age, ethnic affiliation, profession, ete. And in
their different capacities of bel mging to these group-
ings, they interact in different ways with other groups in
society. An antipoverty strategy must examine these
mteractive relationships and try to influence them to the
advantage of the poor. Three of these interactions are
mentioned here, namely income, gender and ethnic
relationships,

The issue of ncome distribution is important in deter-
mining how 1o approach poverty. Some economists still
argue that a skewed income distribution is necessary to
give the rich clite the chance 10 produce sufficient
savings to invest in rapid cconomic growth, The benefits
of this growth should in turn “rickle down™ to the poor,
particularly through job ereation. There is, however, 4
lotof evidence that “trickle down” has a stubborn way
of not actually occurring, and that polarisation of rich
and poor in a society does not generate demand growth,
but does create social dysfunction like crime, and polit-
ical unrest and popular uprisings,

Income differences may be necessary to provide
mcentives for people to invest their fime and money in
risky or strenuous undertakings, but if they grow too
wide they can be vastly counterproductive. Equality of
access. aperceived fairness of economic differences and
a broad-based participation in political and societal
affairs are key characteristics of countries which have
managed to reduce poverty in a sustainable manner
(Persson & Tabelling, 1994,

Animportant aspect here is gender. In societies where
men and women perform traditional economic and
social roles, technological and cconomic progress may
be hampered by convemtional and formal barriers.
Likewise, the reservations of certain professions for men
or for women leads to umjustifiable income differences
and 1o less than optimal use of labour and skills.

Laws on inheritance in many countries disinherit
widows and daughters in a way which turns them into
paupers by depriving them ol the means of production
through which they could support their families. It is
difficult to break these conventions simply by admoni-
tion, or even by legislation. Ironically; in many cases the
economic [orces released by social upheaval have
proved to be stronger than legal reforms, for instance
when women in the industrialised countries jomed the

labour force during World War 11, or in the great
migration (o the Gull countriesin the 1980s, when many
Asian women did the same, either as migrants or as they
assumed new roles when their husbands went 10 work
abroad. Labour migration also changed the economic
and social roles of women in Southern Alfrica, when
their husbands went 1o work in the mines ol South
Africa.

However, these changes may not represent emanci-
pation in the true sense of the word, since the driving
force was necessity and it was mostly poor women who
broke out of the traditional role or the purdah to scck
work. In many cases the man retained control over the
houschold from a distance. And there is no guarantee
thatwomen will be able to maintain their presence inthe
new areas of activity once the men return,

Market forees cut both ways, as in the case of Eastern
Europe where women are now the first to be pushed out
of the labour market. But this shows that adve cacy and
legal reform must walk in step with market-related
interventions il they are to be at all successtul. The fair
integration of women into the economic life of the
country must be promoted dircetly and indirectly by
many different means and be closely linked to other
clements of the overall development strategy,

Discrimination against women occurs within the
family as well as in the labour market. In a number of
developing countrics, women and girls have less access
to lood than male members of the family, and they also
have less control over the returns to their labour, from
houschold work as well as wage labour.

Targeting women and girls in order to address intra-
houschold disparities is therefore as important in a
poverty strategy asitis 1o target poor families, Even with
careful targeting, however, the impact will be limited by
social conventions. Political advocacy and support for
organising efforts among poor women will be necessary
i’ conventions are to change (Elson, 1993),

In many parts of the world, ethnic mmonities ave heav ily
represented among the poor, Integration of these mi-
noritics may follow the same approach as with other
poverty groups, but there are instances of minorities
with lifestyles or customs which are difficult to reconcile
with prevailing patterns of development. Examples are
nomads and gatherers-hunters in Africa, indigenous
tnbes in Latin Ameriea, gypsies in Eastern Europe and
hill people in the Himalayan ranges. It is not casy 1o
design antipoverty strategies which will raise the living
standards of these groups without assimilation. The
costs of preserving cultural identity may have to be
shared by society and this minority, which raises sensi-
tive political questions. We are prepared to pay for the
preservation of biodiversity, ie. o keep threatened spe-
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cies from becoming extinet, so why should we not take
the same approach to cultural diversity? Even this
question may be appropriately placed on the agenda for
drawing up an anti-poverty strategy.

Resource mobilisation
Poverty reduction strategies require financing, both for
public services and infrastructure and for private invest-
ment, The question of eliminating poverty is sometimes
talked about at international conferences as il it were
only a question of rarsing enough money lor financing
an investment plan,

As we argue here, asolution to poverty must basically
be found within the society itsell, and when this solution
has been found, it will ol course cost money to imple-
ment. But the outcome ol the strategy depends not
msignificantly on how this money is raised. The issue of
fiscal policy. mcluding user charges and other levies,
which is very important for poverty reduction, is dealt
with more extensively in Chapter 8.

Although successtul poverty strategies must have a
solid domestic resource base, external finance can play
an important role, particularly at early stages. '|'he best
known cases ol such financmg would be the forewn drrect
ivestment in labour-intensive export industries in East
Asia. 'The employment created by this investment has
been a significant factor in reducing poverty both in
North East Asia and in parts of South East Asia. Foreign
direct mvestment is not auts unuli('ully l)(1\'t‘|'l}'-l'('(|u('iug,
however. There are cases where it has led to sweat-shop
conditions, particularly where unemplovment is wide-
spread and where trade unions are suppressed. Interna-
tional capital moves faster and more freely than labour,
and there are cases where such moves have brought
workers to remote places and then left them behind with
no alternative livelihoods. The history ol sugar planta-
tions in the West Indies illustrates this prablem.

There has been alot of debate as to whether the Easi
Asian example can be lollowed by others, for instance in
South Asia and in Africa. The markets for labour-
mntensive exports are volatle and sensinve to changes n
costs as well as in technology. Most developing countries
are competing to awract foreign direct investment
through the use of very Ewvourable fiscal and other
mcentives. However, the amount of indusimal capital
required to eliminate unemployment for instance in
North Africa or in Brazil would be staggering: Consid-
ering that investors usually require a very rare combina-
tion ol pohincal and economic stability to commit Large-
scale resources overseas, very few developing regions
would be attractive in the best of circumstances, [tseems
doubtlul that the East Asian example can be repeated,

at least not with a comparable impact on employment.

+4

Fineign: aid has had its most important effects on

poverty through programmes directed at human re-
source development in the broader sense, e improving
health, nutrition, water quality and basic education.

Likewise, it can do a lot to help buld institutions and
capacity i societics which have the political will o
climinate poverty. Developing countries have made
impressive progress in reducing mortality and morbid-
ity and in raising literacy and education levels. and some
ol this has been facilitated by foreign aid [Cassen etal,,
1986; UNDP 1992; 1993),

When it comes 10 income-generating activities, for-
cign aid has generally been less successtul in contribut-
ing (o visible reductions in poverty, Agricultural assise-
ance programmes have contributed to the spread of new
strains of [ood graims and o mechanisation, o some
extent also o the organisation ol co-operatives and
extension services. But while these programmes in many
cases have increased yields and farm incomes, their
eflects on mass poverty have been less evident Its often
claimed that they have helped the most capable among
the poor to cross the poverty line but have left the
majority behind, More helptul, at least in the short term,
have been rural works programmes that have raised
demand for Tabour and therchy improved the bargain-
ing position of the poor (Cassen et al., 1986),

An interesting example of foreign aid contributing to
redistribution in Favour of the poor by compensating the
rich was given in the buy-out of foreign-owned estates in
Kenya. But even in this case, most of the beneficiaries
were already relatively well off.

Very lew industrial development projects have had a
noticeable eflect on emploviment generaton at natonal
or regional level, first because they have generally been
rather small, second because they have very rarely
aimed at employment generation as a primary goal.
T'here are examples, however, of small-industry devel-
opment through co-operative credic, often supported by
NGOs, which have had strong positive effeets on em-
ployment (Wurgraft, 1989: ILO). 1995),

Finally, it should be noted that lorewgn aid i some
cases has had an impact on poverty reduction through
advisory work related 1o macro policy and legislation.

The impact of this advice is difficult o assess, but
there are instances where it has mereased the under-
standing of the mature of poverty and emploviment
problems, which is of course of crucial importance for
l'mding solutions 1o these l)llllll('lll.\. It is pus.sib]c: [on
donors and recipients of aid. assisted by disinterested
expertise, to discuss the costs, opportunities and proh-
lems ol a poverty strategy and lind a solution which
engages both sides in supporting the strategy without

imposing preconceved “condinonahites” or a unilater-



al dictate. In fact, the aid relationship itsell” offers great
opportunity for dealing with such complex, multidisei-
plinary and long-term undertakings as a poverty strate-

A strategy must build on linkages
It should be clear from this presentation of elements
required for i successtul antipoverty strategy that these
elements arve allintedinked, and thata strategy will have
to build on s whole range of them supporting cach other.

How does one reconcile the need o capture the
interactions between various human development in-
puts and outputs with the knowledge that this is excep-
tionally difficult o do?

There are three possible responses: one (derived from
IRDPs later models) is to design programmes in which
the individual components make sense on their own,
and do not require dovetailing with cachi other 1o be
effective. They can still be encouraged 1o occur in time
soas to enhance cach other. The second s to reassert the
primacy ol education among the human development
sectors, since it delivers at least in part the outputs of all
of them. 'The third - which should definitely be pursued
= is to study and learn from such atempts as there have
been to integrate human development activities.,

Some needs are by nature cross-sectoral, for instance
the

3

‘carly childhood care and development™ priority.
This requires a package of measures in health, nutrition
and education, which can be (and has been) delivered in
a variety ol ways, stressing public, NGO and/or com-
munity roles, and ranging from direct supply of services
to raising public awareness and educating care-givers.

Other methods mclude ntegrating services which
have particularly strong complementarity, such as com-
bining health and nutrition programmes lor children
with schooling programmes; and marernal health and
family planning programmes with female education
and income-carning opportunities for women (Cassen
& Wignaraja, 1995),

What makes poverty reduction more complicated
than any other programme objective m development is
thatlarge numbers of elements must interact in positive,
supporting linkages, and over long periods of time, The
strategy must be supported by coalitions of stakeholders
who have power or influence in socicty, and since the
process stretches over long periods of time, these coali-
tions may shift. For these reasons, it should be obvious
that there is no set picce lor poverty reduction, like a
prescription that can be followed by any country at any
point in time,

This also implies that it is meaningless to tey 1o figure
out how much it would cost to eliminate poverty global-
ly, orin any particular country. The antpoverty strategy

mobilises resources domestically, and external resources
will be needed o give temporary support to important
elements which would otherwise not be funded in the
first phases. There isa vole for foreign assistance, but that
role can be defined only when some sort of consistent
and comprehensive strategy has been adopted by (he
political powers in the country.

There has been heated discussion regarding the
cllecis on poverty of IF-led siroctural adjustment pro-
grammes. Have they helped reduce poverty in the
longer run by bringing the cconomy back 1o dynamic
growth, as the IFLs would argue, or have they exposed
the poor w increased hardships by cutting down on
budgets for education. health and utilities, as many
critics in Africa and Latin America would argue? Both
positions probably hold some truth.

Belore adjustment, the poor mainly benefited from
government programmes in health and education, and
cuts in these services hurt the poor. But if adjustment
brings sustamable cconomic development in the place
of elite over-consumption and bureaucratic waste and
corruption, the poor may very well stand to gain in the
lomg run

The question is not whether the public expenditure
reductions that African governments had to undertake
in the 1980s were harmful to the poor they were
mdeed. The question is, could they have been avoided?
I'hey could not have been avoided by contimuing over-
consumption, as illustrated [or instance by Ghana in the
19705 and Tanzania in the carly 19805,

Itis arguable that if the African governments, as well
as donors, had been quicker to abandon the over-
optimistic assumptions on which policy was based in the
19705, the negative consequences for the poor would
have been less serious (Bourgignon & Morrisson, 1992:
Cassen & Wignaraja, 1993), It is also arguable that the
adjustment programmes were not designed with the
welfare of the poor in mind.

A pertinent criticism of the adjustment programmes
proposed by IFIs and implemented by African and
Latin. American governments is that they have too
narrowly focused on stabilisation rather than on devel-
opment, and that they have often neglected o build
political coalitions which could make the policies sus-
tainable (Killick. 1994; Helleiner, 1994).

Structural reforms cannot be undertaken in a politi-
cal vacuum - look at the attempts to reform the Europe-
an agricultural sector lor instance, Structural reforms
must be prepared and propagated by a strong political
will, underpinned by institutions and organisations that
share their objectives. Political collapses have occurred
in countrics with shaky coalitions, simply because the

stakeholders could not see what was in it for them

45




The fight against poverty is a political war, not a
technical planning exercise, 1t will only succeed when it
has sufficient support among important political stake-
holders, be they political parties, farmers, trade unions,
women’s groups or religious communities. Foreign aid
can help in developing the conditions for such political
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compromise and bridge-building, but it can also con-
tribute to mcreasing the cleavages and to making com-
promise less attractive (0 some of the key actors, To
understand the nature of these interactions. and (o
decide which side 10 choose, is a major challenge 1o a
donor organisations wishing 1o help reduce poverty.




GLOBAL ECONOMIC
AND FINANCIAL INTEGRATION

The mtegration of markers and the rapid movement of

capital are indicators of a profound transformation
going on in the world economy. This process of globali-
sation may leave the least developed countries even
further behind. The impacton the poorest people of the
world s likely 1o be quite negative unless the internation-
al community agrees to take special steps to protect
them, promote their growth and release them from their
debt burden.

LEconomic globalisation is being driven both by wide-
spread adoption of market liberalisation policies and by
technological change that is fast eroding physical barri-
ers to international transactions. Markets for merchan-
dise trade are expanding, more and more services are
becoming internationally tradable, and capital is low-
mg in faster and increasingly diverse ways across coun-
tries and regions.

The moststriking example of economic globalisation
is the mobility of capital. Computers and ¢lectronic
communications systems have drastically lowered cap-
ital transactions costs, Advanced industrial countries
long ago abandoned exchange controls, and many cde-
velopmg countrics are relaxing their regulations. Global
transactions in currency markets are estimated to
amount to USD | trillion (million million) per day. The
bulk of these enormous daily currency transactions are
speculations and arbitrages that contribute little to long-
range investment allocations.

Trade in goods and services is also growing rapidly.
World merchandise exports have risen from 11 per cent
to 18 per cent of world GDP over the past two decades,
Services have increased from 17 per cent of world trade
in 1980 to over 22 per cent in 1994 Average annual
growth in trade in commercial services over 1980-93
was 7.7 per cent, compared with 4.9 per cent for
merchandise trade (World Bank, 19954},

The interpretation of the World Bank is that the
increasing integration of developing countries into the

global economy constitutes an important opportunity
for raising the welfare of both developing and industrial
countries over the long term. But the process of mtegra-
tion will not be without frictions that give rise (o protec-
tionist pressures, Tt will affect countries unevenly and
could merease nternational 1lisp;u'ilit's. lor example,
even under relatively optimistic assumptions, real per
capita income in sub-Saharan Alvica is likely to grow at
abour 1 per cent annually over the next ten years,
compared with more than 6 per cent in East Asia. The
global outlook is in general bright, but it masks wide
differences across regions and countries (1bid.),

The conclusion of the Uruguay Round of the GATT,
and the creation of the World Trade Organisation,
provide further impetus for global economic integra-
tion. 'The agreement includes commitments to reduce
tarifls on manufactures, and major scaling-back of nou-
tarifl barriers such as the Multifiber Agreement and so-
called voluntary export restraints,

Resulting gains from improved market access will
be widcly but unevenly spread across regions and
countries. Low-income countrics are likely to incur
substantial losses through higher food import costs.
The overall gains of developing countries by 2002 are
expected to be less than a third of the total gains to
world trade.

Net transfers to developing countries (i.e. financial
ows minus interest and amortisation payments and
profit remittances) have increased rapidly for the devel-
oping countries as a group in the last five years. Howev-
ey this is mainly explained by the increase in private
capital flows to medium-income countries. For severely
indebted low-income countries (SILICS), mainly in Afl-
rica, net transfers remain at about the same nominal
levels. 'The terms of trade of these countries have dete-
riorated more and longer than even during the great
depression of the 1930s. Thus, the real purchasing
power of their exports and net transfers has diminished
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to a level which 15 barely enough 1o maintain vital
imports, let alone to finance investments.

Official development assistance to SILICs and SPA
countries is also stagnating, while it has increased 10
medium-income countries,

On the other hand, if rich countries were to abolish
all their barriers to imports from developig countries,
the increased exports of the lawer are estimated o be

worth twice what they now receive in aid,

UNRISD on globalisation

I'he United Nations Research Institute for Sacial Devel-

opment identifies six processes within the context of

globalisation (UUNRISD), 1995);
* The spread of liberal democracy;
* The dominance of market forces;
= The integration of the global cconomy;
* The transformation of production systems and
labour markets;
* The acceleration of technological change:
* 'T'he media revolution and consumerism.

The reportdocuments the transformation of institu-
tions at every level It shows how power has been
transferred o transnational corporations and interna-
tonal institutions that have consistently ignored the
social implications of their actions — while passing on
responsibility for absorbing the social damage caused by
economic liberalisation either to non-governmental
organisations or to communities and families that have
themselves been so weakened that they are in no posi-
Lion to respong.

The report provides a strong indictment of struc-
tural adjustment policies, promoted by the IMF and
the World Bank since the debt erisis broke out in the
beginning of the 19807, which leave debtor countrics
atthe mercy of the international inancial institutions
(1FLs), The LFLs insisted that debror natons introduce
policies that are not Just aimed at generating an
export surplus to service their debts. but also at
fundamentally restructuring their economies along
neo-liberal lines: deregulating cconomie activity, pri-
vatising public enterprises and eutting back on public
expenditures.

In almost all the countries concerned, adjustment
required deflationary policies and cutbacks in wellare
services, which resulted in hardships for poor women
and men. Advocates of adjustiment assumed that these
sethacks would be temporary — that short-term social
costs could be offset by long-term economic gain. How-
ever, LUNRISD states that this did not take into account
that social damage could itsell frustrate cconomic objec-
tives. Social unrest and “IMF riots” caused by rising

lood and transport prices are examples ol this.
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But UNRISD also found that cconomies and institn-
tions did not respond as the market theorists thought
they should. One reason was that reforms were based on
laulty assumptions about the nature of public and pri-
vate institutions, Adjustment programmes assumed the
existence ol msatutions sullicienty robust to administer
these programmes and cushion their social impact,
However, the flexibility and capacity of the private
sector to respond was often overestimated, and the
process of adjustment so debilitated many state institu-
tions that they were mcapable of making the necessary
contribution to ensuring the functioning ol adjustment
measures,

As UNRISD puts it

“Recent events have demonstrated with awlul clar-
ity the depth of this fillacy — and its catastrophic
consequences, Whether in terms of the quict immiser-
ationof millions of people who have been pushed to the
cconomic marging or of the shocking scenes ol open
warlare that are tearing whole countries apart, the
world is now paying a heavy price for putting social
issues i abeyance.. social institutions have not just
been wnaored. they have been considered as obstacles
to progress and have been ruthlessly dismantled.”
(LINRISD, 1995:8.)

By the end of the 1980s, UNRISD concedes, the IMF
and the World Bank had started 1o take more account of
institutional and social issues, when conlronted with the
failure of many adjustment programmes and a barrage

ol enticism. Some “social salety nets” were ereated o
mitigate the damaging effects ol adjustment on some
groups, but these schemes have vet to offer any signifi-
cantsupport. A number of much more radical measures
need to be striven for in order to protect the least
developed countries and the masses of the poor.
UNRISD proposes that democratic accountability
for corporations can and should be applicd internation-
ally. Legal and revenue systems should be extended to
mternational markets, ¢.g. by introducing taxes on cap-
ital transfers, on trade surpluses and a global energy rax,
as well as a global income tax based on country per

capita income,

Continuing debt crisis
A major factor behind international financial instability
and the sluggish performance of the poorest countries is
the unresolved debr erisis. The IFIs strategy on debt
concentrates on keeping the linancial flows wo the devel-
oping countries at a sulliciently high level to permit
them to mamtain debt servicing, For those countries that
do not manage to pay their debt service, rescheduling
through the cnmbersome Paris Club procedure is advo-

cated, and the terms are then gradually softened to




accommodare severely indebted low-income countries
provided they have agreed to a structural adjustment
programine. It is clear, however, tha this approach is
likely to lift only a few of the SILICs out of the debt trap.

Thus, further debt relief is required o allow SILICs
to retain and mvest enough financial resources to start
moving towards sustainable cconomic and social devel-
opment, and to allow the release of their searee profes
sional economists from protracted debt rescheduling
negotiations to engage in developing a competent pol-
iwcy-making capacity.

Only bilateral debtis dealt with wathin the Paris Club,
and many ol the poorest countries face an increasingly
heavy multilateral debt burden. Debt reliel measures on
this level are therefore also essential,

In 1995, the World Bank and the IMF began prepa-
rations [or a co-ordinated cfiort o allow the world’s 40

poorest countries to reduce an important part of their

USD 160 billion external debt, especially the multilat-
eral debt service, including payments 1o IDA, World
Bank and IME Proposals are expected to be presented
to the boards ol the two institutions in 1996

The prospects for the poorest countries, especially in
Africa, and thus [or many of the world’s poorest people,
remain unfavourable, The pace of global market inte-
gration i leaving them lurther and further hehind,
mired in the debt trap, Development assistance in the
commg tew years will need to be refocused w help them
progress. Most crucial will be for the world’s richer
countries and financial institutions to see to it that their
own sellish behaviour does not continue to hinder
growth and exacerbate poverty in the least developed
countries. There s a need for mnovative methods ol
linancing development, including facilities for the re-
duction ol bilateral, multilateral and commercial debis,
especially in the case of the SILICs,

Sida debt relief proposals

Considering the importance and gravity of the debt burden for many of the recipients of
Swedish bilateral aid, Sida has followed the issue and elaborated various proposals. In the 1995
Sida proposal ta the government on balance-of-payments assistance, the following suggestions

were made regarding the multilateral debt problem;

¢ Inwoduction of a “fifth dimension™ in the African Development Bank, provided that the
ADB does not continue to give loans on non-concessional terms to Afvican SILICs.

* Introduction ol a new more concessional IME Gciliy o provide additonal debt relief
for SILICs with a severe multilateral debt burden,

* Invoduction of increased surveillance tasks primarily for the IMF to verify in the process
of negotiating Policy Framework Papers the capacity of each country to pay debt service

and prevent new credits on non-concessional terms.
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SOCIAL DEVELOPMENT VISIONS

Introduction
In March 1995, the World Summit for Social Develop-
ment was convened in Copenhagen. There, represent-
atives from governments, international agencies and
non-governmental organisations expressed frustration
over the slow pace of social development and poverty
reduction in the world.

The "Declaravon and Programme ol Acuon”, the
end product of the event, has been justly criticised for
being a rather diluted and diffuse document, Neverthe-
less, the Social Summit signalled the end of an era and
the beginning ol anew one. This was revealed. not least,
by the clear changes in the rhetoric used at the confer-
ence. Both southern and northern high-level represent-
atives explicitly acknowledged that economic growth
should be seen as a necessary but insufficient condition
for social development and poverty reduction, Even
more important, they emphasised that cconomic devel-
apment is not an end initself but a means of achieving
social development.

Development objectives for the [uture, agreed upon
by Summit participants in the Ten Commitments state-
ment, exhibit a strong emphasis on poverty reduction
and on human-resources and social development.

For Sida, in order to successtully work towards the
realisation of these objectives, it 1s crucial that they are
operationalised and placed within well specitied con-
texts of practical action.

What is social development?

The Ten Commitments agreed upon by the Social
Summit are based on a wide approach to social develop-
ment, with poverty reduction as an integral part. The
conceptol “social” denoted here ismuch more compre-
hensive than the one not mfrequently used, which is
largely synonymous with “social sectors™ (i.e. health
care, education, and sanitation).

However, the Summit did not provide a precise and
succinct definition of social development. How, then,
should the concept of social development be under-
stood, and what should it entail in practical terms?

For Sida, “soctal development™ refers to both a proc-
ess and 1o development planning analysis which takes
into consideration the basic structure of society, social
organisation and social change. The behaviour of indi-
viduals in terms of the choices they make s largely
determined by social structure and networks of relation-
ships, including mumal rights and obligations, as well as
by systems of shared understandings, beliefs and values,
These socio-cultural constructs vary in space and time,
Itis therefore impossible to formulate a single, universal-
ly valid definition of social development. Such a process
must be contextually defined, and equally important,
this must be done together with the women and men
concerned.

A useful detinition of social development for Sida as
anoverall guide for development planning and activities
couldbe: A process of enhanced indiordual and communty well
being, capacily and freedom of choice, within an equitable and just
sociely .

Poverty reduction of any significantscope can only be
achieved within a social development framework. Sida
is convinced that development assistance can only con-
tribute to social development if 1t 1s based on a sound
analysis ol the structure of society and a well-informed
understanding of the potential of poor women and men,
as competent and motivated social actors, to take charge
of their own lives, Such an approach bridges the micro-
macro divide, incorporating specific, locally contextual-
ised analyses as well as broader and more generalised
syntheses and macro-level analyses. It encompasses the
study of socio-cultural, political and economic process-
es, and it has a potental for shaping policy which is
cogmizant of the specificity of different processes in
particular societies.

Social policy
Social policy prescribes actions for achieving social
development objectives,
Sound social policy should enable women and men
to fulfil their social and economic needs as they define

these themselves. The content of any body of social
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pohicy is thus likely to focus on at least three dimensions
ol strategic importance: i) secure livelihoods: 11 material
and non-material well-being: i) social solidarity and an
equitable distribution ol resourees,

Sida’s work in relation o social analysis and social
policy has four main methodological cornerstones:

= Lo strive 1o integrate socio-cultural, gender and
cconomic  perspectves,  analytically,  metho
(lf)l(»zi(‘;\lly and in pl';ulic.ll dey ('Iupllll'lll assist-
ance activities,

* To strive to incorporate both micro- and macro-
perspectives i social analyses and policy recom-
mendations,

* To wark ina cross-sectoral and multidisciplinary
manner.

* To promote the use of participatory approaches
inall development work, in order 1o incorporate
the perspectives of both lemale and male stake-
holders, and in particular the knowledge, valucs
and priorites of people living in poverty,

In the lollowing sections, these four main areas are
discussed more fully with examples, both of what is
already being done and of what is recommended for the
future.

Striving to integrate socio-cultural,
gender and economic perspectives
Theaim of economic growth issocial development, and
equality, including gender equality, is central 1o social
development. Class, caste, and other social relations of
power are generally mterwoven with gender relations,
Their transtormation, m specific societal contexts, is
olten the key 1o social development (Sen, G, 1995).
Integrating socio-cultural, gender and economic per-
spectivesis thus the only effective way to achieve sustain-

able social development and poverty reduction.

Gender and poverty

During the 19705, the increasingly evident impoverish-
ment of women led to the poliey approach “Women in
Development™, WID, which focused specifically on
poverty alleviation through income-generating activi-
tics, This approach has proved to be inadequate, partic-
ularly because it focused more on the symptoms of
women’s poverty than on the canses,

In the recent resurgence ol attention w poverty, a
major locus has been on the imersection of gender-
based inequalities with poverty and processes of impoy-
erishment. The approach today is more balanced, fo-
cusing on the causes as well as on the elfects, and
increasingly on the fact that women, by virtue of their
social roles, also are an impornt part of the solution to

climmatng poverty.

The conceptol gender directs attention to the substan-
tial varation in the way biological characteristics of
women and men are interpreted and constracted at
both the macro- and micro-levels of societies. In other
words, discussions of gender refer 1o socially and cultr-
ally constructed differences in the behaviour, roles and
status of women and men. A gender locus must there-
lore be placed within the context of a broader socio-
cultural analysis.

There is now an increased awareness of the Tinks
between gender and other socio-cultural aspects and
phenomena. It is realised that gender analysis is only
one part ol a broader socio-cultural analysis. Gender-
oriented work within Sida during the last ten vears has
revealed the serious lack of methodology for adequate
target group, stakeholder and mpact analyses,

Poverty has gendersspecilic causes and implications
which are linked to overall gender inequality at house-
hold and community levels, especially those related o
aceess 1o and control over resources as well as to deci-
sion-making. Gender-aware poverty reduction requires
that all analysis, as well as policy and programme
development is mformed by adequate gender analyses
ol roles, responsibilitics, access o and contral over
resources, priorities and needs,

Women and men also experience poverty differently,
and differentaspects of poverty (deprivation, powerless-
ness, vulnerability, seasonality, ete.) have gender dimen-
sions which need to be identified and taken o ac-
counlt,

Structural canses of poverty (suchas POOr governance
andlegislation, and lack ol accountability of institutions)
are still not adequately identified and incorporated into
development planning, Poor people, both women and
men, are acutely dependent on access to those in power

individuals as well as institutions, The lack ol a voice
and representation in pohtical structures at all levels is a
particularly acute problem for women. Empowerment
ol women is thus an important strategy for reducing
I wovert )‘.

Some of the kev issucs concerning links between
gender and poverty are the following:

Firstly: the Iack of disaggregated data. This continues
to render difficult any comprehensive empirical assess-
ment of poverty by sex, and of causes of paverty due 1o
gender relations.

Intra-household differences are emerging as particu-
larly important in the context of poverty and poverty
reduction. However, most data is gathered at an aggre-
gated houschold level rather than with respect to indi-
vidual women and men. Such data tends 1o assume
equal distribution of resources within houschalds. They
may thereby conceal the extent and depth of poverty,



and its implications for women and men respectively.
Women's poverty status cannot be straight-forwardly
“read off ™ from that of the houschold.

At the same time, the ofien used expression “femini-
sation of poverty” assumes that women mcreasingly
predominate among the poarest ol the poor. However,
Just as it is difficult to generalise about the impact of
economic recession and structural adjustment on wom-
en, it is also hazardous to draw wide and categorical
conclusions about the incidence and impact of female
poverty without supporting data.

The following example (below) illustrates the Hnpor-
tance of applying a gender perspective and disageregat-
ing household data in studies on poverty,

Secondly: the erroncous perception of women s lely as
passive victims, Women and men, even those who live in
poverty, must be seen as social and economic actors, The
blanket catcgorisation of women as a “vulnerable” or
“disadvantaged™ group fails to reveal the gendered
naturc ol the social processes which lead to vulnerahility,
It also gives rise 1o inadequite solutions,

Thirdly: the conflation of female-headed households
and poverty. There has been a tendency 1o regard all
female-headed honscholds as i Jacte cconomically
and socially disadvantaged. Empirical evidence shows
that thisis far from true. The notion is« oupled o the fact
that there is at present a lack of coneeprual clarity as o
what “female-headedness™ should actually mean.

Saith (1995) writes that female-headedness is a com-
plex phenomenon, and that several criteria must be
considered m order to identify a head of household.
Three of these are: i) the perception of the members of
the houschold, often based on traditional values and
norms; 1) formal ownership of landand/or other house-

hold assets {e.o. who is the dominant ine OMEe-eArner’; i)
control and opportunitics 1o use the assets of the house-
hold. Local conditions, practices and authority struc-
tures determine which of these or other eriterin has
precedence over others.

Not all households in which the dav-to-day manage-
ment is carried out by women can be said to be female-
headed. A woman may be de facto head of the household
while her husband is away performing seasonal wage
labour. The lawer’s position as de jure head of the houschold
mplices that it is he who controls land and other nportant
assets, Insome cases men remain the decision-makers even
from long distances. Ihe women in such a houschold are
not necessarily poor. ‘Their situation is mfluenced by the
support they receive, e.g from remittances sent by absentee
husbands or contributions from kin.

Remittances from a seasonally absent hushand can
raise the overall material well-being of the household

unit. Or, the husband may keep the income for himself,
leaving the wile to struggle to cater for hersell and the
children, yer without possibilitics of making important
economic decisions,

The overemphasised focus on female-headed house-
holds leads 1o a neglect of gender perspectives on
poverty m other kinds of households. ‘This neglect and
the complexity of the notion of “female-headedness”
pomts (o the need for mproved gender analysis ar
houschold levels with regard to the internal distribution
of resources and (o patterns of decisic m-making,

Finally: the tendency 1o view gender mequality as a
sub-criteria of poverty, with attention being focused on
poor women rather than on gender relations in the
society as a whole.

Gender subordination can be exacerbated by, but

which tend to be owned by men.

(Baden eral., 1994.)

Poverty, women and households

The case of Ghana has been used o illustrate intra-houschold differences, Rescarchers have
found that in north-cast Ghana, the wealth of the household and the well-being of female
members are not strongly correlated; women can be poor within furly asset-rich households.
Morcover, there are differences even between women living in the same household depending
on age, marital situation and health status, for example.

Access toincome and other hivelihood resources diflers greatly hetween the sexes, and men's
and women’s perceptions of poverty are highly individual, not tied (o the household. Women
and men advance different criteria for analysing their own well-bemg: food sec uriLy 1s 4 more

dominant concern for women, who are also less concerned with assets [such as cocoa farms)

-



does not arise out of, poverty, The narrowing ol gender
concerns into a poverty agenda reduces the scope for
working with gender equality generally, and is the cbyin
fact also a hindrance to the identification of adequate
poverty reduction interventions.

Happily, there are now a number of new approaches
to assessing poverty, including attention to the percep-
tions of the poor themselves. However, there is still a
need for further development of these methods in terms
of incorporating a gender perspective. Failure to give
adequate attention to gender can obscure or down-play
gender differences in favour of consensus, as well as
mask negative ellects of planned interventions on womn-

erl,

Incorporating micro-
with macro-perspectives

In order 1o gain a comprehensive understanding of the
complexity of poverty and its causes, and o make it
possible for people living in poverty to influence the
design ol policy, there is a need 1o apply analytical
maodels incorporating micro-as well as macro-phenom-
ena. That is, we must strive to understand the relation-
ships between specific. local socio-cultural contexts (e.g
distribution of resources within households and within
communities) on the one hand, and more general fea-
tures of societics, on the other. This includes how proc-
esses of change unfold - as well as their repercussions —
at different levels of social integration,

Studying social processes from a MICIo-perspective
draws attention to the concrete and specific ways in
which resources of different kinds, material as well as
mmterial, are channelled between people, It makes it
possible o gain an understanding of the multifaceted
roles played by local institutions of various kinds, to
identify their structure and functions. and o see who
benefits from what and how, and who is excluded and
why,

Applying a micnn-|.:crsprc’li\'«_- has proven to be of
particular importance for understanding local subsist-
ence systems and women'sand men's aceess to produc-
tive resources. It has also turned out to be crucial if one
is 1o grasp the structuring and functioning of sceurity
systems, or so-called “safety nets”, which are often
invisible to the outsider because they are part of tradi-
tional institutions and networks that are not formalised
NGOs or other registered organisations, Recent de-
mographic trends and the HIV/AIDS (=HIV/AIDS
pandemic) pandemic have called attention to the ne-
cessity of understanding how traditional Security sys-
tems have functioned at the local level and what is
happening 1o them in the wake of social change or
“modernisation”,
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Micro-analysis also provides knowledge of how gen-
der based ideals and norms are part of complex wholes
of interrelated social, economic and cultural phenome-
na, Applying a holistic perspective in micro-analyses
helps us o apprehend how different factors interact.
Thus, in the case of gender it becomes easier to idenufy
the factors which together act to favour or challenge
gender equality, and o foresee how changes i certain
factors are likely to affect others.

The study ol particular economic, social. cultural
and historical contexts should typically include: house-
holds and relations within and between houscholds,
kinship groups, local livelihood systems {including sur-
vival and coping strategies and informal salety nets).
local power hicrarchies and systems of social stratifica-
tion generally, as well as ethnic variation and ethnic
relations. Attention must also be paid 1o values and
norms which guide women's and men’s behaviour<nd
pereeptions of social relations, including religious and
other symbolic svstems.

