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Foreword 

When Minister s Responsibl e fo r Women' s Affair s me t i n Trinidad an d Tobago for thei r Fift h 
Meeting, th e them e o f their meetin g "Engenderin g th e Agenda " provided th e opportunit y fo r 
reviewing progres s which ha d bee n mad e i n the implementatio n o f the Commonwealt h Pla n of 
Action o n Gende r an d Developmen t sinc e it s adoption b y Heads o f Government i n Auckland i n 
November 1995 . They discusse d furthe r strategie s for achievin g effectiv e implementatio n o f th e 
Plan o f Action an d ensurin g tha t gende r was integrated int o critica l economic , social , human right s 
and politica l issues . Their decision s would play a  crucial role i n ensuring tha t th e Commonwealt h 
Vision for Women b y the Yea r 2000 i s realised. Their challeng e wa s to be innovativ e bu t pragmati c 
as they explore d ne w avenue s whic h would enabl e Commonwealt h wome n t o ente r th e twenty-firs t 
century a s equal partners wit h men . 

It i s to thei r credi t tha t the y reached agreemen t o n strategie s which wer e forward-looking an d 
which se t realistic goalposts for thei r governments . They wer e determined tha t gende r integratio n 
into al l government policies , procedures an d programme s woul d become th e nor m rathe r tha n th e 
exception o n ever y issue . They demonstrate d thei r commitmen t t o the establishmen t o f Gende r 
Management System s which woul d provide a  systematic, co-ordinated an d cost-effectiv e strateg y 
for achievin g gende r mainstreaming . The y sa w women a t th e centr e o f the process of promoting th e 
Commonwealth's fundamenta l politica l value s an d advocate d tha t wome n shoul d pla y a  dynamic 
and pivota l rol e i n politics a t both nationa l an d loca l level s a s well a s in peace an d conflic t resolu -
tion. They agree d tha t gende r integratio n int o macroeconomic policie s was a powerful strateg y fo r 
promoting women' s economi c empowerment , addressin g poverty alleviatio n an d promotin g nation -
al economic development . The y stoo d firm i n thei r belie f tha t th e right s of women an d th e 
girl-child ar e an integra l par t o f human right s and shoul d b e promoted an d protecte d wit h vigour . 

This publication contain s paper s on gende r integratio n int o politics , macroeconomi c policies , an d 
women's human rights , commissioned b y the Commonwealt h Secretaria t fo r th e Ministeria l 
Meeting. A bookle t o n th e conclusion s an d recommendation s o f the meetin g i s also available o n 
request. 
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Part A 
Gender Integration into Politics 



Strategies for Increasing Women's 
Participation in Politics 

Colleen Lowe-Morna 

Introduction 

The Facts 
"There are proportionately fewer women  in  the world's Parliaments than  there were ten years 
ago. To  have begun to redress the imbalance but then  allow it to slip away is  unforgivable." 1 

By now, the bar e facts ar e well known. Although wome n predominat e i n community organisations , 
and ar e active i n political partie s a t grass roots level , they constitut e a  minority o f political part y 
officials, an d o f elected representative s a t local , provincial an d nationa l level . 
Nowhere, say s the United Nation s i n a  background documen t t o the Fourth World Conferenc e o n 
Women i n Beijing , "i s the ga p between d e jure and d e facto equalit y amon g men an d wome n 
greater tha n i n the are a o f decision-making. " 

Women in Parliament 
Despite th e tren d toward s multipart y democracy , th e proportion o f women i n Parliament ha s 
actually declined- Thi s i s starkly illustrate d i n th e cas e of Seychelles i n which th e proportion o f 
women i n Parliamen t droppe d fro m a  world recor d o f 48 per cen t i n the former on e part y 
Parliament, t o 27- 3 per cen t followin g multipart y election s i n 1993 . 

Globally, accordin g t o the Inter-Parliamentar y Unio n (IPU) , the participatio n o f women i n nation -
al Parliaments decline d fro m 12. 1 per cen t i n 1985 , to 1 1 per cent i n 1995 , largely a s a result of 
dwindling number s o f women i n th e Parliament s o f Eastern Europea n countries . There ha s als o 
been a  decline i n the representatio n o f women i n Asian Parliaments . 

The stronges t parliamentary representatio n o f women i s found i n the Nordic countries , wher e th e 
proportion of  women i n Parliamen t i s 34 per cent . 

Within th e Commonwealth , th e proportio n o f women i n Parliamen t stoo d a t 7. 2 per cen t i n 199 5 
- a  figure wel l below th e globa l average . 

The tw o Commonwealth countrie s wit h th e highes t politica l representatio n ar e Seychelles (27. 3 
per cent ) an d Sout h Afric a (26. 5 pe r cent) . A numbe r o f Commonwealth countrie s have les s tha n 
ten pe r cent wome n amongs t thei r parliamentarians . A t leas t four Commonwealt h countrie s hav e 
no wome n parliamentarian s a t all . 

Variations withi n th e Commonwealt h ar e illustrated i n th e tabl e a t Table 1  which show s th e 
representation o f women i n th e Parliament s an d Cabinet s o f the eleve n Commonwealth countrie s 
chosen fo r th e stud y table d i n draf t for m a t thi s conference : Wome n in Politics: Problems, Experience s 
and Strategies for Action. 2 

No Commonwealt h countr y ha s yet achieved th e 3 0 per cen t threshol d o f women i n Parliamen t a t 
national leve l regarded b y the Unite d Nation s a s the "critica l mass " for ensurin g tha t wome n 
impact o n decision-making . 
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Women in Local Government 
Statistics fo r wome n i n loca l government i n th e Commonwealt h ar e patchy, an d complicate d b y 
the differen t system s of local government withi n th e 5 3 member countries . 

The repor t o f the Commonwealt h Loca l Government Foru m (CLGF ) t o the conferenc e suggest s 
that th e proportio n o f women i n loca l government i s higher tha n a t national leve l Thi s concur s 
with globa l trends . 

The samplin g o f fifteen Commonwealt h countrie s i n the repor t (se e Table 2 ) show s that i n thre e 
countries -  Ne w Zealan d (3 5 per cent) , Namibia (3 0 per cent) an d Tanzania (3 3 per cent ) th e 
proportion o f women i n loca l government i s above th e 30 per cent mark . 
However, som e Commonwealth countrie s stil l have a n extremel y lo w representation o f women i n 
local government -  th e tie r o f government closes t t o the everyda y needs o f women. Th e tabl e 
shows, for example , tha t wome n i n Zambia constitut e onl y tw o per cent , an d wome n i n Kenya onl y 
three pe r cent , o f local government officials . 

Women in Cabinet and as Heads of State 
According t o a  United Nation s fac t shee t prepare d fo r th e Beijin g Conference , onl y 2 4 wome n 
have bee n electe d Head s o f State o r Government thi s century -  hal f afte r 1990 . 

On average , only 5. 7 pe r cen t o f Cabinet minister s were women i n 1994 , an increas e from 3. 3 pe r 
cent i n 1987 . Most women minister s hold portfolio s i n socia l affairs . 

Within th e Commonwealth , ther e ar e currently onl y thre e wome n Head s o f State -  al l i n Asia : 
Sheik Hasin a Wajed , Prim e Ministe r o f Bangladesh; Chandrik a Bandaranaik e Kumaratung a 
President o f Sri Lanka; an d Benazi r Bhutto , Prim e Ministe r o f Pakistan . 

Table 1 Th e Eleven Commonwealth Case Studies: 
Women in  Politics: Problems,  Experiences  & Strategies for Action 

Country 

Australia 

Canada 

Bangladesh 

Dominica 

Guyana 

India 

Malaysia 

Papua New 
Guinea 
Seychelles 

South Africa 

Uganda 

Year of 
Election 

1996 

1996 

1996 

1995 

1996 

1994 

1995 

1994 

1993 

1994 

1994 

Women/ 
Total Upper 
House 

23/76 
Senate 
24/103 
Senate 

-

-

20/250 
Rajya Sabha 
12/69 
Dewan Negara 
-

-

6/90 
Senate 
-

% Women 
Upper 
House 

30.7 

23.3 

-

-

8 

17.4 

-

-

17.8 

-

Women/ 
Total Lower 
House 

23/148 
House of Reps. 
52/295 House 
of Common s 
37/330 Nationa l 
Assembly 
3/30 Hous e 
of Assembly 
14/72 House 
of Assembly 
41/552 
Lok Sabha 
13/192 
Dewan Rakya t 
-

9/33 Nationa l 
Assembly 
100/400 Nationa l 
Assembly 
57/277 Nationa l 
Assembly 

% Women/ 
Lower 
House 

15.5 

17.6 

11.2 

10.0 

19.4 

7.4 

6.8 

-

27.3 

26.5 

20.6 

Women/ 
Total 
Cabinet 

2/15 

9/34 

2/25 

2/9 

2/18 

1/34 

2/25 

-

3/12 

7/25 

6/54 

% Women 
in Cabinet 

13.3 

26.5 

8.0 

22.2 

11.1 

2.9 

8.0 

-

25.0 

28.0 

11.1 
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Table 2 Women' s Representation in Local Government: A selection of Commonwealth 
countries 

Country 

Botswana 
Britain 
Canada 
Ghana 
Jamaica 
Kenya 
Lesotho 
Malaysia 
Mozambique 
Namibia 
New Zealand 
South Africa 
Swaziland 
Tanzania 
Zambia 

Percentage of Women Councillors in Local Municipalities (or similar), 
in Various Election Years 1990 - 199 5 

14 
23 
18 
8 

13 
3 
6 

10 
27 
26 
28 
19 
0 

33 
3 

Why Should We Strive for Gender Parity in Politics? 

"This is a country whic h prides itsel f on democratic institutions . Ye t in the most important of 
these institutions -  the nations Parliaments - men outnumber women seven to one, in the House 
of Representatives more tha n ten to one... Australia n democracy i s the loser. ..It is less that 
women have a right to be there tha n we have a need for the m to be there." 3 

Without Gender Parity in Politics There is No Democracy 
A governmen t b y men, fo r men , canno t clai m to be a  government fo r th e people , by the people . 
This i s underscored b y a resolution take n b y the IP U Counci l i n Apri l 1992 , on Women i n Politics , 
which stated : 

"The concept  of democracy will  only assume true  and dynamic significance  when political  parties 
and national legislation  are decided upon jointly by  men and  women with  equitable  regard for the 
interests and aptitudes of both halves of the population." 

Women Broaden the Agenda of Politics 
Women ar e best placed t o articulat e thei r ow n needs an d concerns . I n a  paper4 presented a t a 
Commonwealth Secretariat/CLG F symposiu m i n Johannesburg i n May 1996 , Ugandan lawye r 
Florence Butegw a pointed ou t tha t ove r three quarter s o f women i n Africa ar e engaged i n foo d 
production- I t follows, sh e argued , tha t "polic y decisions i n agriculture shoul d no t b e made withou t 
the activ e involvemen t o f women. " 

A discussio n pape r o n Women  and  Parliaments in Australia and  New Zealand 5 echoes thi s view : 
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"As the number o f women in Parliament has increased over the past two decades, ther e has been 
a broadenin g of issues under debate, such as abortion, domesti c violence, sexual harassment , 
rape, singl e parenthood, women' s health and urban isolation . Further , an y structura l and legal 
impediments t o the advancement o f women have been removed during this period-for example , 
through the passing of Acts relating to sex discrimination and equal employment opportunity . 

"These acts are testimony t o significant effort s b y women members and are now resulting in 
increases t o workplace flexibility throug h industrial reform — the introduction o f job flexibility, 
flexitime, caree r break schemes, workplace childcare , parental leave and so on." 

Women Bring Important Skills and a Different Style to Politics 

"Women's exclusion from power in the public arena," say s the background document t o the 
Beijing conference, "i s in sharp contrast t o their ability t o make crucial decisions relating to the 
survival of families." 

By excluding women fro m decision-making , th e documen t argues , countries ar e deprivin g 
themselves o f a reservoir o f talent an d wisdom , a s well as a different styl e of decision-making . 
American survey s sugges t tha n eve n a  few women i n the corridor s o f power lea d t o a  more 
participatory, les s autocratic styl e of government . 

What is Keeping Women out of Politics ? 

"ln 1991 , a woman vote r was killed by her husband becaus e she cast her vote for me. " 6 

Culture and its Gendered Perception of Politics 
The 3 3 case studies o f Commonwealth wome n politician s ar e a  stark reminde r tha t i f politics i s not 
everyone's cup of tea, i t i s even les s so for women tha n i t i s for men . 

In additio n t o Syeda Begu m Sajeda Chowdhury' s chillin g accoun t quote d above , Professo r Jaha n 
Ara Begu m of Bangladesh describe s how a  group of men -  curiou s t o liste n t o her, bu t literall y 
unable t o face a  woman givin g a  public addres s - sa t with thei r backs to her a s she spoke . 

Josephine Abiajah o f Papua New Guine a recount s how mal e voter s used t o tea r u p her campaig n 
pamphlets a s an expression o f thei r disgus t a t th e though t o f a woman politician . 

Speaking a t th e Loca l Government Symposiu m i n Johannesburg, Florenc e Butegw a liste d th e man y 
expressions i n her mothe r tongu e fo r a  woman wh o has "become a  man", an d fo r me n wh o ar e 
pitied fo r "losin g thei r trousers " to thei r wives . 

Speaking a t th e Loca l Government Symposiu m i n Johannesburg, Florenc e Butegw a liste d th e man y 
expressions i n her mothe r tongu e fo r a  woman wh o has "becom e a  man", an d fo r me n wh o ar e 
pitied fo r "losin g thei r trousers " to thei r wives . 

The Wome n and Parliaments i n Australia and New Zealan d discussion paper5 cites a  number o f reasons 
given by women i n these tw o countries fo r no t takin g u p political career s which sugges t tha t 
negative perception s o f politics amon g women cu t acros s continents an d cultures . 

The response s included : "ful l o f legal jargon"; "ful l o f complicated procedures" ; "shrouded b y a need 
to sel l your soul to a  party"; "pretty roug h i n th e bea r pit" ; "ver y public"; and "unabl e t o make a 
difference anyway. " 
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Practical Constraints 
Zambian-based gende r consultant s Sara h Longw e and Roy Clarke identif y a  host o f practica l 
constraints t o women engagin g i n politics i n a  reading prepared fo r a  workshop on Zambia n wome n 
in loca l government i n February 1995. 7 

"The gender  division of labour hardly gives women any  spare  time. Typically  a woman is  busy 
from sunrise  until long  after sunset, with  the unremitting and  endless labour of looking after 
children, looking  after the house, and  growing food for the  family. To  a large extent  the  freedom 
of men to  practise politics is built upon the  captivity of  their wives, sisters,  and mothers who stay 
at home. The  work  of  the woman produces  the leisure of the man." 

Socio-economic Context 
The Commonwealt h profile s o f 33 women politicians , thoug h b y no mean s definitive , draw s tw o 
interesting correlation s betwee n wome n i n politics an d socio-economi c status : 

at leas t half o f the politician s profiled cam e from politicall y well-known familie s an d thos e 
who did not , tende d t o come from well-to-do , well-educated families ; 
three quarter s o f those profiled ha d a t leas t one university degree . 

Against thi s background, th e stud y notes, i t i s no coincidence tha t th e thre e women Heads of Stat e 
in the Commonwealth com e from famil y dynasties . The generall y lowe r leve l of education amon g 
women; thei r lowe r socio-economic status ; lack o f information abou t thei r rights ; lack of access t o 
the officia l languag e o f government an d lac k o f access to independen t resource s al l militate agains t 
the activ e involvemen t o f women i n politics. I t emphasises however , tha t ther e i s no simpl e correla -
tion between level s of development i n a  country an d level s of political representation . 

Table 1  illustrate s tha t man y developing Commonwealt h countrie s have mad e more progress i n 
achieving a  higher leve l of political representatio n b y women tha n thei r develope d countr y 
counterparts. Fo r example , Seychelle s an d Sout h Africa hav e higher proportion s o f women i n 
Parliament tha n New Zealan d an d Australi a -  wher e women firs t go t the vote . 

In many cases , women i n developing countrie s gaine d thei r acces s int o politics throug h thei r 
struggles for independenc e o r liberation . I n South Africa , fo r example , women wh o entere d th e 
struggle agains t aparthei d becam e awar e of the doubl e oppressio n o f race an d patriarchy , an d 
lobbied fo r a  quota fo r women i n the firs t elections . 

The comparativ e socia l and economi c independenc e o f women i n Seychelles an d th e Caribbean -
where men ar e frequently awa y from hom e -  appear s to accoun t fo r th e relatively high representa -
tion o f women i n the Parliaments , loca l governments, Cabinet s an d Civi l Services of these islands . 

A numbe r o f developing Commonwealt h countrie s -  suc h as Tanzania an d Indi a -  hav e achieve d 
the 30 per cen t threshol d i n loca l government throug h part y o r state quotas . 

As the CLG F Report 8 t o the Trinidad an d Tobago Meeting notes , "the lo w representation o f 
women i n loca l government i s a Commonwealth-wide challenge . I t appear s ther e i s no straightfor -
ward correlation wit h economi c development , an d i t i s not simpl y a  North-South issue. " The sam e 
is true o f national politics . 

