Chapter One

The Budget as an instrument for (Gender) Equality

Introduction 

At the beginning of this resource guide, it is important – especially for those planning to deliver training – to take an overview of the evolution and current status of gender responsive budgeting. The concept of gender budgeting caused considerable puzzlement when it began to emerge as a potentially productive strategy in Europe some in the late 1990s and early 2000s. How could gender equality and national budgets be spoken of in the same breath? These were spheres of policy that belonged in different worlds. Gender equality issues belonged in the social policy portfolio, while budget-making was largely the preserve of the more prestigious department of finance.  
This introductory chapter seeks to position gender responsive budgeting in the context of other innovations in budgetary practice; innovations aimed at achieving social justice by making the budget more open to public participation and scrutiny, and responsive to people’s needs; and innovations aimed at improving public finance management by focusing on governance and procedural issues as well as by encouraging a shift toward budget performance. 

The author wants to suggest that the focus on the budget as an instrument for the promotion of gender equality is perhaps no longer such a radical notion.  We are certainly a long way from a budget that is responsive to the gendered needs of the people; but we have also come a long way towards that goal.  A number of governments have put gender responsive budgeting on a legislative basis and have put in place tailor-made methodologies; support from donor organizations and other intergovernmental bodies continues; and the work of other pro-poor and pro-equality budget initiatives provides both a broader context and a community of practice to bolster its ongoing evolution. 
Gender Mainstreaming - Everywhere But Finance

Gender responsive budgeting is most often linked with gender mainstreaming and thus an understanding of the genesis of gender mainstreaming is useful. 

Following on from the 4th World Conference on Women in Beijing in 1995, gender mainstreaming was adopted by most countries around the world as the strategy which offered the most promise to advance gender equality.   Before gender mainstreaming, the primary policy response was to fund positive action projects, targeted to redress imbalances at a sectoral or programme level.  This approach enabled some women to improve their situation. Nevertheless the dominant culture and the structures of society, with their inherent gender bias, remained unchallenged.  Even where women have obtained de jure equality through legislation to combat discrimination and promote equal opportunities, the experience for many continues to be one of unequal access to opportunities and resources.  

A fundamental difference with a gender mainstreaming approach is the acknowledgement of the inherent, if unintentional, gender bias – to one sex or another – in the structures, systems and policies governing public life.  The objective of gender mainstreaming is to concentrate on changing how policy is made so that the consideration of gender equality is taken into account at all stages and at all levels of policy making.  It is intended to be a transformative process, whereby the internal processes of government administration are transformed to the point where they are capable of producing policies and services that promote gender equality. Gender mainstreaming aims to ensure that any unintentional systemic gender bias is countered by a systematic assessment of and response to any potential bias at every and all stages of the policy process.

However, in the practice of gender mainstreaming, some areas of policy making have remained untouched.  The work has been concentrated in the so-called soft areas of social policy.   Among the government ministries most untouched by gender mainstreaming, is that of the Ministry of Finance.
 This is despite the recognition of the comprehensive nature of gender mainstreaming and the explicit inclusion of the budgetary process in the Beijing Platform for Action (BPfA).  The dominant view remains that the budget process is gender neutral and value free and that the budget benefits all members of the public equally and without differentiation. 

The King’s Counting House

Traditionally the domain of the national budget has been one where only a few can enter.  The Department of Finance is often perceived as a place of complex deliberations on issues of the gravest and most important in government.  Those working there are among the elite of the administration and the Minister of Finance, whose position is second only to that of the Prime Minister, is revered.  This perception harkens back to the etymological origin of the word ‘budget’, which in Middle English means ‘the king’s purse”; the Minister of Finance has taken the place of the King. 

In recent decades budget reform has come from two main fronts.   On one front, efforts to use the budget to advance social justice have been promoted primarily by civil society and often in partnership with donor organisations.   Initiatives have a range of foci, including pro-poor, human rights, children’s budgets, budget transparency and accountability, citizen participation as well as budgets that are sensitive to gender equality issues.   Although experts believe that national budgets are unlikely to demonstrate a strong pro-poor or gender sensitive orientation,
 there is increasing interest in such initiatives. While civil society is the main driver of such initiatives, intergovernmental agencies, donors as well as many national governments support the work.  (See Box 1 for information on the work of the International Budget Partnership) 

The other dimension of budget reform relates to reform of public finance management in order to improve transparency and accountability, as well how budgets perform in relation to government objectives.   Indeed some initiatives share characteristics with work being done by those intergovernmental agencies urging financial prudence.   In a review of four documents that offer guidance on the budgetary process, experts identified “substantial elements of consensus” and point to a constructive level of debate on the issues between multilateral institutions, governments, civil society advocacy groups and research institutions on these issues.  
  (See Box 2 for more on this.) 