The latter may be important, not only for people’s
general world view, but also e.g for how local popula-
tions mterpret issues concerning health, reproduction,
disease and sanitation, It has also been demonstrated
many tmes that religious organisations and other sim-
ilar collective formations (dancing groups, age sets, cte,)
apartfrom their ritual roles often carry out other socially
uselul or economically significant functions,

Attention to specific contexts in no way requires that
relations 1o wider structures be neglected. First of all,
micro-analyses should be carried out within an analyt-
ical framework in which it is clearly recognised from the
outset that attention to the relationships with the sur-
rounding environment, and 1o aggregated typesol data,
should be an integral part of the investigation. Analysis
of aggregated data, of macro-phenomena, of apparent
overall trends and natonal issues, are important inputs
for the design and conceptualisation of the problems to
be investigated in specific/localised studies.

Secondly, a micro-analysis may be a good starting
point for reaching a better understanding of certain
macro-processes, Examples of this are how migration
movements develop, how resources are channelled be-
tween urban and rural areas through kin and other
social networks and how different kinds of livelihood
strategies underlie both patterns of employment and
women’s and men’s patterns of mobility (not necessarily
permanent migration). A crucial issue is how women
and men combine resources from formal and informal
spheres,

A duo-level approach consciously linking micro- and
macro-perspectives in analysis will necessarily take dif=
ferent forms, depending on the problems under mvesti-




gation: However, inter-sectoral and inter-disciplinary
work and attention to the intersections ol formal and
informal spheres will always be essential requirements,
Issues to be treated nclude: theories of ethnicity and the
relationship between ethnicity and other social and
political factors at both macro- and micro-levels; the
relationship between local livelihood strategies and the
wider community’s cconomie structure, including local-
ly perceived consequences of large-scale economic and
social change and changes in economic policy; relation-
ships between local, regional and national power struc-
tures and connections/differences between power elites
of various Kinds.

Sida micro-macro analyses

In Sida, methodological work, which had the incorpo-
ration of both macro- and micro-analyses as one ol its
anms, was started in 1992 with a study on processes of
change in Tanzania (Booth etal., 1993). A second study
was done in 1995, and this time the subject was the
impact ol and responses to the introduction ol user
charges in Zambia (Booth, Milimo cf al, 1995). The
overall aim of these studies was o contribute to the
improvement ol the design of macro-policies and re-
form programmes.

Methodological development will continue within
Sida with poverty-focused investigations which com-
bine micro- and macro-analyses. A third study 1s pres-
ently being carried out mn Bolivia. Such studies will be
prepared i close collaboration with ministries and
national institutions, and 1t 15 hoped that they will
heighten the sensitivity ol both governments and devel-
opment cooperation agencics (o the needs, priorities
and capabilities of people living in poverty. Through the
atention 1o macro- and micro-levels in combinaton,
there will be a better understanding of the consequences

of social change.

Cross-sectoral and
multidisciplinary approaches

The importance and advantages ol applying a cross-
sectoral and multidisciplinary approach have already
been highlighted i relaton to several of the issues
discussed earlicr. As emphasised in the previous section,
such an approach is an integral part of the process of
integrating micro- and macro-levels.

Suflice it here to underline two aspects of particular
significance: 1) the fact that understanding a complex
and multifaceted social phenomenon like poverty calls
for comprehensive and diversified methods, as well as
for an analytical endeavour to combine holism and
contextualisation; ii) the need for an adequate skills mix
within development agencies,

In Chapter 2itwas emphasised that poverty is neither
a static nor a homogeneous phenomenon.

Just as the causes differ, there are also variations in the
ways in which poverty manifests itself in different social
classes and categories: among women and men, chil-
drenand elderly people; in different kinds of subsistence
systems and forms of employmentindifferent countries
aswell as in different regions and sub-cultures within the
same nation.

It has been pointed out that the Failure 1o distinguish
between poverty and vulnerability sustains a stereo-
typed view of an undiflerentiated mass, labelled “the
poor”, and that this gives rise to inadequate policies, just
as does failing to pay attention to gender differences
(Baden & Milward, 1995).

Understanding poverty and vulnerability as well as
the relationship between them calls for both a cross-
sectoral and multidisciplnary approach. What is need-
ed 1s access to both a variety ol expertise and to a
common analytical framework, as well as 10 a planning
methodology in development cooperation that is atten-
Ve 10 POVETLY ISSUCs.

Development assistance agencies need 10 examine

their access Lo professional competence in a variety of

relevant fields — what is usually relerved to as the skills
mix in their organisations.

It has increasingly been recognised that there 1s a
necd tor more anthropologists, sociologists and other
specialists on social structure, micro-analysis and
socio-cultural change. Such analysts are needed to
complement the dominant economic and macro-
structural analvses and models which, however use-
ful, cannot alone explain the complexity of socal
processes. Social analysts have important and sull
untapped contributions to make to the eftorts ol
promoting equitable and sustainable development
processes and poverty reduction, in Sida as well as n
other agencies,

Participation
and empowerment

As discussed in Chapter 2, the realisation that outsiders’

criteria of poverty are seldom identical with those of

local women and men points to the need to include local
populations and target groups as active partners, both in
research and in practical efforts to reduce poverty. In
fact, what has become variously known as “popular
participation”, “participatory methods™ and more re-
cently “participatory development™ in general, consti-
Lutes a large field containing an array of analytical tools
and methodological approaches. These have also come
to involve largely pragmatic. “down-to-carth” consider-

ations of project efliciency and sustainability concerns,
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as well as issues regarding democratisation, cquity, hu-
man rights and the empowerment of poor and vulner-
able groups.

Since the more purely technical aspects of participa-
tion as a research methodology were treated in € hapter
2, this section will concentrate on other issucs primarily
related to the active involvement of local populations in
development efforts and to the empowerment of local
women and men.

Progressing from a top-down to a bottom-up ap-
proach indevelopment cooperation, of which the meth-
ods and ideas of participation are an integral part,
entails a shilt away from centralised and standardised
processes of problem solution 1o emphasising local di-
versity and the necessity of learning from local women
and men, Whatever else “participation” may mean, it is
always a learning process, 'This is especially so with
regard o outsiders and “experts”, but it has been
reported that participatory events (e.g, PRAS) also pro-
mote learning processes among local populations, par-
ticularly il everybody is given a chance o present his or
her experiences and points of view.

Jarticipatory events are likely 1o have several differ-
ent types of impacts and consequences. These may
tentatively be grouped into three main categories: 1)
those concerning the enhancement of knowledge about
the problem area through the collection of high-quality
information from local women and men; ii) those con-
cerning the fact that outsiders and “experts” are made
aware of the knowledge and capabilitics of local popu-
lations/stakeholders, i.e. sensitising administrators and
policy makers; ) consclousness-raising and mohilisa-
tion among local populations/primary stakeholders.

Below, evidence is presented as to what the enhance-
ment of knowledge through “learning from the people”
may mean with regard 1o the handling of crises and
emergencies of different kinds prompted by ¢4 seasonal

changes and environmental circumstances,

Vulnerability, crises
and local coping strategies

Crisis events occur from time 1o time in the lives of

individuals and communities and call for the marshal-
ling of resources to cope with the consequences, P ‘ople
may then resort to special, institutionalised coping or
survival strategics.

Collectve coping strategies develop when a shared
awarcness exists that certain calamitous events are likely
to reoceur because they have regularly happened in the
past. Droughts or floods often belong to this category
since they from time 1o time cause widespread loss o
people living in hazardous or threatened environments,

The complexity and diversity of the coping strategics
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applied at such times are often difficult to perceive by
outside observers. A common reason for this is that such
strategies tend to be embedded in existing relational
spheres such as kinship groups, informally cooperating
clusters of houscholds, or neighbourhood and village
networks, as part of many-stranded social relations.

In a recent Participatory Poverty Assessment con-
ducted for the World Bank in Ghana Norton et al.,
[995), coping strategies were found to vary by region
and type of residennal area. Strategics were based on
such diverse social phenomena as out-migration, foster-
ing (in order 10 disperse responsibility for children
among several households), use of famine foods, remoy-
ing children from school, entering into more inlormal
types ol conjugal unions (instead of formalised marriage
which generally entails greater economic responsibili-
ties for both women and men), reducing the time dedi-
cated to reproductive work. and diversifying income
SOUTCeS,

Another World Bank Participatory Poverty Assess-
ment in Renya, discussed by Norton and Stephens
(1995), revealed the importance of women’s sel-help
groups. Such groups existed in almost every village and
were particularly important for the coping strategies of
temale heads of houscholds. While extremely poor
people were sometimes excluded because they could not
pay the membership fees, many women's groups actuals
ly targeted their activities specifically to the poor, such as
assistance with food, school fees, hospital expenses and
housing construction. Some groups also assisted with
transport costs to bury the dead. 'T'he groups. it was
found, often had men as members, were frequently
formed along clan or Kinship lines or had emerged from
community action groups, and were generally SUpport-
ed by the community at large.

Orther common survival strategies reported mclude:
mereased reliance on common property resources,
changes in consumption patterns and food preparaton
habits, share-rearing ol livestock, and reactivating dor-
mant social networks for mutual support.

Contrary 1o the widespread beliel that poor women
and men generally do not act in goal-directed ways to
maximise long-term interests and gains, rescarch car-
ried out with participatory methods has shown that in
lact immediate consumption is often sacrificed or
picced together through such strategies in order o
protect production assets and future survival,

Haowever, it has also been discovered that with accel-
erating social and cconomic change, traditional coping
mechanisms may become less and less effective,

In such cases, solutions based on past experience
ncreasingly become a poor guide tosolving problems in
the present. People may come under great stress as they




witness the increase in their own vulnerability, at the
same time as once well-functioning e ping mechanisms

arc crumbling,

Inadvertently creating
new dependencies

A recent SIDA evaluation points to some other we HIy-
ing trends concerning unsustainable solutions 10 crisis
situations, with local populations becoming dependent
on lood assistance. In the review, five villages in droughi-
stricken arcasof Zambia and Zimbabwe were surveyed,
According to the authors, the most distressing finding
was that food aid had been incorporated into the coping
strategics ol the population. Instead of actively striving
to solve the problems which caused the areas 10 be
plagned by recurrent droughts, people had accepted the
situation, developing a permanent dependency on food
aic. (Rundin et al., 1994,

Modern coping strategies, althougl they may allow
poor people to survive in precarions sitnations, can also
involve negative trade-olls between immediate human
needs and long-term environmental requirements. In
some cases, they have been found (o increase gender
inequalities, for instance by negatively atlecting airls’
access to education, or by ncreasing women’s already
heavy work burden,

Development cooperation interventions must be
bascd on extensive knowledge of these problems and
enlist the full participation of stakeholders in order 1o
maximise information, understanding and mutual co-
operation. Planners must take care not to inadvertently
worsen the consequences of ¢risis events and replace
internal coping mechanisms by a dependeney on the
outside. In the latter case, the intervention has actually
resulted in mcreasing the vulnerability ol peaple
exactly the opposite of what was intended,

Social security and social safety nets
Asis evident from the preceding section, considerations
of the coping and survival strategies employed by people
living in poverty and facing emergency situations are
closcly connected to considerations of “social security”
in general, as well as o so-called “safety nets”,

Traditionally, coping mechanisms based on kinship

or village solidarity could be resorted to in a variety off

situations - both in the case of external events of cris S,
such as droughts, and when individuals or houscholds
found themselves in other kinds of debilitating situa-
tons, lor instance old age, untimely death, sickness,
accidents and disabilities of diflerent kinds, This is
because, as has been emphasised earlier, social organi-
sation in small-scale societies has typically been charac-
terised by relationships which have been many-strand-

ed. and by multilfunctonal social units. “Modernisa-
tion™ entails, among other things, differentiation and
specialisation.

Yet, although differentiation may act as a powerful
force with respect to raising production levels and ma-
terial standards, it also increases the vilnerability of the
various social units rom individuals and houscholds to
whole ethnic groups, countries and regions), since these
will nolonger be self=suflicient bhut become continuously
dependent upon other social units. Particularly in the
case ol developing countries, thisy ulnerability may have
disastrous consequences, if traditional, personalised
mechanisms ensuring long-term, multi-faceted social
security wither away before new mechanisms of 4 more
“modern”, specialised and impersonal kind have be-
come established.

From the perspective applied here, “social se urity”
should be understood as a dimension of social Organisa-
tion, Justas with “coping strategies”. the variety of forms
for ensuring local populations of a measure of enduring
social security s impressive, Consequently, it is not
feasible to construct simple and universally applicable
typologies which lend themselves casily 1o operational-
1siton.

In arder o create a firm basis for effective and
sustamnable action. one must arvive, with the help of the
stakeholders, ata thorough understanding of the partic-
ular features and mechanisms of the social organisation
In question,

It follows from this discussion, that Sida views the
concept of the “social safety net™ as something which is
less restricted than the definition which appears, lor
instance, in the World Bank Poverty Reduction Hand-
book (World Bank, 1993a). In this document, social
salety nets are presented as special, maimly short-term
measures which should be applied 1o assist people in
particular emergency situations. In addition, there is a
tendency to treat both poor women and men simply as
a “vulnerable group” rather than seeing them as social
and cconomic actors,

In Sida’s view, specific types of actions taken to help
wamen and men facing particular emergeney situations
may well be necessary on certain oceasions, but the
“salety net” concept must be inseribed in an under-
standing of the overall social system, and specitically of
how mechansms of socal security ave aflected by social
change and how they are connected to the intersections
of formal and informal spheres. The safety net concept
includes the security of food and livelihood as well as the
leatures of the social system which ensure these,

Attention must always be paid 1o the long-term
cllects of developmentassistance interventions on social

security, as well as on the forms of safety nets and
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coping/survival strategies that exist among poor wom-
en and men. This is an important dimension of the
sustainability of any development intervention. Itis also
part of our responsibility to see to it that such interven-
tions do not — unintentionally but disastrously  pro-
mote “the development of underdevelopment”.

Participatory development
and good governance
Poor women’s and men’s apportunities to participate in
activities which have significance for their own life
situations, o voice their opinions, influence decisions
and exert control, are prerequisites for democratisation
processes and “good governance”,

The OECD/DAC document Orientations on Participa-
tary Development and Good Governance1993) underlines that
the agendas for good governance, participatory devel-
opment, human rights and democratisation are clearly
linked. It also points out that the legitimacy of govern-
ment, aswellas the accountability and competence of s
political and official clements are all dependent upon
the existence of participatory processes, at different
levels and in different spheres of a society,.

The World Bank approaches the complexitics of

participatory development by differentiating between
various types of stakeholders, where women and men
beneficiaries living in poverty are defined as the primary
stakeholders. In an analysis of Participation in Poverty
Assessments, Norton and Stephen (1995: 19) also discuss
“participation with institutional stakcholders™ and
stress the importance of  building up “ownership”
through a collaboration with administrators and policy
makers: ' Just as the poor as primary beneficiaries will be
the intended recipients and ultimate arbitrators of the
efficacy and appropriateness of poverty reduction ef-
forts, itis the institutional stakeholders who are respon-
sible for first defining and then translating poverty
reduction policies into programs and services”.

It is necessary to promote and maintain an ongomng
processof analysisand collaboration with allcategorics of
stakeholders, including poor women and men. Apart
Irom participatory investigations in the field, means of
such collaboration include: workshops, review commit-
tees, government contact points, collaborative research
arrangements and coordination and advocacy mecha-
nisms, It is clear that the understanding of participatory
development, lorwarded here by both the DAC and the
World Bank, encompasses a very large area of develop-
ment cooperation, transcending by far the original appli-
cation of the conceptof participation to the restricted field
of implementation of project activitics.

It is also clear that the “linkages” spoken of by the
DAC, and 0 some extent operationalised in the Bank
report, constitute one of the most important areas of
challenge 10 development cooperation,

It is here, in such linkages, that channels must be
found or created between different areas and levels of
the social system, in order for the views, prioritics and

Just demands of people living in poverty to reach and

have an impact on those in power,

An extreme and tragic example of the negative con-
sequences that canarise when such channels do not exist
is provided by the case of ethnic violence in Kenya.

Examples are still rare of cases where participatory
methods have been coupled with a successful linking of
different political levels in such a way, that people living
m poverty have indeed been able to influence policy.
One reason for this is that the use of participatory
methods on a larger scale is still a relatively recent
phenomenon. Itis therefore premature to evaluate their
political potential, But it is of course casy to predict that
the obstacles to the empowerment of the poor through
participation will be many, as is always the case when
existing power structures are being challenged.

Nevertheless, one small step in the right direction
which has heen recorded concerns the impact of the

created poverty™.

(Tkiara & 'Tostensen, [9495,)

Politically created poverty

Beginning in 1991, Kenya has witnessed a rising wave of so-called “cthnic clashes”. Ethnic
tensions have been stirred up, resulting in the violent eviction, in certain areas, of tens of
thousands of innocent people who have ended up in camps. These displaced persons have been
deprived of the opportunities to engage in productive work and thus fend for themselves. relying
on their own knowledge and skills. Instead they have been forced to occupy a client status,
entirely depending for their survival on food aid and other hand-outs. “T'he rationale of ethnic
cleansing underlying these clashes makes it justified to dub the resultant misery as politically




World Bank Participatory Poverty Assessment in Zam-
bia. This exercise, which was co-financed by SIDA, was
in fact the first national-scale PPA to be completed., It
has subsequently been chosen as “best-practice”.

The following areas were identified as having provid-
cd inputs of high value for policy formulation;

* Prioritics expressed by the poor influenced issues
ol cross-sectoral balance by reinforcing an em-
phasis on agriculture and health, stressing the
mnportance to the poor of rural infrastructure
and environmental issues, and underining the
problems they experienced in relation to the
delivery of education services.

* Information on seasonal dimensions of poverty
influenced policies on school fee payments.

* Information on hostile attitudes and behaviour of
health staff 1o clients from poor communitics
resulted in training programs for health providers,

* Information on coping and survival strategics,
and on how communities identificd the very
poorest, mtluenced policy recommendations on
provisions for particularly vulnerable categories
(Norton & Stephens, 1995).

Formal and informal spheres
and local-level institutions
In the World Bank project “Africa’s Management in the
149905 co-financed by SIDA| the point of departure is
that the erisis in Africa is, at bottom, an institutional
crisis. Institutional change 1s also seen as a precondition
for economic development (Dia, 1995).

Among the more important observations made is
that there is a disconnection between formal and
informal institutions, largely paralicling the division
between macro- and micro-socictal levels, c.g. between
national and local mstitutions. This can be traced back
to colomial times and viewed as a somewhat (rans-
formed heritage of the dividing lines between the
colonial rulers and the subjected indigenous papula-
tons. According to the project report, a “reconcilia-

tion™ 1s called for, in the sense that formal institutions
must adapt 1o the realities and needs of Tocal people, at
the same time as indigenous/local/informal institu-
tions need Lo be “renovated” in order to be able to
operate outside of traditional spheres.

The concept of institution is broadly defined in the
project documents as “a set of structured and lasting
patterns ol behaviour/relationships (roles) that are
guided and supported by broad societal values, regulat-
ed by certain norms of conduct (rules) and operational-
sed by organisations”. Based on this definition, local
mstitutionsinclude many of the groups and cooperating
networks of individuals and households which we have
already mentioned as being involved in coping strate-
gies and which, in fact, constitute the basis of traditional
social security mechanisms and safety nets,

It is becoming increasingly clear that the best way
o achieve long-term sustamability of projects and
programs is through the close collaboration with
stakeholders organised in local institutions of the
kind often referred to as “informal™ {although it
should be abserved that they may be “formal™ in the
sense of being part of traditional social structures and
hierarchies and having great legitmacy among the
local population),

Problems not infrequently arise in programmes of
development cooperation because of misunderstand-
ings concerning the roles and functions of “informal®
institutions. Difficulties may also be encountered when
development agencies try to establish a new type of
organisation in the belief that people are “disorgan-
ised™, "These new institutions may lack legitimacy in the
eves of the stakeholders. An additional problem may be
that whereas local institutions traditionally had access to
power and social sanctions, thus constituring foreeful
actors on the local scene, social power is now increasing-
ly being transferred to the national level. If informal
stitutions lack access to means whereby they can gain
independence and exercise control over their own ficld

of interest, people lose confidence in them.

(Dove & Rao, 1986.)

Preservation of grazing land in Pakistan

In Baluchistan, Pakistan, the prescrvation of grazing land was ensured through a system ol
rotating, periodically enforced enclosure of all range lands. This was complemented by tribal
taxation and a system of obligatory spending for social ends, which reduced the size of
individual herds. Also, there existed ritually sanctioned proseription of the use of particular
trees and patches of forest. All these rules were backed by sanctions, and the cost of violation
was set at such a level, that breaking the rules would exceed the benefits of doing so.




One common example concerns the management of

grazing lands. In many socicties, such lands were not
over-exploited as long as they were controlled by indig-
enous institutions.

Socialand cconomic change has weakened wraditional
institutions, as their possibility of exercising legitimate
sanctions s vanishing, Asa result. « wer-explottation and a
gradual deterioration of lands is taking place in many
regions o the world. Commons are lefi unprotected by
the disappearance ol social control from the local scene.
The short-term benefit o individuals oo often nanages
to triumph over the long-term benefits 1o society, and

development planners are ata loss as to what to do, since

6Ol

they do not know enough about traditional social struc-
ture,

In general, the conclusion 1s that if new institutions
are to be created. something which will of course be
necessary in certain cases, carc should at the very least
be taken to try 1o construct them on the basis of already
existing indigenous organisational structures,

In any development project or programme, an ap-
proach has to be adopted which accommodates indige-
nous expertise and local beliels and values, rather than
alempting to superimpose an exogenous solution that
may prove inappropriate and thus unacceptable to the
people concerned,




RESOURCE MOBILISATION
FOR SOCIAL DEVELOPMENT

Political resources:
Governance and human security
Good governance 1s a necessary prerequisite for em-
powering the poor. Dictatorships may launch pro-
grammes which purport 1o benefit the poor, but those
schemes rarely last long, and they never give the poor
control ol the process, nor of the assets created. Demoe-
racy, stable institutions that guarantee cquality before
the law and [reedom to form organisations of their own,

provides the only polincal framework conducive 1o

empowering poor, weak and margnalised members of

SOCICLY.

This does not mean that a shift from autocratic
governance to multi-party clections will automatcally
empower the poor. Abandoning one-party rule in the
former Soviet Union, for instance, went together with
socictal changes that chminated social safety nets and
value systems and gave rise to organised crime and
reduced personal security. Multi-party political systems
have long exisied in the Indian subcontinent. but this
has not given the poor much political clout, even on
election day. The poor are unequal before the law, they
lack organisations of their own and their votes are

bought and sold by political bosses.

The advent of multi-party elections ina number of

Alncan countries, in itsell’ a4 welcome step in the
direction towards democracy, has not yet led 1o a
more open debate about conflicts of interest between
the neh and the poor, since the emerging parties are
led by members of the same elite that has ruled those
countries since Independence (Tkiara & Tostensen,
1995).

The same applics 1o the introduction of legislation
intended 1o proteet people’s rights 1o property, civie
liberties and economic activaty. The existence of laws
protecting the rights of common people isno guarantes
that the poor will actnally enjoy those rights, In many
countries, the poor are unable to pursuc their legal

rights because the police, the courts, the landlords and
the emplovers will not allow them to do so.

Lo olter Tull protection of the political and civil rights
ol the poor, el the elements of the framework must be in
place, the constitutional and legal ones as well as the
civic and political organisations 1o support their cn-
forcement,

Corruption can be called a symptom o inellective
government, but in many cascs it is so pervasive that it
can be characterised as outright bad governance, un-
dermining the legitimacy of the entire political system.
Corruption at the top of Government and its agencies
will distort resource allocation and lead o a long-term
development path which enriches the elite at the ex-
pense of those who are far from the sources of power.
Even though the most vocal opposition to this type of
corruption will come from excluded members of the
elite and the middle elass, itis the poor who will be the
ultimate victimns of this choice of development paths.

In the near term, however. the poor suffer more from
petty corruption than from big-time graft and diversion
ol funds. Harassmentat the hands ol corrupt policemen,
or violence and other crime perpetrated by eriminals
they fail 10 apprehend, is a more immediate threat o
personal security and to the possibilities to make a living
in the urban slums. Minor ciwvil servants who exact
bribes for access ta the most elementary public rights
and services are a more immediate concern to the rural
poor i remote villages than the corrupt government
ministers who squander investment funds. Farm work-
ers who get beaten up and imprisoned by the authonities
when they try to lile a complaint against their employers
for violation of labour laws would be better served by a
trade union than by legislation, To those who lack
money and connections, enforcement of law is as impor-
tant as enactment.

Formal institutions like democrate constitutions.

lil\\'-\ [reedoms, government programmes, eic. are nec-

The authors of this chapler are (ista Edgren and Dag Ederenprens,
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essary but not sufficient conditions for allowing the poor
to assume full control over their lives. A concept which
is operationally useful in this context has been coined by
UNDE. The concept of human security covers formal as
well as non-formal clements that have to be in place
before one can talk about good governance and full
human rights from the specific viewpoint of the poor.
Human security entails freedom [rom fear of repression,
violence, disease and hunger. It also means security
within their own communities and families, entitics
which are very important elements in the informal
salety nets of the poor (UNDE. 1994).

Freedom from fear is in fact the most basic ol all basic
needs, a need which must be fulfilled before one can
even start thinking about such requirements as food and
shelter. Many millions of today’s poverty groups have
been threatened and displaced by war and violence, and
their societies cannot be put together again until a
modicum of human security can be provided. The
questions of systems of governance and legal frame-
works do not have much meaning to them, since the
state 1s unable 1o offer them even a minimum of protec-
tion for their safety (UNRISD, 1995),

In such cases, assistance o the vulnerable and dispos-
sessed will have 10 start by efforts to provide peace and
protection of their personal security, before any attempt
can be made to rebuild societies. Peacckeeping, protec-
tion, rehabilitation and development should be seen as
interinked and mutually supportive operations, with
the common objective of providing human security 1o
those who are exposed and vulnerable, in particular to
women and children (Commission on Global Govern-
ance, 1995),

Astrategy for development assistance with a focus on
the poor and vulnerable must be based on a clear
understanding of the forces in society which work for
and against those groups.

Constitutional reform and institution-building for
pluralistic forms ol governance, and the freedom of
media and political parties are important to give all
citizens their proper place in political decision-making,
But parallel to these reforms, it is also necessary to build
nstitutions and support groups which ensure that the
poor can make full use of their legal and constitutional
rights.

A crucial factorin all this is the integrity of the police
and courts of law. SIDA has taken part in several
operations intended to rebuild war-torn societies, where
reconstruction of the police force has been seen as the
first priority and a precondition for meaningful develop-
ment work, The courts and all other institutions which
support the rule of law are also important; it is necessary
10 build an independent and capable judiciary, whose
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processes are transparent and based on legistation rath-
er than on pressures and bribes. External donors and
international voluntary organisations can make a big
difference in this regard, since their support and interest
strengthens the judiciary not only materially, but moral-
ly as well,

If people who are poor and who lack connections to
the big bosses are to claim their rightful place in politics
and in the law courts, they need supporting organisa-
tions at the local level, and those organisations in turn
need the attention of international watch-dog organisa-
tions and bodies which monitor and support their work.
Political emancipation of the poor very rarcly takes
place without the organisation of community gronps,
trade unions and political parties with the poor as the
main stakcholders, However, these organisations may
later be captured by the clite or by ex-poor turned
bosses, and itis therefore important for the international
community to watch continuously whom they support.

Swedish development assistance has a long history of
supporting civil rights movements in countries under
minority rule. It will be necessary to offer a similar type
of assistance even to countries under majority rule, if
anti-poverty programmes are 10 be successful in coun-
tries where governance is flawed or the legal system too
weak to offer full protection to the poor.

In arcas where human security is threatened by a
collapse of governance, as in civil war and in other
situations of wide-spread unrest, the international com-
munity may have to consider some form of “humanitar-
ian intervention™ to provide a base for protecting those
who are exposed, in particular women and children.
International organisations and donor agencies have in
the past maintained administrative, political and budg-
etary dividing lines between peace-keeping, protection,
rehabilitation and development. Seen from the point of
view of the affected men, women and children, all of
these needs are interlinked and mutually supporting, It
will be necessary to overcorme the institutional dividing
lines to provide a service which offers all the elements of
human security at once. Swedish development assist-
ance 15 not hampered by the political and institutional
barriers that bedevil for instance the UN and its special-
ised agencies, and the new integrated Swedish bilateral
agency should be able o set an example by providing
such a service,

Labour resources:
employment and livelihoods policies
There are no employment policies that can be justified
and implemented exclusively as employment policy.
“Employment™ in this context means making produc-
tve use ol human resources in cconomic and social




development. Employmentinitself 1sof not much use to
development if it does not contribute to the production
of goods or services which increase the well-being of
people. The employment policies we are discussing here
are therefore concerned with making beter use of
people for achieving a society’s development goals.

The first pointof intervention for employment policy
is in setting the vight macr policy for development. Macro
policy may be biased against employment, for instance
through subsidies given for the use of capital, by overval-
ued exchange rates which subsidise imports, or by
legislation which makes permanent contracts ol em-
ployment very expensive in relation o alternative ar-
rangements. These biases must be reviewed against
their possible positive consequences from other points of
view and be weighed against their negative consequenc-
es lor emplovment, More often than not, policies are
biased against the poor and unemployed and against
women, since they are generally less influential as polit-
ical pressure groups than the wealthy and well-organ-
ised,

The nextconcern is demand management, both at global
and sectoral levels, The general level of demand will
have direct eflects on the demand for labour and will
influence imvestment, which creates yet more opportu-
nities for work and generating incomes. Demand man-
agement olten entails walking a tightrope between infla-
tion and unemployment. Since more numerous and
mfluential people are employed than unemployed, pol-
icy tends 10 err on the side of fighting mnflation rather
than unemployment.

The sectoral orientation of investment is also impor-
tant. If investment goes mainly to capital-intensive sec-
tors rather than o sectors like agriculture and services,
which require less investment for each job created, the
short-term employment eflects may be less, When such
comparisons are made, one must also take mto account
the long-run effects of production growth on demand
for labour. If mvestment in a certain activity or sector
leads to low returns, long-term employment growth
may stagnate.

A third level ol intervention deals with making labour
more productwe in relation wo other factors of production.
Such policies are either directed at upgrading the work-
ers’ capacities or improving the work organisation so
that better use of human resources can be made, as lor
instance when decision-making is decentralised. Anoth-
er instance is giving workers better technical imple-
ments and equipment. Mechanisation reduces the need
for labour but a moderate and continuous upgrading of
the technical instruments of work is often necessary 1o
enable labour to compete with fully automated process-
es. Modern technology tends 1o replace women and

children, since the new technology creates new earnings
opportumties which will be claimed by those who are
better placed and organised to control them, i.e. adult
men in urban arcas (Ahmed, 1986).

This does not mean that upgrading of technology
should be resisted, but it does mean thar efforts should
be made 1o empower women so that they are beter
placed o compete with men for the benelits of new
technology.

In self-employment and informal sector enterprise,
technology upgrading often requires both credit and
counselling. Raising incomes and employment in this
sector often entails shifting the entire mode of produc-
tion, which requires financing at a level far beyond the
means of the informal seclor operator. Moreover, a large
portion of productivity increases in fast-growing econo-
mies normally comes from moving labour and capital
out of low-productive and into high-productive indus-
tries. Such shifts require a favourable policy environ-
ment, La. an active labour market policy.

Human resources development is of course the most
important means of enhancing productivity without
reducing employment (Cassen & Wignaraja, 1995). An
enhanced level of general and technical education is
particularly important for making labour not only more
productive on the job but also more versatile, Both in
developing and in industrialised countries, a raising of
the general educational level has proven to be the single
most effective means of improving the “‘employability” of
the labour force. Basic vocational training also has
positive effects on labour productivity, though its effects
an productivity and employment have probably been
exaggerated in the past. The costs of skills traming are
also often very high in relation to its net effects on
employment and wages (Middleton et al., 1993; Cassen
& Wignaraja, 1995; World Bank, 1995b),

Afourth pointof policy intervention is directed at the

functioning of labour markets. In developing countries as well

as in industrialised countries, the economy’s capacity to
absorb human resources depends to a very large extent
on the way in which the supply of labour and skills
responds to changes in demand. Policy measures which
influence this response are for instance labour market
monitoring, professional guidance and placement sery-
ices, restrictions on hiring, firing and transferring work-
ers, housing and social insurance policies and the provi-
ston of fundsand training programmes forupgrading or
retooling of workers” skills. It should also be mentioned
that labour markets function more flexibly when the
general educational level ol the labour [oree is high,
which lacilitates a high rate of inter-occupational mobil-
ity (Jackman, 1994,

Trends in many developing countries have moved in

b3



the dircction of crcating labour market Nexibility by
mcreasing the proportion of workers, and in particular
women workers, who are emploved on casual terms.
without job security or even a legal status as employed,
often working at home rather than in factories or oflices,

This has created a large secondary labour market
with vulnerable casual or subcontracted workers, who
are difficult lor trade unions 1o organise and for legisla-
torsto protect (NGazumdar, 1989), Trying by legal means
o improve conditions in this secondary labour market
may only cause unemplovment and further segmenti-
tion. The problem will have to be solved by gradual
means, which combine enhancing productivity with
increasing workers” control over their own life and work.

Foreign aid has been active in many different lines of

employment promotion, with varying effectiveness as
far as suseainable livelihoods are concerned. In coun-
tries undergoing structural adjustment programmes, a
close examination of the employment aspect of maucro
policy, and policy advice that countervails anti-employ-
ment biases, would probably be the most effective con-
tribution the donor comummity conld offer. Yer, this
aspect has very rarely figured in the overall analysis, let
alone in the conditions laid down by the IFls, Aid
programmes have been very active, on the other hane.
in supporting labour-intensive works programmes,
which are a way of enhancing labour demand in arcas
and in seasons where there is unemiploymen, Where
sustainable and productive infrasteucture s created,
these contributions can be very positive (Cassen et al.,
1986,

Apart from works programmes, forcign aid has gen-
crally invested in capital-intensive rather than labour-
mtensive lines of production, Externally financed
projects in most cases use more advanced labour-saving
technology than those investments made from local
resources. One important exception has heen interna-
tonally supported agricultural research, which has pro-
duced new strains and farming methods which have
mcreased not only production vields but very olten also
labour use per hectare,

As regards increasing productivity by upgrading
technology, there are many good examples of externally
supported programmes which have maintained Jobs
and increased the carnings of workers and farmers(and,
of course, many other examples where technology has
replaced them). In the field of education and training,
many agencies - including SIDA - have placed a heavy
emphasis on vocational training for specific occupa-
tons. This type of training has been very expensive, and
in many cases the costs have proved to exceed the
returns tosociety (Middleton et al.., | 993). Inthose cases,

it has not created any new jobs, only enabled some of
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those who benefited from the courses to move ahead in
the queue of job-seckers, As regards the gender dimen-
ston of vocational training, foreign aid has on the whole
not made a great contribution 10 changing traditional
patterns of occupational choice,

Studies of social returns 10 “human capital™ have
demonstrated much higher returns w primary cduca-
ton than 1o higher education, and at secondary level
they have indicated higher returns 1o gencral education
than to vocational training (Ibid. ),

The reason why education systems are still biased in
favour of the much costlier forms of higher education
and vocational training is ofien political: important
pressure groups want their children to get a fast track o
white-collar jobs in the public sector. which is what this
type of education and training ofien gives,

Anareawhere foreign aid has made some inroacs but
notyetany major breakthrough is support for the urban
informal sector. Increasing the productivity and earn-
ingsof self-cmployed crafismen and MICTO-CNECrprises is
a complex undertaking, since it will have to take into
account all aspects of entreprencurship, including man-
agement, marketing, training and finance, In addition.
it very often requires refin ming the entreprencurial
environment at ‘macro’ and municipal levels, Positive
results have been reported from such comprehensive
programmes supported by NGOs, particularly in Latin
America (Streeten, 1994). Cooperative eredit pro-
grammes like the Grameen Bank in Bangladesh, lend-
ing 1o groups of poor sell-employed rather than o
individuals, have shown very impressive rates of repay-
ment and survival of the livelihoods they generated,

Financial resources:
international financial dependency
Mobilising financial resources, both in the public and
private sectors, 15 a basic clement in any sustainable
poverty reduction strategy. The low and lalling domestic
Savings in many countries, especially in Africa, isa Hjor
explanation lor the lack of self=sustained ceonomic
growth, and pardy for the persistence of mass poverty,

There is increasing international concern about the
substantially increased dependence of many low-in-
come countries on loreign financial resources. Low
levels of domestic savings and growing aid dependency
are increasingly seen 1o be caused not only by inade-
quate cconomic policies and governance but also by
large volumes of aid. Thus, a vicious circle can be
identified combining aid transfers with low savings and
growth and lcading to more aid and mereasing aid
dependency.