These observation s sugges t tha t strategie s which focu s onl y on th e genera l socio-economi c uplift -
ment o f women -  whil e crucia l i n thei r ow n righ t -  canno t b y themselves brin g abou t a  rapid 
increase i n the politica l representation o f women . 
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Objectives 
This paper wil l focus o n immediate , practica l strategie s which ca n be adopted t o bring abou t a n 
increase i n the participation o f women i n politics i n a  relatively shor t spac e of time . 

The pape r primarily focuses o n action s tha t ca n be taken b y governments an d th e Commonwealt h 
Secretariat, a s the basi s of an Action Pla n t o be considered a t the Fift h Meetin g o f Commonwealt h 
Ministers Responsible fo r Women' s Affair s i n Trinidad an d Tobago i n November 1996 . 

The pape r als o suggests measures tha t ca n be taken by political parties , women parliamentarians , 
and civi l society t o complemen t thes e efforts . A  join t actio n plan by al l five sectors, the pape r 
suggests, would go a long way towards bringing abou t meaningfu l change . 

Box 1 Internationa l Covenants on the Rights of Women to Equal Political Participatio n 

In the United Nations 
The United Nation s Convention for the Elimination of All Forms of Discrimination Against Women (CEDAW) 
states that: "Parties shall take  all appropriate  measures  to eliminate discrimination  against  women in political 
life and shall ensure  to women, on equal terms with men,  the right to  participate in  the  formulation and 
implementation of  government policy and  to  hold public office  and perform all  public  functions at  all  levels  of 
government." 
The Beijing Declaration and Platform for Action9 calls on governments to take measures to ensure women's 
equal access to, and full participatio n in , power structures and decision-making by creating a gender balanc e 
in government and administration; integrating women int o politica l parties ; increasing women's capacity to 
participate i n decision-making and leadershi p and increasing women's participation i n the electoral proces s 
and political activities . 

In the Commonwealth 
Commonwealth Head s of Governmen t committed themselves in the 1990 Harare Declaratio n to "defend and 
achieve the principl e o f equalit y for women so that they ma y exercise their ful l and equal rights. " 
At their 199 3 biennia l gathering in Cyprus, Commonwealth Head s of Governmen t "expressed support fo r the 
proposal that specia l measure s as appropriate b e taken to increas e women's position s at all level s of the 
political and decision-making process at the nationa l leve l and i n Commonwealth organisations. " 
In Auckland i n 1995, Commonwealth Head s of Government endorsed the 1995 Commonwealth Pla n of 
Action on Gender and Development , which states, "as a moral and  strategic imperative, governments are to 
ensure women's participation in  decision-making processes and structures including political  structures  at all 
levels in local,  district, regional,  national  and  international ... through  positive and/or affirmative  action." 

Proposed Strategies 

Setting Targets 

"Every step  of progress the world has made has  been from scaffold  to scaffold and from stake  to 
stake" 

Wendell Phillips , Speech for Women's Right s (1851) 

The objectiv e o f gender parity i n politics i s one which al l Commonwealth government s hav e b y 
now subscribe d t o i n one form o r another , i f not i n domestic constitution s an d legislation , i n 
international convention s an d agreement s (se e Box 1) . 

The United Nations Economic and Socia l Council se t a target to increase the participation o f women 
in politics and decision-making positions to 30 per cent by 1995 . This deadline has now come an d 
gone with countries around th e world achieving , on average , only one third of the one third target . 
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The mos t pressing challenge befor e Commonwealt h Minister s Responsible fo r Women' s Affair s i n 
Trinidad an d Tobag o i s to se t a  pan-Commonwealth target , which individua l countrie s ma y work 
faster tha n other s t o achieve , but from whic h n o countr y ca n affor d t o lag behind . 
Such a  target mus t be realistic , but no t s o vague a s to be yet anothe r excellen t ide a to whic h 
governments pa y lip-service. For example, i s a goal of 30 per cen t representation o f women i n 
politics a t loca l and nationa l leve l in a  decade's time on e t o which al l governments ca n sincerel y 
subscribe? If not, wha t ar e the alternatives ? 

Recognising tha t progres s migh t be made mor e easily a t loca l than a t national level , should differ -
ent target s be se t for th e tw o tier s of government? I f so, such possibilities shoul d be seized upon . 

Box 2 Settin g Targets: Suggested Action 

Commonwealth Ministers Responsible for Women's  Affairs 
Debate and suggest a target, or series of targets for the increased representatio n o f women i n government t o 
be forwarded to the Head s of Governmen t Meetin g (CHOGM) in Britain i n 1997. 
Form a task team to lobb y governments ahead of CHOGM, and to reac h consensus on the target(s) set. 
Ensure the endorsement o f the targets at CHOGM. 
Translate the target(s) into action plan s at home. 

Commonwealth Secretariat 
Facilitate the work o f the task team and the tabling of the target(s) at CHOGM. 
Monitor and publicise progress towards the implementation o f these targets. 

Civil Society 
Make an input int o setting the target(s), and, where possible , set more ambitious targets than governments are 
likely to be able to set as an impetus to change. (An example of this is the British 300 Group which aims to 
increase the number o f women i n the British Hous e of Commons to 300 out o f 651). 
Assist in drawing up action plan s for achieving the agreed upon target(s). 
Monitor progres s towards achieving the target(s). 

Affirmative Action 

"I have no hesitation  in saying that whether 1 came through  the quota or  not, I  am capable." 10 

An Accepted Principle 
Quotas ar e the subjec t o f an ag e old debate no t least , a s the Commonwealt h stud y points out , 
among women politician s themselve s wh o fear bein g labelle d a s "tokens." 

The debat e has most recently bee n prompted b y the declinin g politica l participation o f women i n 
the Parliament s o f former communis t an d som e former one-part y states . 

Despite th e higher representation o f women unde r thes e systems , the Parliament s i n which wome n 
were represented serve d a s rubber stamps , thus failing t o open a n avenu e fo r meaningfu l participa -
tion. 

There are , however, numerou s example s o f quotas being successfull y employe d i n democracies t o 
achieve a  "critical mass" of women i n politics. Sweden, whic h i n 197 2 was the firs t countr y t o 
introduce a  quota system , i s the firs t countr y t o have achieve d gende r parity i n the representatio n o f 
women i n Parliament . "Targets , quota systems , and reserve d seat s i n political bodies , when pu t int o 
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effect... hav e generall y been successful " declare s th e United Nation s i n a  background documen t t o 
the Beijin g Conference . 

The principl e o f affirmative actio n was endorsed by Commonwealth Head s of Government i n 
Auckland, a s part o f the Commonwealt h Pla n of Action o n Gender an d Development . 

The issu e i s therefore no t s o much if  there should b e affirmative actio n t o increas e the representa -
tion o f women i n politics a s what i s the bes t way to go about this . 

Examples of Affirmative Action to Increase the Representation of 
Women in Politics 
Two broad approache s hav e been tried : 

i Constitutionally  or legally defined quotas 
In India , on e thir d o f the seat s i n panchayats, o r local councils , have been reserved for wome n 
since 1992 . In September 1996 , Prime Ministe r H.D . Deve Godwa table d a  Bill in the Lo k 
Sabha (Lowe r House ) t o amend th e Constitutio n t o ensure tha t wome n have a n exclusiv e 
claim t o one thir d o f parliamentary constituencie s i n general elections . According t o a  report 
in The Times  o f London (1 3 September , 1996 ) th e constituencie s wil l be chosen on a  rota 
system i n each election . The propose d quot a for women woul d boos t thei r number fro m th e 
present 3 8 MPs in the Lok Sabha t o about 18 0 after th e nex t genera l election . The indirectl y 
elected Rajy a Sabh a o r Upper Hous e wil l not b e affected , becaus e o f what official s cite d a s 
"technical obstacles. " 

Article 6 5 of the 197 2 Constitution o f Bangladesh specifie d tha t th e number o f reserved seat s 
for women i n Parliament b e 15 ; this was increased t o 30 i n 1979 . The provisio n lapse d i n 
December 1987 , and wa s reinstituted fo r a  period o f ten year s i n 1990 . 
In Papu a New Guinea , wher e ther e ha s not bee n a  woman i n Parliament sinc e 1982 , th e 
National Counci l o f Women hope s t o invok e Sectio n 10 2 of the Constitutio n -  whic h allow s 
for u p t o four appointee s t o be made t o Parliament -  t o ensure tha t wome n ge t back int o 
Parliament i n the 199 7 elections . The Counci l i s also lobbying for 2 0 seats to be reserved fo r 
women. 

In Uganda, th e ne w Constitution adopte d i n 199 5 guarantees wome n a t leas t one thir d o f al l 
local government seat s and (throug h a  system i n which eac h o f the 39 districts i n the countr y 
sends one woman t o the nationa l assembly ) 1 4 per cent o f the seat s in Parliament . 
Tanzania has laws which guarante e tha t on e thir d o f all members o f village councils an d 1 5 
per cent o f all members o f Parliament ar e women . 

Constitutionally entrenche d quota s ar e the quickes t wa y of ensuring tha t target s for increasin g th e 
representation o f women i n politics ar e met . However , al l three o f the women politicians fro m 
Bangladesh profile d i n Women in Politics: Problems, Experience s and Strategies for Action said th e 
system of constitutionally entrenche d seat s for women le d to nepotism an d favouritism i n th e 
choice o f women t o fil l the posts . 

ii Quotas  adopted by political parties 
As th e Commonwealt h Wome n Parliamentar y Grou p (CWPG ) Repor t o n Barrier s to Women's 
Participation in Politics point s out , "th e fac t tha t th e majorit y o f Commonwealth parliamentarian s 
win election s t o Parliamen t o n a  party ticke t suggest s tha t i t i s to political partie s tha t w e shoul d 
look to play a  significant rol e i n redressing th e gende r imbalanc e i n our Parliaments. " 

In general , smalle r an d mor e recently constitute d politica l partie s ten d t o have a  more gende r 
balanced compositio n an d leadershi p structure . For example -  a s the discussio n paper o n Women 
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and Parliaments in Australia and  New Zealand 5 points out  -  the  Greens  in  both  countries  see  "gender 
balance" as  an indicator  of  the  health  of  the party . The  dilemma  for  women in  countries  with  such 
parties is  that they  comprise  a  small proportion  of  parliamentary membership. 

The major  challenge,  therefore,  is  to bring  about  the  same  measure  of  gender sensitivity  within 
older established  and  bigger  parties.  Experience  across  the Commonwealth  suggests  that  this  can 
only be  accelerated  in  the  short  term  through  the  setting  of  party quotas  -  or  at least  targets. 

Examples of political party  gender quotas 
In South  Africa's  first  democratic elections  in  1994,  the  now  ruling  African  National 
Congress (ANC)  set  a  quota of  30 per  cent  of  women candidates  in  the  elections  which  were 
run entirely  on  the  basis  of proportional representation. 
This quota  is  largely responsible  for  the fact  that  26.5  per  cent  of  all  Parliamentarians in 
South Africa  are  women. In  the  local  government  elections  which  took  place  in  November 
1995, and  which  were  run  partly  on  a  proportional representation  and  partly  on  a  constit-
uency based  system,  the  ANC  decreed  that  50  per  cent  of  all  seats be reserved  for  women. 
However, partly  because  this  was  not enforced,  and  partly  due  to  the  fact  that  the  elections 
were not  run  entirely  on  the  basis  of proportional representation,  the  proportion  of  women in 
local government  in  South  Africa  at  19  per cent,  is  lower, than  in  the  national  government. 

In Mozambique's  first  multiparty elections  following  a  long civil  war,  in 1994  the  ruling 
FRELIMO party  set  a  quota of  one  third  women.  This  contributed  to  the  achievement  of  24.4 
per cent  of  women parliamentarians,  and  27  per cent  of  women in  local  government. 
In 1993,  the  Canadian  Liberal  Party  set  a  quota of  25  per cent  women  candidates  in  the 
election. 
The Australian  Labour  Party  has introduced  a  target (which  it  emphasises is  not a  quota) that 
35 per cent of  all  candidates representing  the  party  in  winnable seats  in state  and  federal 
elections be  women by  2002.  The  reference  to  "winnable  seats"  is  critically important  in 
countries where  elections  are  contested on  a  constituency basis,  and in  which the  experience  of 
women has  invariably  been  that  they  get  stuck  in  seats  where they  have  no  chance  of  winning. 

In many  countries  where  parties  do  not  have  quotas,  women  politicians  have  been  agitating  from 
within for  more women  candidates.  The  Commonwealth's  Women  in  Politics: Problems,  Experiences 
and Strategies for Action describes  how  women  in  the  United  Malays  National  Organisation 

Box 3 Affirmative  Action: Suggested Action 

Commonwealth Ministers Responsible for Women's  Affairs 
Make recommendations to home governments/political parties  on the most effective method of  affirmative 
action for achieving target(s) set. 
Monitor progress towards achievement of target(s). 

The Commonwealth Secretariat 
Undertake a study, in  collaboration with the Commonwealth Parliamentary  Association (CPA),  on "best 
practices" of affirmative action for increasing the representation of women in  politics in the Commonwealth, 
to help inform the choices of member governments. 

Political Parties 
Set affirmative action targets and ensure that these are achieved. 

Civil Society 
Lobby governments and political parties to undertake affirmative action programmes to ensure that target(s) 
set for the participation of  women in  politics are met. 
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(UMNO) part y i n Malaysia have activel y lobbie d fo r a  greater proportion o f women t o be pu t 
forward fo r winnable seats . 

In some countries , non-governmenta l organisation s (NGOs ) hav e als o put pressure on politica l 
parties t o take affirmativ e actio n measures . Fo r example, i n Botswan a Eman g Basad i (whic h mean s 
"Stand u p Women" i n Setswana) lobbie d politica l parties during the year leading up to Botswana' s 
last elections i n October 199 4 to increas e th e representatio n o f women i n thei r lists . 

The grou p als o lobbied Presiden t Quet t Masir e t o appoin t tw o women t o the fou r specia l parlia -
mentary seat s to which he make s appointments . Largely as a result o f this agitation , th e proportio n 
of women i n Parliament i n Botswana increase d from 5  to 8. 7 pe r cen t i n the elections : short o f th e 
25 per cen t targe t se t by the NGO, bu t stil l representing a n improvement . 

Review of Electora l Systems 

"An electoral  system based  on proportional lists is a powerful way  to  achieve greater 
representation for women  in  Parliament and Government." 11 

There i s overwhelming evidenc e t o sugges t tha t wome n stan d a  better chanc e o f getting electe d 
under th e proportiona l representation , a s opposed t o th e constituenc y based , electora l system . 

The reaso n for thi s i s that i n the latte r case , candidates focus o n th e party an d it s policies, rathe r 
than o n a  particular individual . This works i n favour o f women -  a t leas t i n terms of getting a  foo t 
in the doo r -  becaus e o f the in-buil t prejudice s agains t women note d i n the introductor y section . 

An illustratio n o f the advantage s for women o f the lis t system i s the Sout h Africa n loca l govern -
ment election s held i n November 1995 , which combine d bot h systems . I n the seat s contested o n 
the basi s of proportional representation , wome n wo n 27. 9 per cen t o f the seats . I n the war d o r 
constituency base d seats , women wo n onl y 10. 8 per cen t o f the seats . Thi s gav e a n overal l averag e 
of 18. 8 per cent o f the seat s i n loca l government bein g won by women . 

The Beijin g Platfor m fo r Actio n call s on government s t o "review th e differentia l impac t o f electora l 
systems on th e politica l representatio n o f women i n elected bodie s and consider , wher e appropriate , 
the adjustmen t o r reforms t o such systems. " 

The Tas k Force o f the CWP G recommend s tha t th e Commonwealt h Parliamentar y Associatio n 
undertake a  study of the constitution s o f each Commonwealt h country , an d th e relationshi p 
between thi s and th e representatio n o f women, wit h a  view to assisting member countrie s i n 
making informe d choices . 

Box 4 Revie w o f Electora l Systems : Suggested Action 

By Governments 
Undertake a review of the electoral system, as recommended in the Beijing Platform for Action, with a view to 
determining its impact on political participation by women. 

By the Commonwealth Secretariat 
Support the above initiative through working with the CPA on a comparative study of the electoral systems of 
Commonwealth countries and their contribution to, or detraction from, increased participation by women in 
politics. 
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Public Awareness 

"The images and models of men and  women are  transmitted through  education in the family, 
formal education,  the  media, and  by  advertising messages. Action needs  to be taken at  all these 
different levels  in order to eliminate any suggestion  that one sex is superior to the other."12 

No matte r ho w successfu l affirmativ e actio n strategie s migh t b e i n the shor t term , the y ar e no t 
likely to succeed i n the lon g term unles s they ar e accompanied b y a  more supportive publi c attitud e 
towards women i n politics . 

Several high profile occasion s can be used to start to change public perceptions of women i n politics. 
These includ e Internationa l Women' s Day , Commonwealth Day , and the national days of countries. 