There has been a range of responses to calls for greater transparency and accountability as well as for a role of citizen participation in budget making.  Parliaments have more opportunity to debate and question budget decisions and to monitor its execution; mechanisms for budget submissions and public consultations exercises have been established; work has been done on governance and operational procedures.  In addition there has been a shift in some of the underlying guiding principles of budget-making, away from a focus on inputs and outputs to a focus on performance, effectiveness and the realisstion of outcomes.  This shift is linked with efforts to link budgetary processes with those of policy making and planning.

While these are important and welcomed improvements that have the potential to contribute to better social outcomes, the primary orientation in the budgetary process is a long way from that of pro-equality in any real sense.
  Principles of equality, social inclusion and human rights are acknowledged as important government goals, but not the concern of the core business of budget making.      

Gender Responsive Budgeting as Budget Reform
Of the numerous budget initiatives in recent years that have sought to advance social goals, gender responsive budgeting has gained considerable momentum in many countries across the world.  A 2005 report by the Commonwealth Secretariat estimated approximately fifty countries engaged to some degree.
  Within Europe, it is safe to say that the vast major, if not all,  countries have undertaken a pilot project in gender responsive budgeting.
.  As evidence of the breadth of activity across Europe, it is worth noting that there are currently over 100 members of the European Gender Budget Network, representing 25 countries. 

Gender responsive budgeting is a people-centered approach to the formulation and execution of the national budget.  As such, it is a strategy that is complementary to other budget reform and improvement processes being undertaken by many governments across Europe and beyond.
   Motivated by concerns of accountability and efficiency, the trend is to move away from a budgetary system that focuses on inputs to one that focuses on results.
  Gender responsive budgeting, with its focus on delivering better gender equality outcomes relies heavily on knowing the actual needs of the users of public services and on targeting services accordingly.  Meeting actual needs means recognising how gender informs those needs.  Gender responsive budgeting involves the examination of how budgetary allocations affect the economic and social opportunities of women and men.  Measuring the impact of public spending in relation to objectives is a key element of gender responsive budgeting.  In this respect, gender responsive budgeting can function as a management control in respect of measurement of performance.

In Austria, for example, gender responsive budgeting has been introduced as part of a broader budgetary reform process.  New legislation and a constitutional amendment in 2007 paved the way for a comprehensive reform of the budgetary process with the move to performance oriented budgeting by 2013.  The entire management process and budget cycle, including the medium term strategy as well as the annual budget, the formulation, execution and control of the budget are affected.  Among the four strategic outcomes specified in the amended constitution is that of gender equality; the others are transparency, efficiency and a true and fair view of the financial position of the federal government of Austria.
  The Austrian administration views the constitutionally defined objective of gender equality as corresponding to the internationally established concept of gender budgeting or gender-equitable budgeting.  Gender responsive budgeting thus constitutes the financial policy instrument for the implementation of Austria’s gender mainstreaming strategy.

In relation to the more general aspect of transparency in the use of public budgets, gender responsive budgeting is seen as part of a broader response to increasing political and public demands.  Similarly in the context of budgetary management and control, gender responsive budgeting is used as a tool to enhance the effectiveness of policies by taking account of the socio-economic needs of men and women.  This in turn impacts positively on the quality of public services.

Some budget reform experts have described gender responsive budgeting as simply “good budgeting’ and point to the positive externalities that can derive from such an approach.
  Others acknowledge that it is the “budget where policy objectives are reconciled and implemented in concrete terms, thus giving effect to countries economic and political priorities.”

Gender Responsive Budgeting - Linking Policy Making with Budget Making 

The gap between stated policies and their satisfactory translation into funded measures has long been recognised as a feature of the disconnect between policy making and resource allocation.  It is common to all policy domains not only that of gender equality.  Gender responsive budgeting is an important mechanism for ensuring greater consistency between economic goals and social commitments.  With its explicit focus on the budget, gender responsive budgeting has the capacity to bring together the policy making process with the budget making process.  Further, gender responsive budgeting brings together two sets of information that traditionally have been kept separate: information on gender equality and information on public finance.
  Gender responsive budgeting is about bridging the gap between policy development and resource allocation and it is also about demonstrating that gender equality issues should be considered in budgetary decision making arenas.  Gender responsive budgeting, with its framing of gender issues in the terms of economic discourse, has the effect of ‘liberating’ gender from the arena of ‘soft’ social issues “to the level of macroeconomics, which is often thought of as technical, value-free and gender-neutral.”
 