Aid may have an addictive eflect in the long-run,
causing disincentives for domestic resource mobilisa-




tion, unless combined with eflective policies [or stimu-
lating savings and investments, both i the private and
public scctors.

The dependence on foreign aid is to a large extent the
result of astructural dependency an the export of @ small
number of unprocessed raw materials from the agricul-
tural or mineral scetors. These persisting colonial ¢co-
nomic structures remain highly vulnerable to external
shocks.

The oil price shocks in the 1970s and the subsequent
turbulence in the international economic system have
taken a disproportionately large toll on low-income
countries, especially in Africa, Stagnation and recession
since the carly 1980s with adverse developments in the
international monctary system and the debt erisis
brought about both substantial deterioration in the
terms-of-trade and a hal o alrcady modest private
capital inflows,

The subsequent growth of Africa’s debt burden has
resulted in obligations well beyond its capacity 1o fulfil
contractual repayment terms. The growing debt over-
hang further acts as a strong disincentive for domestic

mvestments and savings because of the implied risks of

tuture instability and loss of real value,

When the debt rap closed, a new form of financial
debt rescheduling in the
Paris Club. This has increased the power ol the INIE,

aid dependeney emerged

whose seal of economic poliey approval of debtor coun-
tries is a pre-requisite for rescheduling of their bilateral
debt payments. IMFis itsell one of the main creditors of
some ol the most debt-trapped countries, due to inap-
propriate use of short-term stand-by credits when the
debt crisis [irst set in, Net transfers from the IMF ta
developing countries have been negative sinee 1985 and
from the World Bank since 1991,

The key role of these international financial institu-
tions (IF1s) has been further emphasised by their fune-
tion as international coordinators of financial resources
lor structural adjustment assistance, and of policy con-
ditionality.

Together with the World Bank, which is also a main
creditor of some of these countries, the IMT has for over
adecade exerted strong policy conditionality over debt-
burdened countries through structural adjustiment pro-
grammes. Thatiswhy the so-called Washington consen-
sus of orthodox adjustment policies has dominated the
debt-ridden economies with its ideological cmphasis on
rolling back the state and reducing state expenditures,
deregulating economic activity and privatising public
Cnerprises,

However, the aid flows to Africa for structural adjust-

ment purposes are only partial compensation for in-
creasing  debuservice  payments and  deteriorating

terms-of-trade. The net transters of financial resources
to sub-Saharan Africa, adjusted lor terms-of-trade loss-
es, have in fact been negative for the period 1980-91 .
They were 0.0 and -2.4 per cent of GDP during the
periods 1980-85 and  1986-91 respectively (Nlulu,
199).

I'he increasing dependence on foreign financial re-
sources must be seen against this background, It means
increasing dependence on gross flows of financial re-
sources and debr relief to enable the debt-ridden raw-
matenial exporting countries 1o maintain their real im-
port capacity. "This means that international economic
system [actors are a substantial part of the problem. and
therelore must be part of the solution.

Reform of the international cconomic system inelud-
ing effective debt stock reduction is necessary - not as a
substitute: for domestie policy reforms, but to create
mcentives and conditions for them 1o succeed in turning
the vicious circle of aid dependency into a virtuous one
of increasing savings, investrments and self=sustained
growth,

Financial sector development
The adverse external enwvironment has exposed the
unsustainability of domestic development policies.

Ironically. policies were usually strongly motivated by
ananti-dependency strategy which sought to transform
the colonial structures. However, import-substitution
industrialisation under state planning and management
failed and instcad led 10 increasing financial and poli-
ical dependency,

While the need for improved economic policies and
management is beyond dispute and many of the reforms
have been necessary, their nature, extent, sequencing
and timing are still a matter of experimentation and
controversy. Successive attempts atimplementing short-
run stabilisation policies necessitated by growing exter-
nal and domesuce deficits has brought retrenchment of
employment without much recovery in growth, savings
or mvestment. 'The necessary and suflicient conditions
lor selfsustained growth have vet 1o be established.

Thelow and falling investment of domestic resources
- atrend exacerbated by certain adjusument policies —
has contributed 1o this poor record. There is increasing
awarcness of the need lor the formulation and imple-
mentation of appropriate policies to promote develop-
ment of sound domestic fiscal and financial systems,
capable both of generating eflicient mobilisation of
domestic resources and allocating resources clliciently
for productive investment and development.

A recent, SIDA-financed rescarch project at the
International Development Centre of the University of
Oxtord (1994) shows that financial flows have been
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dommated by government borrowing from the banking
system. There are few signs of a healthy development of
channels of domestic resource mobilisation for tapping
the savings potential of rural and urban areas tor pro-
ductive investment,

A major reason for the lack of financal sector
progress is the extreme macrocconomic mstability in-
duced by external as well as internal factors. Develop-
ment of longer term financial markets is effectively
impossible in periods of high inflation. continuous de-
vahiation and negative real interest rates. The study also
showed that the use of hnancial policy — especially
interest rate, exchange rate and credit policy — for
macrocconomic stabilisation may frequently conflict
with the desirable development ol the financial system
over the longer term. The argument that macrocco-
nomirc stability needs, as a marter of sequencing, to be
imposed first as a necessary condition for linancial
development, is notvery helpful to countries which have
already been subjected to a long sequence of structural
adjustment and stabilisaton programs with varying
degrees of success,

In broad terms, two approaches have been pursued
to overcome lack ol domestic resource mobilisation,
The main institutional adaptation to compensate for the
absence of capital markets was the creation of a large
number ol development finance institutions (DFIs) in
the 1960s and 1970s. On the whole they have failed o
overcome the problems identified: many of the DFls
themaselves have suffered from delects similar to those of
the commercial banks and have exhibited weak linan-
cial performance.

The other main sirand of policy has been the redue-
largely by interest rate
policy and, to a lesser extent, liberalisation and deregu-

tion of financial “repression™

faton. So [ar at least, this seems in the countries sur-
veyed o have failed to produce the hoped-for benefits in
terms of inereased mtermediation and improved credit
allocation, although 1t has resulted m some marginal
improvement in appropriate price signalling,

The study shows that the generalised monetarist so-
called “linancial repression hypotheas™ and its associat-
ed policy recommendations have proved inadequate.
Experience suggests that precipitate moves towards [ull
financial market liberalisation, in conditions ol macr-
occonomic disequilibrium and without a satsfactory
framework in place for prudennal regulation of banks
and other lnancial intermediaries, can destabilise an
ceconomy and weaken the financial base ol s indige-
nous productive units and financial institutions.

Instead, the problems of financial development need
to be analysed within @ more complex framework,
taking into account country-specilic details of linancial
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institntons and social and commercial relations. The
formulation of financial sector development policy
should take into consideration particular institutional
factors of importance in shaping the economic system.

Many Alrican countries suffer from the “excess li-
quidity syndrome™. which means that banks are holding
liquid assets far above required statutory levels, instead
of lending to the private scctor, Most evidence shows
that the small-scale sector in particular exhibits high
returns (o investment and that it is constramed by
limited access to finance. "I'he potential lor savings,
espectally in the rural areas. s substannal. Thus, im-
proved links between the formal and informal financial
sectors would promote greater mobilisation of savings
and ereased access o credits for small low-income
borrowers.

The social returns to small-scale lending may also be
high, including not only financing productive invest-
ments but also contributing o rural development, em-
ployment expansion and improved income distribution,
oo to overall poverty reduction. This effect may be
particularly important for women. whose access to
formal credit is especially restricted. However, there 1s
no casy way for the strong local information networks of
the informal scctor to be transterred o formal institu-
tons. Thus, access of prolitable small-borrowers 1o
formal sector credit is highly restrieted, and savings
discouraged.

Therelore, financial sector development aiming at
closing the gap between the formal and informal sec-
tors, while mamtaining the valuable features of the
mlormal sector; should be a priority avea for a poverty
reduction strategy, Institutional development should be
promoted by governments with the support ol develop-
ment cooperation agencies. The latter could play an
important role in helping transfer experiences and fi-
nance training, to arcas where inancial institutions are
less developed from more developed areas, e g by
transferring experience of the Grameen Bank in Bang-
ladesh or venture capital institutions in Korea to Africa.

There is also a need {or institutional development
which will encourage the linancial sector 1o mobilise
savings and to linance productive investment through-
out African economies. A programme of supporttosuch
institutional development could include support to the
following:

= Promotion of competiton between financial
institutions;

* Professional tramming of” bankers, accountants
and lawvers:

« Creation of non-conventional mechanisms to
identify good borrowers i the iformal sector,

including savings associations with peer review




and semi-formal cooperative savings schemes,
with special emphasis on identifying women's’
potential in this area;

* Legal reforms to permit informal schemes to
gain formal status and improve links with formal
mstitutions;

* Grouping of small informal institutions 10 im-
prove information exchange;

* Creation of new institutions to lend (o small poor
borrowers, in particular to women, on the inspi-
ration of successful examples like Grameen

Bank.

Public finance
The public sector (governments and public enterprises)
in low-income countries typically runs large overall
budget deficis. Its financial requirements are subject to
large fluctuations, reflecting the precarious state of the
revenue base of these primary commodity-dependent
CCOnOMIes.

‘The Oxford study found that public borrowing re-
quirements, including the financing of the current and
capital account, have uniformly dominated the domes-
tic banking system and the overall rate of money supply
growth, with the inevitable monetisation of fiscal defi-
cits. Even though there were some differences in the
degree of the impact on the domestic financial system of’
public sector borrowing in the countries in the study, the
“crowding-out” effect of the public deficit ok a ceneral
place m all the countries, as a result of the predominant
share and preferential access given to the public sector
in domestic eredit allocation.

Thus, reduction of the deficits in public finance is a
prerequisite for developing the financial sector in order
to increase investments, savings and growth in the
private sector.

Public Expenditure Reviews carried out under Wordd
Bank guidance have hitherto concentrated primarily on
tracing donor funds and cutting budget costs: they have
thus failed 10 look into the poverty impacts of current
government spending or of the changes in expenditure
patterns that they recommend. Complaints by some
donors and governments are now leading o more
integrated Reviews, hopefully with more concern for
the lot of the poor.

Reforming public enterprises by commercialisation
or privatisation and thus eliminating the financing of
their deficits by the government would amount to say-
ings in several countries equivalent to or larger than
public expenditures on the health sector. Improved tax
administration and reduction of losses due to corruption
can reduce the budget deficits by far more than the total
level of foreign aid in many countries,

Many privileged groups and enterprises, private as
wellas public, are contributing very little - if’ at all - to the
lunding of government expenditures, e.g lor social
development purposes. In fact, the incidence of taxes
and subsidies often indicates net benefits for powerful
groups and entitics from the state treasury, especially
when corruption is taken imto account (Harvey 1995,
Wilholm, 1995,

Studies clearly show that tax policies have been
strongly influenced by the IMF and the World Bank
with a tendency to lower the highest tax rates in both
dircctand indirect taxation, to reduce the number of tax
rates aspart ol a general simplification of tax systems, 10
replace local sales taxes with value-added taxes and 1o
try tostrengthen the tax administrations, if' necessary by
setting up new institutions. It has, however, proved
casier 1o change tax rates than to reform tax administri-
tion.

Structural reform of taxation is particularly difficult
in countries where public administration has deteriorat-
ed along with public service salaries, In Uganda and
Zambia, new donor-funded revenue authorities were
set up rather than trying to reform existing institutions.
Itwas [ound thatimproved administration is so vital that
the process should be a priority at the start of structural
adjustment programs,

The heads of state and governments assembled at the
1995 World Summit for Social Development commit-
ted their countries to reviewing and reforming taxes and
subsidies to establish fair and efficient systems that
benefit the people living in poverty and reduce dispari-
ties. Tax policics should give heed not only to total
revenues, but also to equity issues, including the need for
public funding of priority social services for poverty
reduction, and avoid imposing highly regressive user
charges,

Regarding the widespread concern that aid may
result in governments raising less revenue, aid can be
made conditional on reducing budget deficits by, among
other policies, increasing revenues. Then the evidence is
that aid and revenues can both increase. This positive
correlation can be reinforced if aid is used directly in
support of tax and taniff reform programmes. If' aid
enables cconomies to grow faster, revenues should also
grow, reinforcing the positive association between the
two  provided that the revenue system is soundly
structured and administered.

User charges and subsidies
Rationalising public finances has considerable potential
for poverty reduction. One important way of doing this
is to reform the distribution of subsidies between eco-
nomic sectors, urban and rural areas, private and public
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comsumpuion and, specifically, between different cate-
gories of beneficiaries,

‘I'he problemis how to design a systemol user charges
and subsidies in cach country according to its specific
conditions, values and institutions. so as to make it both
cquitable and cflicient.

Lxamples from many sectors and countrics provide
ample evidence that publicly financed subsidics to a

considerable extent benelit people who are well-ofl

rather than poor. In this report, such examples are given
m Chapter 10,

Thus, any poverty reduction strategy should give
priority to the reform of public subsidies in order to free
resources for such priority purposes as reducing poverty
and promotimg sustamable livelihoods.

In a market ecconomy, public subsidies are motivated
for two principal reasons: equity and efliciency.

‘The equity reason is obvious, particularly ina poverty
reduction context; the result of market forces is often a
distribution of income, assets and other social benefits
that isunacceptably skewed. Theideal way of correcting
such falures would be (o redistribute incomes and assets
m a way that minimises the distortions to the allocative
ciliciency of the market. In practice, however, that is
difficult 1o accomplish, given the strong links between
cconomic and political power.

An casier and less unsetling way for governments (o
miake social and political priority goods and services avail-
able 1o those who lack the purchasing power 1o acquire
them at market prices is to provide basic goods and services
free of charge, or at subsidised. below-cost prices.

However, experience shows that this is often a costly
and mellicient way ol compensating the poor, which
encourages wasteful consumpnion and discourages cost-
elfectiveness and quality. And as mentioned above, the
non-poor olten benefit more than the poor from such
subsidies.

On the other hand, targeting subsidlics 10 the poorest
and the destitute is difficule in practice for political
reasons. Also, there are large administrative costs in-
volved in targetung and sereening, which considerably
reduce the potential savings,

Twa types ol subsidy targeting Gailures are commaon:

1) tailure to include and reach as benehiciaries all
the truly eligible;

2) failure to exclude beneliciaries who should not be
cligible (Clornia & Stewart, 1992),

One way of dealing with this problen in some arcas
15 so-called self-targening, e, providing benefits in such
forms and of such qualities that only the very poor and
needy choose 1o take advantage of them, e.g. coarse
reliel food, or labour-intensive  rural works  pro-
gramImnes.
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Subsidics are warranted when they give a higher
economic or social rate of return than their cost. Some
public goodsand services provide the basis for economic
growth without it heing possible or desirable 1o recuper-
are the costs from the benelicianes, Infrastructure such
as roads and telecommunications are thus administra-
tively regulated and at least partly financed by public
means in all countries,

The so-called sacial sectors, education and heald,
are referred to in this way precisely because they fulfil
the subsidisation criterion above, that the social benetits
of these seetorsare larger than the sum ol the benefits of
the individuals who enjoy the services, There is there-
lore a prima facte case to provide subsidies in these sectors
lor reasons of pure efficiency. A number ol studies of
modern cconomic growth indicate the strong positive
growth and development effects of improved health and
education among the whole population (and especially
the female half).

Even without considering the efliciency aspects,
there are strong equity reasons for subsidised public
health and education, especially at the primary level.
Public inancing of basic social services is thus prelerable
when feasible. The mtroduction of nser charges as part
ol structural adjustment programmes in sorme countries
has severely reduced the access of the poor o primary
education and health services of reasonable quality.
Such crude systems of user charges are clearly incom-
patible with any strategy of efficient poverty reduction.
Exemption rules for the poor seldom work in practice as
mtended. There is thusa strong case for free /subsidised
primary and somenmes secondary services in the social
seCtors.

Most studies show that user charges in paor conun-
ries cannot raise enough net revenues o finance
more than a small fraction of” the recurrent costs of
the social sectors, and then at the high social cost of
excluding the poor. But in some cases the fiscal elfect
may stll be important, i’ the user charges reduce the
volume of services and costs by restricting low prior-
ity services, Thus. m such cases a nominal rather than
substantive fee should be considered to reduce costs
and raise some revenue (o be used locally for quality
improvements.

Environmental sustainability aspects of subsidisation
are important but olten neglected, Subsidics, or the
removal of subsidies, may have considerable environ-
mental effects, For instance, subsiclised access 1o house-
hold rlcnricity connections or to aimplr clectric stoves
may be a sound social mvestment for the preservation of
woodlands near urban and peri-urban settdements, The
remaovil of suhbsidies tor tertilisers or pesticides may
likewise have henelicial environmental effects. ITn hoth



cases, it is mainly the sustanability of the velihoods of
the poor which is at stake.

When considering the possible use of subsidies, it is
important to consider soctal and cultural relations, Co
intra-household relationships, in order to ascertain that
intended social objectives can be reachied. Subsidies
meant to promote the welfare of the aged or children or
women may be usurped by the male head of household

if the subsidy is directed at the houschold unit level,

In conclusion, although there are often strong valid
reasons of hoth equity and efficiency for public subsidies

ol priority goods and services, there are also reasons of

both equity and efliciency against subsidics, as exempli-
fied above. There is thus an increasing need for careful
redesigning of subsidy policies, m conjunction with tax
reforms. The focus should he on the effect on the poor
of all public policics, and on their overall impact on
sustainable livelihaods.
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POVERTY AND THE ENVIRONMENT

Complexity underestimated
Humankind

environment and its life-sustaining systems are heing

15 faced with a simaton in which the

exposed to ever stronger negative effects. There is a risk
that poverty will be made permanent in increasingly
greater areas, and that the gap between rich and poor
will widen even more, something which would further
contribute to the degradation of natural resources and
the environment.

It is of crucial importance to realise that there is no
simple, general connection between environmental
degradation and poverty. ‘The linkages are extremely
complex and influenced by the type of environmental
problem under discussion, which groups of poor are
affected, how poverty is defined, ete. Inercased poverty
is often a result of environmental destruction, but carn
sometimes also be the cause of degradation.

Atalllevels - global, national or local - poverty can be
expressed as declining natural resource capital, and
environmental degradation can be translated into costs
as a basis for caleulating the negative effects of the
Process.

Certain types of problems are more commonly
caused by poverty - overgrazing, exhaustion of vegeta-
tion, deforestation (and with it loss of bio-diversity), soil
crosion, coastal and marine environmental degradation
and problems ol the immediate Tiving environment.
These often initiate vicious circles: overexploitation
leads to increased poverty, which, in turn, may increase
the tendency to overexploitation. Toreduce poverty isin
many cases a pre-condition for the elimmation of such
environmental problems.

Linkages between poverty and environmental degra-
dation arc both direct and indirect,

Poverty contributes directly to environmental degra-
dation through the fact that the poor simply do not
possess the resources necessary to protect the environ-
ment, or cannat relrain from using resources which
should be protected.

Poverty contmbutes indirectly to environmental dleg-
radation since it tends to be connected 10 a range of

other problems, such as limited knowledge of new
preconditions of supply, lack of Tand, high birth-rate and
sometimesatendeney o short-term, survival-only strat-
cgies of resource use,

However. it is important to emphasize that poverty is
not always linked to environmental degradation. There
are many examples of extremely poor people who
demonstrate a singular awareness of and consideration
for the environment in which they live, while there are
examples, 0o numerous 0 mention, of extremely rich
individuals and societies destroving the environment,
The populations of the richer countries cause most of
the existing global deterioration, notably emissions of
chemicals, elimatic change and the thinning of the
ozone layer.

In the analysis of the connections hetween the envi-
romment and poverty, the issue of democracy is impor-
tant. The poorer groups most dependent on renewable
natural resources are often cthnic minorities or other
marginal groups with litde or no influence on decisions
which concern their own existence. This may apply to
lack of participation in the national political decision-
making process, but also (0 exclusion from other deci-
sions which have consequences for the immediate envi-
ronment of the household or the local community. Fven
when acutely aware of the consequences of environ-
mental degradation, poorer groups seldom have the
ability to influence political decision makers, who, in
many cases, accept and even contribute o the environ-
mental destruction in their countrics,

Poverty means having limited resources in the form of
capital and work inputs to invest in protecting the
environment. For a houschold living in extreme poverty,
the requirements of sunaval often preclude the saving of
any such resources, and there will be a tendency to give
low priority 1o environmental protection measures, es-
pecially it the positive effects take a long time 10 appear
and will mainly benefitothers, Sometimes the combina-
tion of lack of personal resources and limited access 1o
credit means that poorer groups are prevented from
taking such action, even when it would be of immediate

This chapler 15 an cdtted verion of @ paper by Mats Seanestam, (see page 1459.)




economic benefit for them to do so. Poverty often entails
a lack of knowledge of risks and of aliernatives. Poor
people may, for example, be ignorant of the side-cffects

of certain products, such as chemical pesticides. Lack of

knowledge concerning alternatives can become a seri-
ous obstacle to ecologically sustainable behaviour pat-
terns,

Itis surprising how litthe has been written on poverty
and the environment i spite ol the Fact that poverty has
been described as “the most serious environmental
problem in the world.” Sida’s analysis Pocerty, Envimnment
and Development - Proposals for action (1991b), illustrates
these connections in the context of Swedish develop-
ment cooperation. Reeently; a few more international
publications discussing the subject have appeared
(Brundtland Report, 1987; Holmberg, 1092},

The poor and the rich
Environmental degradation has many serious conse-
quences for developing countries. Often the poorest
women and men are affected most severely, as they are
usually directly dependent on natural resources for
survival and have very few resources to counteract the
effectsof degradation. The pooralso tend to live inarcas
which are especially exposed to environmental degra-
dation. The 20 per cent who are poorest in the develop-
ing countrics amount to 800 million people. It has been
estimated that approximately 60 per cent of these,
around 500 million people, live in areas which are
seriously threatened environmentally,

Industrialised countries contribute 1o part of the
environmental degradation observable in developing
countries. Examplesof thisare emissions inta the atmos-
phere of greenhouse-eflect gases, export of banned

pesticides 1o developing countries and dumping of

chemical waste, and import of cheap tropical timber.
Environmental problems in developing countries are
also connected with the international world order - the
debr crisis, plunges in raw material prices, and protec-
tionism in industrialised countries. An environmental
conservation and poverty eradication strategy lor devel-
oping countrics must include measures in these areas.
which lie outside conventional development coopera-
tion activities. In addition. the poor are menaced by
global environmental problems primarily caused by the
mdustrialiscd conntrics. Climate and sea level changes
- possibly results of the greenhouse effeet - threaten the
poor in developing countries more than the industrial-
ised nations.

However, there are also allluent people in the South.
Caleulations carried out by ¢.g the World Bank have
shown that there are about as many purchasing con-
sumers in the developing countries as in all of Western

s

Europe. The middle classes in countries such as Mexico,
Malaysia and Chile wtilise considerably more fossil fucl
per capita than low-income groups in Western Europe,
The envivonmental problems caused by developing-
country middle classes, such as air pollution and e¢xces-
sive resource utilisation, primarily threaten the poorest
groups in these countries.

Conventional cconomists have seldom been able
adequately to reflect the enormous complexity and the
different kinds of value represented by nature and eco-
systems. To poor people especially, often irreplaceable
values are in the balance when ecosysterms are menaced.
These values are generally not included in the caleula-
uons made when decisions are taken o clear lorests,
drain marshes, exploit coastal arcas, utilise pesticides in
agriculture or emit toxins from industries. In the future,
development analyses must contain a much stronger
qualitative clement: there must be a decisive movement
away from the narrow quantitative calculations of con-
ventional cconomic growth, measured in monetary
terms alone.

The basic needs of human beings

In many poor areas, the limits on utilisation of water are
rapidly being approached. Access to arable land is
deercasing. Approximately 60 per cent of all rural
houscholds in developmg countries are considered 10
have too little arable. fertile land to support themselves
at a reasonable level. About 13 per cent of households
have no land at all.

Close to 1400 million hectares of the global total of
1800 million hectares of grazing Land and dry forests
are exposed to environmental degradation. About 17
million hectares, or 1 per cent, of tropical rain forests
disappear annually, causing extreme difficulties for the
local poor.

Between one and two thousand million women and
men, of whom a large proportion are poor, obtain their
primary protein from coastal waters, However, coastal
areasare severcly threatened inmany parts of the world.
The poorest groups are generally most dependent on a
functioning marine environment. as fish and other
marine organisms are usually their only affordable
source of high quality protein,

Inarcas where poverty remains, or is even HICTCAsing
inspite of generally satisfactory economic development
(India, several Latin American countries), the strain on
the ecological system is growing.

LEovironmental  degradation is expressed in o de
creased yield. Poor women are aften particularly hard
hit. Women produce 75 per cent of all foodstuffs in
Africa and conuibute %0 per cent of the necessary time
[or food preparation. When crop vields decline due 1o




soil erosion, or the availability of tuelwood and other
forest products decreases as a result of deforestation,
women's work becomes less productive and more de-
manding

Atpresent there are many poor people dependenton
bio-mass, even i urban areas, Women are in a partic-
ularly vulnerable position because they often carry the
responsibility for household energy supplies. The future
design of energy systems, based on environmental re-
quirements, will be decisive for many poorer groups.

Poverty often entails a fack ot productive land. Scar-
city of arable land, caused by c.g. population growth and
the uneven distributon of ownership, leads to an expan-
sion ol the cultivation of margial, ecologically sensitive
arcas. The landless are forced o culuvate these arcas
due 1o lack of any other means of support. Women
farmers in many arcas lack secure aceess to lund neces-
sary to support their important praductive roles,

As mentioned, many of the poorest peaple in the
world live in areas where lack of water 1s a serious
prablem. The situation is deteriorating hecause access
to clean water decreases as a result of pollution and
overconsumption. Again, women, because ol their key
roles in relation o water supply, are disproportionately
allected.

Laoss of bio-diversity is another global problem. For
many poverty-stricken people, wild plant and animal
species play an important, sometimes decisive, role. In
Ghana, lor example, 75 per cent of the population is
dependent on game, fish, msects, snails, ete. as their

primary source of protein. In Nigeria, game forms
20 per cent of the protein intike of rural populations,
People in India use almost 1 000 wild species as medic-
nal herbs.

A gender perspective is important here, since wom-
en and men often have gender-specific kinds of knowl-
edge of natural resources and utilise them in different
ways, thus affecting bio-diversity in distinctive man-

Ners,

Urbanisation
The environmental problems conmected with urban
poverty are discussed more thoroughly in Chapter |,
Sulfice it here to mention some of the most important
1SSUCS.

Urbanisation is accelerating ata rapid pace in devel-
oping countries and will continue to do so. The urban
poor tend to live in unhealthy surroundings, where they
lack access to clean water and sanitary facilities, In-
creasing numbers of poor people are therelore experi-
encing a series of immediate environmental problems
that tend 10 exacerbate their already difficulr living
conditions, e.g. poor health, which in turn leads o a
diminished capacity o work. The burden is often
partcularly heavy on women because of their house-
hold responsibilities,

Another urban-related environmental problem s
the cost associated with meomplete material bioeyceles.
Nutritional elements removed [rom the soil are not
returned when agricultural products are consumed in

Forests and food security

Research on the role lorest products play for rural households is growing, SIDA started
supporting the Forests, Trees and People Programme in the mid-1980s,

Within the FUPP field studies have been carried out in Bolivia, Tanzania, Thailand and
Vietam. Partof the information gathered concerns food security, and indicates that substantial
numbers of rural househaolds are either seasonally or chronmically short of hasic food. Peaple
generally pereeived the insecurity in terms of “months of shortages™ of specific types of food,
for instance rice or cassavi. For the poorest houscholds, necessary supplements had o be
provided through gathering, trapping or hunting, They thus relied on the forest as a means of
coping with erisis. Better-ofl households used the forestand its products to further improve theis
well-being,

Changes in access to forest products may have serious consequences. For example, n
Thailand, the closing of the torest led to loss ol income from day labour, loss ol the only Fand
available for new production, and loss of opportunities lor gathering fbod [br consumption, sale

oar l‘\'('hilllg(‘.

(Antansson-Ogle, 19495,




the urban areas. This allects the agricultural population
i the rural areas, especially those who cannot attord
fertilisers.

Industrial pollution is a growing problem in develop-
ing countries. Many industries utilise obsolete technol-
ogy, which constitutes a serious threat o the environ-
ment. Industrial emissions are already excessive in
many places. The poor are affected both dircetly,
through expasure 10 health risks because they often live
close to the source of the emissions, and indirectly: since
pollutants decrease the productivity of fishing and agri-
culture,

Twenty-five million
environmental refugees
Environmental degradation and declining access o
natural resources, problems that have already caused
serious political and social unrest, may lead to an in-
creasing number of international contlicts in the future.
The poorest are often most negatively affected, and
adverse environmental effects can occur on a secondary

level as people are forced 10 flee from outbreaks of
violence. Investment in the sustainable utilisaton of

resources is therefore an important instrument for in-
creasing national and international security and pre-
venting the outbreak of devastating conflicts.

Environmental degradation also exposes the poorest
groups to increased risk with regard to natural disasters
and famine. An important cause of the Ethiopian fam-
e of the 1980s was large-scale environmental degrada-
tion. Floods may be caused by deforestation. In the last
few years, the concept of environmental refugees has
appeared. According to recent estimates, close to 25
million people today may be labelled environmental
refugees. Most are found in Africa, but also in other
regions, people are forced to leave their homes because
of insufficient natural resources.

The 25 million environmental refugees caleulated to
exist today are mainly located in sub-Saharan Africa,
the Indian sub-continent, China, Mexico and Central
America,

This number may well have doubled by the year 2010
or grow even more rapidly i predictions of global
warming come truc. The resulting flooding of many
coastal communities, agricultural dislocations caunsed
by droughts, and disruption of monsoons and other
rainfall systems would mean that eventually, as many as
200 million people risk being displaced.

Sub-Saharan Alnica presently features hall of all
refugees. Despite some advances in soil conservation
(Kenya, FEthiopia), small-scale agriculture (Nigeria,
Zimbabwe), reforestation (Tanzania, Malawi), anti-de-
sertification (South Africa), and population planning
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(Kenya, Zimbabwe, Botswana). the prospects for sub-
Saharan Africa until the year 2010 appear unpromising.

T'his region’s population is projected to increase to
almost 900 million people, 51 per cent more than in
1995, There are likely to be ten countries experiencing
chronic water shortages, or even acute water scarcity,
with a total population of well over 400 million people.
Per-capita food production is expected to decline even
below the low 1990 level, possibly by as much as 20 per
cent,

The number of malnourished people could grow to
300 million, with 100 million being completely destitute
andobliged to live mostly onrelief food. The food deficit
could reach 100 million tonnes, whercas world-wide
food aid in 1994 was ouly 13 million tonnes (Myers,
1995).

Conclusions
One mportant implication of the connection between
environment and poverty is that investment in the
CnVIronment is. in many cases, synonymous with mvest-
ment in development for the poorest groups in develop-
ing countries,

However, there can be a contradictory relationship
between short and long-term measures in a situation
where resources are limited. Shall we reduce famime
today or prevent famine womorrow? This conllict be-
tween the short and the long term is a part of the
development problem picture as such, both for the state
and the individual — but this dilemma s especially
obvious in connection with environmental problems, In
the short run, the protection ol the environment will, in
certain cases, entail considerable costs. whereas many of
the positive consequences of protecting the environ-
ment will only appear in the long term.

It is also important 1o be aware of the fact that there
may be a conflict between the benelits and costs of
different individuals. Poorer groups may be more direct-
ly and severely affected by short-term environmental
protection costs. There are many examples of this: poor
people who lose their source ol income because the
forest they live in has become a nature reserve: shilting
cultivators who are forced 1o move in order (o decrease
the pressure on the land; slum dwellers who have to
leave because the arcais o be cleared, etc. lGs extremely
mmportant to consider the needs and points of views of
people living in poverty when environmental projects
are designed. Disagaregating data with respect to gen-
der is also vital,

Success in the strugele against global environmental
problems requires that equitable political, economic
and social systems are designed, including gender
cquality. This is not possible in a world characterised by




deep economic and social injustice, in which one hun-
dred million people live in deep poverty. Consequently,
fair resource distribution policies are necessary at both
national and international levels.

Market torces are not sulliciently sensitive either to
environmental problems or to the situation of poor
women and men, The roles of both state and market
must therefore be considered when environmental pol-
icies are designed and poverty eradication measures
mmplemented. Eeological as well as economic mstru-
ments of measurement and steering, and social analyses,
including gender issues, are tools of vital importance for
the soluton of environment-related poverty problems,

A strategy 1o reduce poverty which also [ulfils objec-
tives concerning the sustainable management of the
environment, should contain the following elements, all
with an integrated gender perspective:

« Effective utilisation of manpower - the primary
asset of the poor;

* Fair distribution of ownership ol physical assets,
natural resources and other capital by e.g. the
regulation of land tenure;

= Increasing the yields of the different types of

capital within the reach of the poorer groups, .,
by supplying infrastructure and general commu-
nications, attainable credit and echnology;

* Development of human capital throughaccess o
improved health care, nutrition and education:

* Improved living conditions, c. through the sup-
ply of clean water and sanitary facilities:

¢ Increased environmental knowledge and
developed environmental institutions.

Two large arcas appear to be of particular impor-
tance for women and men living in poverty. The first is
water and food supply, which is regulated by the natural
resource base. 'T'he other is the environmental problems

connected with rapid urbanisation, especially the prob-

lems of waste, sewage and pollution. In addition, a
prominent place should be accorded to assistance 1o
institutional and capacity development with regard to
the environment,

Activitics must be based on local participation, influ-
ence, commitment and responsibility, within a frame-
work of democratic political systems, at local as well as
centrallevels. I'he development of such systems must be
promated. Special attention should be paid to popula-
tion development, both as far as the provision ol food

and water is concerned, and lor the improvement of

sexual and reproductive health, including opportunities
for fertility regulation.

It is important to increase awareness of the fact that
the connections between the environment and poverty
vary, as has been explained above. For this reason
analyses at country and local levels must be carried ot
before specific activities are designed. T'his may be
done, for instance, withm the framework of the environ-
mental profiles produced by Sida for programme coun-
tries.

Many environment projects today emphasize the
need Lo reach women, but it is crucial to realise that
simply involving women is not enough. In many cases
this has only led 10 adding 1o women’s already heavy
work-burden, without enhancing their opportunities
for exerting control and gaining more secure hveli-
hoods. Hence, 1t 1s also necessary to take measures to
strengthen the position of women, 'This may be done,
for mstance, by protecting women’s access 1o resourc-
es, avording involving them in project activities which
bind them to extra unpaid work without adequate
compensation, sceing to it that they receive technical
training, finding ways of increasing the representa-
tion of women at differentlevels and employing more
female stalll especially women who have received

gender training,
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INFRASTRUCTURE

The main issues

In order to define the role that infrastructure should
play with regard to poverty reduction, it is necessary to
analyse the infrastructure sector not only from the
point of view ol the physical facilities but also in
relation to the services that originate from those facil-
ities; be it water supply, sanitation, energy supply,
transportation services (roads and road wansports,
railways, ports, civil aviation, shipping), postal or tele-
communication services. The following discussion also
covers housing as a suh-sector.

There are many linkages between infrastructure and
poverty reduction in developing countries:

* Access to at least a minimum level of infrastruc-
Lure is one of the main criteria for describing
matertal wellare or the lack of it

* Public infrastructure of acceptable quality is a
pre-requisite for economic and social develop-
ment;

* The way infrastructure is financed influences the
distribution of income and wealth in the society;

* Participation of the women and men concerned
18 a necessary element in any development of
local infrastructure;

* Labour-based methods in the construction and
maintenance of infrastructure provide employ-
ment and incomes for poor people;

* Large-scale development of infrastructure may
in certain situations have negative effects on poor
people’s livelthoods.