South Africa ha s it s own Women's Da y and public holiday o n 9  August. Presiden t Nelson Mandel a 
used th e lates t suc h celebration t o reaffirm hi s commitment t o attaining gende r parity i n Parliamen t 
and i n the Cabinet . 

The CWP G Tas k Force describes how th e New Brunswic k Legislature initiate d a  Studen t 
Legislative Seminar , a  non-partisan programm e t o provide equa l numbers o f girls and boys with a 
better understandin g o f how Parliamen t functions . Similarly , th e Australian Capita l territor y ha s 
held yout h Parliaments . 

The Tas k Force recommends a  number o f practical measure s which ca n be taken t o promot e 
positive image s of women politician s i n the media , including : 

sponsoring researc h int o medi a coverag e o f women i n politics ; 
publishing magazine s suc h a s the Bermudia n Heritag e Month , "I n Celebration o f Women , 
May 1994" , which trace s th e contributio n o f women t o Bermudian development ; 
instituting a  prize for th e bes t media coverag e o f women's politica l activit y during th e year . 

Box 5 Politica l Awareness: Suggested Action 
By Government 

Launch nationa l campaigns around the target(s) set for achieving gender parit y i n politics , making use of 
strategic occasions such as Women's Day , the country's nationa l day , etc. 
Institute a media award for coverage of women i n politics . Commission researc h on the way in which the 
media i s covering this issue and publicise shortfalls. 
Compile a directory o f women i n politics . 

By the Commonwealth Secretariat 
Use every possible occasion to publicis e the target(s) agreed at the Trinidad and Tobago conference, e.g., on 
Commonwealth Day , at CHOGMs, and al l meeting s in which the fundamental politica l values of th e 
Commonwealth ar e featured. 
Serve as an up-to-date source of information , advocacy and networking on the campaign. 

By Political Parties 
Encourage positive images of women i n advertising campaigns. Let women and me n become the "face" of the 
party. 
Publicise affirmative action targets and plans . 

By Civil Society 
Assist in the public awareness campaign, especially in remote communities . 
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Encourage Women to Join Politics 

Demystify Politics 
The ke y to an y education/awareness campaig n directe d a t potential wome n candidate s is : 

to show tha t i n thei r day-to-da y live s women ar e already heavily engage d i n politics, except a t 
the decision-making level ; 
to demystify th e proces s o f politics, which man y women find  puzzling and alienating . 

Every Woman' s Guide t o Getting into Politics - th e handbag-size guid e produced b y the Australia n 
Office o n th e Statu s o f Women3, i s an example o f how thi s can be done. The boo k i s full o f practica l 
and usefu l information , suc h a s where t o get funding; decidin g where t o stand ; putting togethe r a 
campaign managemen t team ; budgeting; publicity an d accessin g the media . 

The CLG F Report t o the Fift h Meetin g o f Commonwealth Women' s Affair s Minister s suggest s tha t 
such literature shoul d be targeted a t the man y communit y organisation s i n which women ar e 
involved, fo r example , incom e generatin g groups , small credi t schemes , environmenta l protectio n 
groups, and churc h based groups . 

Local Government as a Way in 
If women ar e reluctant t o become involve d i n national politics , they ar e likely a t leas t t o have a n 
interest i n loca l government , whic h ca n become a  springboard fo r involvemen t i n national politics . 

Two of the women profiled i n the Commonwealth stud y Women in Politics: Problems, Experience s and 
Strategies for Action - Dat o Ke e Phaik Chee n o f Malaysia an d Sheil a Camera r o f South Afric a -  cu t 
their teet h i n loca l government politics . 

Engender Voter Education Materials 
In reaching potential women candidates, women's organisations and the policy machinery i n govern-
ment need to work closely with electoral authorities in developing gender sensitive voter educatio n 
materials. 

The 199 4 Mozambican electio n vote r educatio n material s featured a  Mozambican woma n pleadin g 
with her husband t o allow her t o run for office . Th e ma n say s he wil l run -  an d tak e care of her 
interests. She respond s tha t ther e ar e certain issue s she understands better . I n th e end , he r husban d 
accepts thi s argument , an d th e coupl e begin to plan how the y wil l organise thei r lif e differently t o 
allow her t o be both a  politician an d a  mother . 

Holding Office Within the Party 
The Australi a an d New Zealan d discussio n paper o n Women and Parliaments shows that a  consisten t 
feature o f women wh o mak e i t int o Parliamen t i s that the y had occupie d a n officia l position , usuall y 
secretary o r president o f a party branch and/o r had bee n a  conference delegat e before becomin g a 
candidate. This suggest s tha t encouragin g wome n t o hold offic e withi n th e party i s an importan t 
stepping stone t o election . 

The Role of Women's Wings of Politica l Parties 
The Commonwealt h stud y points t o the somewha t ambivalen t rol e tha t women' s wings of politica l 
parties have playe d i n recruiting an d supportin g wome n candidate s -  ofte n reinforcin g stereotype s of 
the subservienc e o f women rathe r tha n helpin g t o break thes e stereotypes . 
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Box 6 Encourag e Women to Join Politics: Suggested Action 

By Ministers Responsible for Women' s Affairs 
Initiate campaigns to encourage women to become involved in politics, such as simple guidebooks directed at 
community organisations in which women predominate. 
Work closely with electoral authorities in developing gender sensitive voter education materials designed to 
encourage women candidates to come forward. 

By The Commonwealth Secretaria t 
Assist in developing materials to promote the interest of women in politics and in sharing such information 
between Commonwealth countries. 

By Political Parties 
Adopt the Inter-Parliamentary Council Guidelines on women's wings of political parties, to ensure that these 
wings contribute to the advancement of women. 

By Civil Society 
Work with government in mounting campaigns to encourage women to take an interest in politics. 

The Inter-Parliamentar y Council' s Pla n o f Action12 set s out a  number o f useful guideline s fo r 
women's branches i n parties. These includ e tha t the y focus on : special problems encountere d b y 
women i n carrying ou t party activities ; help t o mobilise women a t gras s roots level ; assistance i n 
special training programme s fo r prospective wome n politicians ; an d th e establishmen t o f suppor t 
networks fo r women candidate s an d wome n wh o ge t elected . 

Support for Women Candidates 
"Baby strapped t o her back with a colourful sash , sh e bends wearily ove r a hoe, tillin g the field. 

"Neatly turne d out , briefcas e a t he r side, she raises her hand and casts her vote in the legislative 
assembly." 

The bookle t Togethe r for Change : Thre e Struggles for Politica l Rights (i n Africa)13, fro m whic h thes e 
lines ar e quoted, alon g with a  wide range o f publications o n women i n politics, are designed t o hel p 
women mak e thi s leap . Practical measure s which ca n be taken include : 

Training 
Examples of Organisations which offer Training to Women Candidates 

The Britis h 300 Group offer s workshop s an d course s i n public speaking , an d advic e o n 
"pathways t o power. " 
In Australia an d New Zealand , th e Women' s Electora l Lobb y (WEL ) an d National Women' s 
Council respectivel y hav e played a  key role i n supporting prospective wome n candidates . A 
1985 survey showed tha t 2 8 per cen t o f women politician s a t federal an d stat e leve l i n 
Australia ha d bee n activ e i n WEL. I n 1992 , 1 6 Australian women' s organisation s forme d a n 
umbrella grou p called "Wome n int o Politics " to encourage wome n t o seek public office . 

Fifteen Pacifi c Islan d countrie s have se t up the Wome n i n Politic s Pacifi c Centr e t o "assis t 
individual wome n t o compete successfull y wit h me n fo r electiv e o r appointed positions. " 
Training offere d befor e election s include s mentoring ; politica l education ; campaig n strat e 
gies; personal profiling ; developmen t o f advocacy materials ; public speaking ; documentatio n 
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and research ; understandin g th e electora l system ; policy analysis ; and fun d raising . Th e 
Secretariat o f the centr e wil l be rotated ever y thre e year s among th e members . 
Emang Basad i i n Botswan a ra n a  Candidate an d Campaig n worksho p for wome n candidate s 
prior t o the 199 4 elections i n Botswana focusing on : the rol e of the candidate ; publi c 
speaking; fundraising; an d identifyin g nationa l an d loca l issues . 

Mentoring Programmes 

In Zambia , wher e wome n constitut e a  mere 3.3 pe r cen t o f local government councillors , th e 
Caucus o f Women Councillor s wh o me t i n 199 5 t o review th e loca l government elections , eac h 
pledged t o encourage an d enabl e a t leas t one othe r woma n t o stand a s a candidate i n the forthcom -
ing loca l government elections , an d t o campaign fo r thi s woman candidat e durin g both part y an d 
local government elections . 

The Commonwealth' s stud y Women In  Politics:  Problems, Experiences  and Strategies for Action, 
describes th e inspiratio n tha t wome n hav e draw n from,  an d th e informa l mentorshi p provide d b y 
the forme r Prim e Ministe r o f the Commonwealt h o f Dominica , Dam e Eugeni a Charles . 

The stud y suggest s tha t forma l mentorshi p programme s woul d be one o f the mos t effectiv e way s of 
nurturing a  new generation o f younger wome n politicians . 

At thei r meetin g i n Cyprus i n 1993 , Commonwealth Minister s Responsibl e fo r Women' s Affair s 
recognised th e valu e o f having successfu l wome n politician s contributin g t o the developmen t o f 
leadership qualitie s i n other wome n an d servin g as role model s an d mentors . 

Funding 

Responsibility fo r assistin g candidates i n raising funds rest s first an d foremos t wit h politica l parties . 
Some hav e create d specia l funds fo r wome n candidates . 

Examples of Special  Funds for Women  Candidates 
A decad e ag o in Canada , th e Progressive , Conservative an d Libera l parties establishe d fund s 
to provide trainin g programme s an d t o give financial suppor t directl y t o women t o help pa y 
expenses suc h a s childcare an d housekeeping . 
In Britain , Emily' s List (Earl y Money i s like Yeast) , which assist s Labour wome n int o 
Parliament, make s grants o f up to £1,000 t o women seekin g parliamentary seat s to help defra y 
childcare an d trave l expenses . 

The repor t o f the CWP G Tas k Force suggest s tha t government s conside r ta x breaks for wome n 
candidates, suc h a s ensuring tha t th e cos t o f childcare durin g th e electio n perio d i s tax deductibl e 
for nominatio n contestant s an d candidates . 

Encourage Women to Vote for Women 
Women voter s need t o be aware tha t thei r vot e ca n mak e a  difference. I n Norway, concerne d 
about thei r exclusio n fro m power , wome n i n one se t o f municipal election s vote d fo r femal e 
candidates an d increase d th e proportio n o f women i n municipa l council s b y 50 per cent . 

In Zambia , th e Nationa l Women' s Lobb y Group , a n NGO, ha s produced pamphlet s an d poster s 
entitled "Wome n Us e Your Vote" in English an d i n six languages , with th e objectiv e o f convincin g 
women tha t thei r live s can b e improve d b y voting fo r women . 

GENDER INTEGRATIO N INT O POLITIC S 21 



Publicise Encouraging Research Findings 
Research finding s o n women candidate s can be a psychological boos t t o the candidates and 
prospective candidates . 

Examples of Research Findings 
The Commonwealth' s study , Women in Politics: Problems, Experience s and Strategies for Action, 
shows how in at least two cases women candidate s confounde d th e critics by winning seat s 
regarded a s "safe" for opposing parties . 
Research i n Australia i n 1991 showed tha t 6 4 per cent o f those surveye d believe d men 
entered politic s out of personal ambitio n an d desire for money, whereas only 1 1 per cent 
believed tha t wome n ha d the same motive . Thirteen pe r cent believe d tha t me n were 
motivated b y altruism an d concern fo r community wherea s 54 per cent believe d thi s of 
women. 

In 1982 , Senator Susa n Ryan commissioned a  national opinio n pol l which indicate d tha t a 
good woman candidat e appeal s mor e to swing voters tha n a  good man. 

Box 7 Suppor t for Women Candidates: Suggested Action 

By Ministers Responsible for Women' s Affairs 
Support training and mentorship programmes for women candidates from all parties. 
Initiate and publicise research on women's voting patterns and how these can help to increase the 
representation of women and the performance of women candidates in elections. 

By The Commonwealth Secretaria t 
As discussed at the Fourth Meeting of Commonwealth Ministers Responsible for Women's Affairs in Cyprus14, 
assist in developing distance education materials for women candidates. 

By Political Parties 
Play a more proactive role in supporting women candidates through training and financial support. 

By Wome n parliamentarians 
Avail themselves as mentors for younger women politicians. 

By Civil Society 
Initiate training and mentorship programmes such as those cited above. 
Look into establishing foundations to provide financial support to women candidates. 

Support for Women in Parliamen t 

"If I succeed, i t will be for the good of all women in Uganda. "I5 

As the old saying goes, nothing succeed s lik e success . Much o f this drive must , of necessity, com e 
from th e politicians themselves . What unite s the 33 women profile d i n the Commonwealth stud y is 
that thes e women ar e first and foremost remarkabl e peopl e who have discovere d an d invente d 
survival strategies alon g often rock y roads . 

Among th e phrases mos t frequently repeate d i n the profiles are : hard work , diplomacy , persistence , 
the pursui t of excellence, bein g assertive , dynamism, delivery , result-oriented , an d time manage -
ment. 
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The Ten  Commandments  of  Feminisation of Politics and Power (see  Box  8) , draw n u p a t a 
Commonwealth Parliamentar y Associatio n (CPA ) gatherin g i n Alberta i n 1994 , summarises th e 
personal strategie s tha t wome n hav e develope d t o survive i n politics . 

In th e 3 3 Commonwealth profiles , th e politicians mad e i t clear tha t thei r mos t importan t lin e of 
support i s their families : parents , husbands, children , an d i n many case s extended family , withou t 
whom suc h taxin g career s would no t b e possible . 
Many als o identifie d th e suppor t offere d b y party leader s and colleagues , especially thos e wh o 
became mentors , a s being crucia l t o thei r success . 
Women parliamentarian s have , however , als o identifie d institutiona l suppor t whic h ca n help t o 
ease thei r burden , an d mak e the m mor e effectiv e i n thei r work . 

In a t leas t eigh t Commonwealt h countrie s -  Pakistan , Malaysia , Tanzania , Uganda , Botswana , 
South Africa , Canad a an d Australi a -  ther e ar e parliamentary women' s groups or caucuses whic h 
have articulate d o r lobbied fo r suc h support . 

The CWP G wa s constituted a s a special interes t grou p within th e CP A i n 199 2 to : 

further th e representatio n o f women i n Parliamen t throughou t th e Commonwealth ; an d 
ensure tha t matter s o f concern t o women ar e brought t o th e attentio n o f the CP A an d 
individual Parliaments . 

Box 8 Feminisatio n of Politics and Power: The Ten Commandments 
1 Celebrat e the Difference - Me n and women are different. Goals can be shared, but approaches and solutions 

may differ - thi s is a strength. 
2 Believ e in yourself - Believ e in your own abilities - yo u can do it! If you believe in yourself, others will also 

have faith in you. 
3 Mak e mistakes/get out of the comfort zone - experienc e is important - A s a woman in politics, you must 

stand up and be counted; take risks, push yourself forward. 
4 Brin g back passion - wher e there's a will, there's a way - I f at first you don't succeed, keep trying. Never 

forget those burning beliefs which first led you into politics. 
5 B e a mentor/role model - A s a woman in politics, lend a helping hand to other women, regardless of party 

affiliations. Be high-profile and confident. Where you lead, others can and will follow. 
6 Networ k - N o man, and no woman is an island. Get out there, make and maintain contacts. 
7 D o not backstab - Snid e remarks about another female politician not only damages her reputation - i t also 

damages yours. 
8 Achiev e joint efforts: 50 per cent men + 50 per cent women = 100 per cent - A  refinement on 

Commandment 1 -  societ y comprises both men and women, together we can do anything. 
9 Shatte r the glass ceiling - don' t go around or take a short cut - Don' t compromise and don't prevaricate -

you have a right to be there. Your successes will make it easier for other women to follow. 
10 Wor k with the media - Th e attitude of the media to women in politics will be changed by the attitude of 

women in politics to the media. 
Karen Leibovici , MCA (Alberta) Submission to the Task Force 

Among th e form s o f support identifie d a s being usefu l b y women parliamentarian s individuall y an d 
through thes e fora are : 

Making Parliaments more Gender Sensitive 
Parliaments base d on th e Westminste r (British ) model , with thei r lon g hours, confrontationa l 
debates, an d men' s club aur a ar e not th e mos t welcoming place s for women . 
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In South Africa , wome n parliamentarians , wit h th e suppor t o f their woman speaker , Fren e Ginwala , 
have successfull y lobbie d fo r a  change i n th e hour s o f Parliament, an d fo r a  creche facilit y funde d b y 
Parliament. 
Many othe r Commonwealt h Parliament s ar e considering simila r measures . The Internationa l 
Parliamentary Unio n ha s launche d a  campaign t o rid al l Parliaments o f sexist language . 

On-the-job training 
Most wome n parliamentarian s d o not hav e lega l training , an d fin d th e trapping s o f Parliamen t 
foreign an d alienating . I n developing Commonwealt h countries , parliamentarians frequentl y hav e 
no administrative , le t alon e researc h staff . 