Institutional Support for Gender Responsive Budgeting 

The Beijing Declaration and the Platform for Action (BPfA) put forward a number of strategic objectives and associated actions which bear directly upon the work of Ministries of Finance, including how budgets are drafted and executed.  The actions listed under Strategic Objective A1 in effect constitute the objectives articulated within the methodological framework of gender responsive budgeting.  Here the objective is to address the needs of women in poverty; with gender responsive budgeting the objective is to produce outcomes in policy and services that promote gender equality.   Other Strategic Objectives of the BPfA have a direct bearing on the work of the department of finance and, therefore, clearly point to the role of macroeconomic policy in general and the budget as one facet of that portfolio in addressing women’s needs.
  (See Box 2 for more) 
The Commonwealth Secretariat was the first international agency to actively promote gender responsive budgeting in its member states.  Beginning in 1995 it pioneered the production of tools, methodologies and capacity-building materials, engaging prominent experts in the field, including leading economists.  It continues to support numerous initiatives at country level.

Several of the UN agencies, led by United Nations Agency for Women (UNIFEM)(now UNWOMEN) and including United Nations Development Programme (UNDP), the International Labour Organisation (ILO), United Nations Economic Council for Europe (UNECE) and United Nations Entity for Gender Equality and the Empowerment of Women (UN ISTRAW), are responsible for an extensive and ambitious portfolio of work in much of the global south and in central and eastern Europe.  
In addition to work on the ground, primarily with Ministries of Finance and within the framework of ending poverty and implementing the Millennium Development Goals, these agencies have produced numerous tools and have facilitated the deepening debate on harnessing macroeconomic policy to advance human rights, social inclusion and equality. 

The Council of Europe, whose group of specialists devised the working definition and framework for gender mainstreaming that has become the international standard, did the same for gender responsive budgeting. Following from that, in 2009 the Council commissioned the drafting of a manual on the practical implementation of gender responsive budgeting, which has gained significant currency in many member states.

The EU’s first formal recognition and promotion of gender responsive budgeting was in 2001 during Belgium’s Presidency.   In conjunction with UNIFEM, the Nordic Council of Ministers and the OECD, the EU convened a High Level Conference on ‘Strengthening Economic and Financial Governance Through Gender Responsive Budgeting’.  The conference, significant for bringing into focus the need to mainstream gender in budgetary activities in order to achieve the targets of the Beijing Platform for Action, concluded by setting 2015 as a target for the adoption of gender responsive budgeting in all EU Member States.   A 2003 opinion of the European Union Advisory Committee on Equal Opportunities for Women and Men noted that the call for gender budgeting is rooted in the Treaty of Amsterdam.  The Committee called for specific actions by the Commission to ensure gender responsive budgeting within the EC budget process and to encourage and resource initiatives at national level.

Legislating for gender responsive budgeting 

As noted already, Austria introduced legislation in 2007 that effectively institutionalized or mainstreamed  gender responsive budgeting.  The constitutional mandate to work toward gender equality applies to all levels of budgeting in Austria and the reporting and monitoring of outcomes is subject to the same level of rigour for all other budgetary activities.  Belgium also introduced legislation in 2007 that details a methodology for gender responsive budgeting which is to be regulated by the Federal Public Service Budget Control – the body with overall budget responsibility.  In the Autonomous region of Andalusia, the Gender Equality Commission, set up by law in 2006, published its third annual report in 2011 on progress on mainstreaming gender in that jurisdictions budget. 

There are a number of other jurisdictions where a legal mandate is in place in relation to promoting gender equality through the budget.  In the UK, what is referred to as ‘positive duty’ legislation has been in place since 2007.   Effectively, it means an obligation to pro-actively promote gender equality, rather than only prohibiting discrimination.  In August 2010, the Fawcett Society sought a judicial review of the United Kingdowm government’s failure to pay due regard to gender equality laws in its preparation of its emergency Budget introduced earlier in that year.  In its  submission, the Fawcett Society referred to analysis done by the House of Commons Library which revealed that of £8 billion to be raised by Budget changes in direct taxes and benefits, £5.8 billion would be paid by women.

While leave for review was denied by the High Court, the presiding Justice did acknowledge that “policies set to have such a dramatically different impact on women and men merit further scrutiny”.
   The ruling in effect clarifies the obligation on the UK Treasury to conduct a gender impact assessment of all budgetary measures.  A similar ruling by a court in Spain in 2008 means that gender equality legislation in that country covers all government policy instruments, including the budget.  