Each of these six different issues will be commented
on below:

Access to infrastructure
is an important aspect of welfare
Toagreatextent, the poor can be identificd as those who
lack aceess to basic services such as clean water, proper
sanitation and, in the case ol the rural poor, are isolated
from social services and markets. Recent case studies of
travel and transport patterns of people iving in rural
communities have illustrated the consequences for poor

women and men of the lack of access o basic services
and other resources (see figure 10,1).

The patterns of consumption of infrastructure serv-
ices show great variations between rural and urban
areas and between poor and non-poor. Table 10.1
illustrates a typical situation in a poor country,

The examples given relate mainly to inequalities
caused by differences in geographical access to infra-
structure services, Economic and socio-cultural factors
may also explain unequal access to infrastructure, Pub-
lic transport could casily become a substantial item
among poor people’s expenses. When poor women and
men cannot afford to make use of existing public trans-
port facilities, their job opportunities decrease. In such

mstances, subsidies to infrastrucrure services might be

Tustified on equity grounds. The issue of subsidies will be

returned o later,

Public infrastructure contributes

indirectly to poverty reduction
In a number of countries, especially in sub-Saharan
Alfrica, public infrastructure systems such as electricity
supply systems, roads, ports and railways have deterio-
rated to such an extent that they constitute an obstacle
to cconomic recovery and to any effort 1o reduce pover-
ty. When primary and secondary roads are impassable
during extended periods, the marketing and export of
agricultural production becomes non-viable. In the
same way, an unrcliable supply of electric power and
watcrinflates the cost of industrial production, especial-
ly for small-scale industries which have not been able 1o
organise their own independent supply sources,

In such sitnations, the links between improvement of
infrastructure and economic development can be clearly
identified. The same will apply in countries where demand
lor infrastructure due to cconomic growth has increased to
such an extent that bottle-necks oceur in transport and
ather types of networks. The mast obvious example is a
congested port. These examples illustrate the fact that
public infrastructure of acceptable quality and capacity is
an important pre-requisite for economic growth,

The authar of this chapter ts Mikael Siderbiick.
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Figure 10.1. Travel time as a function of the gender division of labour in Makete District,
Tanzania
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A typical househiold in the Makete district of Tanzania spends some 2475 hours a year to transport water, firewood, crops, etc.
The gender dwision of travel and transport activities is ilustrated in the followng diagram (from Dawson & Barwell, 1993). On
average an adult woman fving in the Makete district spends 4.5 hours per day on transpart, while a typical adult male spends
much less. Over a year a woman would carry a transport volume of some 72 ton-kim,
Its obvious that a situation like the one in Makete district must have a serious impact on the quality of life of poor women
It would appear that the situation in Makete is guite typical for rural women in large parts of Africa.

Table 10.1. Typical distribution of infrastructure services and subsidies in a poor country

Type of sarvice  [FPoor rural Poor urban Well-off Production/econarmic
people poople groups sectors
Watar supply  |Surface water, dug well Water vendors Piped municipal water  Piped municipal water
Community borehole  Municips! water post Own bore-hole
Transport Walking, carrying Walking Private cay Trucking
“‘Matatu, jeepney” “Matatu, peepney” Public vehicle Radway
Municipal bus Aviation Avistion
Railway Shipping
Communicabons |Walking etc Public phone_ if any Private teleghone Telephone, fax. e.mail

Private radio system

Energy supply  |Collection of fre-wood  Purchase of fire-wood  [lectncity lactricl
Kerosane Kerosene Fuei oll
Housing Traditonal self-built Own self-buill shacks  Rented public housing  Staft housing

“Site and services” Private house

Rented rooms
(MS 95)

Symbols. Underlined sectors/services are those which are freguently
subsidized by governments

Table 10.1 illustrates the fact that welloff households and economic production sectors benefit most from
subsidised public provision of infrastructure. As discussed above, poor rural people lack access ta public infrastructure
and cansequently cannot benefit from subsidies for electricity and piped water utiities, Poor urban people often also
lack access to publicly provided services, They have to purchase these necessities from vendors at much higher prices
than those paud by the better-off. As shown in the table, the same kind of pattern can be found in other areas, such as
transport, communications and housing. There are also gender discrepancies i refation to accass to senvices




Feasibility studies of improvement of public infra-
structure often present optimistic assumptions regard-
g the social and economic development which will be
generated by the specific investument, In many cases ex-
post evaluations have shown that the expected addition-
al demand (such as new wraffic volumes) failed 10 mate-
ralise (Howe & Richards, 1984, Kjellsirom etal., 1992).

This illustrates the fact that the general linkages
between infrastructure and development are complex
Public infrastructure is 4 necessary, but not sullicient
condition for cconomic growth.

While some rescarchers regard infrastructure as a
“lagging” rather than a “leading” factor for develop-
ment, the World Development Report 1991 relers to
recent macro-economic research which  establishes
clear connections hetween investments in infrastructure
and general cconomic growth, The report also cites
rescarch in India, Bangladesh and Indonesia, where the
impact ol good infrastructure on agricultural produc-
tion has been clearly demonstrated. Correspondingly,
the report states that a package of infrastructure im-
provements (clectric power, telecommunications, trans-
port] in small towns in China has contributed signifi-
cantly 1o industrial growth and employment,

In this context special reference should be given o

the importance, not least for women, of provision of

clectricity in urban arcas 10 cconomic acuvities
home. Much valuable time and money can be saved by
not having to find or buy other energy sources, c.g.
fuelwood. charcoal or kerosene. With electricity comes
improved lighting, power to sewing machines and
potential for new products to sell such as refrigerated

drinks; all aspects which contribute to the level of

informal sector activity. (It has, however, been argued
that in some places provision ol electricity has in-
creased the already heavy work-load of women, who
are now expected to work at ames when they carlier
had legitimate reasouns to rest - such as lack of light and
electricity!)

The financing of infrastructure
influences the distribution
of income and wealth in the society

The way that infrastructure is linanced, and that con-
sumers are charged lor their use of infrastucture serv-
ices, clearly affects the distribution of income and wealth
m a socicty. In order o properly analyse questions
related (o financing and user-charges, one has to look at
the role of the state in the infrastructure sector (SIDA,
1994,

Four main categories ol infrastructure are distin-
guished, between which the economic characteristics
and the role of the state differ considerably: (a) “public

goods™ such as roads; (b) commercial operations in
public ownership such as electricity utilities and railway
companies; (¢} operations suited 1o market solutions,
such as trucking; (d) local infrastructure which prefera-
bly should be decentralised and divectly controlled by
the users (e.g. rural water supply).

‘The possibilitics for the state to apply policies related
to mcome distribution and equity vary considerably
between these four categories ol infrastructure. In cate-
gory (¢) (market solutions) the role of the state is more or
less fimited 1o regulatory functions. When it comes 1o
mvestments in “purc” public infrastructure such as
roads (category a), there should in principle be good
oppaortunitics to optimise the use of public funds in
accordance with specific development objectives, In
practice however, road budgets rarely appear to be
allocated according to objective enteria, such as the
creation of balanced regional development. In many
cases the construction o new roads has been over-
emphasised 10 such an extent that the maintenance of
the existing road capital has snffered badly, leading (o
overall loss of capital.

Table 10.1 illustrated the fact that price subsidies 1o
public utifitics and parastatals usually benefit well-off
groups and economic production sectors much more
than poor people. In Bangladesh, “non-poor” groups
receive over 80 % of the public expenditure on transpor-
tation, energy, communications and housing. In money
terms, non-poor houscholds receive a subsidy which is
five times greater than the poor houscholds (Kessides,
1993).

Subsidies by governments to public infrastructure in
many cases reach sizeable levels. In Zimbabwe, the
railway parastatal, NRZ, suffered losses in the period
1987-1994 amounting on average to 0,9 per cent of
GDPE T'he estimated average annual subsidies (includ-
ing interest and capital allowances) to the national
airlines in the SADC-region amounted around 1990 to
between 3 and 8 per cent of the budget deficit for most
countries in this region (World Bank, 1992). Heavy
goods vehicles in Africa rarely pay taxes or user charges
(fucllevies, licence [ees, ete.) to cover the more than 50
per cent of the damage that those vehicles cause to the
public road system (Heggie, 1994),

Thus, consumption patterns are such in the infra-
structure sector that price subsidies are often of little
benelit o the poor. However, in specific situations sub-
sidies may be designed that benelit identified rarget
groups m an eflicient way. A common example is a
“lifeline arill™ for a minimum level of daily household
waler consumption,

Subsidised charges lor electricity or water connec-
tions could also be an effective way of supporting poor
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urban people. In general, subsidies 10 accessing infra-
structure offer better opportunities (or ellicient target-
ing than consumpuon subsidies,

When public subsidies are considered, the risk for
wrong incentives to infrastructure operators must be
observed. Such incentives might in the long run lead o
inelliciencies which distavour the poor more than the
subsidies have benefited them,

Participation of people concerned
is a necessary element in any
development of local infrastructure
The active participation ol the women and men con-

cerned 18 more and more becoming accepted as an

indispensable element of strategies for development of

local infrastrucrure.

Participation 1s considered both as a means to achieve
long-term sustainability of the infrastructure and as an
endinitsell to empower aspecific target group. Emphasis
15 often put on the role of poor women at the community

and houschold level. During recent years a number of
studies and evaluations have dealt with the subject of

participation, especially in the field of rural watersupply
(Smeth et al., 1993),

There is clear evidence that active participation in
decision-making. design, implementation and mainte-
nance is one of the most important determmants of the
effectiveness of projects related to local infrastructure.
This applies both to rural infrastructure, particularly
domestic water supply, and (o urban infrastructure such
as housing projects based on self-help.

A recent SIDA study highlighted the importance of

creating real community “ownership” through shared
responsibility in the financing of the investment, Clost-
sharing arrangements and m some cases even full cost
recovery was recommended (Karlsson, 1993), T'he legal
framework and other institutional factors are important
for local participation, e.g. in housing and rural water
supply programmes.

Construction and maintenance
of infrastructure gives
employment to poor people
Experience from a number of countries has demon-
strated that the use of labour-intensive methods in
rural road construction and mamtenance could con-
tribute significantly to employment within the road
sector. It has been clearly shown that such methods
become technically and linancially viable lor a large
share of the rural road network, provided that the daily
wage rate does not exceed 3-5 USD. In most low-
income countries there is a great demand for jobs even

at such low wage levels.
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The use of labour-based methods has recently been
seen as an clement ina strategy to broaden the use of
local resources, thereby creating a more sustainable
inlrastructure, Examples ol other elements in such a
strategy are local production of hand-tools and appro-
priate mechanical cquipment.

In Kenya, where labour-intensive methods were first
imtroduced m the mid-1970s for construction ol rural
aceess roads, these methods are now step-hy-step being
applied to the mamtenance ol all unpaved roads, "This
will significantly increase the share of labour in the
overall expenditure budget lor unpaved roads. The total
employment of unskilled workers for routine road main-
tenance will be approximately 25,000 persons account-
mg {or more than 50 per cent of the corresponding
maintenance budget.

Workers emploved by labour-based construction
projects are usually selected among people living in the
vicimity of the road. In this way the local population
benefits both from the improved infrastructure and
from the shortand long-term employment created (for
construction and mamienance respectively). The la-
bour-based projects are usually not specifically dirceted
at the needs of certain target groups. However, the
relatively low wage level and the conditions of work
usuilly mean that labour-based work primarily attracts
the poorer houscholds and in effect becomes “self-
rargeting”’,

During the last decade efforts have been made to
attract women to work in labour-based projects, Al-
though in some countries there was imtal resistance
among management and male workers, the sirategy 1o
integrate women stepwise into the work-foree has been
successful (Howe & Bryeeson, 1993), In Kenya almost
every fourth worker on road improvement jobs is a
woman, However, the percentage of women employed
in routine mamntenance (as “length-men” responsible
for the maintenance of 1-2 km ol road) was only 14 per
cent, This situation should be reviewed.

A clear distinction should be made between the
lubour-based approach described above and “public
works programmes” (Majeres, 1993), While the labour-
based approach primarily aims at cost-efliciency and
long-term snstainability, the public works approach
focuses on large-scale and short-term reliel (o specific
Larget groups.

Some public works programmes have been successiul
m achieving their dual objectivesof creating short-term
relicl combined  with  infrastructure  improvement
(World Bank, 1990; 1994h). However programmes of
this kind have olten been eriticised lor producing infra-
structure of unacceptably low quality. An optimal pov-

erty reduction strategy should find institutional ways of




combining the two, while maintaining efliciency, sus-
tainability and livelihood objectives,

Large-scale development of infrastruc-
ture may have negative effects

The fact that large infrastructure projects could have
serious negative — and often gender-differentiated
cffects on specific population groups has received in-
creased international atenton during the last few years,
Such attention has often focused on the dislocation of
local population groups, often belonging to ethnic mi-
norities, due to the construction of hydro-power reser-
VOIrs.

Many other examples could be mentioned of how
development of infrastructure negatively affects the
living conditions of poor rural or urban women and
men. Itis highly important that such negative outcomes
be identified at an early stage of project preparation.
They should be highlighted in connection with the first
assessments of the socio-cultural, economic and envi-
ronmental impactsof a projectand be made apart of the
basis of linancing decisions (Cernea et al., 1993: World
Bank 1994¢).

Appropriate strategies must be elaborated to mini-
mise negative effects and 10 compensate fully those
groups who are affected negatvely.

What is Sida doing?
Asinother sectors where Sida is active, a distinction can
be drawn between development assistance which is
dircctly aimed at poverty reduction and assistance
which contributes only indirectly o reducing poverty.

Direct support to poverty reduction
Assistance which is directly aimed at poverty reduction
can either be targeted at individual households (provid-
ing wells, latrines, housing credits, jobs) or at public
infrastructure in poor rural or urban areas (access or
feeder roads, sewage systems, clectrification), A few
examples of the outputs of such assistance are given
below:

* 3,400 borcholes were drilled or improved, 4,200
wells were dug and 24,000 latrines installed in 6 coun-
tries (1991/92).

* 300 km of feeder roads were improved with labour-
based methods providing work for some 5,500 men and
women in O countries (1993/94).

* 3,400 families in squatter areas were provided with
new or improved housing in Costa Rica and Chile
(1993),

The total suppart from SIDA 10 these kinds of
projects amounted in the fiscal year 1993/94 to about
360 million SEK (of which 221 million was related to

water and sanitation, 81 million to social housing and 61
million to rural roads). T'his constituted roughly one-
third of the total support through SIDA for the infra-
structure sector.

Indirect support to poverty reduction

As discussed above, there are many indirect links be-
tween infrastructure and  poverty reduction. In a
number of countries, rehabilitation of the basic public
mnfrastructure is a preconditon for the success of eco-
nomic relorm programmes. In such countries, support
to rehabilitation could be looked upon as a cornerstone
in poverty reduction. A major share of SIDAs infra-
structure projects belong to this category.

The following examples illustrate how infrastructure
projects can play a crucial role not only for economic
reform programmes but also for the well-being of poor
women and men:

* 'The rehabilitation of the port, road and railway
mfrastructure in the Beira Corridor in the late 1980
created the necessary capacity 1o transport 1.4 million
tons of imported food after the severe drought in 1992
(Swedish support 1985/86-94/95: approx. 210 million
SEK).

* The support to the trucking industry m Ethiopia
in 1993-94 has improved considerably the capacity to
transport food to starving people in remote rural
areas (Swedish support 1992/93-93/94: 77 million
SEK].

* Mamly due to prolonged drought, the electric
energy situation in Tanzania in 1994 was in an cmer-
gency situation, A Swedish-financed delivery of a gas
turbine plant rated at 38 MW played a key role in
preventing a complete break-down of the supply of
electric energy. Without this and other interventions,
thousands of jobs in small-scale industries would have
been threatened.

What is the impact of what
is being done and who benefits?
On a concrete level, itis usually casy to quantfy outpuis
and to assess the immediate effects of projectssuch as the
ones deseribed above.

For obvious reasons, projects belonging to the catego-
ry “dircct support to poverty reduction” would be
expected to have much clearer links between project
outputs, effects and beneficiaries. However, in many
cases the links between outputs and effects have been
found 1o be quite complex and variable at individual,
household and local community level.

Rural water supply projects can provide an example.
It appears very diflicult within a specific project 1o
quantity the project’s impact on the health situation of
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the target group. It s often necessary to rely on more
general research, from which we can draw the conclu-
sion that hygienic standards have a strong impact on
health indicators,

Inspecilic cases, SIDA has made cllorts in discussions
with the recipient governments to influence the distribu-
tion of benefits of projects, An example can be taken
[rom the support to labour-based road construction in
Lesotho. In 1984, women were employed solely on a
“ood-tor-work” basis wathin a badly supervised public
works programme. Fully paid employment at the well-
organiscd Labour Construction Unit (LCU)} was re-

stricted to ex-miners {who were all men). As a result of

an agreement i the mid-cighties o change the policy
with regard 1o employment, the nomber o women
emploved by the LU has increased to about 20 per
cent.

A general conclusion is that there is a need for Sida to
acquire better knowledge about the distribution of ben-
clits from the projects which are being inanced. This
conclusion applies particularly to projects belonging to
the category “direct support 1o poverty reduction”.

When it comes to projects belonging to the category
“mdirect support”, the whole 1ssue of beneficiaries be-
comes highly complex. In some cases it 15 possible to
establish how the benelitsare distributed between differ-
ent groups ol users or different regions. As most of these
projects are aimed at facilitating general economic
growth, we usually have to rely onassessments of wheth-
ersuch growth in the specific country will lead to poverty

reduction.,

What can be done better and what addi-
tional knowledge is needed for that?

Various conclusions can be drawn from the above

regarding [uture directions of assistance i the Lield of

infrastruciure:

* Cost-effective zoays must be found to support poor people’s aren
efforts to amprrove ther mfrastructure. Probably the greatest
future challenge in the field of infrastructure is 10 pro-
vide basic infrastructure services such as clean water,
proper sanitation, access roads, ete. 1o the growing
masses of poor in developmg countries. Given the na-
bility of” governments in low-income countries to mobi-
lise the Tunds required, these countries will have 1o rely
heavily on the capacity and interest of poor women and
mien to nance, manage and maintain the infrastructure
at the local level,

Sicta should pursue the methodological work already
started i the field of water supply, environmental san-
tation and housing, This work should primarly aim at
inding cost-cllective ways to support people’s own

mitiatives, Sound paolicies for cost sharing and credit

i1

arrangements as well as appropriate technical solutions
will have (o be further developed. Increased knowledge
of the role of the dillerent stakeholders ina project, ol the
distribution of benetits and of the mechanisms behind
this distribution should be obtamed.

* Fnancing of mifrastructure investments and services should be
analysed from a poverty reductiom perspeciive. The way that
mfrastructure s provided and financed today has a
regressive bias with regard to the distribution ol income,
As exemplified above, rich people benefit much more
than poor people from government subsidies for infra-
structure. The principle of full cost recovery may in
many cases be compatible with equity abjectives. But in
other cases. reduced subsidies have clearly negatve
cansequences [or poor women and men. 'The balance
hetween economic efficiency and social abjectives in
mlrastructure s a key issue lor sustaimable poverty
reduction,

Sida should further develop its skills in analysing the
soctal impact ol sector policies on different population
groups, mcluding gender aspects. This should also
apply to the analysis of social costs and benelits of
individual projeets. Special consideration must be as-
signed to the negative impact that large new develop-
ments such as hvdro-power projects may have on the
local population.

o The role of central and local government 1s crucial,
Commercialisation and in some cases privatisation of
infrastructure are important tools lor achieving -
creased efliciency, improved quality and quicker ex-
pansion ol infrastructure services. However, marker
[orees will never he able 1o solve some of the most
basic problems related to infrastructure, such as the
scarcity of water resources and the urban environ-
mental problems,

What is required is legislanon, policy formulaton,
comperence and political will at the central and local
government levels to plan and coordinate the use of land
and other scarce resources, Sida should endeavour o
support capacity building in this field, including meth-
ads which take the interests of poor urban masses into
account in the planning of urban development.

* Coordmated development of local imfrastructwre. In a situa-
tion where energy, transport and telecommunication
anthorities have been commercialised (or even privi-
nsed), donor assistance to mtrastructure development m
these sectors will have o lind new forms, One such lorm
should be to support the development of local infra-
structure through the local government level. Donor
assistance would then be used o subsidise provision off
access to (but not the use of | infrastructure n poor areas
which would not otherwise be able o mobilise the

financial means. Such ventures could be part of a



strategy for municipal development in smaller towns or
in the poor areas of larger cities.,

Coordinated development of infrastructure at the
local level should create better conditions for economic
and social development than the traditional support to
purely scctoral programmes.

A part of such a strategy would be o apply new
technical solutions suited o the needs of poor women
and men, Examples of such solutions are pre-paid cards
for public phones and electricity metering based on pre-
paid cards,

* More employment can be created for poo preople. In a
number of countries, labour-based methods have been
successfully introduced into the regular system for con-
struction and maintenance of rural roads. At the same
time, public works programmes have succeeded in their
main objective of providing emergency relief, hut have

been less suceesstul in creating mfrastructure of accept-
able quality.

[nits future support 1o the expansion of Tabour-hased
methads, Sida should pay auention to whether the
objectivesof these programmes could be mtegrated, c.g.
by creating a capacity within the regulir labour-based
construction programmes to undertake special opera-
tions justified by reliel objectives, Sida should also look
into the possibilities of expanding these methods into
other types of infrastructure than rural roads.

One ol the areas with the most interesting potential
forincreased employment is the development of urban
mlrastructure, Sida should, to the greatest extent [pos-
sible, make use of its experience from labour-based
methods for rural road construction when policies and
methods for urban develapment projects are being
considered.






URBAN POVERTY

Growing urban poverty

The World Bank has estimated that 23 per cent of the
urban population in developing countries live in abso-
lute poverty. In 1990, this would have represented about
400 million people. By the end of the century, the
number is expected o grow to one billion. Although
statistics of this kind represent “educated guesses”™ rath-
er than exact knowledge, most observers agree that
urban poverty is indeed increasing.

In Zambia, for example, urban poverty was negligi-
ble inthe 19705 (4 percentin 1975, but inereased 1o just
under 50 per cent ol the urban population in the 19905,

Tanzania is one of the few sub-Saharan countries for
which large-scale urban and rural household surveys
have been conducted overa period of several years, The
surveys show that real living standards declined at an
average annual rate o’ 2.5 per cent between 1969 and
1983, The decline i urban areas was even more dra-
matic and real wages fell by 65 per cent during this
period (World Bank, 1990),

Stauistics on health, education and income, as well as
average ligures on the provision of schools and health
facilities, usually indicate that urban populations are
favoured compared to rural inhabitants, However, these
statistics most often conceal huge differences between
rich and poor women and men in urban arcas,

The poorest, who live in illegal settements, may even
be excluded from the statistics. An unplanned settle-
ment like Mathare Valley in central Nairobi, which has
existed for thirty years and has a population of approx-
imatcly 200 000 inhabitants, isstll not recognised by the
authorities. Asaresult, it does not have any public health
facilitics and only one primary school,

Child mortality in poor urban arcas is many times
higher than i wealthier neighbourhoods. In some cas-
es, & child born to a poor Tamily in an illegal settdement
is 40-50 times more likely to die before the age of five
than a child born to a high-income family in the same
city.

"The London School of Hygiene and 'Tropical Med-
icine recently carried out a study based on over 100

scientific reports concerning health in urban arcas of
developing countries. Two ol the conclusions of the
study are that poor urban houscholds sometimes have
worse nutritional status than raral households, and that
poverty remains the most significant predictor of urban
morbidity and mortality (Bradley et al,, 1991),

Characteristics of urban poverty
Urban poverty has specific characteristics that make it
different from rural poverty. This is important to bear in
mind when formulating policies for development coop-
eration in urhian areas,

One of the most important features is that the urban
poor depend on a cash income for survival. Most food
has to be purchased, as well as water and fuel for
caoking. Housing - even the simplest shack — is expen-
sive, and cheap natural building materials are scarce.
Ome striking similarity, however, is the key role women
play in both urban and rural poor households i relation
to the procurement of food, fuel, water, etc.

The urban poor often live on the outskirts of cities. To
getan opportunity to earn an mcome, most people have
to travel long distances, and transportation is expensive.
This is the case particularly in Sub-Saharan Africa, due
to the colonial apartheid pattern of land use. However, in
Latin: American and Asian cities, some of the very
poorest women and men may live in inner-city tene-
ment slums,

Sceurity is a serious problem for the urban poor.
Crime, violence, alcoholism and prostitution are all
trequent social problems in the urban context and there
are no ellective means to proteet onesell and one’s
family, especially since the police are ofien inadequate
or corrupt. Crime and violence allect women and men
differently, Therefore, the problem must be addressed
using a gender perspective,

In many developing countries, the existence of “strect
children” constitutes another serious and growing prob-
lem. Poor children have 1o start earning money carly,
Many work m the informal sector, and much of thiswork
18 risky, both physically and socially.

The author of this chapter i Ciran Tannerfelds,




Escalating violence a problem for urban women and men

Ina recent World Bank research project, partly financed by SIDA within the framework of the

Urban Management Programme, Caroline Moser has carried out ficld studies on urban
poverty in Lusaka (Zambia), Metro Manila (Philippines) and Guayaquil (Feuador).

Houscholds in all three cities stated that water problems and escalating levels of violence
were their most important concerns, In the sub-sample from Cisne Dos, Guayaquil, data
showed that over a six-month peniod m 1992, one-third ol the interviewed women had been
robbed while ravelling by bus. In Chawama, Lusaka, in 1992, most community facilities could
not be used, since infrastructure installations had been plundered. In Commonwealth, Metro
Manila, 60 per centof the women who had been widowed during the last ten years had lost their

hushands due 1o violence

(Moser, 1995.)

Through both NGOs and UN-agencies, SIDA has
supported projects aimed at assisting street-children.
Omne such example is support via the Swedish YMOA/
YWCA and their counterpart in Colambia to “Project
Gamines™. The activities concerned are primarily pre-
ventive in character, The intention is to provide support
to families whose children have taken to living in the
streets, inorder o try to ereate the conditions necessary

for the children to want (o return home,

Women in the urban context

Many urban households are headed by women. Partie-
ularly vuinerable are extended households with numer-
ous dependants, including old people and young moth-
ers who cannot survive on their own,

[LO studics have found that female-headed house-
holds active i the informal urban sector have lower
meomes than male-headed ones, Women are often

.

involved i “survival activities” such as petty trading,
prostitution and urban agriculture. For women who
have to leave their homes i order to carn an income,
child care during the daytime is often a major problem.

Women in urban areas are also a key (o progress.

Fxperience indicates that the active participation of
women m community-based projects, il possible with
the support ol NGOs, may well be the best option for
bringing about lasting unprovements of the living con-
chitions many poor settlements.

However, adequate gender analyses of the distribu-
tion ol labour: roles and responsibilities are a necessary

srecondition 1o avoiding overexploitation of women.
=

The informal sector

In many developing countries, not least those applying
programmes of structural adjustment, there has been
considerable decline in formal emplovment and not
infrequently also in carnings. Asa result, the number of
various [orms of self-cmployment has grown rapidly.

Itis difficult to estimate the volume of the “informal
sector”, since activities are not registered, taxes not paid
and some undertakings are even eriminal, However,
studies indicate that in some countries the inlormal
sector may account [or as much as hall of GNP and
employ more than hall ol the wotal workforee. It has been
estimarted that in Sub-Saharan countries the informal

sectormay in some cases account forrwo-thirds ol urban

Increasing the proportion of women working for an income

When real incomes decline and the cost of food and services inereases, houscholds may respond
by sending more women out to work, In Chawama, Lusaka, Moser found that between 1978-
492, the proportion of women working for ian income increased [rom 9 to 34 per cent, In the
Guayaquil and Metro Manila, in 1988-92 the proportions went from 32 to 16 per cent, and
from 32 10 37 per cent, respectively. Besides remunerated work, women carried the extra
burden of reproductive work.

(Moser, op. cit.)
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employment. Studies have also shown that it may be
difficult to separate the formal and mformal sectors
from one another, as many houscholds try to combine
mcomes {rom both.

The vitality of the informal sector is an important
development factor. Nevertheless, it should be realised
that the dynamic entreprencurs constitute a minority,
The poor woman who tries 1o feed herself and her
children from petty trading or prostitution is more
typical than the emerging indusrrialisi.

In development cooperation, attention has tradition-
ally been focused on the formal sector. Today, however,
when more and more people depend on self-employ-
ment, donors have discovered the informal sector. Cred-
it schemes o promote income-generating activities
through “micro-enterprises”, sometimes combined
with training, constitute new modalities of assistance,
particularly in urban areas.

Poverty, environment and health
“Poverty tends to create environmental problems for the
poor. while wealth ereates environmental problems for
all”. "I'his statement, quoted from a study on household
environment in Accra, Jakarta and Sao Paolo, is a good
summary of the urban environment issue (MacGrana-
han & Song Sore, 1994:8).

In low-income countries the most critical urban
environmental problems - commonly referred (o as the
“brown agenda” — concern hygiene: lack of safe drink-
ing water, deficient sanitation and drainage, and prob:
lems with the handling ol sarbage.

Again, there are great differences between poor and
wealthy arcas within the same eity. 'The poar are ofien
forced 1o settle on land which is unoccupicd because it
is considered unsuitable for development, It might con-
sistof steep slopeswith high risk for landslides, or ravines
which become looded in the rainy season, Other com-

mon sites are found along railways and roads, around
garbage dumps or close 1o dangerous industrial plants.

Shelter, a basic need

The housing conditions of hundreds of millions of
urban, poor people are deplorable. Better housing 1s
required to improve health, but a house may also im-
prove the opportunities for generating an income, For
mstance, a house may allow & woman 1o stay at home
with her children and still earn money by sub-letting or
carrying out some remunerated work such as sewing,
weaving or basket-making. Part of the house can be
turned into a small shop or kiosk. Between 25 per cent
and 4 per cent of the households in the communities
studied by Moser had home enterprises, usually run by
wormen.

The enormous need for better housing can only he
satishied il people are given the opportunity to build and
improve their own homes. The single most important
wsue here is to regularise land tenure. Without security
ol tenure, people are not prepared 1o invest labour and
money i improvements, On the other hand, experi-
ence shows that, with the legalisation of plots, even poor

people are capable of mobilising surprising resources.

Finding funds for housing
Even the humblest dwelling has a value. In some Indian
cities, the sleeping space on a sidewalk represents a
financial asset, But financing is ever a problem, especial-
ly for the poor. Few countries can afford housing subsi-
dies, and commercial banks are rarely interested in
lending money to poor people, Women have particular
problems getting equal access 1o credit. 'There is a need
to develop financially sustainable housing credit systems
lor low-income carners, similar o the largely successiul
commercial credit schemes lor the informal sector. In
view of the difliculty for the poor 1o finance even madest

institution for other regional NGOs,

Self-help housing in Costa Rica

In 1988, SIDA started supporting a sell“help housing programme for squatters in Costa Rica run
by FUPROVI (Fundacion Promotora de Vivienda), As part of the programme, a revolving fund
was established, In most cases, loans will be replaced by subsidies and credits from the national
housing finance system after a certain time, whereupon the money released can be used for new
loans. An important component is the transfer of ownership of the land with legal titles.
Approximately 1,000 familics have been reached by the programme annually.

In addition to housing and neighbourhood infrastructure, FUPROVI has now, with Sida
support, started a credit programme for micre renterprises. Some 300 famihies are expected o
receive loans every year. During the Fast few years, FUPROV] has also developed into a training
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housing in urban areas, it is often argued that the
housing issue cannot be solved without subsidies. There
are, in fact, good reasons why such subsidies should e
anormal componentof asocial development policy, just
like subsidised education and health care.

In poor countries, it is probably more important 1o
subsidise basic neighbourhood infrastructure than hous-
ing. This has also been the philosophy behind the concept
ol “site-and-services”, which is still valid. Recurrent costs
should always be recovered, bur tarifls should be designed
in a way which favours small consumers.

Policy directions for the future

The promotion of economic growth and general sup-
port to the social sectors, such as health and education,
15 important but not suflicient in the urban context.
Assistance must be carefully targeted 1o well defined
groups because of the great social and economic differ-
ences in urban areas. Women as well as children should
be defined as primary beneliciaries,

Income generation is the first priority, calling for

support to self-employment and micro-enterprises. Im-
proved housing, including legalisation of tenure and
improved infrastructure and services, is another priority.
A third is well targeted programs in the social sectors.

It is important to realise that poor women and men
have many different needs. One-dimensional interven-
tions may prove incffective. This speaks in favour of a
holistic approach and ol programmes which try to
integrate several forms of support. There should be
room for people to make their own decisions and possi-
bilities for them to become involved in planning and
implementation processes. In view of the limited re-
sources available, it is also imperative 1o mobilise peo-
ple’s own resources to a greater extent,

Governments in low-income countries rarely have
the mstitutional capacity needed o work at the levels
required in order o effecrively reach the poor. Sida
therefore needs to learn 0 work directly with local
authorities and NGOs. A component of institutional
development of these counterparts will normally be
required.

PRODEL: An urban poverty programme in Nicaragua

Better infrastructure and small loans for home improvements and micro-enterprises are the
components of the Sida-supported urban poverty programme in Nicaragua, PRODEI,
(Programa de Desarollo Local), started in 1993. The aim is to improve living conditions in very
poor settlements in five municipalities. The loans are not subsidised, and conditions are set (o
make the revolving fund financially sustainable. Infrastructure works are implemented
through the municipalities and based on popular participation,

Afterone year, 64 infrastructure projects had been executed in 45 different neighbourhoods,
665 small loans had been paid out to micro-enterprises, and 115 families had received housing
unprovement loans, 'The majonty of loan-takers were women,
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SUSTAINABLE NATURAL
RESOURCES MANAGEMENT

Introduction

Low-mcome countries are highly dependent on their
natural resource base, which not only includes land and
watter but also living species. "This base is the foundation
of the development of agriculture, forestry and fishery,
and it provides raw material for a wide range of process-
g and manulacturing mdustries.

Inmost low-meome countries, agriculture is the most
important productive sector, constituting the main
source ol food and income, export carnings and employ-
ment. This is true not only for the large majority of the
rural population, the welfare of wrban populations is

also 1o a large extent dependent on the performance of

the agricultural sector through a multitude of urban-
rural linkages.

Fven if the forestry sector contributes less to the
national cconomy and to employment, itis still commer-
cially important as a source ol building materials, raw
materials for a range o wood processing industries and
for export carnings. In addition, tropical forests play an
inportant role for preserving biological diversity. Aqua-
culture, riverine and marine resources provide fish and

other kinds ol sealood and constitute a major source of

protemn for large segments of the population.

Natural resources and poverty
In general, the poorer the houschold, the greater the
dependence on the natural resource base. Lacking se-
cure access o and control over kind, the poorare forced
toexploitavariety of sources tor food, income and social
security.