The demand s o f Parliament an d o f constituency wor k d o not leav e women parliamentarian s muc h 
time t o go off on lon g trainin g courses . The ple a i s thus overwhelmingly fo r on-the-jo b suppor t -  o f 
which ther e ar e many example s emerging . 

Examples of on-the-job Training for Wome n parliamentarians 
The Wome n i n Politic s Pacifi c Centr e provide s women MP s with gender training ; 
understanding o f parliamentary procedures ; drafting o f gender responsiv e bills ; documentin g 
election campaig n experience ; networking wit h supporter s an d supportin g othe r wome n 
politicians. 

The Foru m fo r Wome n i n Democracy (FOWODE) , a n N GO se t up by women i n politics i n 
Uganda offer s inductio n course s for women parliamentarians , undertake s researc h o n issue s of 
concern t o women parliamentarians , support s wome n i n running workshop s fo r thei r 
constituents an d facilitate s regiona l networkin g an d exchanges . 

The Parliamentar y Women' s Group (PWG ) i n South Afric a i s drawing up a  Programme of 
Action whic h include s in-hous e course s i n informatio n technology ; accessin g researc h 
findings; establishin g a  gender informatio n centr e wit h link s t o the country' s nin e provinces ; 

Box 9 Suppor t for Women parliamentarians: Suggested Action 

By Ministers Responsible for Women' s Affairs 
Support training initiatives for women parliamentarians. 
Work closely with Women's Caucuses in formulating gender sensitive legislation. 

The Commonwealth Secretaria t 
Commission training materials on key gender issues for use by women leaders including women politicians, for 
lobbying and participation in debates and discussions. 
Work closely with the CWPG in developing linkages between women parliamentarians across the 
Commonwealth and facilitating close networking between them. 

By Political Parties 
Back women parliamentarians. Arrange mentorship and training programmes within the political party. 

By Women in Parliamen t 
Get organised: a strong, effective lobby is the best way of ensuring that the needs of today's, and tomorrow's, 
women MPs are addressed. 
Suggest tangible programmes of action. Women parliamentarians are best placed to identify what support 
they require. 

By Civil Society 
Assist in providing relevant training and support. 
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workshops o n accessin g th e medi a an d writin g opinion pieces ; and seminar s with input s by 
technical expert s on key legislatio n comin g before Parliament . 

Conclusion 

"Unless we look back, w e are never able to measure how far w e have come. At times  I am 
amazed when  I  contemplate the  changes that have taken place in my lifetime ."16 

The statistic s a t th e beginning o f this paper painted a  dismal picture o f inequality , an d o f retrogres-
sion i n achieving th e objectiv e t o which virtuall y ever y Commonwealth governmen t no w 
subscribes o f achieving gende r parit y i n political representation . 

The pape r wen t on , however , t o emphasise tha t th e achievemen t o f this objective i s not a  functio n 
of economic developmen t alon e bu t als o of political will . I t outlined a  number o f immediat e 
measures tha t ca n be take n t o ensure tha t thes e objectives ar e realised . 

These measure s ar e summarised i n the for m o f a proposed "Pla n of Action" table i n Appendix 1 . 

In th e Commonwealt h study , Women in Politics: Problems, Experience s and Strategies for Action , 
Ugandan M P an d Ministe r fo r Gende r an d Development , Jane t Mukway a say s the secre t t o he r 
success rests i n being a n "organise d an d consisten t programmer. " 

A simila r approac h i s called fo r from thos e charge d wit h ensurin g tha t wome n finally find  thei r 
voice i n the politica l arena , i f we are to loo k back a t th e en d o f our lifetime s an d sa y that a  revolu-
tion ha s indee d take n place . 
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Part B 
Integrating Gender Concerns 

Into Macroeconomic Policies 



Integrating Gender Issues into National Budgetary 
Policies and Procedures within ontext of 

Economic Reform: Some Policy Options 

Professor Diane Elson 

Introduction 
Over the past decade there has been a  growing recognition o f the importanc e o f macroeconomic polic y 
in shaping women's living standards and their prospects for economic empowerment - Macroeconomi c 
policy can worsen or improve the livin g standards of different group s of women an d contribute t o 
narrowing or widening gender gaps in incomes , health, education , nutrition etc . The Commonwealt h 
was a pioneer i n recognising and investigatin g the implications of macroeconomic policy for women. 1 

There ha s also been growing recognition o f the wa y in which gende r inequalit y ca n constrai n th e 
outcomes o f macroeconomic policy . For instance , by constraining women' s supply response t o 
economic reforms , an d b y constraining women' s abilit y t o inves t i n human resourc e development. 2 

The integratio n o f a gender perspective int o macroeconomi c polic y has therefore bot h a n equalit y 
and a n efficienc y dimension . Th e ai m i s to contribute t o the bette r desig n of policy. A bette r 
designed macroeconomi c polic y would creat e a  virtuous circl e i n which macroeconomi c polic y itsel f 
contributes t o th e reductio n o f gender inequality , an d hence lessen s gender constraint s t o successfu l 
macroeconomic outcomes . The ai m i s the simultaneou s improvemen t o f growth an d huma n 
development performanc e i n ways that als o contribute t o the empowermen t o f women . 

This pape r offer s som e options fo r th e integratio n o f a gender perspectiv e int o fiscal policy which i s 
one o f the mos t importan t area s of macroeconomic policy . The focu s i s on th e nationa l budge t wit h 
the mai n emphasi s o n publi c expenditure . A wid e range o f possible option s i s examined, whic h ma y 
be selected accordin g t o national circumstances . 

Gender Inequality as an Efficiency Issue 
There i s growing awareness that gende r inequalit y i s not only costly to women, but i t i s also costly t o 
children, an d t o many men . I t exacts costs in lower output, lowe r development o f people's capacities , 
lower leisure and lowe r well-being. I f women wer e economically empowered , i t would be possible fo r 
each country t o have some combination o f greater output, a n increase d developmen t o f people's 
capacities, more leisur e and higher level s of well-being. In tha t sens e gender inequalit y i s inefficient . 

Research o n agricultura l productivit y i n Africa show s tha t reducin g gende r inequalit y coul d signifi -
cantly increas e agricultura l yields . 

For instance, giving women farmers i n Kenya the same level of agricultural input s and educatio n 
as men farmers coul d increas e yields obtained by women fanners by more than 2 0 per cent . 

Research o n economi c growt h an d educatio n show s tha t failin g t o inves t i n education lower s gross 
national produc t (GNP) . 

Everything els e being equal , countrie s i n which th e rati o o f female-to-male enrolmen t i n 
primary o r secondary educatio n i s less than 0.7 5 ca n expec t level s of GNP tha t ar e roughly 2 5 
per cent lowe r tha n countrie s i n which ther e i s less gender disparit y i n education. 4 

Research o n gende r inequalit y i n th e labou r marke t show s tha t eliminatin g gende r discrimination i n 
occupation an d pa y could increas e no t onl y women' s income , bu t als o national income . 
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For instance , i f gender inequalit y i n the labou r marke t i n Latin America wer e to be eliminated , 
not onl y could women' s wages rise by about 5 0 per cent , bu t nationa l outpu t coul d ris e by 5 per 
cent.5 

Gender inequalit y als o reduces th e productivit y o f the nex t generatio n -  th e Worl d Ban k report s 
mounting evidenc e tha t increase s i n women's well-being yield productivity gain s i n the future . 

The probabilit y o f children bein g enrolled i n schoo l increase s with thei r mother' s educationa l 
level and extr a incom e goin g t o mothers ha s more positive impac t o n househol d investmen t i n 
nutrition, healt h an d educatio n o f children tha n extr a incom e goin g to fathers . 6 

Research show s tha t gende r inequalit y hamper s a  positive suppl y response t o structura l adjustmen t 
measures by : 

reducing women' s incentive s t o produce tradabl e goods and increasin g women' s tim e burdens. 7 

Women's tim e burdens ar e an importan t constrain t o n growt h an d developmen t -  wome n ar e a n 
over-utilised, no t a n under-utilise d resource . The benefit s o f reducing thi s gender-based constrain t 
can b e considerable . 

For instance , a  study i n Tanzania show s that reducin g such constraint s i n a  community o f 
smallholder coffe e an d banan a grower s increase s household cas h income s by 1 0 per cent , 
labour productivity b y 1 5 per cent , an d capita l productivit y b y 44 per cent. 8 

It i s important t o be clear tha t recognisin g gende r inequalit y a s an efficiency issu e does not mea n 
seeing women instrumentall y a s a resource t o be used by others for increasin g productivity an d 
growth. Rather , th e messag e i s that i f women themselve s hav e mor e contro l ove r resources ther e wil l 
be gains for societ y a s a whole; but i f gender inequalit y persists , there wil l be continuing losse s fo r 
society a s a whole. 

Macroeconomic Policy and the Gains from Integrating 
Gender Equality Concerns 
Macroeconomic polic y can increase , reduce , or leave unchange d th e losse s to society from gende r 
inequality. I t can d o thi s both throug h direc t effort s an d indirec t effects . Le t u s return t o some of th e 
examples o f the previou s section an d se e how thi s migh t happen , throug h effect s whic h alleviat e o r 
exacerbate gende r inequality . 

Productivity of Women Farmers in Africa 
Macroeconomic polic y could increase thi s by promoting a  higher leve l of agricultural input s an d 
education for women and reduce thi s by resulting in a lower level of inputs and education for women . 
An increas e i n provision could come directly, by an increas e in public expenditure o n schooling an d 
extension services for women, an d a n increas e i n credit (an d possibly input subsidies) t o women. A n 
increase could also come indirectly, i f macroeconomic policie s promoted increase s in family incom e 
which permitted familie s t o educate daughters to the same extent a s sons; or promoted increase d 
provision of physical infrastructure (suc h as water, sanitation, electricity ) whic h releases more of adult 
women's time for learning how to use new inputs . However, macroeconomic policy could also result in a 
lower level of education an d input s for women farmers. This might come directly from reduction s i n 
public expenditure on education, and restrictions on credit and abolition of subsidies. It might com e 
indirectly throug h policy-induced fall s i n family incom e which restricted ability and willingness t o 
educate daughters; or by promoting reduced provision of physical infrastructure -  increasin g women' s 
total time burdens so that the y were less able to spend tim e learning how to use new inputs . 
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Gender Disparities in Education 
Macroeconomic policie s can increase losse s in potential GN P i f they increas e gender gaps i n 
education. Thi s ca n happen directl y throug h reduce d expenditur e o n education , an d indirectl y 
through increase s i n family poverty . However , losse s can be reduced i f macroeconomic policie s 
promote increase s i n expenditure o n educatio n especiall y a t th e primary level ; and a t th e sam e tim e 
reduce family poverty , s o that familie s ca n affor d t o send daughter s t o school . 

Labour Market Inequality 
Macroeconomic polic y ca n reduce labou r marke t inequalit y directly b y extending publi c secto r 
employment fo r women , sinc e gender inequalit y i n employment i n the publi c secto r i s generally les s 
than i n th e privat e sector . I t can reduce labou r marke t inequalit y i n pay and condition s indirectl y 
by promoting female-labour-intensiv e growth . However , car e has to be taken tha t inequalitie s i n 
the tota l workload -  pai d an d unpai d -  ar e not a t the sam e time increased . 

The Supply Response to Structural Adjustment Measures 
Macroeconomic polic y ca n intensify rathe r tha n alleviat e th e way s in which gende r inequalit y 
constrains women' s suppl y response t o structura l adjustmen t measures . Gender inequalit y ca n 
constrain th e suppl y response i f women hav e man y othe r demand s o n thei r tim e -  producin g food , 
fetching wate r an d fuel , carin g for children ; an d i f they hav e th e prim e responsibilit y fo r cushionin g 
their familie s agains t insecurit y an d change . These constraint s wil l be intensifie d directl y i f 
macroeconomic polic y reduce s provision o f social and infrastructura l service s an d therefor e increas -
es women's tim e burdens . They wil l be intensifie d indirectl y i f macroeconomic polic y increase s th e 
insecurity an d chang e t o which familie s ar e subject . 

The Gains from Integrating Gender Equality Concerns 
As these example s show , i t i s important t o analyse whethe r macroeconomi c polic y increase s o r 
reduces th e losse s to society from gende r inequality . There ar e clearly gains to society i f macroeco-
nomic policy ca n b e designed i n ways that reduc e gende r inequality . 

The gain s t o society from th e reductio n o f gender inequalit y ca n b e take n i n a  mixture o f ways: 

increased outpu t o f goods and services ; 
increased leisure ; 
increased capacitie s t o enjoy goo d health , t o exercise skill s and participatio n i n decision -
making, t o live a  satisfying life ; 
increased conservatio n o f the environment . 

Macroeconomic Polic y and the Nationa l Budge t 
Macroeconomics look s at a n economy a s a series of aggregates o f goods and services : the GNP , 
exports, imports , savings , investment , publi c expenditur e o n service s an d incom e transfers , publi c 
revenue (fro m taxe s an d use r changes) . 

Macroeconomic polic y generally attempt s t o stee r th e econom y a s a whole s o as to achieve sustain -
able improvement s i n national outpu t an d income s (e.g . full employment , risin g incomes , stabl e 
prices). Improvements wil l not b e sustainable i f they ar e based o n unsustainabl e deficit s i n th e 
balance o f payments an d i n th e nationa l budge t (whic h bring s togethe r publi c expenditur e an d 
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public revenue) . So a  great dea l o f attention i s focused o n thes e twi n deficits , a s well a s on th e rat e 
of inflation, th e rat e o f unemployment, an d th e rat e o f growth . 

There has sometimes been a  tendency t o assume that ther e i s no need for macroeconomic policy t o 
pay explicit attention t o human development objectives . Problems of poverty and inequalit y would be 
resolved by "trickle down" of benefits from th e macroeconomic aggregates . However, there i s growing 
recognition tha t "trickle down" is not automatic ; and tha t concerns of poverty and inequality , includ -
ing gender inequality , need t o be brought directly into the framework o f macroeconomic policy . 

There ar e three key forms o f macroeconomic policy : 

exchange rat e policy (e.g . currency appreciatio n an d depreciation) ; 
monetary polic y (e.g . money suppl y and interes t rates) ; 
fiscal polic y (e.g . taxation an d publi c expenditure) . 

These three types of policy are used i n combination i n stabilisation an d structural adjustmen t 
programmes and i n restructuring economies to meet the challenges of changing internationa l pattern s 
of investment an d production. Fisca l policy i s the most promising entry point for gender-integration . 

There ar e a  variety o f instruments o f fiscal policy : 

Revenue Instruments : Taxes : e.g. incom e tax , expenditure ta x (e.g . VAT), wealth tax , lan d 
tax, tariff s o n imports , capita l gain s tax , inheritanc e tax . User charges : e.g. for electricity , 
water, education , health . 
Expenditure Instruments : Transfers : e.g . pensions, unemploymen t benefit , maternit y benefit . 
Subsidies: e.g. food subsidies , export subsidies . Services: e.g. law and order , health , education , 
roads. 

Typically thes e ar e al l brought togethe r i n a  national budge t whic h i s prepared annuall y an d set s ou t 
tax an d expenditur e plan s for th e comin g year . I f expenditure i s greater tha n revenu e ther e i s a 
deficit; i f revenue i s greater tha t expenditure , a  surplus. I t i s often accompanie d b y a review of 
budget outcome s an d macroeconomi c performanc e i n the previous year ; and projections o f budge t 
outcomes an d macroeconomi c performanc e fo r future years , in a  medium ter m framework . Fo r 
countries undergoin g stabilisatio n an d structura l adjustmen t programme s thi s wil l be related t o th e 
Policy Framewor k Paper . 

The budget , o n th e fac e o f it , appear s t o be a  gender-neutral polic y instrument . I t i s set out i n term s 
of financial aggregate s - totals , and sub-total s o f expenditure an d revenue , an d th e resultin g budge t 
surplus or deficit . A s usually presented , ther e i s no particula r mentio n o f women, bu t n o particula r 
mention o f men either . 

However, thi s appearanc e o f gender-neutrality i s more accuratel y describe d a s gender-blindness . 
The wa y in which th e nationa l budge t i s usually formulated ignore s the differen t sociall y 
determined roles , responsibilities, an d capabilitie s o f men an d women . 

The existin g conceptua l framework s an d statistic s used t o prepare nationa l budget s ar e gender -
blind.9 They fai l t o recognise that : 

women's contributio n t o the macroeconom y i s underestimated becaus e o f missing and biase d 
markets an d incomplet e statistics ; 
there i s an unpaid econom y (whic h has been variousl y labelle d "domestic" , "socia l reproduc -
tion", "reproductive" ) i n which wome n d o mos t o f the wor k o f caring for an d maintainin g th e 
labour force an d th e socia l framework o r socia l capita l (neighbourhoo d network s an d 
voluntary organisations , forma l an d informal ) -  bot h vita l service s for th e paid economy ; 
the parameter s o f aggregate production , savings , investment , import s and export s i n the pai d 
economy ma y be sensitive t o different pattern s o f gender relation s an d gende r distributio n o f 
resources. 
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Integrating Gender into the Nationa l Budget : 
Some Policy Options 
Formulation o f a national budge t involve s decisions a t thre e levels : 

i Aggregat e macroeconomi c strategy . I s the overal l defici t o r surplus appropriate? I s th e 
medium-term framewor k sustainable ? 

ii Compositio n o f expenditures an d revenues . I s the mi x o f spending an d taxin g appropriate ? 

iii Effectivenes s o f service delivery. Does the publi c sector provide th e require d leve l and patter n 
of services to firms , families an d communities ? 