Conclusion

Since the late 1990s a substantial body of learning, has emerged from a wide range of gender budget initiatives in may parts of the world.  In some jurisdictions progress has been made in raising awareness of the impact on gender equality of budgetary decisions and prioritising sector level programmes for closer examination.  In some countries the project to develop gender sensitive budgets has been put on a legislative basis. In others, where gender mainstreaming has been embedded in government activities, systems, procedures, tools, expertise and experience gained in a number policy domains are being applied to budgetary processes. In other places, gender budget initiatives, generally in the form of pilot projects, are in progress as a way of testing the waters.  

As stated earlier in this chapter, we are a long way from a time when the national budget will adequately promote gender equality.  Nevertheless, the progress that has been made demonstrates the legitimacy of the goal of incorporating gender equality considerations in economic and budgetary planning.  It is clear that civil society is largely responsible for the work that has been done to date.  In the work ahead, it will be important to use the evidence of the range of initiatives, including new laws in some countries, as a lever toward further progress.  
[THIS CHAPTER NEEDS A FINAL PARAGRAPH TO FINISH IT]

Box 2 Understanding the Budget as a Political as well as a Technical Process 








The authors looked at four principal sources in order to provide a basic guide to the budget process.  The four documents were:  





Public Expenditure Management (PEM) Handbook (The World Bank, 1998) 


Aid and Public Expenditure: A guide (Mick Foster and Adrian Fozzard, Centre for Aid and Public Expenditure, ODI, 2000)


Understanding and reforming public expenditure management: Guidelines for DFID (DFID, 2001)


A Guide to Budget Work for NGOs  (International Budget Project, 2001). 








The authors noted that, despite differences in emphasis, audience and objectives, the documents articulated a degree of consensus on the following key issues:





Comprehension of the budget process is dependent on understanding of the accompanying processes of policy and planning;


In working with the process of allocation of resources it is important to bear in mind that it is essentially a political, rather than a purely technocratic one;


A holistic understanding of public expenditure systems – including how allocation of budgetary funds is related to macroeconomic and revenues issues as well as to matters such as efficiency and effectiveness – is needed to develop strategies for change;


Decisions made at the beginning of the budget process do not necessarily translate into outcomes.  Decisions affecting what gets spent and by whom and on what are made during the execution of the budget at all different stages in the chain of operation of line ministries and regional and local government. 





This consensus on what is important to keep in mind when trying to understand the budget process has led to a growing consensus on a range of operational priorities for the strengthening of public expenditure management processes:  





The principles of universality and unity are vital if the budget is to be effective as an instrument for political accountability and economic and social policy.   This means that all funds should be presented within the one budget.


The budget process should be closely linked to policy and planning processes, all of which should be under the effective direction of a legitimate, democratic government. 


A well specified policy environment – with clearly articulated goals that are widely accepted as legitimate – is a helpful condition for improving the effectiveness of public expenditure. 


It is important to get the basics in terms of systems for recording and reporting expenditures, thus limiting the opportunities for corruption.  Budget reform initiatives are unlikely to succeed in the absence of basic transparency of operation. 








The above is adapted from a paper  - What’s behind the budget?  Politics, rights and accountability in the budget process, - written by Andrew Horton and Diane Elson, and published by Overseas Development Institute, 2002.   The paper can be accessed at http://www.odi.org.uk





Box 5


BPfA Strategic Objectives related to Public Finance Management 





Strategic Objective A1 of the Beijing Declaration and the Platform for Action (BPfA) lays a solid basis for the integration (or mainstreaming) of a gender perspective into all aspects of macroeconomic policy, including the budget. 





Strategic Objective A1 


Review, adopt and maintain macroeconomic policies and development strategies that address the needs and efforts of women in poverty.





Actions to be taken by governments include:


analyse, from a gender perspective, policies and programmes – including those relevant to macroeconomic stability, structural adjustment, external debt pro b l e m s , taxation, investment, employment, markets and all sectors of the economy, with respect to their impact on poverty, on inequality and particularly on women;


pursue and implement sound and stable macroeconomic and sectoral policies that are designed and monitored with the full and equal participation of women, encourage broad-based economic growth, address the structural causes of poverty and focus on eradicating poverty and reducing gender-based inequality within the overall framework of achieving people-centred sustainable development;


restructure and target the allocation of public expenditures to promote women’s economic opportunities and equal access to productive resources and to address the basic social, educational and health needs of women, particularly those living in poverty; and


generate economic policies that have a positive impact on the employment and income of women workers in both the formal and informal sectors, and adopt specific measures to address women’s unemployment, in particular their long-term unemployment.