Poor households often depend heavily on customary
rights of access to common resources, e.¢. lirewood and
leaves for cooking and heating, fodder for feeding live-
stack, fibres and wood for the construction of houses,
fish and wild animals for food, and other minor forestry
products for foad or medicine, Access to such common

property isol particular importance to poor rural wom-

en. At present, changes in customary land tenure, -
cluding privatsation and outright land grabbing, are
curtailing the tradivonal access of poor households to
food and other necessary products,

[tis of vital importance to pay close attention to the
impact on the poor of processes of social and cconomic
change. including land tenure reforms,

From what has already been said, 1t 15 evident that
poor households are particularly dependent on the
quality of the natural resource base. As has been dis-
cussed earlier in this document, there exists a complex
relationship between environmental degradation and
poverty, where the time perspective is important. Poor
people may be driven 1o engage in survival practices
which are environmentally harmful and endanger the
long-term sustaimability of the ecosystem which is at
the basis of their own existence. Poor people are also
the first to suffer from environmental degradation such
as deforestation and soil erosion. Consequently, the
poor are both cause and victims in these processes. Any
poverty reduction intervention must consider the dy-
namic relationship between human beings and nature
n fragile environments, Often, solutions to the prob-
lems may be found outside the natural resources sector
in the form of education and the creation of employ-
ment opportunitics elsewhere, more reliable health
services, cte,

The way natural resources are managed has implica-
tions not only for the present, but also for [uture gener-
ations, Lack of action, or mappropriate policies, can
bring misery to millions of people. For decades, many
developing countries have indeed paid scant atention
to the managementof natural resources and the agricul-
tural sector,

Policy changes have come earlier in Asia, particularly
south-cast Asia, than in Africa. This has resulted in
rapidly improving agricultural performance in the
former region, although an abundance of studies have

The author of this chapter is Cheister Holtsherg
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also shown that the benelits often have been unegually
distributed,

In many African countries, economi policies, until
very recently, have discriminated heavily against agri-
culture, Direct and mdirect taxation has provided pow-
erful disincentives lor agricultural development. This
situation has been aggravated by social and ethnic
unrest in several countries. 'The result has been a very
low rate ol agricultural growth, which, in turn, has
contributed to a further deepening of the overall eco-
HOMIC CTSIS,

The increase of poverty in Afvica during the last ten

years can to a large extent be explained by low investment

mn the agricultural sector; with subsequent stagnation of

production. During the 19805, agricultural production in
sub-Saharan Africainereased by no more than 1.8 pereent

per year, as compared (o a rate ol population growth of

nearly 5 per cent."This means that per eapita food produc-
tion has actually fallen in some countries. Whereas the
number of undernourished people in South Asia has
decreased, sub-Saharan Africa has experienced a 46 per
cent increase in undernourishment since 1970, Major
African export crops have also lost market shares globally.

Even if most segments of rural communities have
been adversely affected by deficient policies, it has been
the: small and landless peasants who have suflered the
most. not least poor women. More affluent farmers,
with better access to markets and greater opportunities
for influencing government decision makers, have been
able 10 benelit from irngation systems and subsidised
agricultural inputs such as fertilisers and pesticides.

Furthermore, government policics in general have
not resulted in a more ceologically sustainable utilisa-
tion ol natural resources. Soil degradation, deloresta-
tion, loss of bio-diversity, and salination of irrigated
arcas continue unabated, and not only in Africa.

Rapid population growth has affected rural eommu-
nities in different ways, In countries with low rates of
industrialisation, more people implics growing pressure
on land as a means of production, In South Asia, where
most land suitable for agriculture is already utilised, the
result is increasing landlessness. In Bangladesh, more
than 50 per cent of rural houscholds are presently cking
oul a meagre living as day labourers or marginal farm
crs. In Africa, agricultural land is not yet as scaree, but
the situation is rapidly changing, Aceording to FAQ), the

Population pressure and environment

The pressure of a growing population s not always damaging o the environment. In certain
contexts it may, in faet, provide astimulus for intensificd production. The comparison of two case

studies, one from Machakos, Kenva, and the other from Yatenga, Burkina Faso, is illuminating,

In Machakos district, the human population has grown fivefold since the 19305, Population
density has increased particularty in dry areas. Yer, the district is now largely sell-sullicient in
food, all land in high-potential areas has been terraced, and income levels have risen threefold.
The case study indicates that population growth stimulated an inensification of agriculture,
which was made possible because of the presence ol market opportunities as well as a range of

techniques for raising the pir sductivity of the land,

Yatenga province in Burkina Faso is denscly populated. Already at the beginning ol the
century, colonial administrators noted the region’s valnerability with regard to famines caused
by drought ar pests. A very notable feature has been the out-migration of men. As a
conscquence, women's workload has been increased, and it has not been possible for house-
holds o invest in improving soil fertility. In a vicious circle, low economic returns to farming

contributes to further labour migranon,

The conclusion is that increasing population pressure can lead 1o mmproved land manage-
ment and more sustunable rural liveliboods, when accompanicd by permissive conditions.
Such conditions can be good marketing opportunities, secus ity of titles 1o land and trees, or the
adoption of new technology. Population growth and environmental degradation need to be

contextuahzed and cannot be seen as a matter of simple canse-cllect relat miships,

(Gueve & Toulmin, 1999




average size of farms in Africais decreasing The impact
of population growth on land distribution patterns in

Alrica, however, 1s not well known, sinee a great deal ol

land is still held according to rules ol customary tenure.

Nevertheless, in Alrica too, higher population density
may result in higher rates ol productivity in certain
regions. T'his can be seen, forinstance, in parts of Kenya
and Uganda.

In more [ragile covironments, however, population
growth is likely o lead 1o unsustainable exploitation of
the natural resource base 1l nothing s done to redress the
situation,

Important policy issues
The world’s resources are actually sufficient, not only to
ameliorate the situation among the hundreds ol millions
of women, men and children now hiving below the
poverty line, but also 1o ensure food security and a
reasonable livelihood for a growing population.

But for this to happen, certain conditions must be
met, among them: 1) governments of low-income coun-
tries must commit themselves o rural development and
poverty reduction, reset priovities and  drastically
change policices; i) industrialised countries must reduce
subsidies 1o their own agrcultural sectors and open up
their internal markets for imports: and iii) the interna-
tional donor community must allocate more resources
to agricultural development and increase their efficien-
¢y in this arca, “Business as usual” will no longer do.

In many respects, policy changes are under way.
Asian and Latn American countries have taken the
lead. Alrica started much later, but most countries are
now going throngh some form of structural adjustment
and stabilisation programmes.

Several elements of economic policy reforms and
structural adjustment have had a positive impact on the
agricultural sector and on the rural economy. Disman-
tling parastatals and state cooperatives, as well as dereg-
ulating administrative price controls, have removed
disincentives to agricultural production. It is true that
the reduction of subsidies on agricultural inputs may
have affected the utilisation ol these negatively, at least
i the short run, but this has probably had little impact
on small-scale producers and subsistence farmers.

Nevertheless, however necessary, macrocconomic
measures ol this kind are not sutticient to improve the
performance of the agricultural sector in a sustainable
manner, and they are singularly inadequate when it
comes W addressing the most serious problems of rural
poverty. Inhabitants of areas of high agricultural poten-
tial, and farmers mainly producing for the market, have
been the main beneliciaries of deregulation. Margmal,
thinly populated and less well-endowed areas have been

largely by-passed. Ttis clear that in order 1o achieve the
double purpose of increasing food production and re-
ducing rural poverty, there is great need for complemen-
tary, powerlul public interventions,

What is needed?

i More appreopriate agricultural wsearch. From a production
perspective, there is a need for substantially strengthen-
mg agriculiural research,

In order to combat land degradation and poverty,
more emphasis should be placed on developing produc-
tion systems for low-potential, arid and semi-arid areas.
Technical improvement should focus on increasing the
productvity ol Tabour as well as land. Rural women in
particular already have a heavy workload and may not
be able to putin more hours of work, As traditional Lind
tenure systems are coming under increased pressure,
there is also a need [or more country-specific policy
rescarch in this area.

i, Imprroved extension systems, I rescarch is 1o have an
impact, there is a need both o improve rural extension
systems and to strengthen the links between research
and extension services. Extension systems should also
develop a capacity for applying ideas and methods of
participatory development in order to enhance sustain-
ability.

The importance of peoples’ participation for projects
and programmes concerning natural resource manage-
ment has gradually become obvious, The meaning of
the term has also changed from mainly denoting phys-
ical work carricd out during implementation. to partic-
ipation in problem identification, planning and design,
as well as in monstoring and evaluation ol activities and
results, c.g in the whole project cycle. Community
participation is increasingly bemg viewed as a process ol
empowerment. Individuals and groups need support 1o
organise and mobilise their own capacities in order to
enhance control of their own life conditions.

iit. Enhanced access o financial services. Access to financial
service institutions is generally considered an important
requirement for increasing productivity and reducing
poverty. The reality is, however, that formal financial
services are non-existent for the majority of small-scale
rural producers.

In response 1o mcereasing demands for credit, a
number of NGOs have sprung up over the last decades.
Becanse they are funded by external grants, some ol
them can afford to provide highly subsidised services
which, consequently, are not sustainable.

Other mstitutions, of which Grameen Bank is per-
haps the best known, operate on more commercial
terms, For rural development efforts to succeed, it is of
vital imiportance that the whole queston of financial
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services for poor women and men should receive much
more attention than hitherto.

What is Sida doing?

t. Poverty focus. Sida’s policies concerning the manage-
ment of natural resources and agricultural and rural
development have long had a marked poverty reduction
profile.

Already the strategy for rural development, intro-
duced more than a decade ago. emphasized equality.
New guidelines issued m 1990 identified the poor as the
principal target group for Swedish development coop-
eration in the agricultural sector. Now, Sida policy is
once again being reviewed. In the revised guidelines,
which are still under preparation, the mandate of the
Department for Natural Resources and Environment
will be defined as improving the living conditions of the
rural poor through the sustainable utilisation of natural
resources,

It should be noted that the emphasis here is on

sustainable utiisation rather than on the conservation of

natural resources, Sida interprets sustainability not
merely in refation to a biological/ecological context but
also as viewed in a broader social and economic per-
spective,

u. Targeting. The projects which Sida supports differ as
to degree of targeting. Some are quite sclective with
respect to the target population whereas others are more
broad-based, affecting whole communities or the entire
society. Similarly, some are focused on sub-sectors such
as seed production, agricultural rescarch or extension
services, whereas others are multi-sectoral. The lateer is
often the case with projects implemented in marginal-
1ized or low-potential regions.

Examples of the former are support to seed rescarch
and seed production in Mozambique and Zambia. The
purpose is foremost to improve the quality and availabil-
ity of crops which are of particularimportance to small-
scale farmers.

On the other hand, support 10 zonal agricultural
development in Guinea Bissau is an example of a multi-
sectoral development intervention. Sida is here support-
ing a programme for developing a total government
support system for agriculture. New arca development
programmes are under preparation in Tanzania and
Ethiopia, and in both cases low-potential regions have
been targeted.

Animportant concern for Sida is to influence central
and local government institutions to be more responsive
tothe needsof different groups of poor women and men.
This approach characterises programmes concerning
the development and utilisation of natural resources in
Viemam and Laos. Another concern is to support the
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development of methods suitable for small farmers. A
new programme of this type is presently being prepared
in collaboration with FAQ,

it Support to methods of participation. Extensive support
to the development of methods of community participa-
ton isanother prominent part ol Sida’s work in the field
of natural resources management.

Such methodological development has been funded
in a number of programmes, and assistance has been
given to IDS and IIED and their research concerning
PRA. At the present time, most development pro-
grammes receiving Sida funding are characterised by
some form of popular participation.

Future action

* Poverty reduction and sustainable improvements in
food security and nutrition in low-income countries can
only be achieved if economic growth is accelerated,
Governments need to recognise that agriculture is the
major contributor to broad-based economic growth in
most low-income countries and that the possibility of
reducing poverty depends to a large extent on the
performance of the agricultural sector. This is a power-
ful argument [or continued or even increased support to the
development of sustainable natural resources management systems
and agriculture.

* Trade barriers and other discriminatory policies
imposed by industrialised countries make it difficult for
developing countries fully to realise their potential com-
parative advantages in global food production, As
pointed ontin earier sections, it is important to work for
further reform of global trade systems and greater
access ol low-mcome countries to international mar-
kets. To many of these countries, access to regional
markets would probably offer the best medium-term
opportunitices for development. Support should there-
fore be given o the further development of regional and sub
regronal markets.

* Donors should cooperate closely in their support of
sound macro-economic reform and stabilisation pro-
grammes, which can create a more positive policy
environment for agricultural development, as well as i
supporting sector policy reforms that aim at removing disincentives
to agricultural production, such as administrative price con-
trols and marketing restrictions.

* Governments need 1o change their role in relation
to agriculture in the future. However, removal of direct
public-sector Interests in agriculture does not mean
complete withdrawal. An effective public sector is re-
quired more than ever, to set and enforce standards,
rules and regulations, ensure fair market competition
with regard 1o agricultural inputs and outputs, and
provide investments in areas that are not likely 1o attract



private interests, such as research. Governments must
be strengthened, not weakened, in strategic arcas in
order to be able to perform these new roles. An impor-
tant element of development coaperation in the future
will concern mstitution and capacity bunlding in the public sector,
meluding at the local level, 1t is of particular importance to
enhance capacity for cost-cllectiveness analyses, policy
analyses and policy formulation.

* From a poverty reduction perspective, it is of the
utmost importance to support an agricultural develop-
ment strategy which focuses on the needs of small
farmers. Here, efforts must be made to increase the
productivity of labour, since many farmers, and in
particular female farmers, are already heavily over-
worked. Many traditional systems [or land tenure,
particularly in Africa, are under considerable stress
due to increased population pressures and reduced

productivity of land. Donors should support policies
which ensure poor commumities more secure access to land and
water. that people retain customary rights in relation
to comman natural resources, and reduce the oppor-
tunities for land grabbing by more powerful segments
ol the socicty, Special emphasis must be put on devel-
oping mechanisms which secure women's rights to
land.

* In order 1o increase the productivity of land and
labour there is a need for more investment in national
agricultural rescarch and extension systems. Support is
needed, in particular, for research on farming systems in
ccoregions with fragile soils, low or irrcgular rainfall,
high risks of land degradation and high proportions of
poor people. Agricultural research should be more
demand-driven and focused on problems of relevance
to poor farmers. It is therefore also especially impor-

Social mobilisation in Matara, Sri Lanka

Sida has supported Matara Integrated Rural Development Project (MIRDP) since 1979, with
the stated goal of “attacking poverty through a set of coordinated activities aiming at basic
problems™.

Early evaluations were critical of the perceived lack of both targeting and mtegration.
Women had not heen affected and popular participation was low or non-existent. This changed
in the mid-80s, when MIRDP chose 1o focus on decentralised village development and social
mobilisation. Influence from a local NGO, Change Agents Program, was decisive, CAP's aim
was the “conscientization” of the rural poor with the aid of trainers chosen from among the local
population who were 10 act as “catalysts™ rather than not teachers.

In 1989, a new MIRDP programme was created: the Social Mobilisation Programme and
a credit scheme inspired by the Grameen Bank was initiated. The SMP works through groups
among the poor. Joining a group means participating regularly, paying a share in the group's
account and starting an occupation of one’sown. By 1994, 100 social mobilises were active, and
nearly 1,000 groups had been formed with 8,500 members. of whom 90 per cent belonged to
the poorest sectors and 97 per cent were women,

The micro-enterprises started by the women are based on local resources and the products
ave sold on the local market. Most often, loans have been taken for home gardening, petty trade,
rope-making, mat-making, cooking breakfast food or sweets, and sewing, Repayment of loans
isnearly 100 per cent, Saving in the group is compulsory, and the group decidesabout the sums
the members should contribute. Even if savings are small, they soon grow into a security against
local money-lenders,

The program has not brought about any more far-reaching socio-economic changes, but
group members have expressed satisfaction with results such as improvements in village and
family relations, better health, better education for children and improved housing. They also
emphasize enhanced personal confidence and self-reliance.

(Wieslander, 1994.)
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Nt to continue o support the development and application of
participatory methods, 1t is wnportant be able 1o fund local
costs, Eftorts should also be made 1o establish links
between research organisations at diflerent levels.

* There is a need o reform national extension systems,
aiming at: improving the links between research and
extension services; making extension activitics more
cost effective; making extension less supply-oriented
and more responsive to the needs of small-scale farmers,
especially female farmers and, on the whole, better
adapted to local conditions. Support to extension sery-
ices will also have to focus on methodological develop-
ment, including new systems for disseminating informma-
ton, development of new participatory approaches and
Larmer-to-farmer forms of extension,

Furthermore, support 1o non-public extension sys-
tems should be considered, .2 those services operated
by farmers’ own organisations. Other activitics worth
supparting are training of government and local Tov-
ernment officials in participatory analysis and consuli-
ative methods. Empowerment and organisation of the
target population and local communiry is normally an
important prerequisite for increased participation. It is
therefore important thar Swedish support be used also
for these purposes. This may be channelled throngh
non-govermmental organisations,

* Itis crucial wsupport the development of rurad credit anid
savings systems for poor rural people, and in particular for
women. The focus shouk! be on promoting sustainable
institutions, and credits should not be sul widised, Meth-
odological development should be encouraged with o
VIew Lo creating more effective ways o reducing trans-
action costs and increasing recovery rates. Attention
should be paid to the need develop public regulatory
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systems, including mechanisms for interaction betw cen
tormal and informal linancial sectors.

* The exploiation of marine resources is reaching its
upper limits. Increased population in coastal arcas.
where lish is a major source of protein lor poor people,
will result in higher prices. Seafood prices have gone up
by 40 per cent in the last 153 vears. Donors should
support cforts at securing the availability of fish protem
al a reasonable price through assesting coastal development
frogrammes, which include more efficient handling of fish
and other sealood.

* Biodiversity plays a significant, global role in main-
Laining hasic life~supporting mechanisms such as stabil-
ising water flows and climates, recyeling nutrients, con-
trolling pests and absorbing pollutants, 'his is impaor-
tant for all. In addition, poor rural populations are
particularly and directly dependent on the quality ol the
natural resource base. They also often atach cultural
and spiritual significance to certain natural phenomena
te.g. sacred wells or groves), Renewable natural resourc-
es thus carry both economic and non-economic value
for human beings. Hence, there should be A contimi-
ton of support 10 the development of roduction systems which
preserve, and give poor women and men access to. ety

* Fmally, for sustainable development to take place,
there is a need w promate a broad range of non-govern-
mental institutions — the organisational building blocks of
mural evil society: Examples of such institutions are NGO
n general, genuine farmers’ organisations and Coopera-
tives (not government-controlled), seli-help and eredit or-
GANISAtions,  community  organisations (eg women's
groups} and private marketing associations. More resourc-
esare needed for the development of arganisations and institstions
which can form the democratic backbone of rural cinsd society.




HEALTH

Health Development
Most people pereeive health as one of the most impor-
tant dimensions of well-being. The means to lead a
healthy life are, however, still largely a privilege of the
well-to-dao,

Considering the inequities in health between and
within countries, the participants in the World Summit
for Social Development in Copenhagen, 1995, agreed
on a commitment (o “promoting and attaining,.. the
highest attamable standard of physical and mental
health... making particular efforts w rectify incgualities
refating (o social conditions...”. Tt was emphasized that
n order to make this possible. 1t was of strategic impor-
tance to “ensure an integrated and intersectoral ap-
proachsoas to provide lor the protection and promaotion
of health for all, in economic and social development
taking cognizance of the health dimensions of policies in
all sectors” (United Nartions, 1995

Health is also of entical importance for cconomic
activity and growth (see Chapter 5), and health develop-
ment should constituee an integral dimension of a com-
prehensive strategy to combat poverty. Unfortunately,
however, investing in health is most often mterpreted as
improving medical services only, rather than applymg a
multi-sectoral model and striving to influence all the
different determinants of health — working conditions,
food, water and sanitation, social salety nets, lifestyles, etc.

Another problem is that health statos is usually de-
seribed in terms of average figures for the whole papu-
lation or for specific age groups. ' I'his conceals great and
often increasing disparities between different social
groups. Itis also unfortunate that many economists still
define allocations for improving health as consumprion
rather than as an investment.

Nevertheless, as evidenced by the conclusions of the
Social Summit, a new paradigm is emerging among
rescarchers as well as development planners, emphasiz-
ing the need to promote multi-sectoral approaches 1o
health development. Particular attention is paid to the
interdependence of health and poverty,

On the one hand, poverty is recognised as the main

cause ol premature death and fragile health in develop-
ing countries. The misleading term “wropical diseases”
is being replaced by “diseases caused by poverty”, and
special attention is being paid 1 cquity-oriented strate-
gies for health development,

On the other hand, it is acknowledged that poor
health and disabling diseases contribute 1o, and intensi-
fv.situations of poverty andare a hindrance to cconomic
wgrowth.

Poor health is thus identified as both i cause and an
cffect ol poverty.

The health divide
In recent decades, remarkable progress has been made
on certain indicators of health in less developed regions.
One example islife expectaney at birth, which increased
from 41 years in 1950 to 62 years in the carly 1990s, a
major reason bemg the reduction of the mortality rate of
children (World Bank, 1993h).

At the same time, however, most 'Third World coun-
trics have also become characterised by a substantial
and often increasing health divide between different
socio-economic groups. This is particularly true of in-
[ant and child mortality, as well as of diseases related 10
poor living conditions such as tuberculosis, leprosy,
respiratory infections, and diarrhocal discases including
cholera. Increasing malnutrition among young children
is also an observed trend during the last 10-15 years,
explained as arising from shrinking purchasing power,
decreasing per capita food intake, and, in many coun-
tries, reduced access to good guality health care for the
poor.

Sexual abuse and physical violence are phenomena
which are more frequently reported among the poor, and
in many countries there is a widening gender divide with
regard to health in general. "I'his may start already at an
carly age with the undernourishment of girls in poor
households, because they are given less food than boys,

Poor women, especially, experience severe health
problems related to lack of reproductive rights, unwant-
ed pregnancics, low age at first birth, dangerous illegal

Thas chapter i an eddtted version of 2 paper by Giran Dahlgren,




abortions, prostitution, and sexually transmitted diseas-
es like HIV/AIDS.

Since poor women are 50 often particularly vulnera-
ble, it is essential that health development measures, as
mntegral parts of strategies 1o reduce poverty, build on
gender awareness. But such strategies should also take
into account that women are not only victims but also
constitute a health resource. Women are frequently the
primary care-givers, having special experience and
knowledge in areas related to health.

Because ol the differences existing between social
groups, it 1 important to identify the degree of “health
security” experienced by vulnerable women and men and

notrely on the average liguresfor the population ingeneral.

The economics of health
The extent 10 which changing health status affects
economic development in a society has not been seri-
ously researched. Nevertheless, today there is no doubt

that the HIV/AIDS pandemic will have consequences

which threaten the social and economic development of

a number ol countries, WHQ has estimated that a
cumulative total of noless than 30-40 million people will
have become AIDS-infected by the year 2000,

The World Bank has investigated the effects of

improved health on economic development and points
to the following gains as most important: i) reduction
of production losses due to better health among work-
ers; i1} better use of productive land i diseases such as
mutlaria or river blindness are wiped out from infected
areas; and iii) increased school enrolment, particularly
among girls.

Nonetheless, even though the macroeconomic effects
ol improved health are important, the eriteria for invest-
ment in health cannot be purely economic but must be
linked to the overall objectives of improved human well-
being in general, and in particular among vulnerable

and disadvantaged groups.

Policy

Equity-onented, comprehensive strategies tor health
development cannot rely on mcreased mcome alone. In
order to be effective they should involve at least the
[ollowing areas:

* Environmental policies;

* Working conditions;

* Employment and labour market legislation:

* Housing and security in residential arcas and

COmMmumties;

* Agriculture, land tenure and food industries;

* Chemicals;

* Traflic;

= Education;

98

* Social security and salety nets;

* Health care;

» Water and sanitation:

* Tax policies and targeted subsidices;

* Control of narcotics, alcohol and tobacco.

The responsibility to idently. develop and imple-
ment the health policy component should primarily lie
within cach sector.

The synergy resulting from coordinated multi-secto-
ral actions should be recognised as enhancing cost-
clfectiveness m the use of scarce public resources, How-
ever, careful specific analyses will be needed in cach
individual country in order to reach an optimal balance
between the interacting components, 1t is important (o
remember that the health development chain is no
stronger than its weakest link. "The health hazards of
polluted water cannot be compensated for by food
stamps on rice.

An equity-oriented health development component
is already part of the support provided by Sida’s sector
divisions. Examples ol this are:

Education:
* Health and HIV/AIDS educanon in schools.

Infrastructure:
» Water, sanitation and health education;
* Traffic planning (road security, air pollution);
* Urban development  improving living condi-

tions in shanty towns, e.g. water and sanitation.

Natural resources:
* Food production:
* Use of pestcides and chemicals in agniculture;
* Integrated rural development;
= Food security, nutrition,

Public administration:
* Human rights.

Health:

* Lquity-oriented health care reforms;

* Immunisation;

= Nutrition [micronutrients);

* Sexual and reproductive health (safe abortions,
promotion of contraceptives, adolescent health,
prevention of HIV/AIDS),

Several of these programmes include conscious of-
forts at poverty reduction; involving women and men
living in poverty in planning and decision-making proc-
esses, assisting their efforts to gain control over their own
lves, and secure access 10 basic needs such as food,

housing, educaton. water and samitation.




What can be improved?

* Sida is using new methods 1o plan and improve
performance in health development. Country Health Pro-
Jiles have recently been produced for 15 countries.
Resources will be mobilised for the transformation of
these profiles into an analytical component of Sida's
Country Strategy Papers focusing on social development
and analysing the various dimensions of health,

* Health impact assessments, including gender-spe-
cific health objectives, are discussed as important parts
of health-related programmes and projects. These as-
sessments can be compared to the more established
methods tor environmental impact analyses, which are
carried outinorder o achieve sustainable development.
Health impact analyses can be scen as a similar method
to secure sustainability in the area of human develop-
ment.

-« Sida is lormulating a position paper on health
development cooperation. The paper introduces a gen-
~der-aware framework for equity-oriented health devel-
opment. The latter should be seen as integral parts of
broader strategies for economic and social development
assistance.

* Policy development and coordination within Sida
will in the future be facilitated by conscious c¢forts 1o
‘apply multi-sectoral approaches w health development
within the framework of the new organisational set-up
of the agency. Sida will continue to promote equity-
oriented strategies for health development in interna-
tional fora such as WHO and the World Bank.

Access to health care services
Access to health care services is ol eritical importance
in an cquity-oricnted strategy for health development,
as well as m terms of improved quality of life for the
poor.

Itisa well-known fact that the poor with their heavier
disease burden have the greatest need for health care
services. It is also a well-known fact that in spite of their
greater need, the poor have far less access to care than
economically more privileged groups with less need for
medical treatment. This is often referred o as “the
inverse law of care”,

Access to health care is related w the following
geographical, socio-cultural, gender and cconomic as-
pects:

The geographical dilferences in health status between
urban and rural arecas are reinforced by similar differ-
ences in physical access o health services. In many
countrics, major parts of the population have more than
one day’s travel to the nearest health facility or health
provider.

Cultural and social aspects, such as class- and gender-

related attitudes of both the community and health
workers, tend o limit the use or benefit of established
health services tor the poor. These will often find it more
appropriate, or ecasier, to consult non-professional
health care providers, This is ol special importance with
regard toaccess toreproductive health care and delivery
SCIVICES.

Poor women, experiencing the double burden of
poverty and gender-related discrimination, manilest a
very high incidence of sexual and reproductive health
problems. The health divides between different socioe-
conomic groups are also greater with relation to mater-
nal mortality and morbidity than for almost any other
group of diseases or type of injuries/accidents. Equally
evident is the link between poverty and unsale abor-
tions, as well as sexually transmitted diseases (STDs)
including HIV/AIDS.

The economic access to health care 1s related to the
system of financing in cach country.

Services primarily linanced by taxes can keep direct
user charges at avery low level and thus secure access to
care according to need and regardless of ability to pay,
given the political will to allocate the resources,

The increased use of fees within tax-financed pro-
grammes in order to generate additional funds usually
reduces the cconomic access to care, in particular for the
poormajority. Evenasmall increase of non-tax funding,
to 10-20 per centof recurrent costs, calls [or an increase
ol user charges to alevel which poor women and men in
many countries do not perceive 1o be atfordable. Eflorts
to waive the fees for the poor also fail at this level of
private funding; the linancial effect of free care at the
point of delivery for a large proportion of the patients i
to reduce the revenue generated 1o a level where user
charges no longer provide an interesting linancial alter-
native,

The World Bank has estimated that user charges in
most developing countries cannot finance more than 5
1o 10 per cent of recurrent costs without severe effects in
terms of reduced access (World Bank, 1993h). Further-
more, experience indicates that a system for identitving
those who are 1o pay and those who should not would
involve considerable problems of management, when
20 per cent or more of all patients belong to the latter
calegory.

There is also a clear trade-off point as regards the
administrative costs lor such a system, and the risk for
abusc is obvious. It must also be recognised that ligh
private costs for e.g essential drugs preseribed by doc-
tors can lead to severe negative effects, as patients may
only be able to atford and thus consume a part of the
recommended dose,

The general conclusion is that high user charges do
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not provide a viable option for financing equity-orient-
ed health care systems. The main utility of fees, ata fairly
low level, is not for generating revenue but 1o serve as an
incentive to scek medical services at the appropriate
level of care.

This said, it should also be recognised that a large
proportion of total health care costs inmany developing
countries is financed through private funds. From an
economic access point of view, three very different
privately financed subsystems within the health care
system emerge:

i. ‘The Girst is a comprehensive, pmivate for-profit system
consisung of both primary, sccondary and tertiary
care, olten of a much higher quality than the public
health care system. User charges are al a level which
makes these services, particularly in-patient treat-
ment, available only for the economically more privi-
leged groups who can afford 10 pay either in cash or
have invested in private health care insurance, The
possibilities to extend these commercial health care
services to the poor are hmited to providing a few free
beds on charity grounds, or using public funds for
buying certain services,

A large or fast expanding, private for-profit health
care system, primarily catering to cconomically privi-
leged groups, is sometimes said to increase the possibil-
ities tosecure public funds for the health care of the poor.
The empirical evidence for this remains to be presented,
however, A well-known effect of large or rapidly ex-
panding private for-profit health care systems is that
they lead to a drain on scarce medical expertise from the
public sector and reduce the geographical access to care
in rural areas,

Rather than facilitating basic public health services for
less privileged groups they might, i not properly control-
led, reduce the possibilities to develop basie public health
services, i particular m poor urban and rural arcas,
Private for-profit care is nonctheless to be preferred, from
an equity point of view, it the alternative 1s a heavily
subsichsed secondary and tertiary care accessible only 10
rich groups who are able 1o pay the additional and fairly
high fees for this type of subsidised care.

ii. ‘The sccond system is private for-profit out-patient care
provided by individual doctors, nurses or practitioners
at a cost which ar least is affordable for enough poor
people to make it commercially viable, Maodes of pay-
ment may be very Hexable and include eredits and
payments in kind rather than cash only. The borderline
between what in many countries is described as tradi-
tional medicine, as opposed to modern medicine, is not
always distinct. The quality of care of these providers
cannot be controlled in the same way as is the case with
basic public health services; consequently there are
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great differences in terms of safety and known effects of
the services provided

This type of private for-profit ont-patient system can
usually not be expanded 10 cover e.g secondary and
tertiary hospital care. as the patents typically cannot
alford 1o pay even for a second-class in-patient treatment.

iti. The third type is non-profit care, privately financed by
c.g. voluntary contributions from charitable organisa-
nons. User charges at a low or medium level are ofien
linked to these services, which. from an economic
access point of view, can be compared to health care
systems primarily financed by public funds. ‘The fact
that non-profit private health centres and hospitals
cover a higher proportion of their recurrent costs from
fees than is usually the case with public hospitals, is
often utilised asan argument for increasing user charg-
es for the services provided by the latter. Differences in
management and flexibility between a specific non-
profit private provider and a public health care system
must, however, be considered before any final conclu-
sions can be drawn,

‘T'he possibilities ol expanding the private non-profit
health care system depend on the availability of volun-
tary funds, or foreign aid. as well as the willingness and
capacity of the private providers to integrate their sery-
ices with national and local plans for a more compre-
hensive health care svstem. This is ofien not casy, due 1o
historical roots in certain regions and other constraints,
It must also be recognised that the possibilities to influ-
ence the economic and geographical access to private
non-profit care — and even more so private for-profil
care  via political decisions are far more limited than
within a public health care system

I order to secure cconomic and geographical aceess
to medical care for people living in poverty, in particular
m-patient care, the maost viable option is within a public
health care system, given a political will 1 allocate, and
re-allocate, resources according 1o need.

What is Sida doing?
Sida is gving high priority to health care policies and
programmes ol particular importance for people living
in poverty and hasidentified the following main ways in
which health sector support can reach the poor:
i. Direct targeting of those most in need:
ii. Universal coverage which includes the poor:
i, Policy development in relation 10 health and
cquity; capacity building;
iv. Emphasizing issucs concerning sexual and
reproductive health,
t. Daveet targeting. Support is targeted to reach specific,
poor groups in the places where they live, or directed 1o
poor and margimalized areas. e.g:




* Disadvantaged areas in Vietnam;

= A leprosy control programme in India:

* The Imegrated Child Development Services
Scheme, India:

* Commumity-bascd rehabilization ol the disabled
in Zimbabwe;

* Farm health workers” programme in Zunbabwe:

* Local health systems focused on the poor in four
countries i Central Amenca;

* Indigenous wormen’s health in Guatemala.

. Unizersal coverage programmes. Support is given 1o
programmes intended o cover whole populatons or
areas, including the poor. Examples ol how Sida sup-
- ports such effores are:

= 20 percent of all health support goes to immuni-
sation programmes through UNICER WHO or
to specific countries such as Bangladesh, India,
Angola, Uganda and Zimbabwe,

* 20 per cent ol all health support goes to national
essential-drugs programmes in Zambia, Angola,
Laos and Vietnam. 'T'his ensures that a vital
component ol health care, e, drugs, will reach
the peripheral urbanand rural parts of the health
system.

ut. Policy development for health and equity, and capacity
building. Included here is long-term support o policy
changes, as well as o the implementation of health
reforms and processes with an equity orientation, such
as financing systems which aflect the access o, and
quality of, health care for the poor. A prevequisite for this
support s political will, both in terms ol the stated
objectives and with regard to making available the
mcans to reach these objecuves, Support to institutional
development and management traming regarding cqui-
ty, . in health care reforms and policy changes, may
have a major indirect impact. Examples are:

* Support to the health reform implementation in
Uganda, Zambia, Victnam, Nicaragua, Guate-
mala, Honduras and El Salvador;

* Active participation m national and internation-
al tora to promote equity-oriented health care
policies directly related to the needs of disadvan-
taged groups;

* Management training of health staft in Kenya,
Zambia, Zimbabwe, Angola, Ethiopia and Viet-
narnng

* Support to national institutions active in the
ficld of nutrition in Tanzania and Zimbabwe,
and in health policy in Uganda, Vietnam and
Zambia;

* Support to WHO 10 develop indicators to meas-
ure changesinimequity in health and health care,
Support to WHO programmes on capacity

building i health cconomics, and to national
health systems and policies.

w. Sexual and reproductive health. A substantial part of
Sida health assistance currently consists of support 1o
programmes {or sexual and reproductive health. This
reflects the natre of the mostsignificant disease burden
for men and women of reproductive age.

The role of Sidain the field of sexual and reproduc-
tive health is both normative and that of & provider of
financial resources for large-scale programmes. "T'he key
clement in Sida’s normative role during the 19907 has
been to promote anew paradigm lor population-related
programmes with particutar focus on health, empower-
ment and women'’s rights.

The main objective for Sida's linancial support is 1o
mmprove conditions and services related to an enhanced
sexual and reproductive health status, in particular
among wormen and adolescent girls iving in poverty:

Combining the normative and the financial roles in
this way constitutes without doubt one of the maost
ellective tools available to Sida in the field of sexual and
reproductive health for reducing poverty, increasing
gender equality, and mmproving the quality of life of
women. children and men,

Swedish support within this arca is ambitious and
multi-faceted, Examples of programmes are:

* Safe abortion care: in Bangladesh. Zambia and
through several NGOy,

* STD/HIN/AIDS: i Angola, Ethiopia, India,
Uganda, Zambia and Zimbabwe, as well as
through WHO) and several NGOs;

* Promotion ol
UNICEF:

* Support to women’s health networks and organ-
15ations;

breast-leedng,  e.g. through

* Several studies on the social and economic con-
sequences of the HIV/AIDS pandemic which
are particularly severe in poor communities;

* Programmes dealing with female genital mutila-
tion and violence against womens

* Support to programmes concerning reproduc-
tive health; normative work on method and pol-
iy development;

* Maternal health: in Angola, Bangladesh. Exhio-
pia. India, and Zimbabwe: Adolescent health: in
Angola, Ethiopia, Tanzania and Zambia, as well
as through international orgamsations,

What can be improved?
* Itis crucial that m Swedish development assistance, a
clear distinction 1s made between health development
support and health care services or health sector sup-
port. Nevertheless, as health care contributes to health
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development, the measures suggested in the section on
Health Development, are relevant for the health sector
as a whole and are not repeated here,

* The new organisational structure adopted by Sida
is intended to facilitate a closer collaboration between
those working with support to health sector reforms. on
the one hand, and on the other, those supporting e.g
civil service reforms, improved public administration,

good governance, and support to the decentralisation of

the public sector in general.