A rang e o f tools for integratin g gende r a t thes e thre e level s of decision-making ar e available . The y 
can b e used alon e o r i n combination , dependin g upo n th e circumstance s o f the country . The mos t 
readily implementabl e option s relat e t o efficiency o f service delivery an d compositio n o f expendi -
tures; but som e tool s are also available i n relation t o taxatio n an d aggregat e macroeconomi c 
strategy. A comprehensiv e strateg y coul d us e the ful l rang e o f tools to produce a  gender-awar e 
budget statemen t an d a  gender-aware mediu m ter m economi c strategy , implemente d b y a Gende r 
Management System . Bu t mor e partial strategie s ca n als o bring abou t considerabl e improvements . 

Integrating Gender into the Appraisal of the Effectivenes s 
of Service Deliver y 
The effectivenes s o f expenditure i s conventionally judge d i n terms o f the achievemen t o f intende d 
results a t the lowes t possible cost . From a  gender perspective , i t i s important t o ask : "results fo r 
whom?" and "cost s for whom?" . Do the outcome s mee t th e need s o f women a s well as men; ar e me n 
and wome n equall y satisfie d wit h th e qualit y o f services provided? I s quality assesse d i n ways tha t 
take accoun t o f the needs o f users for "user-friendl y services" ? Are th e cost s and benefit s measure d 
in a  comprehensive way ? Do th e intende d result s includ e reductio n o f gender inequality ? A rang e of 
techniques ar e available o r migh t b e developed fo r addressin g thes e questions : 

needs assessments ; 

analysis o f "quality o f service" indicators ; 

beneficiary assessments ; 

assessment o f "invisible" costs; 

assessment o f benefits o f equal opportunitie s i n service delivery . 

Needs Assessments 
Needs assessment s attemp t t o establish wha t i s needed an d wher e i t i s needed an d ar e typicall y 
carried ou t by gathering quantitativ e dat a o n th e demographi c characteristics , incom e levels , an d 
services availabl e i n localitie s throughou t th e countr y an d combinin g thes e int o poverty indicator s 
of various kinds . The proble m i s that th e dat a ar e often no t disaggregate d b y gender, an d th e need s 
are not define d fro m th e poin t o f view of the user s of services. Moreover, th e nee d fo r tim e i s not 
generally considere d an d time-povert y i s neglected. However , a  useful poin t o f departure i s provided 
by some of the mor e participatory an d gender-awar e Worl d Ban k Povert y Assessments (e.g . World 
Bank 1994) ; and b y a variety o f case studies conducted b y women's Studie s Institute s an d women' s 
organisations, usin g participatory appraisa l methods . 

Analysis of Quality of Service Indicators 
This i s typically done b y constructing a  series of quantitative indicator s (enrolmen t rate s i n schools ; 
bed occupancy rate s i n hospitals ; number o f connections o f households t o wate r an d sanitatio n 
system). There ar e well known problems : i t i s easier t o measure input s tha n output s (al l of th e 
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above measure s are really inpu t measures : we really need t o know how many student s passed thei r 
exams; how many patient s wer e cured; how many households had reliable supplie s of clean drinkin g 
water). Moreover , behaviou r change s so as to maximise scor e on the chosen indicator s but this may 
lead t o worsening of indicators not chosen; for instance, the time needed t o access the service is 
often neglected . I n addition, th e indicators may not measure the qualities tha t matte r mos t to users 
of the services. It is obviously essentia l t o make sur e the indicators ar e disaggregated b y gender. 

Beneficiary Assessments 
A beneficiar y assessmen t trie s to ascertain th e views of actual and potential beneficiaries , t o see how 
far servic e provision meet s thei r own perceptions o f what thei r need s are . Beneficiary assessment s 
are best conducted usin g qualitative interviewin g o r focus grou p methods . Care mus t be taken t o 
conduct the m i n ways that permi t an d encourage wome n t o express thei r views . It is particularly 
important t o assess whether measure s which ar e supposed t o improve effectivenes s actuall y do 
improve th e quality o f service from a  beneficiary's perspective . 

Assessment of "Invisible" Costs 
From a  gender perspective i t is important t o define cost s so as to include cost s in terms of time as 
well as money costs . Many curren t change s i n the organisation o f service delivery appea r to 
improve efficienc y bu t in reality transfe r cost s from th e monetary budget s of the public sector , 
where the y ar e visible, to the time budget s of women i n families an d communities, wher e the y are 
generally invisible . Every proposal t o improve the efficiency o f a service should be scrutinised for 
the rea l exten t o f its "cost saving" measures. For instance, when medica l service s are reorganised so 
as to save costs by discharging patient s mor e rapidl y from hospital s -  doe s thi s simply transfe r cost s 
of care from pai d hospita l staf f t o unpaid wome n i n families an d communities? I f so, this i s not a 
saving in costs, but a transfer o f costs. 

Assessment of Benefits of Equal Opportunities in Service Delivery 
Public secto r employmen t policie s can help t o transform gende r relation s throughou t th e econom y 
by innovative equa l opportunitie s an d family-friendly employmen t practices . A gender-blind cos t 
benefit calculu s may see these policie s as "too expensive". A gender-sensitive cost-benefi t calculu s 
will see that suc h policies set standards an d promote bette r practice s throughou t th e economy, 
reducing the extent o f gender discriminatio n i n labour markets , and enhancing women' s abilit y to 
invest i n the human resourc e developmen t o f their children , wit h resulting efficiency gains . 

Public secto r procurement policie s can also help offse t existin g gender disadvantage , producin g 
benefits tha t rippl e throug h th e larger economy. Procuremen t policie s i n some countrie s (suc h as 
South Africa ) ar e already linke d t o equal opportunitie s policie s directed a t reducing disadvantage s 
of race as well as gender. Measure s include : 

simplifying th e tender process ; 
easier acces s to tender information ; 
unbundling o f large contracts . 

Consideration ma y also be given t o the use of "price preferences", an d quota or target systems . 

Integration of Gender into Appraisal of the Composition 
of Public Expenditure and Taxation 
Different pattern s o f expenditure an d taxation hav e differen t implication s fo r women an d men, and 
differentially affec t thei r abilitie s to contribute t o the production fo r the market an d the care of 
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families an d communities . I n th e languag e o f economies, thes e differen t pattern s "crow d in " or 
"crowd out " supply responses o f men an d wome n t o macroeconomic strategies . 
Rhonda Sharp , a n Australian polic y analys t wh o has worked extensivel y o n gende r an d federa l an d 
state budgets i n Australia suggest s a  conceptual framewor k fo r reportin g th e expenditur e o f eac h 
government departmen t withi n thre e categorie s o f expenditure -  expenditur e specificall y targete d 
at women; equa l opportunit y initiative s i n the publi c sector ; an d gende r impac t o f mainstrea m 
budget expenditure . Pictoriall y sh e presents i t this way : 

TOTAL BUDGET 

Specifically identified gender-based expenditures of government departments and authorities 
women's health programmes ; 

special education initiative s for girls; 
employment polic y initiatives for women; 

and so on 

Equal employment opportunity expenditure by government departments and authorities on 
their employees 

training for clerical officers or women managers ; 
rewriting job descriptions to reflec t equal employment opportunit y principles ; 

provision of creche facilities; 
parental leav e provisions; 

and so on 

General or mainstream budget expenditure by government departments and authorities 
assessed for its gender impact 

Does the education budget , minus the above two types of expenditure , reflect gender equity objectives ? 
Who are the users of hospita l services? 

Who receives agricultural suppor t services? 

Public Expenditure Incidence Analysis 
A usefu l too l for helping t o asses s the distributio n o f public spending b y gender i s Public 
Expenditure Incidenc e Analysi s (o r Benefi t Incidenc e Analysis) . I t can provid e on e wa y of assessin g 
how gender-inclusiv e suc h expenditur e actuall y i s by comparing th e distributio n o f spendin g 
between me n an d women , boy s and girls . 

The first step is to analyse the net uni t cost s of providing any service: i.e. the annua l tota l costs of 
public provision of the service minus the proceeds of any cost recovery measures (e.g . user changes) 
and the n t o divide this total by the annua l number o f "units" of the service provided (e.g . the numbe r 
of hospital beds or school places). The secon d step is to analyse the pattern o f utilisation of the services 
- fo r instanc e how many "units" were utilised by poor households and how many by rich households . 

The informatio n o n ne t uni t cost s o f service provision ca n b e brought togethe r wit h th e informa -
tion o n utilisatio n rate s to calculate th e leve l o f net resourc e transfe r t o poor households an d t o ric h 
households. This statisti c i s called th e Incidenc e o f Public Expenditure b y Income Group . I n princi -
ple, thi s procedure coul d b e extended t o measure Incidenc e o f Public Expenditure b y Gender, b y 
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examining th e patter n o f utilisation o f services by gender, a s well as by household incom e grouping . 
This has been don e fo r health an d educatio n i n Ghana. 10 

Data i s required o n th e amoun t spen t a t national , regiona l an d loca l leve l on th e provision o f a 
particular service , collected fro m th e relevan t publi c service providers . This i s often surprisingl y 
difficult t o assemble an d decentralisatio n o f expenditure t o lower tier s of government tend s to mak e 
it more difficult . Contractin g ou t o f public service s may als o create dat a problems . Definition o f a n 
appropriate uni t o f service i s relatively eas y for som e services , such a s health (e.g . visits to doctor ) 
and educatio n (attendanc e a t school) . But very difficul t i n the cas e of "overhead" typ e services , 
such a s most physica l infrastructure . Dat a i s also required o n utilisatio n rate s from regula r nationa l 
household surveys . Unfortunately, no t al l household survey s collected dat a o n th e utilisatio n o f 
public services . The dat a ma y not b e collected o n a  gender disaggregated basis . Thus, i t may be 
necessary t o improv e th e availabl e dat a base i n collaboration wit h th e Ministr y o f Finance, th e 
National Audi t Commissio n (o r simila r body) an d th e Offic e o f Statistics . 

Tax and Benefit Incidence 
Gender-disaggregated incidenc e analysi s may als o be conducted fo r taxatio n an d incom e transfers . 
Here agai n i t may be necessary t o improv e th e availabl e databas e an d t o improv e understandin g o f 
the way in which househol d budget s ar e managed. Goo d studie s of household budge t managemen t 
are available fo r a  number o f countries whic h revea l tha t ful l poolin g an d sharin g o f al l househol d 
income i s far from bein g th e norm , s o that i n many case s men an d wome n manag e differen t incom e 
streams and hav e differen t expenditur e responsibilities . As a  result, i n many countries , th e 
incidence o f income ta x would fal l mor e directly o n me n tha n o n women ; wherea s indirec t taxatio n 
(such a s VAT) o n basi c household good s would fal l mor e directly on women . Similarl y incom e 
transfers i n th e form o f food subsidie s o r child benefit s pai d t o care-givers impac t mor e on women ; 
whereas incom e ta x allowance s impac t mor e o n men . 

Budgetary Institutions 
Budgetary institution s pla y an importan t rol e i n th e determinatio n o f patterns o f public expenditur e 
and taxation ; an d economi c refor m increasingl y include s reform o f budget processes , with emphasi s 
on improvin g accountabilit y an d transparency . I t i s therefore importan t t o appraise th e institutiona l 
gender-balance i n budgetary decision-makin g an d th e interfac e betwee n th e Gende r Managemen t 
System an d th e Budge t Managemen t System . Here a n importan t too l i s an analysi s of the shar e of 
the tota l budge t whic h goe s to th e Ministr y Responsibl e fo r women' s Affairs , compare d t o othe r 
Ministries; and withi n eac h ministry , th e shar e o f it s budget controlle d b y it s Gender Foca l Poin t 
(or comparable office) . Gende r canno t b e "mainstreamed" i f those wh o have responsibilit y fo r 
mainstreaming gende r ar e not give n budge t allocation s wit h thi s goal . Consideration coul d be give n 
to introducin g purchaser/provide r relation s betwee n Gende r Foca l Point s o r Ministries Responsibl e 
for women' s Affairs , an d othe r offices . Th e Gende r Foca l Points coul d the n hav e a  budget wit h 
which t o commission th e provision o f gender-balanced service s from th e othe r section s of thei r 
Ministry. 

Gender-aware Policy Appraisal 
Gender-disaggregated incidenc e analysi s i s not readil y applicabl e t o some forms o f expenditure , 
because th e service s provided ar e not individuall y consume d bu t collectivel y consumed . Her e 
gender-aware polic y appraisa l ca n be used instead . Fo r example, muc h o f the expenditur e o f th e 
Ministry o f Trade an d Industr y o r Transport o r Powe r wil l be difficult t o subjec t t o gender disaggre -
gated benefi t incidenc e analysis . Bu t th e type s of facilities provide d an d policie s pursued b y thes e 
Ministries ca n b e appraised fro m a  gender perspective . The ke y question i s whether th e policie s ar e 
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likely to reduce gende r inequalitie s an d imbalances . A goo d mode l i s provided b y the women' s 
Budget Projec t i n South Africa , a  joint initiativ e o f the Parliamentar y Financ e Committe e an d non -
governmental organisation s (NGO ) groups . 

Women's Budget Statement 
A Women' s Budge t Statement ca n be an importan t too l for bringing together informatio n o n th e 
implications o f government expenditure s for women. Such a  statement doe s not produce a  separate 
budget for women. Rather i t attempts t o disaggregate expenditure accordin g to it s impact on women . 
As pioneered i n Australia, participating government department s wer e required t o identify th e impac t 
of their proposed expenditur e o n women. A Women' s Budge t Statement wa s then synthesise d by th e 
Office o f the Status of Women. The production o f a Women's Budge t Statement thu s requires a high 
degree of co-operation an d som e degree of commitment throughou t th e machinery o f government . 
The creatio n o f the conditions fo r thi s probably requires a  substantial an d wel l organised coalitio n of 
supporters both insid e and outsid e of government. A numbe r o f strengths an d weaknesses of th e 
system used i n Australia, have been identifie d b y Australian policy analysts. 11 

Strengths 
Educational rol e i n sensitising department s t o implication s o f their policie s for women , an d 
helping the m t o reduce thei r "gender-blindness" ; 
Lever for productio n o f gender-specific data ; 

Useful resourc e for women i n government fo r enterin g int o debate s abou t specifi c budgetar y 
policies. 

Weaknesses 
Inability t o effectively analys e th e impac t o f "mainstream" expenditur e o n wome n -  n o 
guidelines wer e provided fo r department s o n ho w t o do this ; 
Inability t o addres s issue s of overall desig n o f budgetary polic y -  e.g . how muc h shoul d 
expenditure b e cut an d whic h expenditur e shoul d b e cut ; 
Ignores revenue sid e of budget an d interaction s betwee n budge t expenditur e i n differen t 
ministries fo r overal l situatio n o f women ; 
Does not provid e quantifiabl e measure s o f improvements ove r time . 

The effectivenes s o f a Women's Budge t Statemen t coul d b e improve d b y making us e of some of th e 
analysis an d indicator s suggeste d i n thi s paper . Indee d som e o f these measure s have alread y bee n 
introduced i n parts o f Australia. Fo r instance , for th e 1989/9 0 Sout h Australia n Women' s Budget , 
departments wer e asked t o provide thei r ow n interna l indicator s o f progressive changes ; and t o 
detail th e expecte d futur e outcome s o f current expenditures , bu t tacklin g th e issu e of overal l 
budgetary strateg y require s going beyond a  Women's Budge t Statement . 

Integration of Gender into Appraisal of Overall Budget 
Strategy and Medium Term Economic Framework 
The appraisa l o f aggregate budgetary strateg y revolve s aroun d th e sustainabilit y o f the budge t defici t 
or surplus. This i s conventionally judge d i n terms of whether a  deficit wil l tend t o lead t o financial 
problems, such a s accelerating inflation ; balanc e o f payments crises ; an increasin g an d unsustainabl e 
debt burden . The sustainabilit y o f a budget surplu s i s not alway s judged t o be a  problem becaus e a 
surplus does not ten d t o lead t o financial  problems . But a  deficit whic h i s too low or a surplus whic h 
is too high, ma y lead t o unemployment, poverty , an d lo w levels of capacity utilisation . This overbur -
dens families an d communities , wit h consequen t socia l and economi c problems ; and intensifie s losse s 
due to gender inequality . 
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The likel y sustainability o f a budget defici t i s often teste d b y using a  computable macroeconomi c 
model t o simulate th e likel y outcomes wit h a  range o f different value s for variables . Bu t th e answer s 
will depend o n th e assumptio n buil t int o th e model . Negative feedback fro m overburdenin g 
families an d communitie s i s not buil t int o such models ; nor i s negative feedback du e t o the efficien -
cy costs of worsening gende r inequalities . 