Other objectives of the BPfA with a bearing on the functions of the Ministry of Finance are: 





Strategic Objective A3


Provide women with access to savings and credit mechanisms and institutions.





Strategic Objective A4


Develop gender-based methodologies and conduct research to address the feminisation of poverty.





Strategic Objective F1


Promote women’s economic rights and independence, including access to employment, appropriate working conditions and control over economic resources.








Box 3 


Development of a Citizens Budget in Kazakhstan





A few years ago, the Center for Legal and Economic Reforms Assistance, a civil society organization in Kazakhstan, developed three types of “Citizens Budgets” to be used at the national, regional, and local levels, thereby providing a model of what could be done. In May 2011 the Kazakh Ministry of Finance (MOF) formally established a working group to develop procedures and a methodology for the production and publication of its own Citizens Budget. The working group included civil society representatives and members of National Budget Network of Kazakhstan.





Following two months of active engagement by the MOF with civil society representatives, legislation was drafted to authorize production of a Citizens Budget. The bill, which was signed into law in June 2011, covers the development of Citizens Budgets at both the central and local levels. What is unique about the Kazakh legislation is that Citizens Budgets will not only be published when the government publishes the Executive’s Budget Proposal but also after the formulation, approval, implementation, and evaluation stages of the budget process. 


As of October 2011 the bill was already being implemented, with relevant chapters available on official websites of state agencies, including that of the Ministry of Finance, as well as local governments.








Analysing the impact of government expenditure and revenue on women and girls, as compared to men and boys, is fast becoming a global movement to build accountability for national policy commitments to women.








Source: UNIFEM, 2001 Annual Report





Box 4


Leadership on national ownership and gender equality in Kyrgyzstan





In Kyrgyzstan, the need to formulate a new national development strategy following the 2005 “Tulip Revolution” prompted the ministry of finance to assign nine experts to draft the new document; none had gender expertise.  The Special Representative of the President in Parliament mobilized the National Council on Women, Family and Gender Development and gender equality advocates to lobby for raising the profile of gender equality in the drafting process. Eventually, women’s advocates and a handful of gender experts were able to provide inputs.





When the initial draft of the strategy was produced, however, only the social sector chapters reflected their comments. Proposals for including gender-specific targets on the economy, corruption and democratic governance were ignored.  An extensive campaign ensued, involving consultations with a national think tank, the business community, non-governmental organizations and the members of the drafting group under the ministry of finance. A well-respected member of the drafting group was asked to cost the gender equality proposals and greed to lobby for including them in the final version of the strategy.  Other forms of Outreach induced consultations with key international donor, and a televised debate on gender equality and the formulation of the plan. As a result, the national development strategy that was approved contains almost all the amendments proposed by the gender experts. The government has moved toward implementing the strategy through a national action plan. 








Source:  Gender Equality for Development Effectiveness. National Development Planning in the Commonwealth of Independent States.  UNIFEM Discussion Paper, January 2008. 

















Box 1


The International Budget Partnership collaborates with a large and diverse network of civil society organizations around the world to fight poverty and improve governance by reforming government budget systems and influencing budget policies. At the heart of this work are efforts to make government budgeting more transparent and participatory, more responsive to national priorities, better able to resist corruption, and more efficient and effective.





The Partnership is involved in the following initiatives:


The Open Budget Initiative


Training and Technical Assistance


Building and Fostering an International Network


Raising the Profile of Civil Society Budget Work


The Mentoring Governments Program








These are just some of the projects which IBP has supported 





Samarthan’s Campaign to Improve Access to the National Rural Employment Guarantee Scheme in India





In the Face of Crisis: The Treatment Action Campaign Fights Government Inertia with Budget Advocacy and Litigation





Children’s Right to Early Education in the City of Buenos Aires: A Case Study on ACIJ’s Class Action





Tracking Funds for India's Most Deprived: The Story of the National Campaign for Dalit's Human Rights' "Campaign 789"





Earthquake Reconstruction in Pakistan: The Case of the Omar Asghar Khan Development Foundation's Campaign





Quality of Education Reforms: The Case of HakiElimu's Campaign of 2005-2007





South Africa: Civil Society Uses Budget Analysis and Advocacy to Improve the Lives of Poor Children





www.internationalbudget.org
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