* In an international perspective, Sida is a leading
ageney in the field of sexual and reproductive health. A
gender-specific equity dimension in these programmes
15 of course critical and will be kept in focus as policies
and programmes are further developed,

* Analyses of potential effects on poor women and
men will provide important information for support 1o
health sector reforms. Sida should only support pro-
grammes that actually reduce the gap between privi-
leged and less privileged groups in terms of access to
good quality health care

* A specific position paper on Health Sector Policy
with a strong focus on equity issues is presently being
finalised.

Disability and poverty
Two hundred million people with different physical and
mental disabilities are living in poverty as defined by the
World Bank (that is, having a consumption power of less
than 1 USD per day). This means that one in six poor
people is a person with a disability. There are many

reasons to believe that the social and economic effects of

disability arc worst for women.
In spite of the magnitude of the problem, most anti-

poverty strategies seem to ignore the special needs of

disabled women, menand children, aswell as neglecting
the opportunities for preventing disabilities. Conse-
quently, there is an urgent need to integrate support 1o
disabled people into strategies for reducing poverty at all
levels, as well as to integrate policies for the prevention
ol the causes of disabling handicaps and the provision of
rehabilitation into overall strategies for health and social
development. The overriding objectives should be inte-
gration and equalisation of opportunities for disabled
women and men.

Internationally adopted policies in this area 1o
which Sweden is committed are foremaost the United
Nations’ Standard Rules for Persons with Disabilities
(1993) and The World Programme of Action cancerning
Disabled Persons (1982).

I'hese and other international agreements aim at
safe-guarding the interests of the disabled, among
them the right of mentally or physically disabled chil-
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dren to enjoy a life with quality and dignity and to
participate actively in the life of the community. The
UN Secretary General has nominated a special rapor-
teur to follow the developments in this field and to
report on the implementation of the rules that have
been adopred.

Determinants of disability
Poverty-related diseases such as polio, leprosy, iodine
deficiency, and vitamin A deficiency, as well as sexually
transmitted discases, unsafe abortions, and accidents
impair millions ol people every year. It is estimated that
more than 50 per cent of disabling diseases such as these
can be prevented by e.g. expanded programmes for
immunisation, provision of essential nutrients, and inju-
Iy prevention.

Armed conflicts are today causing more disabilities
among civilians than among soldicrs. Tandmines con-
stitute a major cause of physical handicap. There are
some 63 to 100 million landmines to be destroved and
another 100 million in storage to be used. In Angola,
with a population of 10 million people, more than
50000 are amputees, and in Cambodia. with a popula-
tonol 8.5 million. 150000 persons are disabled because
of mines. The number of disabling traumas caused by
armed conflicts is also significant,

Disability and quality of life
Disabled people, as a category, are consistently found to
have few years of schy woling, limited occupational skills,
high unemployment, and to live often in total poverty.
There is also substantial evidence that people with
disabilities are more often than others excluded from
participation in the development process and denied
their human rights.

The effects of a disability can partially or fully be
compensated by a whole range of rehabilitation efforts
including rechnical aids, vocational training, provision
of adequate services and protection of legaland human
rights,

Community-Based Rehabilitation (CBR) is a strate-
gy to provide services and an enabling environment for
people with disabilities. CBR programmes have been
mtroduced in some 66 countries with mainly positive
results. Itisa type of programme particularly well suited
to fighting poverty, as it utilises resources in the local
community. Important parts of the programme aim at
creating local awareness and training local people. Vo-
cational training plays an essential role, since it can
contribute towards income generation.

Education for the disabled should constitute an inte-
gral part of the regular educational system. In addition,
special eftortsshould be made to ereate increased labour




market opportunities for women and men with disabil-
ities.

What is Sida doing?

Primary health care programmes supported by Sida in
some fourteen countrics include measures to prevent
disabilities such as immunisation, child care, health
education, promoting sexual and reproductive health
including safe abortions, giving vitamin A supplement,
goitre control (iodised salt and capsules), improved
sanitation, and nutrition.

Sida has also successfully contributed to the reduc-
tion of the incidence of leprosy in India. Still, hundreds
of thousands of people remain disabled and handi-
capped due to lack of adequate rehabilitation services.

The rehabilitation of disabled persons is a compo-
nent within the primary health care programme in
several countries and Sida supports such integrated
community-based rchabilitation programmes (CBR) in
Zimbabwe and Kenya.

Support to the education of disabled children aims at
ensuring that children with disabilitics receive the same
educational opportunities as other children, This is
nowadays often called “Inclusive Education” therchy
underining the aim o integrate disabled pupils as far as

possible into the regular school system., Sida primarily
supports such activities as teacher training, curriculum
development, development of teaching materials and
purchasing of equipment,

International organisations such as UNDP (in the
Interregional Programme for Disabled People), WHO
and UNESCO receive Swedish support for activities to
the benefit of disabled people. This is one way of
cmphasizing the goals of the World Programme of Action
Concerning Disabled Persons and the Standard Rules for Persons
with Disabilities.

Sida has supported the development of the WHO)
manual Tratning in the Communmity of People with Disabilities
(Helander et al., 1989), as well as the development of
other methods in disability work.

Making information about disability available to
people in developing countries is a priority area and
networks and information services are supported, e.g
the database Disability Information Services (DIS).

Grants are given to several Swedish NGOs for their
work in the disability arca. Sida encourages NGOs (o
include disability aspects in their development assist-
ance. The most extensive grant is given to SHIA (the
Swedish branch of the International Aid Foundation
for the Handicapped) which i.a. supports the develop-

Community-Based Rehabilitation (CBR) in Zimbabwe

A national survey of disabled persons conducted in 1982 found 3.7 per centof the population
in Zimbabwe to be disabled. Of these, 15 per cent are now reached by rehabilitation services,
WHO estimates that many developing countries provide services for only about 2 per cent of
their disabled citzens.

In June 1992, the Disabled Persons Act was passed in Pardiament to promote the provision
of services for wellare and rehabilitation of the disabled. A National Disability Board has been
formed with representatives from associations of disabled persons and government ministries
involved in the rehabilitation of the disabled. The mandate of the Board is to formulate and
develop measures and policies 1o achieve equal opportunities for the disabled.

The conceptof community-based rehabilitation was introduced in 1988 in Zimbabwe,
which has since become one of the leading countries with a national CBR programme,
The first phase was the implementation of pilot projects, one in cach of the cight provinces,
The programme then gradually expanded to more districts and more wards within each
district,

Through CBR programmes children with disabilities can be identified and attended o carly
in life; families are assisted 10 promote the development of disabled children, who can then
remain with their parents and usually attend an ordinary primary or secondary school,

SIDA has consistently supported the rehabilitation programme of the Ministry of Health,
including the CBR, since 1981, The present support programme ends in 1996,
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ment of sister organisations, Other organisations re-
ceiving major support are Diakonia, Save the Children
and the Red Cross, The activities of these organisa-
tions cover 4 broad field, from CBR programmes to
special schools and homes for disabled children,
Substantial financial support is provided for the de-
struction of landmines in several countries, e.g, Cambo-

dia and Afghanistan, as well as for the devele ipment of

new types of equipment for destroying landmines.

Policy
Sida is conscious of the need 1o make special efforts 1o
tocus on the rights and needs of the disabled and in this
arca has a normative role, The following measures are
now on the agenda:

* Policies and programmes lacilitating an integration
of people with different disabilities should constitute the
first line of action, With regard to education. This means
that children with disabilities should be integrated into
the regular school system as far as possible, With regard
to primary health care, programmes should include
means to identify disabled children, women and men and
provide rehabilitation services, including appropriate
technical aids, which will enhance an active participation
in community life. Early deteetion and early simulation,
first at home and later in créches and pre-schools, should
be a common concern for health and education. Many ol

these activites should be put into an overall context of

community-based rehabilitation services,

104

* High priority should be given to legislation on the
social rights of the disabled (as well as of other vulner-
able groups such as children, the sick and the aged),
Legislation and specifie guidelines improving access 1o
c.g. public facilities, transport systems, ete. are also
vital. aswellas the development of appropriate techni-
cal aids.

* Policics and programmes related 10 the labour
market in general, and the promotion of labour-inten-
sive methods of work in particular, should take the needs
of the disabled mto account.

* Higher priority should be given to injury-preven-
tion projects as part of broad health-development pro-
grammes,

* T'he goals set by international agreements should be
given high priority in all Sida policies and programmes,

* The financial support 10 CBR programmes will
continue within the country programmes. Special funds
will be used to support innovative projects and activites
tor method and policy development among major agen-
cies, institutions and organisations.

* In addition to measures of integration, there is also
a need for special target group interventions, for in-
stance support via national authorities. NGOs or mul-
tilateral organisations, In the dialogue with govern-
ments and multilateral organisations, Sida will continue
to emphasize the need w focus more on the special
conditions of the disabled in anti-poverty policies and
programimies,




EDUCATION

Introduction

Education 1s a necessary condition tor economic and
soctal developmentand - as explained in Chaprer 5 —a
cornerstone m oany strategy to reduce poverty. Basie
education is also a human right. It s mtrinsically Tinked
to the democratisation of society both as an end inwsell
and as a means towards broad popular participation in
"l(_'. (l('"“ K'l'-llil' p"l('('ﬁs-

From the pomt of view of the poor, education opens
up new ways of securing a livehihood and ol social
advancement, Experience shows that 10 1s an important
component in the hvelihood strategies of poor families,
Education, or the lack of it, greatly affects the identity
and self=respect of the individual, This cultural dimen-
sion is important and is interlinked with the social and
cconomic dimensions ol education,

But educition is no unmiversal cure for poverty, either
[or nations or for poor families. Tts potential to contrib-
ute to development s fully realised only when it is part

of a wider poverty eradication strategy.

Education in a context of change
Inequalitics in the provision of education have always
existed, butitis now becoming apparent that patterns of
participation in educaton are changmg, and that dis-
paritics between and within countries are widening E.g.
there are growing dillerences ol access between the
relatively well-to-do categories and groups of poor and
vulnerable people.

Upuntilthe beginning of the 19805, the world saw an
unprecedented growthin the number of school children
and students in Africa, Asia and Latin America. Many
low- and middlesincome countries reached levels of
enrolment ina tew decades thac it had taken the OECD
countries severil generations o achieve. The expansion
reflected a strong beliel among governments and indi-
vidual Gamilies in the importance of education for devel-
opment and for indiadual secial advanceen),

However, in the carly 19805, this upward trend was
broken m some low-income countries, mamly as a result

of economic decline and subsequent austerity measures,

In only a few years, governments [ound themselves
unable to finance a growing national education system
over the budger. The results were notonly a levelling-oft
of the expansion, many countries found themselves even
unable to maintain the quality ol educaton.

Austerity measures have also allected the working
conditions of teachers ina negative way, [orcing them o
take on other tasks, including private tutoring, Many
parents have experienced how in the ice of shrinking
imcomes they have been expected o take over a greater
share ol the inancing of deteriorating schools. In conse-
quence, substantal numbers of poor famihes have
changed their ivelihood strategies and sent their chil-
dren out to work instead of (o school.

In a longer perspective, the deterioration of the
quality of education undermines the ability of acountry
to compeie on the world market, At the same ume,
changing technologies and patterns of production raise
new demands on education, The complexity and fluc-
tuations of the labour market make it diflicult to adjust
cducation to its needs. For example, it has become
ncreasigly difficult to replicate the conditions of indus-
try in institutions for vocational training.

An cxpanding informal sector has made govern-
ments ask how the needs for traming m this part of the
economy should be addressed. The ensuing debate has
emphasized the importance ol adult education as well as
the imvolvermnent of NGOs in education programmes,

Perhaps less obvious 1s the fact that international
culturalintegration, coupled with internal political and
social pluralism, necessitates areview of the culturaland
normative role of education. This phenomenon should
be seen in the light of the importance gven to “nation
building” and national integration through education.
Witness, too, how expatriate groups sceking an identity
are assigning a new cultural role o education. The

expansion of Koranic schools is a case in point.

Sida's education policy
Theworkol reforming education is asocial and political
process, and great differences exist between Sida’s pro-

Thic chapler is an edited version of @ paper by lrgyv;un Constafoum,
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gramme countrics. Broadly speaking, however, there
are two main problem arcas that must be addressed.

The first concerns the general deterioration of the
quality of education in the poorest countries. ‘The sec-
ond has to do with the need for support 0 specific
groups or regions in countrics where a minimum gener-
alstandard has otherwise been achieved. In practice, the
two forms of support are complementary, but for con-
venience they are here taken up separately.

i. Qualily improvements through national reform. Several of

Sida’s programme countries have initiated comprehen-
sive, long-term educational reforms. Sida is prepared 1o
support overall national reform efforts through assist-
ance to policy-making processes, including research and
other analytical work, as well as assistance to endeavours
1o build national consensus around broad educational
1ssues.

Itis important that educational reforms are designed
n such a way as to be financially sustainable without
discriminating agamnst the poor. Sida therefore will pay
more attention o the issues of costs and of the financing
of education. For example, in the wake of cconomic
crisis, the question of user charges has gained particular
importance, This must be analysed with particular
reference to equity aspects.

In this perspective, it scems clear that educational
systems should be financed through public funds. There
are two main reasons for this: first, that the importance
of education for national development is greater than
the perceived benefits to individuals and second, that
poor families are not able to pay for education. In
addition, even when basic education is nominally free of
charge, poor households actually already contribute a
considerable amount by working to build or maintain
school buildings, pay for teaching materials, school
uniforins, ete.

In principle, user charges from the better-off could be
utilised 1o supplement public funds, but in practice such
systems have proved difficult (o implement without
discriminating against the poor, or escalating mequali-
ties. The same applies to other forms of redistribution,
such as channelling incomes from university fees 1o
primary education. It has been pointed out thae if
redistribution is the main motive, improved taxation
systems will usually be both more efficient and more
clfective than systemns of user charges.

One ol thearguments in Gawvour of user chargesis that
they make people aware of the costs of education and
thus enhance its perceved value; and since user charpes
affect demand more than supply, they may be expected
to strengthen the commitment of those who contribute
aswell as raising their awarveness of issues related to cost-
effectiveness,
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Another solution is for the state to encourage private
education for those able to pay. Such systems exist in
several ol Sida’s programme countries, and may func-
tion fairly satstactorily if conceived within the frame-
work of a carefully worked out overall national strategy.
However, it should be realised that most private educa-
tion, exceptin the case of afew elite schools, isnot wholly
ndependendy financed but in fact subsidised by public
funds,

More emphasis must be placed on institutional as-
pects of educational reform, i.¢, normative frameworks
suchaslegislation and currienla, as well as, for example,
strengthening and reorganising education ministries.
Support 1o institutional development should also in-
clude decentralisation of the education system. A strong
case can be made for the advantages of increasing local
control over hasic education,

What has been said above provides the framework for
the learning process. 'The success of educational reform
depends on the combined results of educational policies
and ol financial, insttutional and pedagogical factors.
Support to pedagogical reform should entail research
and innovation, teacher traming, and provision of rele-
vant material. Any programme of cooperation must be
based on a contextual analysis and a specific mix of
mutually supportive measures, suitable for the country
in question,

n. Baswe education. Within the general context of na-
tional reform, Sida gives priority to basic education.
Basic education includes both primary and adult educa-
tion. Adult basic education, including literacy, has on
the whole been more under-financed than primary
education, and its share of shrinking education budgets
i.\' llCCl'Cilhillg cven more,

i, Targeted support. Sida has in several cases supported
specific disadvantaged groups and areas.

Examples of this are girls in poor houscholds, chil-
dren with special learning difficulties, minority ethnic
groups and poor groups n rural arcas. Women have also
beenspecilically targeted n some countries. This type of
support should continue but not replace assistance to
national reforms i cases where there is an obvious need
for the latter.

1. Higher education. Support o higher education is
ol importance to poverty reduction in so far as it
contributes to social and cconomic development. Tt
may also constitute a means of social advancement
for the poor. Whether it will in fact play this role
depends on the structure and content of the system as
a whole.

Higher education is necessary for technological de-
velopment and rescarch. In addition, it has a supportive
function o fulfil with regard to basic education.




v. Gender. Despite some progress in the enrolment of
girls during the last three decades, gender gaps n
education are large and persistent in some of Sida’s
programme countries. Poverty often reduces the chanc-
es for girls to get an education, since poor households
may give preference to boys, Labour market discrimina-
tion against women also reduces the incentives for
familics to educate girls, Sida’s strategy 18 to support
delivery systems which promote female participation
through a variety ol means and channels.

What is Sida doing?:

Below are some conerete examples ol targeted support
to especially vulnerable groups, particularly girls in poor
houscholds:

i. Targeting poar girls. In the poorest programme coun-
tries, such as Ethiopia, Mozambique, Tanzania and
Bangladesh, Sida’s educational cooperation assistance
is mainly of a general character. Since the majority of
families are poor, itis {elt that their needs are best served
by support to basic national education, e.g through
support to teacher traming and the production of school
books and other educational material. However, evenin
these countries there are children who are stll more
vulnerable than others, and who are not reached
through general measures,

Sida also supports the Shiksa Karmi project in Rajis-
than. India, where “barefoot teachers” try to reach all

children, even the poorest in the most marginalized
villages.

it Reaching the children of farm labawrers in Jimbabuwe.
Children of farm labourers in Zimbabwe are among the
poorestand most vulnerable in the country: Educational
support to these children, numbering several hundred
thousand, includes infrastructure, teacher training, de-
velopment of relevant teaching material and curricula,
transportation, and a scholarship program aimed at
girls in particular.

in. Fducation of childven with special nesds. Sida supports
programmes for children with special educational needs
in Sri Lanka, Zimbabwe and Botswana. Let us take
Zimbabwe as an example, In this conntry, the aimof the
programme is to enable as many handicapped children
as possible to attend ordinary schools, either individual-
ly or in groups. Children with very severe handicaps
attend special schools.

Sida support is used for the construction of special
infrastructure facilities, technical aids for the handi-
capped, establishment of a production unit for school
books for the blind, development of sign-language for
the deal, training of teachers and other resource per-
sons, and information 1o parents.

How can educational support to the poor be made
more effective?

» Support should focus on components that can be
expected to raise the quality of education in the long

National project for “satellite schools”

In Bangladesh, where Sida supports both NGOs (e.g. BRAC) and a national project for
“satellite schools”, it was found that extremely poor girls were at particular risk of dropping out
of school: reasons for instance being poverty-related diseases and chronic undernourishment,
or having to stay home and do household work. In these cases, it was decided that general and
targeted support should be combined.

One of the measures was to establish small “satellite schools™ in outlying, marginalized
villages and to recruit female teachers locally. (The satcllite schools were meant to “bring the
school to the children™, instead of the reverse, which is more common but constitutes an
obstacle to the attendance of poor children, particularly girls.) At national level, rules were
adopted that will eventually result in a majority of all teachers being female.

Theidea behind this was that itis casier lor female teachers than for male ones to ereate close
and trusting relationships with village mothers. Consequently, female teachers would be more
effective change agents, not only through teaching but also by providing information about
health and nutrition,

The programme has been successful and the attendance of poor village girls has mereased
as a result of the measures taken.
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run, such as teacher training and the development of

relevant curricula, This latter means putting less em-
phasis on theoretical and academi knowledge and
more on work skills and “life™ skills.

* Support should also concentrate more on the ques-
tion of teaching methods, In many developing coun-
tries, the schools are characterised by monotonous rote
learning. This does not stimulate the pupils to active
participation. Support needs to be given to the develop-
ment of teaching methods which activate the students,

* Support lor teaching material should change from
being heavily production-oriented to becoming more
demand-oriented. Local schools should receive assist-
ance o procure teaching material relevant o their
specific needs. T'his should make the schools more
attractive to the children and their parents, who may
thus be expected 1o take greater interest in sustaining
them,

= Special assistance should continue 10 be direcred

towards the poorest groups. and special targeting mech-
anisms should be developed o reach women and girls
(whenever relevant).

* There isanced to lurther build up knowledge abowt
the education sectors in Sida’s programme countries
through carrying out more in-depth social and econom-
ic analyses.

* Special emphasis must be placed on developing
Sida’s competence in the arca of financing education.
The effects of user [ees must be studicd. An nnportant
question to answer in each particular case is: “Who pays
for the education of whom?”

* The relationship berween education and labour
market participation should be studied more and Sida’s
knowledge and competence in this field developed fur-
ther. The possibility of linking aid to the creation of
secure livelihoods, and employrment w support for edu-
cation should be seriously assessed. An example here is
the Bolivian Social Investment Funel, IS, which pro-

Shiksha Karmi- a “barefoot teacher” project in Rajasthan

The population of Rajasthan is widely dispersed, with 30 per cent living in hamlets situated al
a considerable distance from any village. The living conditions are particularly serious i these
remote, often inaccessible places. Thisisalso truc of the school situation, as mny of the villages
are without primary-school teachers for long periods. School enrolment ligures are consequent-
Iy low and drop-out ligures high, particularly among girls,

The aim of the Shiksha Karmi project (SKP) is to solve the teacher supply problem, and the
main strategy of SKP is 1o substitute the invariably absent primary-school teacher by a female
and a male local educational worker, Shiksha Karmi (SKs). A female SK s considered NECESSATY

in order to increase the enrolment ol girls,

The villagers select the two persons they want as SKs, The project offers them a minimum
37-day reaining course and then continuing support and supervision, "The training aimss at a
non-formal child-centred education adapted o local conditons. ‘The basic idea is that the
primary schoolshould function as a resource for aff children irrespective of economie conditions

and social constraints,

Sida has supported the project since 1987. Up to now, SKI has resulted in 4 considerable
mercase of enrvolled children in the areas covered by the project. A large proportion come from
scheduled castes and wribes.

Thereis, however stilla gap between boys and girds. Almost all bovs but only about two-thirds
ol the girls have enrolled, despite i number of specific measures bemg taken. The SKP has for
mstance employed women to accompany girls living in remote places, adapted school hours in
order for girls to be able to continue to carry out their traditional tasks within the family, started
special “Courtyard schools™ and facilitated the recruitment of female SKs in different ways.
Obviously this is not enough. Seill more effort is needed, a challenge that Sida is ready o face
mn the future,

108



vides work and skills through the construction of schaools
in poor and margimalized villages,

* The possibility of directing more support to the
regional or district levels should be investigated, fon
instance with regard o procurement of cducational
matcrials, Efforts at decentralisation, in general, should
be closcly monitored and the eflects assessed. Comnmu-
nity participation should be supported as well as the
ways of increasing the accountability of policy-makers,

* Support through NGOs should be an alternative,
even in the poorest countries, asa means of reaching the
most vulnerable and marginalized groups. and the pos-
sibilities of reaching poor urban populations in this way
should be assessed.

Culture and media

The work carried out within the Culture and Media
Section of the Education Division at Sida is part of the
struggle against economic and political power struc-
tures which favour the interests of the privileged against
those of disadvantaged groups. The aim of the work is
both to promote individual and group creativaty and to
strengthen the growth of the democratic process by
supporting freedom of expression and cultural plural-
ism, including ethnic diversity,

The focus is on activites in the poorest of Sida’s
programme countrics, with particular attention paid to
disadvantaged and valnerable groups of women, chil-
dren and youth. By increasing popular participation,
poor women and men are given better opportunities to
understand their own cultural backgrounds, to regain
pride in a positive cultural identity and 1o express
themselves creatively, achieving in this way a deeper
understanding of both tradition and change,

The strategy is exemplified by the following types of
support:

* Out-reach programmes designed o bring chil-
dren to national museums where they can learn
more about their own cultures.

* Purchasing books (especially children's) for na-
tional and local libraries and promoting reading
projects among children.

* Promotion of independent media to cover local
news: establishment of media networks; support
to community radio broadcasting stations; train-
mg ol female and male journalists.

* Cultural activities among women’s groups.

* Various kinds of art courses lor disadvantaged
children and youth as well as unemploved wom-
en and men.

* Special projects among street children and chil-
dren m poor urban arcas and refugee camps
centred on dance, music, theatre, art and libraries,

* Support to indigenous book publishing and dis-
tribution.

Enhancing the impact of culture
and media programmes among the poor

* Support should be directed to fewer countries
and programmes, basing interventions on a
more thorough knowledge and a deeper under-
standing of the local socio-cultural situation,

* Projectsshould be serutinised from genderas well
as environmental points ol view:

* Clooperationwith local organisations and mstit-
tions should be intensified in order to help
strengthen local resources and further broaden
popular participation.
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PUBLIC ADMINISTRATION,
DEMOCRACY AND HUMAN RIGHTS

Introduction

The 1980s and 1990s have largely seen the demise of

long-standing military dictatorships and onc-party
states. I'heir passing was hastened by the end of the Cold
War and the dissolution of the Soviet Union, which
removed the superpower props from beneath them; but
they were brought down also by their own inability to
maintain either their legitimacy or their economic sta-
bility — or both. In many cases, the debt trap and the
threat of aid withdrawal helped open the doors o
democracy and the free market,

The 1990s have thus been the years of increasing
democracy in most ‘Third World countries, along with
rapid market liberalisation. It has clearly been a dramat-
ic and important period and its potential for improving
the standard of living of the world’s poorest people is
vast, However, democracy has been intoduced in haste,
often without the benefit of a sound institutional base,
seldom in parallel with a general improvement in gov-
ernance, and often as part of a perceived external
package ol pressures and threats,

The context has been one in which a growing number

of the meaningful decisions are in fact made outside of

padiament and government, either through the opening
of the cconomy to the outside world or through condition-
al financing from aid agencies and first-world govern-
ments. Within the same context, especially in Africa, a
general process of institutional weakening within the state
sector has simultancously taken place.

Neither has the market taken root as lirmly as was
expected. So-called market fatlures abound and the
nstitutional capacity of the nation-state has not been
suflicient 1o cope with the new challenges (see also
Chapters 6 and 8).

Although political reforms have been initiated, mulii-
party clections on the basis of universal adult voting

rights have been held, openness and accountability of

government to the public has in some cases improved,

and adherence to the rule of Law has become consider-
ably better, other unsettling tendencies have also
cmerged. Corruption is growing in the context of insti-
tutional collapse, and while the laws are improving, the
capacity to implement them is not keeping pace. Thus,
the situation today is one where there are new opportu-
nities 10 be grasped in the fields of governance and
democracy, in order to make lile better for the citizenry,
but where there are also new threats o the well-being of
the poor arising from the rapidity of the changes and the
breakdown of public and private institutions.

From the point of view of the poor therefore, there are
good reasons to provide support to recipient govern-
mentsin new democracies in the areas of strengthening
democracy and human rights, formulating and apply-
g the rule of law, and promoting good governance.

Present support

Swedish development cooperation in the field of public
administration has thus far focused on building the state
and public institutions within these parameters, a recog-
nition that poverty reduction itself is largely a matter of
acton in the public realm. There has previously been an
emphasis on the economic role of the state, but increas-
ingly assistance is being provided to institutions respon-
sible for the administration of justice and the protection
of human rights.

Some attention is also being paid (o the civie public
realm, ie. non-statal organisations such as polirical
parties, trade unions, professional associations and the
independent media.

The main components of the present programme of
administrative development for core institutions com-
prise the [ollowing five main areas:

1) Public sector development planming and finance: Support
m this area includes capacity development in relation to
natonal planning, budgeting and accounting, tax ad-
ministration and central banking, economic analysis,

Thas chapter 15 an cdited version of a paper by Ingemar Gustafsson.




public sector auditing. civil service reform, national
statistics and public procurement.

2} Orgarsation and management of state institutions: Sup-
port in this area aims at overall improvement of the
elliciency and eflectiveness ol core state institutions.
through organisational development, staff training, and
development of personnel administration, This kind of
support is also common within sector programmes in
the liclds of agriculture, heallh, and education. Tn a few
cases more wide-reaching support is provided to major
civil service reforms,

3) Support o systems of legistation and justice: Strategies of

support to these arcas are still being developed. There is
a need for technical support to the legislative process
and legal drafung within the new democratic order, The
svstem of justice needs assistance as it is rebuilt as an
entity separate and independent from the executive arm
ol government. 1his includes reforming court proce-
duresand making them accessible ta the public, training

ol judges and other legal personnel in the apphcation of

the new constitutional principles of the law and of
human rights, Ol particular importance for the broad
public, and espeaially the poor, is reform and retraining
within the systems of law enforcement and prisons,

¥) Support to local government and decentralisation: Support
in this area goes to helping bring government nearer to
the people and make it more open to their participation,
Activities include structuring organs of local govern-
ment, training of representatives and functionaries at
the locallevel, developing local couneils and their inter-
est associations,

"The support o programmes of institutional develap-
ment has heen oriented both towards policy-making
and policy implementation. In the context of aceelerat-
ed change, the content of the policy and the procedures
ol policy-making cannarbe separated from the question
ol the efficiency with which public bodicsimplement the
policies. Apart from strategic support aimed al the core
agencies ol government which make the rules for the
public realm, many other programmes of sector support
have also included a component of administrative sup-
port, often in the lorm of institutional development, as
an important prerequisite for the activities of the pro-
gramme to be implemented eficienty and its objectives
attained.,

5) Democracy and numan rights: In the past, the principal
channels of support for the promotion of democracy
and the enforcement of human rights have been non-
governmental organisations. Programmes were largely
carricd out through the medium of Swedish, interna-
tional and third-world NGOs working to safeguard
human rights and resolve intra-statal conflict. A major

recipient of Swedish assistance of this kind was the
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South African NGO community, who were supported
over decades through Swedish and other NGOs in their
efforts 10 oppose racial discrimination, defend political
prisoners and care for their families, create alternatives
for the social victims of apartheid and connteract its
objectives and effects,

As the process of democratisation advanced, support
was increasingly given to the organising and holding of
elections. Now an increasing amount of support is
beginning to be provided in the form of government-to-
government cooperation in securing the foundations of
democratic development. Support continues also to be
given to the building of networks and civil rights organ-
isations to pressure the implementation and respecting
of the rule of law. Among the human rights issues,
gender equality is particularly being stressed and sup-
ported, mter alia through assisting in the reform of
discriminatory legislation.

Public administration,
democracy, and poverty reduction
Inthelightof the on-going process ol political, econom-
i and social change, it has become important o re-
evaluate the focus of public administration and democ-
racy programmes from the perspective of raising the
standard of living of the poor. Three questions need o

be asked:

* Which arcas of policy and administration are of
particular importance for the poor?

* How can assistance be provided to institutions to
ensure that their activities in these arcas are
responsive (o the needs of the poor and the
disadvantaged?

* How can development cooperation assist in im-
proving the interplay between institutions (both
private and public) in the public realm?

From the perspective of poverty reduction and pro-
teetion of the mast disadvantaged groups in society, the
lollowing areas need further attention and develop-
ment:

{) Taxation: Taxation policies arc an important com-
ponent of any cconomic policy. The manner in which
they are directed and applied has immediate implica-
tions for the poor,

For the public seetor to be able to operate, ia. 10 be
able to provide social services for all, it is evident that
simple and fair tax systems must be mtroduced and
enlorced. Diflerentals in taxanon should neither be so
high that producers refuse to produce or attempt to
circumvent the system, nor so low that the poor end up
paying as much as the rich for public goods.

Tax policy reforms have become part of IMF/Waorld
Bank structural adjustment programmes, usually with a



- view to increasing state revenue, extending system cov-
erage and reducing corruption. As Harvey (1995:17)
~describes the policies: “Phe tendency has been o lower
the highest tax rates in both direet and indirect taxation,
1o reduce the number of tax rates as part of a general
“simplification of tax systems, o replace sales taxes with

VAT and 10 try 10 srengthen the administration of

taxation, il necessary by setting up new institutions.™

Such reforms have both a policy and an institational
~dimension. The policy of simplification of rate structure
and lowering of rates can end up having negative effects

“on the poor, tor instance a single VAT (Value Added
Tax) rate can putalotof pressure on the poor as regards
basic food prices. Itis important to follow up whether
the impact of taxation on the poor is unfair or damaging,

On the institutional side, no reform in tax policy is
going 10 work, or work fairly, unless its administration
actually implements it properly. If tax intake disappears
nto private pockets, social services will suffer and the
poor with them. Sweden can provide competent assist-
ance in this field, from its long experience both with tax
administration and taxation policy.

2) Public procarement; 1t has been estimated that weak
management i import operations results inlosses of up
10 20 per cent of the total import bill for some countries.
Calculations have also shown thata 3 per cent reduction
in import costs (handling, storage and distribution)
would correspond to an merease in GDP ol about | per
cent in those countries where imports constitute 20-25
per cent ol GNP Moreover, in many countries the
private sector isalso not particularly good at competitive
procurcment and goods management,

These ligures, even within large margins of error,
underline the importance o poor countries of cfficient
procurement procedures and operations, Procurement
handled with due competence and skill could result in
lower consumer prices and increased economic growth,
thus providing greater possibilities for poor people 1o
find work. as well as to get access to goods in general and
imported goods in particular.

Sweden’s activities in this area have been reoriented
from carrying out procurement ol goods purchased with
aid, to developing capacity in recipicnt countries
through systems development and training. Follow-up
has been carried out to ensure that these programmes
are yiclding the mtended results. However, more could
be done in this area,

3) Statisties: A good national statistical database is
extremely important o the making, implementition
and management of policies that concern poverty re-
duction and gender equality. As is pointed out elsewhere
i thus study; there is & generally low quality of informa-

tion on the conditions of poor people and on the

distribution of power and resources between women
and men at all levels. Statistical survevs have their
limitations and they need to be supported by qualitative
data obtained through consultation with the poor,
Nonetheless, they can provide essential information lor
poverty reduction ellorts, In particular, the coverage of
gender-disaggregated statistics and of houschold sur-
veys needs o be extended and improved.

Sweden has a long tradition of cooperation m this
arca, mter alia as regards the developing and strength-
ening of statistics offices and the collecting and analysis
of gender-relevant statisties. Still more support could be
given to developing this function, as well as to devels p-
ing the methods of collecting and analysing data and
compiling relevant indicators.

4 Auditing: The work of anditors is seldom accessible
o the poor, unless the government anditor were to
decide 1o do a performance audit on the atainment of
the government’s poverty-oriented goals, This ap-
proach could indeed be encouraged!

However, the national audit funcion, it carricd out
properly, has an extremely important effect on secing to
it that public monies are used in the right way, in
accordance with the law: At the level of financial audit,
misuse and misallocation of funds can be wdentified, as
well as various lorms of corruption, lraud and theli,
Performance auditing is an excellent follow-up tech-
nique for investigating the quality of services, i.e. relat-
ing the expenditures made to the attainment of the goals
mtended.

In both eases, it is evident that the indirect impact of
audit activities on the poor can be very positive, In the
long run, it is the poor who sufler most from the results
and etfects of corruption, and also the poor who end up
sullermg most from the ineflective and misdirected use
of public monies. It is in addition so that the misuse of
funds by government always has negative clfects on the
broad economy and that corruption has insidious neg-
ative ellects on the moral fibre of society as a whole.

Sweden has provided considerable assistance 1o
countries in Southern Africa in the field of developing
audit institutions, as regards both financial and per-
formance auditing, Demands for regular auditing of
activities financed by Swedish aid has been sharpened.
The area remains an important onc for future support,

3) Democracy and human nights: A working group has
recently been set up within Sida to develop policy and a
plan of action in this expanding arca of development
cooperation, Without pre-empting the outcome of the
group’s analyses, two areas already stand out as strongly
related 1o poverty reduction.