Maintaining the Social Framework 
One o f the factor s tha t i s usually assume d t o be constan t i s the socia l framework o f norms, rules an d 
values (wha t som e economist s cal l the "socia l capital") . Fo r instanc e t o work well , an econom y 
needs ther e t o be a  fund o f goodwill, trust , an d acceptanc e of , an d obedience , t o th e law ; and i n 
addition som e institution s tha t provid e socia l stability an d security , eve n thoug h th e econom y i s 
changing; institution s tha t ca n cushio n individual s agains t shock s an d see  them throug h time s of 
transition an d restructuring . However , th e socia l framework ma y not b e invarian t t o the macroeco -
nomic policy - hig h an d risin g deficits tha t generat e hyperinflatio n wil l tend t o lea d th e socia l 
framework t o crumble ; but s o also will severely deflationary policie s i n which th e defici t i s cut 
rapidly an d extensively , creatin g widespread unemploymen t an d idl e capacity. Some economist s ar e 
now beginning t o pay attention t o the interrelatio n betwee n macroeconomi c police s and th e socia l 
framework an d t o ask whether i n some circumstances to o rapid a  deflation, a s well as too rapid a n 
inflation, run s down t o dangerous level s the fund o f goodwill an d acceptanc e o f social norms tha t i s 
needed fo r economie s t o function well . 

A critica l factor i n the maintenance o f the social framework i s the unpaid work that women i n partic-
ular devote to bringing up children t o be responsible members of society; and i n strengthening famil y 
and community networks and voluntary organisations . A critica l factor i n the destruction o f the socia l 
framework i s the amoun t o f idle time that young men have because they are denied paid work . 

Time Budgets and Negative Feedback 
A gender-awar e budge t strateg y ca n b e promoted b y monitoring th e tim e budget s o f a country' s 
citizens a s well a s the financial  budge t o f the country . This informatio n ma y be availabl e fro m 
regular household surveys . I f not, the n tim e use questions, disaggregated b y gender an d ag e will 
need t o be added . I n th e shor t run , usefu l dat a ma y be gathered b y women's organisations usin g 
rapid appraisa l technique s a t selecte d sites . 

Armed wit h tim e budgets , i t i s possible t o frame anothe r questio n t o se t alongside th e questio n o f 
the sustainabilit y o f the defici t i n the nationa l budget : i s the defici t i n women's tim e budge t 
between th e demands o f unpaid work , an d th e tim e lef t availabl e for it , sustainable? Or ar e th e 
human resource s of women, an d girls , being depleted ? 

If this defici t become s to o high, ther e wil l be negative feedbac k effect s t o the marke t econom y 
which reduc e productivit y an d increas e costs , very often leadin g t o the nee d t o increase publi c 
expenditure, t o repai r damag e t o th e socia l framework, fo r instanc e expenditur e o n insurance , 
policing, socia l workers , repair s to public property. Ultimately thi s undermines th e sustainabilit y o f 
the budge t strategy . 

Thus i f the budge t defici t ha s been reduce d b y expenditure cutback s which plac e grea t reliance o n 
women's reproductive an d voluntar y wor k t o substitute fo r publi c services , while a t the sam e tim e 
making me n surplu s t o requirements , the n ther e i s a danger tha t it s sustainability wil l prove illusor y 
in th e lon g run. Certainly , budge t polic y wil l not b e providing a  good foundation fo r th e longe r ru n 
achievement o f growth combine d wit h human development , becaus e i t i s depleting huma n an d 
social resources . The sam e interaction s migh t als o occur i f budget polic y has le d t o high an d 
accelerating inflation , whic h ca n als o put to o muc h strai n o n th e tim e budge t o f the car e economy , 
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using up larg e amounts o f time i n reorganising househol d managemen t i n the face o f corrosiv e 
uncertainties abou t prices . 

The critica l poin t i s that a  gender-aware approac h t o the overal l budge t strateg y suggest s tha t th e 
maintenance o f the socia l framework shoul d no t b e taken fo r grante d i n judging th e sustainabilit y 
of budgets. Collecting tim e budget data i s one way of making the connection . I f time budgets loo k 
unsustainable, the n thi s points t o some reconsideration o f the siz e of the nationa l budge t deficit , th e 
tax-expenditure mi x an d th e compositio n o f expenditure . 

Gender-aware Alternative Budgets and Medium Term Economic 
Strategies 
Development o f gender-aware alternativ e budge t scenario s i s another possibl e tool . Depending o n 
the natur e o f the mode l use d t o simulate budge t outcomes , some o f the parameter s ma y wel l be 
sensitive t o th e configuratio n o f gender contro l ove r resources an d th e distributio n o f resource s 
between wome n an d men . Fo r instance , th e evidenc e o n gende r equalit y a s an efficienc y issu e 
suggests tha t th e productivit y o f investment coul d b e raised by changing th e gende r distributio n o f 
resources i n favour o f women. Moreover , i f women hav e a  greater propensit y t o save than men , 
redistributing incom e toward s women woul d rais e the aggregat e saving s rate . Exploring thi s 
possibility require s some technica l knowledg e o f modelling an d co-operatio n wit h th e economist s 
in th e Ministr y o f Finance wh o work with th e mode l used i n any particula r country . 

A complementar y strateg y would be t o examine th e gender-responsivenes s o f the institutiona l 
structure o r socia l matrix i n which th e overal l budge t strateg y i s embedded. I f women hav e mor e 
voice i n the socia l bargaining tha t implicit y o r explicitly surround s macroeconomi c policy-making , 
then mor e co-operative , les s inflationary response s t o any given defici t ma y result . For instance , 
owing t o differences i n thei r roles , women ma y have a  different vie w tha n me n o f the trade-of f 
between wag e increase s an d maintenanc e o r improvemen t o f public secto r service s tha t suppor t 
their carin g roles . They ma y be mor e prepared t o accep t limitation s i n wages increases i n return fo r 
maintenance o f public expenditur e tha n men . A  greate r weigh t fo r women' s poin t o f view will , 
other thing s bein g equal , lesse n th e ris k o f an inflationar y spiral . This i s not somethin g tha t ca n b e 
brought abou t quickly , bu t i t should b e possible t o create opportunitie s fo r wome n t o express thei r 
priorities throug h instrument s suc h a s attitude surveys , focus groups , public meetings , an d th e 
media. This need s t o be matched b y an increas e i n th e rol e o f women i n Parliamen t an d insid e 
government i n determining budge t policy . 

The outcom e coul d b e a  number o f different budge t scenarios , depending o n th e gende r distributio n 
of resources an d th e leve l of empowerment o f women. The relevanc e o f this las t poin t i s that th e 
possibility o f budget policy tha t i s "sound", whil e promoting a  human-centred patter n o f growt h 
depends no t onl y on seemingl y mechanica l economi c factors , bu t als o on socia l an d politica l 
factors. Successfu l budge t polic y does require certai n technica l skills , and i s constrained b y availabl e 
resources, but i t i s also an exercis e i n political economy , i n socia l bargaining an d coalitio n building , 
and creatin g informe d consen t ("socia l contracts" , "socia l compacts" ) aroun d a  shared visio n of 
development. A n alternativ e gender-awar e budge t an d mediu m ter m economi c strateg y ma y be a 
powerful focu s fo r suc h a  vision . 

From Tools to Actions: Identifying Options,  Setting  Goals 
and Monitoring Progress 
Decisions o n budge t polic y ar e usually take n b y a  small group of ministers an d official s concentrate d 
in the Prim e Minister' s office , Ministr y o f Finance, an d Centra l Bank . Minister s an d official s wh o 
are outside thi s group, need t o engage i n policy dialogue t o promote th e us e of the tool s identifie d 
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in thi s paper t o bring abou t change s i n budget policy , so as to reduce gende r inequality . 

The Commonwealt h Secretaria t ha s already take n measure s t o facilitate thi s policy dialogue by 
submitting a  report o n Macroeconomi c Polic y an d Gende r Issue s to the Commonwealth Financ e 
Ministers Meeting , 24-2 6 Septembe r 1996 . 

Policy dialogue needs t o be broadened throug h a  multi-pronged strateg y t o address severa l targe t 
groups: 

spending ministries ; 
general public ; 

women's groups ; 
researchers, academics , policy analysts ; 
gender analysts ; 

economists; 
development co-operatio n agencies . 

The ai m would be to stimulate deman d fo r integratin g gende r int o budge t policy . 

Ministers Responsible fo r Women' s Affair s ma y wish t o increas e understandin g o f how an d wh y 
budgets can b e made gender-aware , by : 

Organising a  conference o f officials fro m th e Ministr y Responsibl e fo r Women' s Affair s an d 
the Ministr y o f Finance, togethe r wit h loca l and internationa l researchers , academic s an d 
policy analyst s t o discuss tools for integratin g gende r int o national budge t policy . 
Promoting a  Workshop t o bring togethe r economist s usin g macroeconomic model s t o desig n 
budget policy and economist s an d gende r polic y analyst s developing gender-sensitiv e 
macroeconomic concepts , with th e ai m of producing a  number o f different gende r awar e 
budget scenarios . 

Organising a  "Budget Hearing " with wome n parliamentarian s an d women' s NGOs t o allo w 
women t o voice thei r view s on th e curren t budget . 

Piloting the Use of Gender-Aware Budgetary Tools 
To refine th e tool s identifie d i n thi s paper an d adap t the m t o th e variety o f different nationa l 
conditions, i t i s desirable t o conduct a  series of pilot studie s i n 1997 , to tes t th e strength s an d 
weaknesses o f the forms o f appraisal identifie d here , an d th e possibilit y o f using them t o bring abou t 
change. 

The pilo t studie s wil l ideally involv e collaboratio n betwee n th e Ministr y Responsibl e fo r Women' s 
Affairs an d th e women' s organisations ; togethe r wit h spendin g Ministrie s an d th e Ministr y of 
Finance; with technica l assistanc e from th e Commonwealt h Secretariat ; an d suppor t wher e 
appropriate fro m developmen t co-operatio n agencies . 

The followin g type s of pilot studie s would see m to be particularly useful . Eac h stud y should resul t i n 
recommendations fo r th e gender-awar e restructurin g o f public expenditure , s o as to produce bot h 
efficiency an d equit y gains . 

i beneficiar y assessments , conducted i n collaboration wit h women' s NGOs an d wome n parlia -
mentarians, o f service delivery an d budge t priorities ; 

ii gende r disaggregate d publi c expenditur e incidenc e analysi s conducte d i n collaboration wit h 
Ministries suc h a s Education, Health , Agricultur e an d Wate r Resources ; 

iii gender-awar e polic y evaluation s o f the policie s supporte d b y budget appropriations , conducte d 
in collaboration wit h appropriat e Ministrie s (e.g . Trade an d Industry , Power , Transport) an d 
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women's organisations . This coul d cove r employment an d procuremen t strategy , a s well as 
service delivery ; 

iv production , i n collaboration wit h th e Ministr y o f Finance, o f a Women's Budge t Statement , 
analysing th e gende r implication s o f the pattern o f public expenditure , drawin g upo n 
evidence produce d b y the thre e precedin g pilo t studies ; 

v analysi s o f the interactio n o f the nationa l budge t an d th e tim e budget s o f different categorie s 
of men an d women , boy s and girls ; this could b e done i n collaboration wit h th e Nationa l 
Statistical Offic e usin g survey data ; an d i n collaboration wit h women' s organisation s usin g 
rapid appraisa l techniques ; 

vi productio n o f alternative gender-awar e budge t an d mediu m ter m economi c scenarios , i n 
collaboration wit h th e Ministr y o f Finance, takin g accoun t o f the positiv e an d negativ e 
effects o f national budget s on th e socia l framework (o r socia l capital) , and o n women' s suppl y 
response t o economic reform . 

The conduc t o f the pilo t studies , and th e us e of the informatio n generated , shoul d b e integrate d 
with th e Gender Managemen t Syste m being adopte d i n each country , i n order t o promote necessar y 
changes i n budget polic y a t al l levels . 

The tool s addressed her e ar e mainly concerne d wit h publi c expenditure , a s recommended b y th e 
Commonwealth Secretaria t Referenc e Grou p fo r thi s project . I t migh t b e appropriat e t o have a 
follow-up projec t t o addres s transfe r payments , taxe s an d use r charges; and t o focus a s much o n th e 
developed a s upon th e developin g countrie s o f the Commonwealth . 

Notes 
1 Commonwealt h Exper t Group , 1989 . 

2 Hadda d e t al, 1995 ; Cagatay, Elson , Grow n (ed) , 1995 ; World Bank , 1995 ; Palmer, 1995 . 

3 Sait o an d Spurling , 1992 . 

4 Hil l an d King , 1995 . 

5 Tzannatos , 1991 . 

6 Worl d Bank , 1995 . 

7 Brown , 1995 . 

8 Tibaijuka , 1994 . 

9 See , for instance , Waring , 1989 ; Cagatay, Elso n an d Grow n (ed) , 1995 . 

10 Demetr y e t al  (1995. 

11 Sharp, 1990 and Sawyer, 1996. 
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Changing the Conceptual Framework to Integrate 
| Gende r into Macroeconomic Policies 

Professor Diane Elson 

Introduction 
The budget , o n th e face o f it , appear s t o be a  gender-neutral polic y instrument . I t i s set out i n term s 
of financial aggregate s - totals , and sub-total s o f expenditure an d revenue , and th e resulting budge t 
surplus o r deficit . A s usually presented , ther e i s no particular mentio n o f women, bu t n o particula r 
mention o f men either . 

However, thi s appearanc e o f gender-neutrality i s more accuratel y describe d a s gender-blindness . 
The wa y i n which th e nationa l budge t i s usually formulated ignore s the different , sociall y 
determined roles , responsibilities, an d capabilitie s o f men an d women . These difference s ar e 
generally structure d i n such a  way as to leav e women i n a n unequa l position i n relation t o the me n 
in thei r community , wit h les s economic, socia l and politica l power . 

The presenc e o f gender differences an d inequalitie s mean s tha t a  gender-blind budge t i n practic e 
tends t o have differen t impact s on me n an d women , boy s and girls ; and i n turn the y ten d t o hav e 
different response s t o the budget . Dependin g o n ho w th e budget , an d th e public services which i t 
finances, ar e structured, th e outcome s fo r me n an d wome n ca n be unequal . Fo r instance , althoug h 
the educatio n budge t o f a country ma y have n o intentio n o f favouring boy s over girls , the actua l 
outcome ma y i n fact favou r boy s over girls , as the dat a i n Box 1  shows. 

Box 1  Incidenc e o f Publi c Expenditur e o n Educatio n 

Pakistan 
Kenya 

Source: World  Bank,  1995:27 

Public expenditure 
per mal e 

56 rupees 
670 shillings 

Public expenditure 
per female 

26 rupees 
543 shillings 

If the budge t i s gender-blind, the n thi s not onl y contravene s goal s of gender equality , i t also makes 
it more difficul t fo r th e budge t t o have positiv e impact s on economi c growt h an d huma n develop -
ment. A  gender-sensitiv e budge t make s good economi c sense , because i t enhances th e contributio n 
the budge t ca n mak e t o economic growth , human developmen t an d t o the empowermen t o f 
women. Thi s i s discussed i n more detai l i n the companio n t o thi s paper. 1 

The existin g conceptua l framework s an d statistic s used t o create budget scenario s ar e gender-blind . 
They fai l t o recognise that : 

women's contribution t o th e macroeconom y i s underestimated becaus e o f missing and biase d 
markets an d incomplet e statistics ; 
there i s an unpai d econom y (whic h ha s been variousl y labelle d "domestic" , "socia l reproduc -
tion", "reproductive" ) i n which wome n d o mos t o f the wor k o f maintaining th e labou r forc e 
and keepin g th e socia l framework i n good orde r -  bot h vita l services for th e paid economy . 
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the parameter s o f aggregate production , savings , investment , import s an d export s i n th e pai d 
economy ma y be sensitive t o different pattern s o f gender relation s an d gende r distributio n o f 
resources. 

Research i s under wa y to develop gender-sensitiv e conceptua l framework s an d nationa l economi c 
statistics which ca n revea l linkage s and feedbac k betwee n gende r relation s an d macroeconomi c 
outcomes.2 

Here w e draw upon tha t researc h t o clarify a  conceptual framewor k withi n whic h th e issu e of a 
gender-sensitive budge t ma y be approached , wit h emphasi s on : 

measuring women' s contributio n t o the econom y 
engendering macroeconomi c model s 
gender an d budge t strateg y 

Measuring Women's Contribution to the Macroeconomy 
More o f women's work tha n o f men's work i s not counte d b y national economi c statistic s because a 
great dea l of women's work does not tak e place i n larg e market oriente d forma l secto r establish -
ments. Instead i t consists of : 

subsistence productio n 
informal secto r employmen t 
domestic o r "reproductive" wor k 
voluntary communit y wor k 

Subsistence productio n i s the productio n fo r home us e of goods which i n principle coul d b e 
marketed -  suc h a s food, clothing , pottery . I n principle i t should b e include d i n the measuremen t o f 
the gros s national produc t (GNP) . Bu t i n practice i t i s frequently omitte d becaus e statistica l survey s 
do not properl y coun t it . 