First, an impartial and accessible legal systen is one
of the cornerstones of a democratic society. As has heen
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related, supportis beginning to be given to restructuring
various subsystems related to the reforming, practice
and admimistration of the law. Insome cases the reforms
aim at improving the functoning of the economy, such
as removing hindrances from the market and the infor-
mal sector. These can have positive effects on the access
of the poor to the market, in particular poor women,
bath as regards the chance to improve their mcomes
from their production, and as regards the possibility that
open competition will do away with black markets and
bring down the prices of consumer goods. However (see
also Chapter 8) it should be noted that attention needs
1o be given by the public sector to marker failures in the
context of poverty and shortages ol basic necessities.

Other legal reforms aim at protecting human rights
and ensuring the fair administration of a legal code
which respects human rights and freedoms and gives
cqual treatment to all, in public life in general and before
the courts in particular, Amaong the efforts to be made
are those of ensuring that poor people feel confident to
go to court and defend their rights, and that the courts
and the police treat them with impartiality and under-
standing, In this regard, the simplification ol legal pro-
cedures, the publishing of the content of the law in
understandable terms, the application of gender sensi-
tvity in the proceedings and decisions of the courts, the
use of people’s own mother tongue in court cases, the
introduction of layman assessors into proceedings and
other similar measures can make justice accessible in
reality 1o poor people,

Equally important for the standard of living of poor
people is their ability to have some influence in making
and carrying out the decisions which most directly affect
their lives. In this sense, an important aspect of democ-
ratisation is making the public sector accessible to the
community, through structured forms of consultation
and through decentralisation of the organs and struc
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tures of government to the nearest point possible to the
community. Work on building transparent. participa-
tory and accountable local government thus features
high n the priorites for support. For similar reasons,
supporting the formation of demaocratic organisations
in the civie public sector can have a positive impact on
improving the lives of poor peaple,

In the field of human nightsand governance, the issue
ol gender equality needs to feature at all levels, While
many efforts arc going into improving the law in this
regard, and to some extent the improvement of the
gender balance is being built into the objectives for
institutional reform and development work, more atten-
tion needs o be given 1o this area. The inclusion of
reforms in the text of the law is hardly effective if no
parallel measures for implementation of the Law at the
local level are taken.

The fact that most of the world’s governments have
endorsed the conclusions of the 1995 Beijing Confer-
ence is a big step towards lifting the issues of gender in
governance higher up on the agenda, both as regards
improving the sensitivity ol government in its dealings
with women and men (especially poor ones) and as
regards achieving better gender balance within govern-
ment itsell.

Most programmes of public administration devel-
opment are in the form of institution-building activi-
ties which have little immediate impact on poor peo-
ple. Nonetheless, well-functioning institutions of” gov-
ernment are anccessary condition for the achievement
of lasting improvements for poor women and men.
Given the primary goal of Swedish development coop-
eration, it is important in any case that the possible
effect of such programmes an the poor is carefully
analysed, and that actions to reduce possible negative
impacts and (o increase positive impacts be built into
the programmes.




NON-GOVERNMENTAL
ORGANISATIONS

This chapter focuses on the poverty reduction mpact
of projects supported by Swedish non-governmental
organisations (NGOs). It builds on an evaluation con-
ducted by a team from the Overseas Development
Institute in London (Riddell 1995: Riddell etal. 1995,
as well as subsequent discussions with Swedish NGO,
The evaluation consisted of case studies carried out in
four countries: Kenya, Zimbabwe, India and Bolivia.

The Swedish government provides counterpart
funding on a 4:1 ratio to Swedish NGOs which raise
funds o carry out work in developing countries, on
condition that their activities correspond to the oflicial

aims of Swedish development cooperation, In Swedish
history, the formation and development of popular
movements was intrinsically linked to the development
of a more democratic and cquitable society. The subse-
quent work of these movements in developing countries
is a reflection of their commitment to these ideals in the
Swedish context, Their activitics are mainly in three
broad ficlds: i) normative work within their sphere of
mterest; 1) organisational and competence develop-
ment; i) direct support (o specific target groups, which
attimes include poor and vulnerable women and men.
Interest is also mereasmgly being focused on the em-
powerment of women,

Generally, Swedish NGOs have shifted towards more
normative work and towards the organisational and
competence development of their southern NGO part
ners. This has to some extent been done at the expense
of direct support to the poor. This reflects a general
difficulty in all development work; how (o give targeted
support to the poor and at the same time cnsure tht
these efforts result in sustainable livelihoods for poor
women and men. There is a need for the popular
movements and the NGOs to further discuss these
strategic issucs from the perspective of poverty recuc-
tion. Nevertheless, in their cooperation with partner
organisations abroad, they have established contacts
and developed netwarks which potentially give them a
unique role in a strategy for poverty reduction.

It has frequently been taken for granted that NGO,
by definition, work with poor - even the poorest - women
and men, and that their ability 1o reach and affeet them
15 SUpcrior 1o government agencies, Lxperience has
shown, however, that their problems are similar to those
of Swedish bilateral cooperation, as are their strategies.
This was also the main conclusion of the 1995 evalua-
ton. Many of the problems taken up in the following
should not exclusively be associated with the NGOs,
therefore, but rather seen as problems having general
validity for all organised efforts to work cffectively and
sustamably with poverty reduction.

In previous chapters discussing multi-sectoral and
sectoral approaches to social development, the conclu-
sions have frequently included recommendations 1o
work more closely with or through NGOs. It is thus
important 1o understand the problems NGOs face and
to discuss ways for them to reach their full potential for
reducing poverty.

NGO assistance and poverty:

The context
Theimpactof a projectislikely to be enhanced when the
beneficiaries have been involved in all the different
stages of the project eycle, from pre-project appraisal
through execution to the withdrawal of the donor. The
extent to which the project aims at addressing issues of
major importance to the beneficiaries is also essential for
their commitment. It is therefore important (o assess
NGO poverty-focused interventions in relation (o these
[wo issues,

Recent rescarch suggests a farrly strong correlation
between the time period envisaged for the project to
make an impact and the sustainability of that impact,
We should therefore not expectmajor poverty reduction
tooceur from rapid interventions and learn to withstand
eriticism of long-term funding,

Projects aimed at enhancing the livelihoods of poor
people will only rarely be conflict-frec. For nstance,
raising the living standard of the poor, even if not at the
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costof the meomes of the more wealthy, may well alter
the relative status of individuals and groups within or
across communities and thus create conflict and meet
resIstance,

On 1op ol this, quite often otherwise well-planned
projects [ail because of the medence of unexpected
external factors. Swedish NGOs also work in a difficult
covironment and their suceesses and failures need 1o be
understood in this context.

Three of the evaluation’s four country studies (Ken-
vir, Zimbabwe and India) suggested that NGO projects
olten did not reach the poorest, and not even necessarily
the very poors At least a contributory factor was the
absence of any mitial baseline studies inorder 1o identily
and target the poor: It was quite common for the NGOs
simply (o assume that they were working with the very
‘)(N W,

Insome cases  such as the trade union projects — the
absence ol a poverty locus arose because the natural
parmers were not organisations that usually represent
the very poorest; trade unions by definition being organ-
sations ol those i formal employvment. The Zimbabwe
case study concluded that only a third of the projects
reviewed reached the poorest, and as in Kenya, some of
the most effective in tus regard were those working with
disabled people.

However, some caveats need 1o be added before such
statements are used out of context to criticise NGO,
First. it is by no means an easy task to identify the very
poorest even it one wishes to do so. Second, it is often
even more difficult o find a way of working with them
once they are identilicd. The very poorest frequently
lack the resources, as well as the individual and group
security, toallow them to participate in projectactivitics.
Attending meetings and participatory rural appraisal
exercises is often an unaffordable luxury for the very
poorest.

Additionally, in some service provision programmes
there may be sound reasons lor working with both the
poor and the relatively more well-off.

Lqually, there may be some tension between having
an orientation towards the poorest m projects and
working to achieve other objectives, such as being inno-
vative and experimentil; it is common for the poorest
not to be able o afford experimentation. Even il an
NGO explicitly wants to focus on the issue of poverty,
working effectively with the very poorestis ofien not an

casy task.

Poverty impact and economics
One ol the principal ways in which Swedish NGO)-
supported programmes can have an impact on poverty

would be through helping to raise the incomes of poor

women and men. This can be done through improving
returns on existing economic activities: for imstance by
mmproving product quality. accessing new higher-value
markets, or expanding output by removing economic
constraints to production (such as providing credit). It
can also be done by generating emplovment opportuni-
ties for the poor through the creation of new jobs, or by
enhancing their competitiveness in labour markets (for
mstance through traming).

All the case studies care (o a similar conclusion in
this regard  that there is litde evidence to suggest that
the work ol Swedish NGOs has had much impact on
raising the incomes ol the poor.

Three things are siriking:

Omne, there are very few Swedish NGO projects that
seek Lo promote poverty reduction. Projects are domi-
nantly service delivery and training projects which only
very indirectly attempt 10 address poverty,

Two, many projects do not begin with an analysis of
poverty; what it is, what its causes are, or how to address
it. This closes ol opportunities or poverty reduction.
Interestingly, the most conceptualisation of poverty has
been in projects with disabled people.

Three, the impactof those few projects that do aim at
enhancing incomes and employment is very limited,
and sometimes totally dependent on continued funding
by the Swedish NGO, However, one must be cautious
about 100 readily secing this as a criticism, since there
can be sound reasons for supporting such projects inany
case.

On the one hand, this state ol affairs refleets a
situation common not only among Swedish NGOs but
elsewhere too. Quite simply, the staffing and experience
of the NGOs do not equip them well enough, nor
predispose them, to analyse income and employment
generation or the market,

On the other hand, neither are the resources availa-
ble 1o individual NGO projects generally sufficient to
make the investments necessary for effective impact,
such as starting up a capital fund for a reasonably sized
rural credit programme. The challenge of generating
income and employment in stagnant cconomies where
markets are weak or absent surpasses the resources and
capacitics of many NGOs,

Poverty impact, power and advocacy
Political and power relationships that marginalise poor
peaple are both a cansequence and a canse of poverty.
Swedish NGOs, as foreign institutions operating in
another country, have difliculties in addressing the po-
litical dimension of poverty and some therefore refrain
from this.

Yer it is equally clear from the case-study evidence,



that those Swedish NGOs which have engaged in or
supported relevant political work have had an Impacton
poverty, or have enhanced the capacity of the poor 1o
make such inpact.

In the former case, they have addressed the power
relationships that cause poverty; in the latter instance,
they have strengthened poor people’s abilities to claim
their rights. There are examples from Bolivia of such
projectsstrikingly succeeding in making an impact. 'The
Pentecostal Church Intedife worked 1o demarcate, pe-
tition for and gain a Presidential decree o recognise the
traditional territory of an indigenous group, the Ween-
hayek, whose land had been pre sgressively occupied by
outsiders,

In other cases, rather than do advoeacy on behall of

or alongside the poor, the Swedish NGO has supported
popular education, leadership training and legal aid
work that aim at enhancing the capacity of the Poor 16
organise and to assert their rights, and of local NGOs o
support the poor in these actions, Examples from the
case studies would include much of Diakonia’s work in
India and Bolivia, and study circle work in Kenya and
Zimbabwe supported by the LO-TCO Council of Inter-
national ‘Trade Unions. The impact of these initiatives
is indirect and thus difficult 1o specify, Nonetheless, the
principle underlying the work is coherent: that Innlding
organisational and political capacity will contribute 10
ncreasing ability to question dominant power relation-
ships.

There was lide sign among the case studies of

community-based planning or a prioritisation of Tocal
needs taking place in advance of project coneeption
and design. There was more evidence of consultation
with primary stakcholders prior o the commence-
mentof already designed projects. The UBV (Training
tor Development Assistance) organisation in Bolivia is
one of the few NGOs that have decided 1o work only
with community and membership organisations; these
community organisations plan the project thar UBV
then supports. The evidence collected from this sam-
ple of projects otherwise suggests that pre-project [ar-
ticipation in church or mission projects was particular-
Iy weak,

Weak participation at the stage of conception and
design 15 a critical Failing, and can lead 1o problems
deriving from a poor fit between project goals and loeal
prioritics. However, this can be partly righted when
there 1s on-going participation in the monitoring of
projects, allowing feedback and adaptive planning,
Some evidence of this type of participation was found.
In several cases, this on-going participation resulied in
considerable improvement of projects which were ini-
tially very preseriptive and top-down.

It should be noted, too, that it is not as a direct result
of the nature and work procedures of Swedish NGOs
that participation was imited in the projects examine.
In many instances, this was a result of the culture and
style of the organisation with which the Swedish NGO
was working. Some of these  for instance some of the
unions . Kenya and Zimbabwe  appear to have a
somewhat authoritarian management seyle.

In other cases, as noted in the India case study, local
partnership organisations work on the basis that poor
people “need educating”™ Likewise, in some mstances,
the counterpart can have a rigid internal structure
which does not allow its stall or component divisions to
participate in - programme management. In other
words, it 1s often more appropriate 10 understand the
mnerworkingsof the relationship between the northern
andlocal NGO than itis (o “blame™ the northern NGO
lor failure in terms of participation,

Findings indicated that Swedish NGOs have not
been strong in fostering activities which queston gencler
relationships and enhance the capacity of women 1o do
s0. A number of projeets examined claim to be gender-
sensitive because they meet women's needs (lor instance
in maternal and child health service provision). But in
many regards, these are activities that address the symp-
toms far more than the causes of gender-linked poverty.
The case studies did identify a few cases where gender
relations were questioned, 'Thus, the Diakoniassupport-
ed Indian NGO, SIRD, has begun to address issues of
dowries, lemale infanticide and domestic violence. and
has worked for the establishment of credit and income-
generation programmes based on women’s groups. It
has also been training paralegal workers and providing
legal ae.

In other cases, activities which at one level may
appear to endorse stereatypical gender roles can none-
theless help ereate new spaces for organised women's
self-management, with a significant cmpowering and
symbolic eflect in the communities where they operate,
This seems to have happened in Kenya. in the Posho
Mill projeet supported by the Swedish Mission Council
through the YWCA. This also applics to some of the
women's groups supported vis Forum South and Future
Forest, aswell as 1o the work of the aid organisation PAS
in highland Bolivia,

Poverty will only be reduced if structural changes
occur in local cconomies and social relationships, In
arcas such as parts of highland Bolivia, where local
markets are weak or absent, and where there is little
dynamism in the cconomy, it is ditlicult for any NGO o
make much of an impact. If @ multi-million dollar rural
development programme such as the LEuropean Union-

supported programme lor peasant sell=development in

117




Potosi is unable to make significant impact, then we
should not expect too much of small, isolated NGO
projects.

NGO impact tends o be greater where there is a
supportive infrastructure, and this often means where
there is a strong state. Conversely, NGO impact tends to
be lower where NGOs are needed most but where it s
most diflicult and most costly to succeed — in isolated
communities ill-served by cither state structures or ofli-
cial donor projects,

This usually means that when NGOs work in areas of

economic decline and stagnation, their work is likely ta
be focused mainly on alleviating poverty and easing
some of the pamns of economic transition. Their work is
only likely to have sustained development impact in

arcas where the economy is relatively dynamic.

The nature of the commitment

to poverty: methods and approaches
Most NGOs concerned with poverty are broadly com-
mitted o improving the lives of the poor. However, the
concrete forms in which their efforts are channelled.
and their relationships with intermediaries, are crucial
to their success.

"This raises several questions about such projects, Is
the concern for the poor direct or indirect? If direct, is
it a concern mainly 1o provide immediate assistance or
does it also include trying to ensure improvements in
long-term well-being? What is the time period of this
commitment? Is the purpose to have a long=term rela-
tionship with one particular group ol people, such that
if one form of engagement fails another is tried, or when
one project has been completed a different project is
started again? O, is the purpose to help one group of
people fora short time and then move on o a completely
different group ol people?

Most Swedish NGOs donot execute the projects they
tund; rather, they fund projects of intermediaries, whom
many refer to as their partners. As a result they are only
involved in assisting poor people in a rather indirect way.

This suggests that the commitment of Swedish
NGOs to particular groups of people is likely to be less
thanif their involvement was more face-to-face, and this
makes it even more important for the unplementing
NGO (in the South) to engage with the primary bene-
ficiaries in order to wdentify their needs. Ensuring the
direct transfer of funding and resources from the Swed-
ish NGO 1o the poor is of less importance than ensuring
that the engagement on the local level operates as
smoothly and effectively as possible. Thisis likely to shifi
the focus ol attention o ways of strengthening the
capacity of the southern partmer 1o improve the effec-
tiveness of the engagement,
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This relationship between the Swedish NGO and the
southern parmer may be purely functional. ‘Uhat is, the
sole aim would be to team up with the southern partner
in order to further the poverty-reducing agenda more
elliciently and effectively. In this case, when the speafic
targel group becomes less poor. assistance will be shified
over (o other groups, On the other hand, the northern
and southern NGO may be bound by something other,
and often deeper, than their mutual concern with pPov-
erty, They may share a common faith, ideology or
function. In this case the poverty issue is not the main
reason for the linkage or partnership, Even if the specific
poverty objectives have been achieved, the relationship
will continue: other ways of relating (and spendmg
money) will be found.

Because such often profound differences exist be-
tween different Swedish NGOs, it will not be possible for
Sida to draw up general poverty criteria and expect
NGO-funded projects 1o apply them.

Comparative and/or

absolute advantages
For those NGOs for whom addressing the problems
of poverty in developing countries is a major raison
d’étre, the first question they need to ask is not: How
can we help?, but: What is the best way in which these
people can be assisted to raise their living standards?
By putting questions in this way, NGOs immediately
raise a series of sccondary questions: Why are (hese
people poor? Are there ways in which people external
to their lives can make an input? What should that
input be - direct assistance or indirect assistance or a
bit of both?

The answers to these first-round questions are likely,
first, to expose the NGO 1o other agents and agencies
which arc inwvolved direcily and mdirectly with the
primary stakcholders and second, to reveal unmet needs
of the poor. The second could well guide the NGO as to
how to direct its resources to specific areas in order 1o fill
gaps required to reduce or alleviate poverty elfectively.
Asking these sorts of question should lead to a new series
of questions concerning the selection and design of the
intervention and the assessment of its impact. ‘There
appear, however, 1o be enormous pressures on NGOs to
become quickly and actively involved in projects, well
before these basic questions have been adequately

phrased and sufficienty answered.

Concluding remarks:
Improving poverty impact
Swedish NGOs should have great potential to reach
poor women and men with development assistance.
However, their activities need 1o be reassessed as re-




gards their ability to achieve sustainability. They need
to provide support that empowers local partner organ-
isations, so that once the support is concluded, the
latter can continue the work on their own. Sida’s
support via popular movements and NGOs should
thus be further developed with special emphasis on
North-South coordination and long-term sustainable
poverty reduction efforts. From the point of view of a
Swedish NGO this includes, inter alia, greater atten-
tion to:

* Defining the problem together with its partnerand
ensuring that the same amms are being pursued
before any project or program is implemented.

* Discussing thoroughly with its partner the mo-
dalities of the mtervention,

* Ensuring that a functioning dialogue is estab-

lished between the Swedish NGO and its part-

ner, leading o improved training and capacity
building.

* Making sure before a project is executed that the
mtermediary has the capacity 1o carry out the
tasks defined.

* Making sure that its own targets match those of
the local NGO Evidently, this consideration will
setlimits as o the programs which are feasible for
cooperation and the projects or programs feasi-
ble for joint efforts.

Sida itsell” will need to improve its monitoring of’
NGO projects. It will always be difficult to measure the
impact ol the work carried out by Swedish NGOs in the
South. However, the more open the relationship, and
the more reciprocal the stream of information and
knowledge between the local partner and the Swedish
NGO, the bigger the effect will be.
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DISASTER PREVENTION
AND EMERGENCY ASSISTANCE

Complex emergency situations
Only a few decades ago, disasters were most often
looked upon as straightforward. one-dimensional emer-
gency sttuations caused by the sudden occurrence ol

such wmcontrollable phenomena as dronght. Noods,

carthquakes, epidermics and the like. Emergency reliel

wats seen as involving the swilt mobilisation of short-
term assistance consisting of food, shelter and blankers
o rescue starving or displaced groups of people. The
expectaton was that alter a limited penod of time, hife
would antomatically go back 1o normal agam.

In recent years, however, the world has witnessed a
senies of very important changes with regard to the
characteristics of emergency situations. Above all, disas-
ters have become more and more complex, exhibiting a

web ol imteracting, mutually remforcing variables of

different kinds, both “natuaral” (droughts, Qoods, defor-
estation, insect invasions, lamines) as well as social
{ethnic hostilitics, wars, cconomic and political oppres-
sion, migration, ¢1c.).

Emergencies have also tended 1o become more
')rnlnngv‘(l. H(llll(‘li"ll'.\’ llunillg illlu In‘l'lll'-nlt‘lll sita-
tions, as has been the case with refugees in various
parts of the world (e.g. the Horn of Africa). Certain
forms of disaster also tend 1o recur continually, for
instance where droughts or floods repeatedly trigger
oft cham reactionsin environmmuentally valoerable, low-

p()lt‘llllill dreas.

The rapid increase in different complex lorms of

disaster has led o an ever greater demand for emergen-
cy funds and assistance from development cooperation
agencies, In Sida, emergency assistance rose to 20,5 per
cent ol the total aid bodget in 1994795,

With foresight, many types ol disasters can be pre-
dicted and actions taken to prevent human calamities. It
is fairly well known today when and where typhoons will
strike or volcanoes become active. It is also possible 1o
foresee where conflicts may result in violence and o do

something aboutit. Both for natural and social di

sasters,

what 15 needed in many cases are different kinds of
“earlv-warning-svstems”.  Developing such systems
should be made a high priority,

Emergency assistance imterventions targeling wor-
en and men deprived of their livelihoods should be
designed in such a way as not only to support rehabili-
tation and reconstruction, but also tw contribute 1o-
wards preventing future catastrophes by improving dis-
aster preparcdness among the population and local,
regional and natonal authonties.

The primary aim ol disaster prevention and reliel
is seldom seen as the divect reduction of poverty
among the population in question. Nevertheless, the
developmental and poverty-related impact of the
measures must be taken into account already at the
planning stage, i’ they are 1o be successful also in a
longer-term perspective. There are many examples
ol short=term relieU interventions which have actually
had negative cffects on local production and pricing
mechanisms, as well as making large groups heavily
dependent on hand-outs, thus increasing valnerabil-
ity (see (:l);]l'll('l 75 A minmmum reqUIreIment must he
to ensure that what is done does not increase the
poverty, valnerability and dependency of the target
population.

Inputs, channels and target groups
While one-fifth of Sida’s total budget went to emergency
assistance i 1994795, for 1995/96 a level of about 13
per cent is anticipated, Up to now, the Largest share ol
this kind ol assistance has been directed towards allevi-
ating the consequences of war and conflict (70 per cent
m 1993/94: 68 per cent in 1994/495),

Next i importance are reconstruction programinces
(13 per cent and 20 per cent respectively), followed by
assistance to alleviating the consequences of natral
chsasters (8 per cent and 3 per cent respectively). The
proportion of assistance allocated 1o preventive meas-

ures has hitherto been small (4 and 2 per cent).

"1 his chapter tx an edited version of a paper by Cunilla Olsson




Swedish emergency assistance is increasingly be-
ing channelled through the UN system; in 1990/91
the proportion was about 28 percent, while in 1993/
94 1t had risen to 44 per cent. The proportion of
emergency assistance channelled through NGOs de-
creased from 69 per cent in 1990/91 10 45 per cent in
1993/94.

There are two primary target groups for Swedish
emergency assistance: refugees, 1.e. women, men and
children who have been forced 1o leave their home
countries and cross international borders, and inter-
nally displaced persons. The latter group being the
larger. A third category of beneficiarics consists of
women and men who have remained in their home
regions during wars, conflicts or natural catastre phes
such as drought.

Carclul targeting is essential in all CINCTZency assist-
ance programmes in order o ensure that the most
distressed receive assistance first, so that their survival is
assured. In addition, targeting is needed to see 1o it that
different groups of people receive Appropriate assist-
ance for their specific situations, T'his means that targel
group analysis, far from being a superfluous luxury n
emergency assistance work, is actually a prerec juisite for
efliciency and effectiveness. Such analysis should in-
clude gender relations and be part of the study of the
political, economic and social context within which
emergency assistance is provided.

In emergency situations, women tend 1o Carry partic-
ularly heavy burdens, as the men are ofien away from
thetr families. This fact is not always recognised by relief
personnel who commonly put most emphasis on small
children, the elderly and pregnant women. However. it
is especially important to realise that women, not least
those who are heads of household, may need extra
support in emergency situations, because themr opportu-
nities to cope are restricted. This applies to their limited
access to land and 10 other ways of supporting them-
schvesand their families, as well as of taking part in social
lile outside the honsehold.

"The context of emergency assistance does not auto-
matically offer women any assured protection from
exploitation and violence, such as maltreatment, sexual
harassment or rape, rather the opposite; women may be
cven more vulnerable than usual in these situations,
Their special needs connected with e reproductive
health may also easily be neglected. Hence, gender
awareness in emergency situations is important for
providing women some protection and safety, Neverthe-
less, itis also vital not to view women entircly as victims,
but to draw on their potential for contributing to plan-
ning and management, something which also is often
overlooked,
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Poverty impact

Not every crisis need develop into a disaster situation.
and not everyone isaffected in the same way by catastro-
phe. People will suffer differenty according o their
degree of vulnerability. Obviously, poor people will
usually be harder hit than the more affluent. However.
even among poorer groups, where well-functioning
social safety networks exist, people are often less vulner-
able. What is needed are thus analyses which pay
atlention o coping capacities as well as to different
degrees of vulnerability,

Experience shows that where people’s own capacity
[or coping with emergencies has been recognised, the
impact has generally been positive, It is important to
realise that the victims are themselves mobilised by the
disaster. Itis they, for instance, who usually carry out the
carliest rescue operations. Ignoring this capacity for
coping may result in the disempowerment of local
populations and give rise to many negative elfects of
various kinds.

As was discussed in Chapter 7, people often employ
a wide range of survival or coping strategies when faced
with emergency situations, While some of the tradition-
al strategies may no longer be as effective asthey used o
be, others have considerable potential for development
and adaptation to new circumstances.

Rather than automatically replacing existing coping
strategies with external assistance, reliel organisations
should learn from the people about local strategies and
identify ways in which indigenous capacity can be used
and further enhanced.

Lately, four evaluations of Sida-supported emergen-
¢y assistance interventions have been carried out. They
concern; 1) The occurrence of w idespread drought in
southern Africa, in 1992 (Rundin et al, 1994 11) Emer-
geney operations in Ethiopia, Eritrea, Sudan, Somalia
and Djibouti, 1991-93 (Apthorpe et al. 1995); iii) Inter-
ventions in former Yugoslavia, 1991-1994 (Mossberg et
al.1994); i) Emergency aid 10 Cambodia, 1989-94
{Bernander et al. 1995),

A first observation is that it is difficult 1o judge the
poverty impact of the interventions from these evalu-
ations, since the target groups have seldom been spec-
ified. Nonetheless, some general points can sull be
macle,

The review of assistance (o former Yugoslavia, for
example, reveals a pattern which also appears to be
common clsewhere, namely that there are important
dilferences between people in a war situation, based on
the variation of resources they command, Thus, individ-
uals with access to material and social resources were
able to leave early and plan their escape carefully. As a
result, their prospects for the future were vastly beuer




was the case for their poorer neighbours, who had
‘0o such chance to control their situation,

This implies that the most vulnerable people with the
greatest needs may be those lelt behind, although they
may not be as visible as those who leave early and are
defined as proper “refugees”. Italso points to the neces-
sity for relief” organisations 1o adapt their inputs 1o a
varicty of needs.

The evaluation of emergency aid to drought-strick-
en arcas in sub-Saharan Afvica emphasizes aspects of
food assistance which are highly relevant for the issue
of poverty impact. For instance, it was found that while
the assistance did help people to survive in a desperate
situation, 1t was least successlul in reaching those
categories ol people who were most threatened by
starvation,

The reason for this was that the traditional allocation
of food within the family discriminated against some
members, something which had not been sufficiently
rescarched belore operations started, The evaluation
also uncovered the fact thatfood-for-work projects often
increased women’s work burden. Overall, the studies
highlight the need 1o apply a socio-cultural perspective
il emergency assistance is to be successful and its results
sustamable.

The review ol the extensive emergency operations in
the Horn of Alrica underlinesthat emergency assistance
always takes place within a specific context encompass-
ing particular socio-cultural, political and cconomic
dimensions, Relief 1s rarely a question of “survival-only™
issues, therelore. Also in this case, it was revealed that the
most vulnerable and needy categories of people were the
most difficult to reach.

All in all, the Tour evaluations illustrate the need o
nclude ananalysis ol a wide range of social, cultural and

cconomic aspects in assessments of vulnerability and
pay attention to internal differentiaton and stratifica-
tion. Analyses should include c. g the food security of
different types of households; differentiation of sources
of livelihood and income, and how these are combined
within houscholds or in networks of cooperating family
groups; systems of social relations and forms of reciproc-
ity; political structures and tensions, ere. All these factors
may provide indications of the variable ability of house-
holds to cope with disruptions caused by complex emer-
gencies (Wood et al, 1995),

Vulnerability assessments can provide a basis for
planning and practical work aimed at the prevention of
disasters, for mstance through implementing carly
warning systems, as well as enhancing preparedness by
installing coping mechanisms, This is particularly im-
portant with regard to the most vulnerable categories ol
the population.

What is Sida doing?

1. Prevention. Reducing poverty is clearly an important
part of the measures that can be taken (o prevent the
occurrence and prolongation of emergency situations,

Poverty, once a disaster has occurred, worsens the
consequences for the victims. It is well known that in
situations of famine, for instance, food may actually be
available, but unallordable to the poor. Poverty is also
increased by recurrent disasters and by subsequent
processes which intensify social differentianion, Inter-
acting with poverty may be political factors such as
ethnic tensions and/or climatic and other environmen-
tal problems.

Consequently. several of the multi-sectoral and secto-
ral approaches (o social and economic development
discussed in previous chapters represent areas which

assistance and disaster prevention measures.

Rural development in Ethiopia

In Ethiopia, Sida’s long-term strategy on rural development is to support sustainable agricul-
tural production through soil conservation, more effective extension systems, and research to
improve farming systems in fragile environments, with emphasis on the crops of special
importance (o small-scale and subsistence farmers in semi-arid and arid areas.

Since apart from political instability the region is plagued by recurrent famines causced by
drought and grasshoppers, special efforts are being made 1o solve the serious problem of lack
ol lood security for millions of people. Hence, in 1994, Sida established a cross-sectoral,
thematic team to develop methods for the coordination of both long-term preventive and short-
termstrategic interventions. In practical terms, this means the development of an early warning
system as well as improving facilities for transportation and storage. Also included is the
enhancement ol capacity for coordinating both Swedish and other international emergency
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mdirectly and in a long-term perspective contribute o
the prevention of disasters. Among such areas are the
improvement ol food security, ecconomie diversilication.,
improvement of inlrastructure, rehabilitation of tradi-
tional safety nets and survival strategies, and support 1o
the empowerment of poor women and men. Some
preventive measures span over large arcas, such as rural
development, the creation of emplovment and promo-
tion of labour-intensive job opportunities, support to the
urban informal cconomy. and improvement of legal
(rameworks and institutional capacity.

When engaging in this work, Sida has adopted the
view that itis necessary 1o combine long-term develop-
ment programmes with short-term, strategic actions.
designed tor example to prevent open contlicts by solv-
mg problems at an carly stage.

Another example of preventive action in which Sida
1s mvolved concerns ellorts 1o avoid fumre conflicts
sternming [rom the scarcity of water.

In several regions of the world, notably West and
South East Asia and North and sub-Saharan Africa,
access o water isbecoming a central problem which has
been judged o constitute a serious threat o [uture
politcal stability, requiring something 1o be done
ameliorate the situation and bring about agreement
between the concerned parties, This problem affects
many of Sida’s programme countrics.

One way of trving to prevent future conflicts is 1o
support efforts to ensure poor rural peaple of access 1o
water. Sida is involved in such activities in Tanzania (the
HESAWA programme) and Ethiopia (CADU). 'The
local populations participate in both projects, and tech-

nical training is provided o women

Another exampleis that of the Okavango river which
borders Namibia. Botswana and Angola. Here, the
emphasis is on creating a legal, regulatory framework
within the regional cooperation of SADC to specify the
rights of the various countries 1o use the water of the
river. As part ol the process, an international River Basin
Authority is being created,

. Relief. Emergency assistance should address the
underlving structural canses of disasters and counteract
their recurrence and prolongation,

Another example ol how emergeney assistance inter-
ventions can integrate more long-term. developmental
aspects is provided by Sida’s involvement in a pro-
gramme concerning  house-construction in Bosnia.
Here, the objective was to build houses for about 1,000
refugees, It was decided that production should take
plice in Bosniaand all work be carried out by Bosnians,
using local materials.

In this way, more than 100 job opportunities were
created, contributing to stability in o region where the
problem of unemployment loomed large. By using local
materials and methods, the results of the project were
deemed 1o be sustainable. simee the houses would be used
in the future and not only during the period of crisis.

Recommendations for the future
* Relief activities should be multi-sectoral and coordinat-
ed with political actions to prevent prolongation or fur-
ther spread of disasters. T'hey should be characterised by
a high degree of flexibility in order 1o he adaptable to

changing circumstances i unstable situations,

at resettlement and reintegration.

Swedish assistance to Cambodia

Swedish assistance 1o Cambodia, from the beginning, has been concerned with the need to
counteract the forces ereating ever new streams ol refugees. Therefore, it was viewed as
important to support UNICEF efforts to reach internally displaced persons and try to resettle

them in order to prevent them ending up in the camps along the 'Thai border.

The approximately 300 000 people who were confined ta the seven large refugee camps,
some for as long as 10 years, have now returned 1o Cambodia and the camps are emptied,
However, due to continued lighting, new groups of displaced persons are still being created. At
present, Sidis supports UNDP's programme for arca development, CARERE, which is aimed

Up undil now, Swedish support to Cambodia has been labelled emergency assistance, Tt has
created a base for the regular, long-term assistance being planned at present. This has rural
developmentas animportant objective, including the improvement of infrastructure, livelihood
apportunities and employment, primary education and basic health: and it will build on the

experiences gained during the “relief™ period.
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* Reconstruction should be rooted in local social and
cconomic contexts in order 1o be sustainable. Support
should be well targeted and differennated acenrding ta
the charactenistics, needs and capacities of ' the various
categories of beneliciaries.

* There should be a strategic balance between long-
and short-term objectives. Urgentand immediate necds
{or food and shelter should be consistently linked ta the
improvement of opportunitics for permanent and sus-
tainable livelihoods for the victims of disaster and con-
flict.

* It 1s important to intensify discussions with NGOs,
UN agencies and other bilateral development coopera-
tion organisations on targeting, on analyses of vulnera-
bility and of socio-cultural and gender relations, as well

as on the poverty impact ol emergency assistance mnter-
ventuons. The choree ol channels for emergency assist-
ance should to a greater extent be based on the proven
capacity of diflerent organisations 1o carry out social
analyses and actually reach specified categories ol poor
and vulnerable people.

* In emergencies, as in all development cooperation,
it is vital for sustamability 1o use local competence and
enhance existing institutional capacity. This includes
emergency situations of prolonged duration, where the
resources avallable amongst the refugee populations
should always be utilised first and lbremost, This in-
cludes local products and merchandise, which should be
preferred in order to promote and sustain production
and skills 1 the long run,







EVALUATIONS:
PROJECT EFFECTS ON POVERTY

As previously related, m the 1980s and up to 1995,
among the Swedish aid agencies SIDA administered a
hittle over half of the total Swedish aid budget and
directed the largest proportion ol its resources (also a
little more than half) to the poorest countries and the
poorer strata of the population,

Ower the vears SIDA developed a culture ol evalua-
tion, probably one of the strongest such of all the Swedish
state agencics, Routinely every year the agency commis-
sioned over 30 evaluations and pubhshed around 10
externally. Some ol them were lully-independent exter-
nal evaluations of the sum ol outcomes of a project; and
some ol them comparative or thematic external evalua-
tions seeking to draw broader conclusions from the expe-
riences obtained through categories of aid or project.
Most of them were less ambitious project-internal evalu-
ations carried out by smaller teams with one or two
external evaluators, usually done o follow up project
output and success, as a basis for decision on the forms of
continuation or phasing out of the project in question,

In 1992 the coalition government decided in the light
of the strong critique of aid being transmitted through the
media that an external evaluation body should be creat-

ed, and set up the Secretariat for Analysis and Study of

Development Activities (SASDA). This organ carned ot
mter alia four major evaluation studies at the SIDA
programme country level, looking into the broader im-
pactsand eflects of aid, before being closed downin 1995,

As part ol the poverty study, author Krister Eduards
was assigned to review i total of 70 evaluative reports
contracted by SIDA, and 4 carried out by SASDA (plus
support reports, SIDAS replies and a synthesis report)
over the period 1986 - 1994,

These 80 documents represented SIDA's and SAS-
DA’s externally published evaluation output over this
period, and largely excluded the “project-internal”
evaluations described above. The task given was 1o see
whether the evaluators had been requested to look into

the effects of the evaluated activity on reducing poverty,

and to what extent the evaluations actually managed to
address the 1ssue and draw conclusions on the poverty
reduction impact of the activities, The review studied
the Terms of Reference for each evaluation and exam-
ined each report to see both whether the Terms of
Reference had been complied with and if the evaluators
had looked into poverty impacts independent of the
mstructions in the Terms of Reference,

A numberedlistof the reports and documents studicd
15 included in Part I of the Bibliography.

Reports that did not
examine poverty issues
OF the 80 reports examined, 37 were classified as not
having been requested to look into poverty issues and
not having addressed poverty issues in any respect.
Table 18.1 on page 128 indicates the areas within which
these evaluations were carried out.

In none of the above cases were the evaluators asked
by SIDA in their terms of reference to examine the
poverty issue. In many cases the evaluation was directed
to look into the internal workings of a project or a
supported organisation, rather than into its impact on
the outside world. In cases |-8 above (21 reports), where
the areas of activity scem naturally to have direet rele-
vance for poverty reduction, it is disturbing that the
question of poverty was not raised, asked or answered.

Even in the remaining cases, 9-13, where the link to
poverty issues was more indirect, it is still relevant to ask
whether the relationship of the activity to SIDA's princi-
pal aim was not worth studying. The main reason for
these reports not to address the impact of interventions
n social or economic terms is that this was not part of
their assignment. OF the 77 Terms of References made
available, only 25 ask either specifically for a poverty
discussion or tor a discussion of performance in terms of
overall Swedish goals [or development cooperation.

1t should be noted that Table 18.1 does not necessar-
ily indicate to what extent the activities themselves

Thix chapiter was compiiled by Antom Jolnston from a report by Knister Eduants




were planned to make, or actually made, impacts on
reducing poverty: it refers to the faet that the evaluators
of the projects were nar asked o and did not examine
their impact in terms of poverty. [tis probably the case
that many ol these projects were selected under the
rationale of having an indirect impact on poverty, with-
out this being stated in their objectives or targeted for
[ollow-upwithin the evaluations. SIDA's chaice of sector
and choice of projectarcawithina sector are often based
on their relevance to poverty reduction.

Paverty has also been a leading eriterion for the
selection of which countries o cooperate with, und
supporting a governmment thid accords high priority 1o
fighting poverty has been seen as ar least indircetly
addressing poverty. Thus, tor diflerent reasons, the role
ol poverty as a rauonale [or SIDA interventions can be
assumed to he considerably more importane than is
documented by this report.

However, it s clear that the extent towhich an agency
requests such analyses of the attamment of its primary

goals, will provide an indicator of the importance at-

tached by the ageney 1o those goals; and the extent 10
which it 15 confronted with such analyses. will over time
exert asteering effect on how it plans and orientates s
programmes. The lindings thus give indirect grounds
forsuspectimg that SIDA often in practice did not use the
poverty reduction objective as an operative goal: and
thatquite alotol SIDAs ard activities were not primarily
directed at poverty reduction.

Reports that examined
impacts on poverty
In the Terms of Reference for the study: “looking into the
impacts on poverty” was categorised in the following way:

L. Analysisof the attammentol the poverty objective
through the evaluared actviues;

2. Analysis of the impact of the assistance on the
recipicnt government’s policies on poverty and
social development;

3. Idenufication of links between the activities and
poverty reduction ellects;

L. Attention to the concepts “poor”, “vulnerable”™

Table 18.1. EVALUATIONS WITHOUT A POVERTY ANALYSIS
Subject Countries No

1. Country programme SWA 1
2. Forest industry MOC, BAN 2
3. Environment & natural resources COS, E Africa 3
4. Agriculture sector MOC 1
5. Water and sanitation TAN 1
6. Health sector issues TAN, KEN, IND, ANG 6
7. Education sector issues GUB, TAN, SRI 3
8. Labour & vocational training Africa, General, SRI 4
9. Industry, construction, energy SRI, TAN 6

10. Public administration ZIM, LES, TAN, PALOP 7

11. Improve your business KEN, ZAM 1

12. Foreign exchange ZAM 1

13. Technical assistance personnel KEN/TAN/ZAM 1

Total 37

COUNTRY ABBREVIATIONS USED (Tables 18.1 and 18.2)

ANG Angola MAL Malawi

BAN Bangladesh MOC Mazambique

BOT Botswana NIC Nicaragua

CAM Cambodia PALOP Lusophone Af-

COSs Costa Rica rican countries

E Afr East Africa SRI Sri Lanka

ETI Ethiopia SWA Swazlland

GUB Guinea-Bissau TAN Tanzania

IND India VIE Vietnam

KEN Kenya ZAM Zambia

LES Lesotho ZIM Zimbabwe
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and “disadvantaged”™ in terms of gender and

categorics of poor people;

. Discussion of country=specific poverty rends;
6,

Deseription of obstacles to aid being effective in

reducing poverty:

. Discussion of  procedural or  organisational

changes 1o enable integration ol poverty con-

cerns in the programming, planning and

praisal of aid activities,

The extent to which the

atpoverty fromany of these seven

ed in'Table 18.2, The table groups the repors

and indicates the number of each reportin Par Hof the
Bibliography.

Table 18.2. POVERTY REPORTING IN SIDA EVALUATIONS
Report Country/ Poverty Poverty issue addressed:
no.ftheme Region in ToR 12 3 486 B 7
) Macroeconomics
48. Import support MOC no X o X o x x o
49. Import support NIC nfa O o 0 0 X X 0
52. Import support VIE yes X 0 x 0o ¥ o0 ©
69 Import support TAN yes X 0 X X X X X
67 Import support 4 countries nia ¥ x o o 0o o o
65. Country program LES no X X X 0 0 o o
53* Dev. cooperation NIC yes X 0 0 X X 0 o
a  SIDA reply - X o 0 0 X O O
54* Dev. cooperation TAN yes ¥ o ¥ 0 X 0 o
a SIDA reply N X o o0 0o o X o0
55* Dev. cooperation GUB yes X o X 0o X 0 o
a* Aid & macroeconemics ° n‘a O 0o 0 o X 0 0
b SIDA reply ® o o 0 X o0 0o o
56* Dev. cooperation ZAM yes X o X 0 X X ©
a"  Aid & macroeconomics . nfa o o 0 o X 0 o
57* Macroeconomics of aid 4 countries yes X 0 o o X 0o o
b) Public administration

1. Statistics TAN/ZIM no X 6 0 o o o
47. Physical planning LES no X 0 o 0o o o o
66. Local government BOT na ¥ o o o o o o
c)

9. Education sector BOT yes X 6 X X X X o
21. Education sector ZAM yes ¢ o X X O 0 o
74. Education sector ZIm yes o o X 0o o
d) Health & water

Health sector ZAM n/a O 0 0 X o o0 o
15. Nutrition centre TAN na X © o © 0 o0 o
51. Nutrition centre TAN no O 0 0o X X 0 ©
62. Health sector VIE no 0 0 0O X X 0 0
12. Village water BOT yes X 06 0 X X X o
18. Dodota water supply ETI no X 0 o0 0 o 0 o
75. Water & sanitation C America yes X X o X X X o
¢) Disaster relie!

6. Disaster relief MOC yes X 0 X o o X X
70. Disaster relief CAMB yes X 0 X X 0o X o
71. Disaster refief Horn Africa yes X o o x o0 x X
f) Agriculture & forestry

25. Agric market coop NIC n/a X o 0 0 0 0 0
60. Agric market coop NIC yes X 0 X 0 o X o
58. Regional coops C America yes X 0 0 0 X X o
37. Agtic marketing enterprise MOC yes X 0 o o o o o
26. Fish farming MALZAM/ZIM no O 0 0 X o o o
17. Forestry for the poor IND yes X o x 0 x X O
29. Forestry workers VIE yes Xi @ (0 "% X 6 X
39. Bihar social forestry IND yes £ o cx A o TR
g) Employment
27. Rural employment program BAN yes X x x x o0 x x
50, SATEP empioymt program Sthn Afnca yes X X 0 x 0o 0o o
h)
68. Support to NGOs BAN yes X X X 0 0o X o
Totals 43 y25 30 716 17 20 16 6
* SASDA reports
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The evaluation teams that were requested in their
Terms of Reference to address poverty issues did follow
that instruction, at least to some degree. The level of
ambition displayed in this 1‘('spc-«fr by evaluation teams is
a response to that of their clients.

There is no compelling logic or typical report struc-
ture in terms of addressing poverty issues, Although
mastreports that discuss impact in terms of poverty also
define a target group, some TCPOFTS Comment on impact
withour talking of target groups. Discussing poverty in
the country does not necessarily mean that project links
to poverty are rased, or vice versa. Issues such as
influencing the recipient government’s priorities in
terms ol poverty, or improving procedures or organiza-
tion in order to strengthen poverty impact, are discussed
in only a few reports,

Reporting on poverty impact
Thirty of the evaluation reports do address poverty
objectives or poverty impact explicitly. These reports fall
into two main groups, those mvestigating interventions
which have indircet links with poverty, and those dealing
with activitics which have direct impact on poverty.

The former perspective on poverty reduction is the
classical one, viz. that the best way to reduce poverty is 1o
increase growth, an indirect approach 1o poverty reduc-
tion. The ten reports in this category cover umport sup-
port, balance of payments support and country pro-
grammes. The authors argue that contributing currency
support for imports, for the balance of payments, for
providing debt relief, or for other purposes s the most
adequate way of contributing (o economic growth (pro-
vided the right policies are followed), and thereby achicy-
ing poverty reduction. The discussion and CNSUINg rec-
ommendations of the teams focus on how to render these
interventions more effective, mainly concluding in terms
ol recipient government action and donor conditionality,
without closer analysis of the impact on poverty,

Nine of these reports present the most common case
classical growth argument. The four SASDA country
programme evaluation reports all argue that growth is
the prime avenue to the reduction of poverty, and that
Swedish aid in this regard has not had much eflect. But
they dedicate surprisingly little space to a discussion of
poverty and distribution of wealth. Of the five import
support evaluations, however, the one on Tanzania
concludes that import support to that country worsens
the distribunion of incomes and should be revised in
support of primary education,

None of the evaluations of import support orcountry
programmes that apply the indirect perspective on
poverty reduction, presents a discussion on how this
eflect is or may be produced. A symbolic effort is made
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in the SASDA report on ‘Tanzania. The underlying
perspective seems to be that the eflects of economi
growth will sooner or later trickle down also to the
poorer sections of socicty. It scems as i the rather
extensive international dispute on growth and poverty
had not reached the evaluators, Particularly in the case
of the four SASDA evaluations, which were explicitly
asked in their Terms of References to “focus on the
cffects of growth and distriburion in general”, a more
analytical discussion could have been expected. The
only exception to this pattern is the import support
evaluation on Tanzania indicated above, which refers to
several studies of relevance for the discussion of the
impact of growth oriented interventions on poverty,

The second group of evaluations, taking the position
that poverty shonld be addressed directly if results arc to
be expected, covers more or less specifically target-
group oriented programmes, The evaluators take as
their point of departure the ambition 1o reach poorer
groups directly, and do not tend fundamentally 1o ques-
tion the approach. They centre around the impact
produced, the reasons for success or shortcomings, and
improving the effectiveness of the interventions, ofien
ending up with specific recommendations on how to
develop the project or programme in question further.

Ten reports apply an explicit gender perspective in
their analysis of poverty objectives or impact. Eleven
reports link intervenuons directly 10 poor target groups,
three of these are disaster reliel evaluations. Three
evaluations in Central America report considerable
benefits to the target groups, through water and sanita-
tion in stum areas and through support o producers’
cooperative movement, Two social forestry projects in
India and a rural employment programme in Bangla-
desh are reported as having had mixed impact on their
target groups, the most positive outcomes being em-
ployment and income generating activities. SIDAs
funding of local NGOs in Bangladesh is seen by the
evaluators w reflect the priority accorded to the POOTest
sections of society; although it remains debatable
whether the very poorest groups were reached, The
evaluators of disaster relicf programmes Teport a posi-
tive impact on the respective target groups; in such
cases, of course, reaching the poorest ofien happens
awtomatically. These evaluations also have an casy task
reporting on the numbers of survivors, but considerable
difficulties in assessing impact on the short term, usually
also in conditions of emergency. ‘They also note that
most reports from implementing actors tend to focus on
mputs and outputs of operations, leaving the more
difficult reporting on the impact and its sustainability to
a later occasion,

Of the fourteen evaluations of target-group oricnted




programmes, ten cover mterventions in Asia or Latin
America, The attenton paid to poverty impact in Alri-
can programmes is considerably lower, which is rather
surprising: it may be related toan inital lack of adequate
socio-cconomic analysis in project planning,

Amongst the different sectors, the impact discussion is
clearly more present in evaluations of forestry and rural
development, disaster relief and NGOs, while evalua-
tions in industry, education, health and public adminis-
tration generally lack a poverty impact approach.

In the cases of primary education, primary health
and immunization, this may partly be explained by an
implicit target group rationale, that such interventions
aim at creating a basic level of services, which in partic-
ular will benelit those who are at present below that
level, i.e, the very poor. In the cases ol industry and
public admmistration, 1t can be assumed that bath the
evaluators and the dralters of their Terms of References,
if they are concerned with the issue, take an indirect
approach to poverty i.e. that the intervention will lead to
other activitics which in their turn should result in
poverty reduction,

The evaluations of target group oriented pro-

grammes demonstrate a substantially higher level of

ambition as regards how the poverty objective is being
addressed. Their analyses of how and to what extent an
impact is produced on poverty are central to the reports,
poor groups are delined and disaggregated, and conclu-
sions and recommendations are [ormulated as regards
the possibilitics to enhance the poverty effects of aid.

Impact of aid on government

policy on poverty
Only a few evaluation teams concluded that the priority
accorded ta poverty reduction by the recipient govern-
ment had been influenced by the project evaluated, and
onlv two, unfortunately, in an aflirmatve or more deli-
nite way. A few more reports concluded that efforts at
influencing the government’s priorities were necessary;
cither the recipient government's prioritics were an
obstacle 1o desired development and should therefore
be influenced, or the ellorts at influencing them had so
far not produced much result, and needed 1o be contin-
ued. Several other reports identified government struc-
tures, attitudes and priorities as an obstacle withour,
however, being specific about measures to be undertak-
cn to change them,

The poverty effects
of different modes of assistance
There is no clear relation made in the reports between
the attainment of the poverty objective and whether the

ntervention evaluated was a project, a sector support

programme or a country programme, Rather, the anal-
yses made depart from the degree ol target group
orientation of the intervention m question. Where SIDA
had designed a given intervention specifically (o reach
poor or disadvantaged groups, 1t was conscquently
interested in following up the results in that respect, and
thus either it asked lor this ssue to be covered by the
evaluation in question, or the evaluators wdentitied this
orientation. Non-targeted interventions, on the other
hand, were generally expected to make any impact they
might have on poverty indirectly, either by benefitting
broad groups including the poor, or by changing social
and cconomic frame factors m such a way that the poor
would eventually also benehit from the improvements,

Some debate is to be found on the vector effect arising
from indirect interventions, such as import support in
the context ol structural adjustment. One argument for
supporting structural adjustment has been that “getting
the prices right” will benefit the rural areas, A team
examining Tanzania concluded that the drop in the
quality in primary services was reducing the capacity of
the poor to partcipate in growth and that money gomng
into import support should thus be reallocated 1o prima-
ry education instead. On the other hand, another report
on Tanzama argued that “distributional ambitons
which are not backed by a sound economy, are untena-
ble™; while a report on Zambia argued that untargeted
programme support was a support form to be preferred,
because targeting “opens the door to various lorms ol
corruption and inclliciency™.

Target group definition

In the evaluations, poverty and poor groups are defined
i numbers of different ways. The definitions vary
according to time and locality, project and circumstanc-
es, and normally centre around assets or resources, T'he
mnherent weakness m maost of the definitions used is that
they can hardly be used [or evaluative purposes in the
project in question, or even for planning purposes for
that matter. In defining poverty a consistent chain ol
thinking is required, starting with a theory and analysis
of poverty in the society or community in question,
followed by a discussion and a definition of the target
group|s) and other stakeholders, and an analysis of the
links between the proposed intervention and the differ-
ent stakeholders, and ending with a statement on the
quantifiable characteristics ol the defined target group
that should change as a result of the intervention. But it
is dillicult for an evaluation team o construct the
structure required for targeting a programme il this has
not been done as a part of the original programme
design, as seems all wo often to have been the casc.

Genderaspects are discussed, sometimes asamore or
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less forced item, and in practice more in terms of women
than in terms of gender. Women are seen as a disadvan-
taged group, bur usually not in relation (o poverty
concerns, Gender is not seen as or identified as a social
construct, the gender definitions used being even more
vague than those of poverty and relating exclusively 1o
women. Gender is not mentioned as a cross-cutring
issue by evaluators and the discussions about women
lack depth and precision,

Because the definitions of women as a target group.
oras a part of one, lack both precision and quantifica-
tion, follow-up becomes very difficult. But as just stated
above, this critique is even more valid for the original
project and programme documents that lormed the

basis tor the evaluations.

Country-specific poverty trends
Where they have taken up the issue, most evaluation
teams reported that poverty was on the increase, both in
rural and i urban areas. Most evaluators are led (o the
counterfactual case, that is, not that the country under
consideration has obviously become less poor nor that
the living conditions of the poorest have improved
through aid, but that without aid things would have
been even worse. No team was asked 1o discuss the
concept of, much less present a theory on poverty in
general, and no team does this or makes a rigorous
analysic of’ poverty in the community or socicly under
study. Such an analysis requires considerable knowledge
and country-specific understanding, which scem only
arely 10 have been available in the evaluation teams.
Nonetheless, some reports illustrate that explicit re-
quirements in the Terms of References for a discussion
on poverty can yield some quite interesting results,

Obstacles to the poverty impact of aid
Various evaluation teams had suggestions on making
poverty oriented aid more effective, or less adverse for
the target group. The suggestions circle aronnd six
themes: activities 1o finance, sectors (o prioritise. institu-
tional measures to take, approaches to adopr, ensuring
basic preconditions lor success, and forms off monitoring
to apply.

To give some examples: as regards suggested activi-
ties, channelling credit to the poor is proposed, in order
Lo create income opportunities, climinate exploitation
by others, facilitate savings, and bring the poor together
tor self-help and mutual support. Reliel aid is pre posed
to be [ollowed-up by supplying irrigation, high yielding
seeds, credit and other inputs that will increase agricul-
tural productivity, diversification and resettlement. Uhe
social sectors are suggested as 4 (more) suitable area for
poverty reduction efforts. Institutional measures are
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suggested in some cases, e.g that the organisation
around a project should be tightened up. This is linked
in some cases to recommendations on more participa-
tory approaches, mcluding the integration of women in
project planning and implementation, which is not only
seen as a question ol ideology and equity, but also as an
issue of efliciency. As regards the basic preconditions for
poverty impact. evaluators emphasise the need for polit-
ical commitment on the recipient side, and note that the
lack of resources of the poorest is a serious impediment
lor reaching them with aid. As regards moniloring
project effects and socio-economic development within
the programme, both socio-economic monitoring SV4-
tems and baseline studies are recommended as a way of
ensuring that the projects are getting results.

Only a few evaluation teams formulate proposals on
how 1o integrate poverty concerns better into pro-
gramme and project work, Improved reporting is sug-
gested, as well as studies on poverty and poverty trends
at the local level,

Conclusions

Although the present documentation does not all W any
general conclusions as to which types of project or
intervention, or what kinds of conditionality or ap-
proach are the most efficient ones for the attainment of
poverty ohjectives in development cooperation, some
conclusions offered by evaluation teams and observa-
tions resulting from the present study, can be of interest
both for future evaluations and lor the future planning
and implementation of aid.

The attention paid in the international discourse 10
the issuc ol poverty was high during the 1970s, and fell
drastically durng the 1980s when structural adjustment
started o sweep the world. Poverty was then put back
anto the agenda of international development coaper-
aton around 1990, The changes in interest for poverty
reduction contribute to explaining the variations both in
the space accorded to this objective in project planning,
in the Terms of Reference, and in the ambition and
performance of evaluators,

The poverty objective leads Sweden 1o concentrare
its development assistance on the poorest countries,
which are those where it is most difficult to run projects
and programmes effectively. Simultaneously; the cquity
objective 1s stressed by Sweden in different ways in
dillerent countries, often depending on factors other
than the poverty level ol the country, such as the nature
of existing socio-cconomic diflerences, the prevailing
cconomic and political structures and forces, and the
policies adopted by the government. Thus Swedish
interest in equity is high in Bangladesh and India, and
low in Vietnam and Nicaragua. As noted above, it is




generally lower in African programmes than in Asian
and Latin American ones, How poverty is emphasised
in SIDAS planning also varies between sectors, ac tors,
and points in time.

Perhaps the two most important factors obstructing
the design of effective programmes 1o assist disadvin-
taged groups are (i) the lack of o theary of the rots of poverty;
and (i) the lack of knowledge on the statws, constraints and

potentials of the target group. A micro- level understanding of

what generates or sustains the poverty of the individual
houschold, family or person is needed.

The need to analyse poverty and its eauses properly
is equally relevant for disaster relief operations, Poverty
isnormally at the or igin ol anemergency, andits analysis
is thus both important for understanding the emergen-
oy, and a necessary criterion for the design of support 1o
rehabilitation and reconstruction,

A serious deficiency in project preparation, illustrat-
ed by the evalnation reports representing the indirect
poverty approach, is the lack of a critical analysis of the
preconditions required for the intervention ever 1o re-
sultin poverty reduction, Examples are the right kind of
policics being adopted and implemented by the recipi-
ent government, other kinds of politcal support being
enlisted, the right kind and quantity of staft and ather
project inputs being provided from the recipient side,
and, not least, the absence of or active measures being
taken agamst “killing factors”, L.e. adverse phenomena
such as corruption, exploitation, political turmoil, wars,
cte. The evaluation reports convey the impression that
manumberof projeet preparations, the critical appriis-
al of what would really he required for an mtervention
to produce the expected result was replaced by credulity
and wishful thinking.

Aot of good poverty oriented or poverty motivate
development assistance is not reported in evaluations,
This silence has 10 he analysed, Further, evaluation
teams can do more il requested. The drafiers of Terms
of Relerence and composers of evaluation teams need
themselves 1o be more clear and explicitif poverty is 10
become a priority issuc. The reader is also recomimend-
ed not to draw wo lar-reaching conclusions from the
documentation studied here. The optimal poverty-ori-
ented intervention, if it exists, may not even have been
mentioned,

With that reservation, certain conclusions of rele-
vance lorthe future planning and implementation of aid
can be discussed.

Successes are reported by evaluators of larget group
oricnted projects, particulardy in water supply, basic edu-
cation and health services, cmployment creation, labour-
intensive works, incone- generating projects, and credit
supply. The collective discourse of the 80 documents

studied - the present report effort also conveys the
impression that fi wmulating specifically targeted inter-
ventions in Lwvour of particularly poor or vulnerable
groups, specially investing in human capital, or working
at the mstitutional network of adverse rules and practices
that generate or sustain poverty, should also be a promis-
ing approach. However, as 37 evaluation reports do not
discuss poverty impact at all, no really conclusive discus-
sion can be based on the documentation studied here.

One clear conelusion that emerges from the collec-
tive discussion in the evaluations, although not formu-
lated explicitly by them, relates 10 policy formulation.
The precise reasons for the differences in poverty em-
phasis between different regions and countries, betw cen
diflerent sectors and tvpes ol mtervention, and benveen
different actors and points in time cannot be distilled
from the present material, But there seems 1o CXIST
considerable room for increased clarity and specificity
as regards the objectives both for Swedish development
assistance 1o an individual country, and lor the particu-
lar intervention in question. If poverty reduction is the
objective for the development effort, it should not only
be stated specifically ar these two levels of planning, bt
the links between the intended intervention and the
expected impact on poverty should also be presented,
together with parameters for its measurement i (erms
bothof poverty and of other dimensions, such asgender,
The preconditions lor achieving suceess should also be
explicitly analysed.

Several teams have pointed to the need for more
information on and a better understanding of poverty,
Two important efforts are evidently needed. Country
level data collecrion and research offer a valuable ption
tor donors, who could join resources and engage in-
country capacities to chart and dissect the local poverty
structure. In this context, the need for terminological
clarity must be emphasised.

Secondly, a more profound discussion on the links
between different interventions and their mpact on
poverty is needed, especially at the planning stage.
Evaluation teams should also be instructed 1o step up
their ambitions in this regard. Another measure could
be toinvite the other development banks to continue the
cffort mitated by the Inter-American Development
Bank on the poverty impact of investment in different
sectors. As knowledge in this field is both limited and
diffuse, an intensified exchange of experiences with
other donors, possibly through the Development Assist-
ance Cotmmittee, could also be of interest. Reportingon
implementation should be more ambitious as regardsits
impact —and not only in terms of poverty.

From the 80 evaluative reports and documents stud-
ied, one general impression remains strong; viz. that
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only a few have satsfactorily addressed the impact of

Swedish aid on poverty. At least 70 of them could have
done better; but they would have to be requested to do
s0. The link between Terms of Reference and reports is
clear, As a rule, teams required to discuss poverty, do so.
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Some teams do it without being requested. a few do not
although they are requested to do so. But the ultimate
responsibility for having poverty impacts evaluated re-
mains with the drafters of Terms of Reference and the
composers of evaluation teams; that they insist upon it



RECOMMENDATIONS ON
A STRATEGY FOR POVERTY REDUCTION

Analysis, evaluation and planning
While poverty reduction has long been a primary goal
of Swedish development cooperation and important
achievements have been made, effectiveness in reaching
that goal could be significantly enhanced by a more
systematic and gender-sensitive approach. This report
has discussed the various, but interrelated, ways in
which the objective of reducing poverty ought to be
incorporated into problem analysis as well as into pro-
gramme and project design.

The key to successful poverty reduction is first of all
an adequate understanding of the problem and its
causes. This requires rigorous analysis of the different
dimensions of poverty; as these are expressed in relation
to social, cultural, economic and environmental varia-
bles such as gender, age, ethnicity, class, employment
and livelihoods, regional characteristics, environmental
degradation, cte. And above all, as consistently argued
in this report, it demands closer attention in all analyt-
ical and practical work to the experience, needs and
priorntes of poor wornen and men themselves, through
the application of participatory methods,

The Poverty Profiles prepared for 21 Swedish pro-
gramme countrics demonstrate how poverty analysis
could be used as a basic instrument for the preparation
of sound country strategies,

Themore in-depth poverty studies commissioned by
the Task Force combine a variety of approaches, linking
macro- and micro-level phenomena, and incorporating
the perspectives of women and men at local, village or
neighbourhood, levels. These investigations see poverty
as i multi-dimensional problem, the study of which
requires the combined efforts of a team of professionals
with complementary skills.

Such studies should continue 1o be carried out by
Sida and the methods further refined, in order to pro-
mote a better understanding of how different variables
interact in processes of change. The goal should be the
creation of a firm basis for improving the design of both
policies and projects aimed at reducing poverty.

Poverty analyses like these would bring much benefit

to the planning processes of the countries concerned.
Special efforts should therefore be made to involve
ministries of planning, other relevant national authori-
ties, rescarch institutes, and local people - both women
and men - in this work. Country-specific poverty anal-
yses would be of use for both national and local strategies
to combat poverty. Swedish support 1o this process
might well constitute a specific development coopera-
ton programme, as was in fact the case with the Na-
mibian Poverty Analysis.

It 15 well-known that the eafuations carvied out by
development cooperation agencies, in general, tend to
focus more on the technical aspects and short-term
achievements of programmes and projects than on their
long-term  development objectives or sustainability.
Thisis true also of evaluations carried out by or for Sida.

The majority of Sida support activities have clearly
been motivated by concern for the well-being of poor
people. However, poverty reduction is seldom a clearly
stated objective. Consequently, it does not ligure prom-
mently m the terms of reference for evaluations.

Sida should make a prionity of ensuring that evalua-
tions of programmes and projects intended to improve
the living conditions of poor women and men always
examine their poverty impact. Furthermore, support to
activities which are not seen as directly related o pover-
ty reduction should nevertheless include an assessment
of their possible positive or negative effects as perceived
by poor people themselves.

Their outcomes for different target groups as well as
[or women and men should be examined. Thematic
reviews should be undertaken of all such evaluation
studies 1o assess the need for further reform of the
planning and evaluation system.

Poverty-sensitive evaluations should be carried out in
close collaboration with national and local anthorities
and research institutes. They should ideally constitute
an integral part of country-specific programme eycles
and development strategics,

Country strategies should analyse how Swedish develop-
ment assistance could best address the poverty problems
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in cach country. They should be based on carcfully

constructed poverty profiles and poverty analyses, 1f

Swedish aid is to target particular groups or regions, this
should be justified and explained in the country strategy,
Sida guidelines should be reflected in problem analysis
and in the definitions ol objectives in project and pro-
gramme desigr,

Such defininons do not flow automatically from
using a Logical Iramework Approach, nor are they
possible 1o copy from one country o another. Sida's
regional departments will have to ensure that country
programmes are explicitly related to the strategic frame-
work, This requirement applies 1o all projects and
programmes, including those which have no direct
relationship o the objective of reducing poverty. A
carcfully assessed positive overall impact towareds ensur-
g sustanable Tivelihoods for poor women and men

should be a basic criterion.

Poverty assessments
and international coordination
Sweden cooperates with the World Bank and other
agencies in conducting poverty assessments. A central
objective of these assessments should be o enable gov-
ernments to develop poverry reduction strategies which
can be supported by the donaors,

Intellectual and inancial resources should be utilised
1o augment the building of competence and capacity,
reinforce consultation processes, develop participatory
methods, and ensure that overall analytical quality is
improvedd,

Sweden should deline its role i donor coordination
groups as specifically related to the need to proteet and
uplilt poor women and men. This commitment should
be reflected ar the highest political level - as has indeed
been the case in ollicial government declaranons - as
wellas inoperational work at the sector, programme and
project levels. Where there istoom lor separate Swedish
action al the policy level, Sweden should advocate and
support policies aiming at the provision of basic services
and secure livelihoods for the poor.

Sweden should assist recipient country governments
to develop independent assessients of the options with
regard 1o policies allecting the poor. Particular attention
should be paid to revenue policies (taxation, user chirg-
es, Larifls, levies), 10 public expenditure related to social
services, and 1o policies promoting the choice ol lubour-
intensive rather than capital-intensive forms of produc-
tion,

Foreign aid has significant effects on poverty not only
at project level, but also through its influence on policy,
Donors cooperate with the World Bank and the Interna-

tonal Monetary Fund o provide financial support (in
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the form of balance-ol-payment support, debt rehiel or
budget support) to cconomic policy reforms, These
reforms allect the general social and economic condi-
tions for sustainable livelihoods of poor women and
men, including the meidence ol revenues and expendi-
tures in the public sector,

The general eriterion that Swedish support should
always have a positive overall impact on the poor should
be binding also for policy level support,

Donors have dillerent interesis and objectives. Distri-
butional measures may lose out o political and com-
mercial interests in donor coordination contexts. Swe-
den should continue to work systematically with other
bilateral donors, and i velation to the World Bank, IME,
DAC and the European Commission, to build networks
which support poverty-oriented development strate-
gies. Such ellorts will require joint field studies and
policy reviews with other agencies, as well as the general
strengthening ol the capacity ol relevant research insti-
(utions in programme countries. It entails, lor instance,
continued work within the World Bank Special Pro-
gramme lor Africa, to form donor coalitions o support
reform programmes which protect the poor and give
primacy to their interests,

Inorder tostrengthen the hinks between poverty redues
tion and donor support, Sweden should promote the
following objectives i collaboration with other donors:

* World Bank country strategies and Policy Frames
work Papers should include  action-oriented
commitments for poverty reduction on the pam
of donors and governments.

* Allocations of assistance to governments sh
reflect the extent of the particular governm
demonstrated commitment 1o poverty reduc
policies and actions,

* World Bank Country Group mectings s
chiscuss Poverty Assessments, and donors sh
establish closer collaboration  through
meetings with the aim of ensuring consist
between their support and poverty-red
strategics.

* Donors should provide support to enable
sentatives of civil society entities Lo participate

the preparation of Poverty Assessments,

Concluding remarks
The agenda for poverty reduction outlined in this
ument s demanding both for developing countries
donors.
It calls for contimued and intensified efforts to un
stand the dynamics of poverty and vulnerability and
how to break the evil cirele ol deprivation. Iralso calls for

a close dinlogue with development planners and deci-



sion-makers i the countries concerned. as well as an
understanding ol the realities of women and men living
i poverty, their experiences and priovities. Such dia-
logue and contact with reality can only be secured
through long-term, professional Swedish TePresenta-
HON in Programme countrics,

Swedish development assistance can play an npor-
tant role for poverty reduction in terms of policy formu-
lation and adhvocacy; as well as in the form of programme
and project support. In the varions tasks, it is HECESsary 1o
concentrate on certain key areas in order 1o maximise the
impact of a small donor country such as Sweden.

The World Bank, UNICEF and other multilateral
agencies usually play the roles of lead agencies in rela-
tion to policy issues at the international level, Neverthe-
less, a bilateral agency can obtain a similar position with
regard to certain key areas. Sida, in fact, already plays a
leading role internationally as regards reproductive
health, including sexual and reproductive rights an
fertility regulation. Such a role is demanding and re-
quires bath i high degree of professional competence
and imtensive policy dialogues, at country levels as well
as i dillerent international fora, Given the Swedish
national political and social context, it is nonetheless
quite conceivable that Swedish development coopera-
tion could strengthen its role in relation 1o poverty
reduction in order to contribute even more ellectively
towards the promonon of sustainable Bvelihoods for all

Continuous eflorts are needed to ensure the effective-
nessof Swedish aid in poverty reduction and the promo-
tionof sustainable livelihoods, 'his ealls for securing the
necessary multi-disciplinary professional skills hoth at
headquarters and in field offices.

The key to success in any poverty impact endeavour

1san intensified dialogue and cooperation within the aid
organisation as well as with other donors and responst-
ble minstries and agencies in developing countries.,

The main arena for this policy dialogue must be the
national and local fora for development planning, Gov-
ernments — who are responsible for development poli-
cies and plans in general - should be the lead agents for
ard=supported policies, programmes and projects, And
i this context, Sweden has an important role to play in
supporting and promoting pelitical and professional
mvolvement in. and responsibility for, poverty reduction
strategics,

The following arcas, viewed from a poverty reduction
perspective, should thus be of particular relevance for
Sicla support in the Tuture:

* Good governance, democracy and  human
rights.

* Gender-sensitive strategies to combar poverty.

* Sustainable and equity-oriented svstems for fi-
nancing publie services such as health care and
education, with special attention given to tax
policy reforms.

* Strategies for labour-intensive development and
the building of sustainable livelihoods,

* Health development in general and gender-spe-
cific strategies to reduce social inequities in
health in particular.

* Institutional capacity-building and cotmpetence
development related to the promotion of sustain-
able livelihaods,

* The integration of environmental policies and
strategics to reduce poverty,

* Prevention of disability and promotion of sus-
tamable livelihoods for the disabled.
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