Informal secto r employment i s market-oriented employmen t i n smal l workshops , family businesses , 
subcontracted wor k undertaken i n th e hom e ("homeworking" ) an d wor k a s domestic servants . I t 
includes thre e type s of occupational statu s - employee , self-employed , (bot h o f which ar e paid) an d 
unpaid famil y worke r (i n which th e worke r doe s not hersel f receiv e money ) bu t th e famil y membe r 
(often th e mal e household head ) directin g th e busines s does receive payment . I n principle , informa l 
sector employmen t shoul d b e include d i n the gros s national product , bu t lik e subsistence produc -
tion, i t i s often omitte d becaus e o f the shortcomings o f statistical surveys . 

Domestic wor k or "reproductive work " i s the wor k o f managing a  household, cooking , cleaning , 
fetching fue l an d water , keeping home , clothin g an d domesti c equipmen t i n good repair , an d carin g 
for family member s an d friend s an d neighbours . I n principle , i t i s excluded fro m th e gros s nationa l 
product: i t i s defined i n th e U N Syste m o f National Account s a s lying outside th e productio n 
boundary. Bu t i t i s vital for keepin g th e socia l framework i n good repair , an d fo r maintainin g an d 
reproducing th e labou r force . 

Voluntary communit y wor k include s unpai d activit y i n al l kinds o f civic associations , bot h 
secular an d churc h based . I t include s everythin g fro m self-hel p group s o f mothers gettin g togethe r 
to run a  children's pla y group o r secure improvement s i n neighbourhood safety , t o suppor t wor k 
for larg e internationa l charities . Again thes e activitie s ar e i n principle exclude d fro m th e GN P 
and ofte n ar e regarded a s leisure activities . Bu t fo r man y poo r people , especiall y poo r women , 
such activitie s ar e vita l t o ge t acces s t o necessary resource s an d provid e som e security . Voluntar y 
work make s a  vital contributio n t o sustainin g th e socia l framework , particularl y th e sens e o f civi c 
responsibility. 
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Reproductive wor k an d voluntar y communit y wor k could i n principle b e done b y men o r women -
but thes e kind s o f work have been sociall y constitute d a s more th e responsibilit y o f women tha n 
men i n mos t countries . 

As reported i n the Specia l Issu e of Feminist  Economics November 1996 , a great dea l of progress is 
being mad e i n many countrie s i n measuring women' s subsistenc e an d informa l secto r activity , so as 
to includ e i t i n th e GNP ; an d i n measuring women' s domesti c o r reproductive wor k an d voluntar y 
work so as to construc t a  satellite accoun t measurin g unpai d output . (Se e Bo x 2  for estimate s o f th e 
market valu e o f women's unpai d wor k i n relation t o GNP) . 

Box 2 Accountin g for the unpaid economy 
Estimates for developed countries suggest that unpai d work produce s an output equivalen t to at least hal f o f 
GDP. 
Global estimates suggest that women's unpai d work produce s an output o f $1 1 trillion, compared to a global 
GDP of about $2 3 trillion. 

Source: UNDP,  1995:97 

Neither nationa l account s no r satellit e account s i n themselves , ca n indicat e wha t policie s ar e 
appropriate. A  conceptua l framewor k o r model i s required i n which t o use them. Bu t statistics ar e 
important fo r makin g input s an d output s visibl e - withou t thi s visibilit y i t i s difficult t o ge t the m 
included i n model s an d see n a s significant b y policy-makers . 

Engendering Macroeconomic Models 
The circula r flow o f income i s the simples t wa y of modelling a n economy . The comple x computer -
based model s use d t o create budge t scenario s ar e almost invariabl y mor e complex version s o f a 
vision o f the macroeconom y a s a circular flo w o f income whic h i s represented i n Diagra m 1 . In thi s 
vision o f the economy , productio n an d investmen t i s carried ou t by market-oriented firms.  Thi s 
generates cas h incom e fo r th e household s whic h own , o r work in , firms.  Households the n eithe r 
save thei r income , o r consume i t by spending i t on good s produced b y firms. Households ar e assure d 
to ac t a s if they were completely unified , poolin g thei r income s an d makin g savings and consump -
tion decision s s o as to maximis e th e tota l benefi t t o th e househol d a s a whole. 

The rol e o f government i s to levy taxes , make transfe r payments , an d provid e public services . Th e 
model simplifie s thi s role by assuming taxe s ar e paid b y households an d transfe r payment s suc h a s 
pensions, child benefits , unemploymen t benefit s ar e made t o households, whil e public services ar e 
provided b y government, usin g goods an d service s produced b y firms. The econom y operate s so as 
to equate saving s an d investment , bu t no t necessaril y a t ful l employmen t o f those who wan t pai d 
work, an d ful l utilisatio n o f the capita l stoc k produced b y previous investment . Th e exten t t o whic h 
economies automaticall y ten d t o ful l employmen t i s a matter o f considerable debat e amon g 
economists. Bu t al l are agreed tha t episode s o f unemployment ca n las t a  long time . 

In thi s vision , households d o not produce . Their onl y function i s to save or spend. They ar e onl y 
consumers. Nor doe s government spendin g creat e growt h fo r th e future . It s main rol e i s to redistrib -
ute incom e an d t o increas e aggregat e deman d (i f G i s greater tha n T : a budget deficit ) o r reduc e 
aggregate demand (i f T i s greater tha n G : a  budget surplus) . The stoc k o f natural resources , th e 
stock o f labour, an d th e socia l framework o f civic responsibility i s taken fo r granted an d n o wor k i s 
required t o maintain thes e resources . 

Of course , i n many cases , especially i n th e agricultura l sector , the househol d an d th e firm are fuse d 
together i n a  family business . But conceptually , th e mode l distinguishes th e family aspec t from th e 
business aspect . 
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Diagram 1 The circular flow of national income: a gender-blind mode l 

incomes (Y) 

taxes 
less transfers (T) 

government 

government 
spending (G) 

firms households 

consumption expenditure (C) 

investment 
expenditure (I) 

savings (S) 

Imports an d export s can b e introduce d int o th e model , i n a  similar way to savings and exports . 
Imports, lik e savings , are treated a s a leakage from th e economy , a  withdrawal o f funds, whil e 
exports, lik e investment , ar e treated a s an injectio n o f funds int o th e economy . For simplicity , ne t 
import expenditur e i s attributed t o households; while expor t deman d i s met b y firms. The econom y 
is in equilibrium provide d tha t th e valu e o f savings plus import s i s equal t o the valu e of investmen t 
plus exports . But equilibrium doe s not guarante e tha t ful l employment , absenc e o f poverty, an d 
adequate huma n developmen t wil l always be achieved . 

Gender and the Circular Flow of Income 
Gender ca n b e introduce d int o such a  model by disaggregation. The mos t obvious disaggregation i s 
to distinguish mal e and female-heade d household s an d mal e an d female - heade d firms.  Th e 
financial flows  int o an d ou t o f these gender-differentiate d unit s could the n i n principle, be distin -
guished. I t would be possible to answer questions such as : 

What proportio n o f government spendin g i s directed t o female-headed firms  an d wha t propor -
tion t o male-headed firms? 
Do male-headed firms  displa y different investmen t an d expor t behaviou r fro m female-heade d 
firms? 
Do male-headed firms display different incom e generating behaviour from female-heade d firms? 
If public procuremen t polic y were changed s o as to offe r mor e opportunitie s t o female-heade d 
firms, what woul d b e the implication s fo r investment , export s an d incom e flows? 
What proportio n o f national incom e accrue s t o female-headed, an d wha t t o male - heade d 
households? Are th e share s i n incom e th e sam e as the share s i n population? D o female -
headed household s ge t disproportionately les s income ? 
Does the saving s and expenditur e behaviou r o f male an d female-heade d household s differ ? Fo r 
instance, do female-headed household s hav e a  greater tendenc y (give n th e sam e leve l of 
income) t o spend i n ways tha t directl y benefi t children ; o r to save a  larger proportion o f thei r 
income; or to consume imports ? 

Does the incidenc e o f taxes an d transfe r payment s diffe r a s between mal e and female - heade d 
households? 
Would huma n resourc e developmen t b e improve d b y a redistribution o f income t o female -
headed households ? 

A gende r disaggregate d Social  Accounting Matrix  coul d i n principle b e constructed t o conduc t thi s 
kind o f analysis. This would requir e th e allocatio n o f resources t o reanalyse existin g househol d 
surveys and survey s of business (suc h a s the censu s of production) . 
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However, thi s kind o f disaggregation ha s limitations . I t does not loo k within household s an d firms 
so as to analyse gendered pattern s o f decision-making withi n them . There i s abundant evidenc e 
that neithe r household s no r firms are units i n which al l share common goal s and poo l al l thei r 
resources. Moreover, withi n male-heade d household s an d firms there ca n b e widely differing degree s 
of women's empowerment . 

Within male-heade d households , ther e i s a strong tendency fo r incom e stream s and consumptio n 
and saving s patterns t o be gender differentiated . A  grea t dea l o f case study evidence suggests , fo r 
instance, tha t i n a  wide variety o f settings, extr a incom e goin g to the mothe r i n a  two paren t 
household i s more likel y t o be spent i n ways that directl y benefi t childre n tha n extr a incom e goin g 
to th e father. 3 Mor e generally , th e natur e o f the decision-makin g rol e o f women i s likely to be a 
critical factor i n the pattern o f household expenditur e an d savings . 

Within male-heade d firms,  ther e i s a strong tendenc y fo r men' s pattern o f working lif e t o be take n 
as the norm; an d fo r th e organisatio n o f production an d incom e i n ways that bes t sui t men , even i f 
there i s thereby som e los s in productivity.4 Her e again , the natur e o f the decision-makin g rol e of 
women withi n male-heade d firms  i s likely to be importan t i n the pattern o f income generatio n (fo r 
example, pressure for investmen t i n the skill s of all the workforc e no t jus t men ; pressure for invest -
ment i n technolog y tha t enable s women a s well a s men t o have safer , les s stressful, mor e productiv e 
working lives) . 

To incorporat e thi s dimension o f gender int o th e mode l o f the circula r flow o f income, i t would b e 
necessary t o disaggregate male-heade d household s an d firms according t o women's degree of 
decision-making powe r withi n them , i.e . according t o the criteri a o f women's empowerment . W e 
could the n as k the sam e se t of questions a s before, bu t i n terms o f male-headed household s an d 
firms with hig h an d lo w degrees o f women's empowerment . However , ther e ar e many more practica l 
difficulties i n constructing a  social accountin g matri x disaggregate d accordin g t o the degree of 
women's empowerment . Ther e ar e more difficulties i n defining an d measurin g degree s o f women' s 
empowerment withi n male-heade d organisations , tha n ther e ar e in determining whethe r a n organi -
sation i s male-headed o r not (eve n thoug h th e latte r i s not alway s straightforward). Conventiona l 
household an d firm  surveys do not collec t dat a i n ways that focu s o n empowermen t questions ; an d 

Box 3 Women' s Voices in Budgetary Policy 
The Women's Budget Initiativ e i n South Africa produce d the following assessment for their country : 

South Africa i s in many ways outstanding in terms of the representation o f women in publi c lif e - i t stands seventh in 
the world i n terms of the proportion o f women i n the nationa l Parliament . There are three women Cabinet minister s 
out of a  total o f 27 and two deputy ministers . A quarter o f the members of the national Parliamen t are women. 
However, there i s still a relative absence of women i n positions of powe r to influence decision-making in publi c 
expenditure and taxation. 

Within the central government, the key institutions are the Departmen t o f Finance , the Departmen t o f State 
Expenditure, and the Nationa l Budge t Committee. The crucial positio n i n these institutions are the Directo r General, 
the Deput y Directo r General and the Chief Directors . In the Departmen t o f Finance , there i s one woman at this level; 
in the Department o f State Expenditure there are none. The National Budge t Committee i n 1995/96 had about twenty 
permanent members , of which four were women (two of them Member s of Parliament) . In the nationa l Parliament , 
the chairperson o f the Joint Select Committee on Finance is a woman, but women account for les s than a quarter o f 
the members of the committee. 

At the provincia l level , there are no female premiers , 14 women member s of Executiv e councils out o f a total o f 90 
(16%), and 83 women member s of provincia l legislature s out of a total o f 334 (25%). Overall women account for just 
over a quarter o f the members of provincia l Financ e Committees. 

As Debbie Budlender , Projec t Edito r for the Women's Budget Initiativ e point s out : 

"Admittedly, not all women are sensitive to gender issues. The presence of more women in powerful positions wil l 
not necessarily guarantee a more women-friendly budget However , there is a greater likelihood that with more 
women, more of th e issues will be raised". 
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quantitative survey s have considerabl e limitation s a s instruments fo r investigatin g decision-making . 
Consideration need s t o be given t o testing a  variety o f possible proxy variables . 

The principl e o f disaggregation coul d als o be applied t o the government , distinguishin g mal e an d 
female-headed committees , department s an d services ; and distinguishin g male-heade d committees , 
departments an d service s according t o the degre e of women's empowermen t withi n them . 

A mor e detailed examinatio n o f budgetary decision-makin g processes , distinguishing differen t level s 
of government, woul d mak e i t possible t o answer questions suc h as : Is a greater voice for women i n 
budgetary polic y associate d wit h differen t pattern s o f taxation, transfe r payment s an d governmen t 
spending? D o thes e differences hav e implication s fo r macroeconomi c an d human developmen t 
outcomes? 

Limitations of Gender-Disaggregated Models of the Circular Flow 
of National Income 
No matte r ho w muc h thi s mode l i s modified b y gender disaggregatio n an d consideratio n o f women' s 
empowerment, on e majo r fla w remains . I t ignore s th e domesti c (o r "reproductive" ) wor k an d 
voluntary communit y work , which togethe r constitut e a n unpaid "care " economy. This unpaid car e 
economy i s vital i n developing an d maintainin g th e healt h an d skill s of the labou r force ; an d i n 
developing an d maintainin g th e socia l framework: th e sens e of community; o f civic responsibility ; 
the rules , norms an d value s tha t maintai n trust , goodwil l an d socia l order . 

These activitie s ten d t o be taken fo r grante d an d ar e not brough t int o th e discussio n o f economi c 
policy. They ar e often though t o f as "social roles" rather tha n economi c activities . But they are 
economic i n th e sens e tha t the y requir e th e us e of scarce resources ; and i n the sens e tha t the y 
provide vita l input s t o the publi c an d privat e sector s of the economy . These activitie s ar e als o 
gendered, i n the sens e tha t the y ar e almos t invariabl y regarde d a s the specia l responsibility o f 
women; an d a s women hav e begu n t o focus o n a  macroeconomic policy , i t i s the absence of the car e 
economy i n macroeconomi c thinkin g the y have noted. 5 

We ca n incorporat e th e car e econom y int o macroeconomi c thinkin g b y focusing o n th e circula r 
flow o f national outpu t seein g national outpu t a s a product o f the interactio n o f three sectors : th e 
private secto r commodit y economy ; th e publi c service economy ; an d th e househol d an d communit y 
care economy. The creatio n o f wealth i n a  country depend s o n th e outpu t o f al l three sectors . 
Sometimes ther e i s a tendency t o assum e tha t th e wealth-creatin g secto r i s the privat e commodit y 
economy; whil e th e publi c service economy an d th e household an d communit y car e econom y 
spend wha t th e privat e commodit y econom y ha s produced. This mistake n vie w result s from consid -
ering th e circula r flow o f national incom e (Diagra m 1 ) i n isolatio n fro m th e circula r flow o f 
national outpu t (Diagra m 2) . The thre e sector s of the econom y ar e interdependent. Th e privat e 
commodity econom y woul d be unable t o create wealt h fo r us e by the governmen t an d by familie s 
and communities , i f the governmen t an d familie s an d communitie s di d no t i n turn creat e wealth fo r 
use by the privat e sector . The wealt h o f a country consist s no t onl y o f the commoditie s produce d b y 
the private sector , bu t als o the publi c service s produced b y the governmen t (la w and order , 
communication networks , health an d education ) an d b y the car e economy (huma n capacities , 
social cohesion) . This interdependenc e i s shown i n Diagra m 2 . 

The privat e secto r commodity econom y produces market-oriente d good s and service s primarily i n 
response t o the profi t motive . I t include s th e privat e forma l secto r an d th e informa l sector . I n 
principle, thes e sector s should b e fully covere d i n the nationa l accounts . I n practice , ther e i s under 
counting o f informa l secto r activities . Men an d wome n bot h wor k i n th e commodit y economy . 
Overall, th e forma l par t o f i t i s relatively male-intensiv e thoug h les s so than formerl y an d th e 
informal par t relativel y female-intensive . Th e public service economy produce s a  social and physica l 
infrastructure whic h i s used for consumptio n an d investmen t i n th e commodity econom y an d th e car e 
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economy. These service s correspond t o public sector outpu t i n the nationa l accounts . The publi c 
service economy i s market-oriented t o the exten t tha t it s employees ar e paid wages , and i t is 
financed throug h taxation , use r charges an d borrowin g (and , sometimes , by increases i n the mone y 
supply). But i t i s less market-oriented tha n th e commodit y econom y becaus e i t delivers man y 
services free a t th e poin t o f consumption. Ideally , i t should b e citizen-oriented, bu t unfortunatel y i t 
is often bureaucrat-oriented . Me n an d wome n bot h wor k for wages i n thi s sector . Overall , i t i s less 
male-intensive tha n th e forma l commodit y economy , thoug h probabl y mor e male-intensiv e tha n 
the informa l commodit y economy . 

The car e economy produces family an d community-oriente d good s and service s a s part o f the proces s 
of caring for people . Work i n th e car e economy i s not paid , thoug h i t may be supported b y transfe r 
payments fro m th e governmen t (suc h a s pensions an d chil d benefit) . I t i s regulated b y social norm s 
rather tha n b y commercial o r bureaucratic criteria . This econom y i s excluded, a s a matter o f princi-

Diagram 2 Th e circular flow of national output: a gender aware model 
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ple, from th e U N Syste m o f National Accounts . Bot h me n an d wome n wor k i n the car e economy , 
but overal l i t i s relatively intensiv e i n th e us e of female labour . The car e economy contribute s t o th e 
welfare o f the individual s receivin g care , but i t also contributes t o th e activitie s o f the commodit y 
economy an d th e publi c servic e econom y b y supplying human resource s an d b y maintaining th e 
social framework (supplyin g wha t som e economist s cal l human capita l an d socia l capita l t o th e 
commodity econom y an d publi c service economy) . The relativ e siz e of the thre e sector s can var y 
depending o n th e leve l o f development an d economi c strateg y pursued . 

Like al l pictures which dra w boundaries, thi s picture i s something o f an oversimplification , sinc e th e 
commodity econom y i s not totall y guided by commercial principles ; and th e publi c service econom y 
does not alway s serve the public ; nor i s the care economy totall y guided by selfless altruism . 
Nevertheless, ther e i s an importan t differenc e betwee n bein g paid t o look afte r childre n a s a private 
sector nanny o r child minder , o r as a public sector nursery schoo l assistant , an d lookin g afte r one' s 
own children 6. This i s not onl y a  personal difference . Th e cost s of childcare i n the commodit y 
economy an d th e publi c service economy sho w up i n the nationa l accounts , and ar e taken int o 
consideration i n policy decisions . But the cost s of childcare i n the car e economy d o not sho w up i n 
the nationa l account s an d ar e therefore no t take n int o accoun t i n policy decisions. As a  result, ther e 
is no clearly visible answer t o the questio n "Wh o pay s for th e kids?" raised by American economist , 
Nancy Folbre . 

One wa y of providing a n answe r tha t make s sense t o economist s i s through th e extensio n o f input -
output analysis to includ e th e input s use d by and output s provide d b y the famil y an d communit y 
care economy. This analysi s i s in progress for Australia 7. 

As we have pointed out , conventional macroeconomi c model s (whic h ar e based on Diagra m 1 ) 
ignore the car e economy a s a producer o f human capabilitie s an d upholde r o f the socia l framework . 
They do include a  household secto r i n the framework, bu t only as a source of personal consumptio n 
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and personal savings- The onl y constraint which th e household secto r can impos e on such models is 
the constrain t o f insufficient deman d t o buy the outpu t o f the market-oriented economy . In effect b y 
ignoring the care economy, macroeconomists trea t i t as if it i s able to supply whatever quantitie s of 
human capacitie s and socia l support are required by the commodity econom y an d the public service 
economy, regardless of the leve l of investment i n the care economy. If it can do this, then i t is safe t o 
ignore i t from th e point o f view of macroeconomic policy , and macroeconomist s ar e right to do so. 
The assumptio n i s equivalent t o an assumption tha t women' s time i s available i n unlimited quantities , 
in more technical terms , that th e supply of women's labou r i s perfectly elastic. 8 In effect, conventiona l 
macroeconomic theor y treat s the care economy i n the same way the Lewis model of development 
treats the "traditional " sector as a sector that ca n supply whatever i s required withou t th e need fo r 
investment. I n the Lewis model,9 the ultimate vision i s of the "modern" sector completely takin g ove r 
from th e "traditional " sector. But that i s neither desirabl e nor possible i n the case of the care economy, 
since by their very nature human capacitie s and th e socia l framework canno t be , and should not b e 
produced, entirel y alon g commercial o r bureaucratic lines . 

There wil l always be, and shoul d alway s be, an importan t rol e for th e car e economy. The questio n i s 
rather whethe r ther e wil l be sufficien t resource s i n the car e economy t o enabl e i t to respond t o th e 
demands mad e o n it . I f the car e economy i s overburdened, ther e wil l be negative feedbac k t o th e 
commodity an d publi c service economies whic h wil l reduce thei r productivit y an d increas e thei r 
costs, because o f inadequate maintenanc e o f human resource s an d o f the socia l framework. Th e 
tangible sign s of this wil l be work days lost an d lowe r productivity throug h il l health an d stress ; 
rising public an d privat e expenditur e o n insurance , policing , socia l workers , repairs t o make goo d 
damage t o public an d privat e property , an d healt h service s to make good damag e t o human capaci -
ties. This negative feedbac k wil l affec t th e leve l and growt h o f output o f the publi c and privat e 
sectors. Beyond a  certain point , investmen t i n the car e econom y wil l be necessary t o increas e it s 
capacity -  i t cannot b e treated a s a bottomless wel l from whic h wate r ca n alway s be drawn. Thi s 
investment ca n com e bot h throug h th e provision o f public secto r service s and throug h th e 
provision o f decent job s i n th e privat e commodit y economy . 

Much o f the investmen t require d b y the car e economy i s best supplie d throug h publi c services fre e 
at th e poin t o f delivery sinc e i t consists o f social and physica l infrastructur e (healt h an d educatio n 
services, water , sanitation , lightin g ,  roads, electricity etc ) whic h nee d t o be accessed b y wome n 
who do not hav e muc h purchasin g power . Historically , th e improvemen t o f productivity i n the car e 
economy ha s gone hand i n hand wit h th e provisio n o f such public services. 10 But the publi c servic e 
economy i s financed b y taxes on th e forma l secto r commodit y econom y whic h overal l i s male-
intensive; whereas th e publi c service s most importan t t o the well-functionin g o f the car e econom y 
tend t o be used more widely by women. Thi s create s th e conditions fo r a  potential mismatc h 
between th e leve l o f public investmen t require d t o improv e th e productivit y o f the car e economy , 
and th e leve l of tax revenu e forthcomin g t o finance this . I t creates th e condition s whic h may 
generate budgetar y strategie s which rel y on expenditur e cuts , which simpl y transfe r cost s from th e 
public secto r service econom y wher e the y d o show up i n the nationa l accounts , t o the car e 
economy wher e the y do not  show u p i n the nationa l accounts , bu t ar e visible t o those who thin k t o 
look, i n a  deterioration i n th e health an d capacitie s o f families an d communities . Ultimately thes e 
policies wil l be self-defeating i f they ar e pushed to o far -  th e socia l framework wil l give way, or 
other categorie s o f public expenditur e (o n police an d prison s for instance ) wil l rise, underminin g 
the budge t strategy . 

Budget Strategy and Human Development 
A usefu l guid e t o empirica l findings o n th e relationshi p betwee n budge t deficits/surpluses , growt h 
and povert y i s provided b y two recent paper s for th e ILO. 11 Connections ca n b e made between th e 
framework o f analysis they us e and th e gende r awar e framework develope d i n th e previous section . 
Let us first conside r thei r findings . 
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i Soun d macroeconomic policies do have a positive impact on the rate of 
growth 

However, i t i s not eas y to deduce from th e evidenc e an y general prescription abou t th e appropriat e 
size of budget deficit/surplus . Th e mai n reason for thi s i s that no t onl y does the budge t affec t th e 
rate o f growth, bu t als o the rat e o f growth affect s th e budget . Publi c expenditure an d public revenu e 
are not wholl y within th e contro l o f even th e bes t organised governmen t (i.e . they ar e not wholl y 
exogenous t o the growth process) . Th e rat e o f growth affect s th e amoun t o f revenue an y particula r 
tax structure wil l generate; and th e amoun t o f expenditure tha t an y particular structur e o f socia l 
security benefits wil l generate. I f growth falters , revenue s wil l tend t o fall an d expenditure s rise , thu s 
tending t o increas e the budge t deficit , irrespectiv e o f fiscal policy. There i s thus a  problem o f two-
way causation, whic h make s drawing policy conclusions difficult . Muc h depend s o n th e specifi c 
circumstances o f particular countries . Budget deficit s ca n have negative impact s o n saving s an d 
investment ("crowdin g out " i n the jargo n o f economics), an d thu s reduce growth . Bu t this i s not 
always the case . Taxes can be designed i n ways that suppor t saving s an d investments , an d a  defici t 
in the publi c sector ca n counter-balanc e a  surplus i n the private secto r which coul d otherwis e lea d 
to a  deficiency i n aggregate demand an d a n under-utilisation o f the economy' s productive potential . 
In thi s way, budget deficit s ma y sometimes encourag e private secto r saving s and investmen t 
("crowding in " in the jargon o f economics) . 

ii Fisca l contraction (reduction of budget deficits) can have a negative impact on 
economic growth and poverty 

This negative impac t comes via a reduction i n spending on public sector investment s i n infrastructur e 
and human resources , which i n turn has a  negative impac t on private sector investments , which is 
discouraged because of lack of complementary factor s o f production an d als o via a negative impac t o n 
demand i n the marke t which discourages more long term investment , an d leads to unemployment. I n 
the jargon of economics, in many circumstances public sector investmen t does not discourage (o r 
"crowd-out") privat e sector investment . Rather , public sector investmen t encourage s (o r "crowds-in" ) 
private sector investment , bot h throug h th e supply side and through demand sid e effects . 

iii Publi c sector services can have positive growth externalities 
The "ne w growth theory " (sometime s calle d "endogenous growt h theory" ) show s how expenditur e 
on certai n kinds o f public sector service s can have a n eve n mor e powerfu l positiv e impac t o n th e 
rate o f growth by creating externa l effect s whic h rais e the productivit y o f private secto r investment s 
and counterac t an y tendency fo r increase d private secto r investmen t t o result i n declining margina l 
productivity o f capital. One exampl e i s public expenditur e o n educatio n an d training . This no t onl y 
raises the productivity o f an individua l wh o receives th e education , bu t als o the productivity o f al l 
the people with whom tha t individua l interacts . (Fo r instance , i f I am computer-literate , i t enable s 
other peopl e t o save time an d effor t b y communicating wit h m e via computers . This effec t i s 
external t o me , and I  cannot captur e al l the economi c return s t o investmen t i n my computer litera -
cy. This wil l tend t o lead me t o under-invest i n my computer literac y i f I have t o finance  th e 
necessary trainin g myself . Public provision o f the trainin g wil l overcome thi s problem an d throug h 
positive externalitie s ten d t o raise the rat e o f growth. This implie s tha t publi c expenditure o n 
education shoul d be treated a s investment, rathe r tha n consumption) . 

iv Nationa l budgets can simultaneously promote both high and sustainable rates 
of growth and a more equal distribution of income and better human 
development 

The ke y to doing this , i s to design budget polic y so as to maintain sufficien t effectiv e deman d t o 
create a  buoyant labou r market , whil e a t th e sam e time re-directing th e pattern o f public expendi -
ture toward s investmen t i n human resources , appropriate physica l infrastructur e an d environmenta l 
protection. Thi s mean s i t i s important t o consider no t jus t th e siz e of the deficit , bu t als o th e 
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combination o f expenditure an d revenu e whic h produces it . I f the mai n emphasi s i n improvin g th e 
management o f the budge t i s placed o n cuttin g bac k expenditur e whil e paying littl e attentio n t o 
the nee d t o raise more revenue , the n i t i s likely to be more difficul t t o combine growt h an d huma n 
development. A s Pyatt 12 argue s 

"it is probably the wrong emphasis in most countries  for two  reasons. One  is  that the need, and 
even the  desirability, of cutting back  on some categories of  expenditure must  be  set against the 
need to increase expenditure under  some other heads. There  is  therefore a case for a shift in the 
pattern of  expenditure which  does not imply  a reduction in  the aggregate given the option to raise 
more revenue. The  other  is that there is a tendency in  practice for expenditure  cuts  to  fall on the 
poor, while  increases in taxes fall more on the rich". (p40) 

Pyatt conclude s tha t budgetar y policy should reflec t a  concern fo r efficienc y i n the us e of resource s 
and a  concern t o mobilise ne w resources while reorganising th e pattern o f expenditures . 

This i s an excellen t poin t o f departure, bu t a  gender-analysis need s introducin g int o th e desig n of 
policy so as to ensure that : 

i efficienc y i n th e us e of resources i s properly defined . Al l to o often efficienc y i s defined onl y 
in relation t o th e us e of paid labou r i n th e privat e an d publi c sector s of the economy . Carin g 
labour i n families an d communitie s i s left ou t becaus e i t does not hav e a  market price . 
Measures which see m t o increas e efficienc y i n the us e of paid labou r can i n fact simpl y be 
transferring cost s to th e unpai d car e economy. The overal l effec t ca n b e a  reduction i n 
efficiency, resultin g from huma n resourc e depletion an d deterioratio n o f the socia l 
framework; 

ii mobilisatio n o f new resources take s accoun t o f the fac t tha t women' s labou r i s not a n under -
utilised resource , bu t a n over-utilise d resource , i n limite d supply ; and tha t household s ar e 
internally differentiate d an d ten d not  to pool all  their resources . This mean s tha t th e impac t of 
different taxe s wil l vary by gender -  incom e ta x wil l have mor e immediat e impac t o n men , 
while VAT on basi c household consume r good s wil l have mor e immediat e impac t o n women . 
The ultimat e incidenc e wil l depend o n intra-househol d relations ; 

iii reorganisatio n o f the patter n o f expenditures take s accoun t o f the fac t tha t som e externalitie s 
are gender-specific. Give n th e existin g division o f labour , women' s work i n th e car e econom y 
produces service s with benefit s fa r beyond families , raisin g productivity i n the privat e 
commodity econom y an d th e publi c service economy. There i s a particular nee d t o enabl e 
women t o increas e thei r productivit y i n th e car e economy , bu t ther e ar e no marke t price s 
signalling th e return s t o such investment ; 

iv th e issu e of sustainability i s understood ver y broadly, going beyond financial  sustainabilit y t o 
encompass th e sustainabilit y o f the socia l framework, an d o f the econom y o f care tha t i s so 
important i n maintaining it . 

Gender and Budget Strategy 
A ke y issue of aggregate budgetar y polic y i s the exten t t o which a  budget defici t i s sustainable. Thi s 
is conventionally judge d i n terms o f whether i t wil l tend t o lea d t o financial  problems , such as 
accelerating inflation ; balanc e o f payments crises ; an increasin g an d unsustainabl e deb t burden . 
Inflation an d balanc e o f payments problem s ar e likely i f the publi c an d privat e sector s ar e alread y 
fully utilisin g thei r capacity ; labou r i s fully employed ; an d th e governmen t keep s increasin g th e 
money suppl y t o finance a  growing deficit . I f instead th e defici t i s financed  b y borrowing, thi s wil l 
be les s inflationary , bu t ma y tend t o drive up interes t rate s especially i f financial  market s have bee n 
deregulated. Thi s i n tur n mean s tha t mor e an d mor e futur e ta x revenue wil l be pre-empted t o 
service th e debt . I t may als o deter privat e investment , "crowdin g out " private investor s becaus e 
they canno t affor d th e hig h interes t rates . The sustainabilit y o f a budget surplu s i s not convention -
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ally judged t o be a  problem becaus e a  surplus does not ten d t o lea d t o financia l problems . Bu t i t 
may lead t o unemployment , lo w level s of capacity utilisation , an d a n overburdenin g o f the car e 
economy, wit h consequen t socia l an d economi c problems , and a  breakdown i n socia l cohesion . 

The likel y sustainabilit y o f a budget defici t ca n b e tested b y using a  computable macroeconomi c 
model t o simulat e th e likel y outcomes wit h a  range of different value s for variables . Bu t the answer s 
will depend o n th e assumption s buil t int o th e mode l on suc h issue s as the exten t t o which increase s 
in money suppl y lea d t o inflation ; o r increase s i n borrowing driv e up interes t rates ; or increase s i n 
interest rate s deter privat e secto r investment . Negativ e feedbac k fro m overburdenin g th e car e 
economy i s not buil t int o such models . 

The sustainabilit y o f a budget defici t i n practice i s also influenced b y more intangibl e factor s suc h 
as the climat e o f opinion an d th e institutiona l structure s o f a country; wha t Taylo r (1988 ) call s th e 
social matrix , an d Kha n (1993 ) call s the interfac e betwee n institutiona l organisatio n an d polic y 
regime. That is , the sustainabilit y depend s o n th e configuratio n o f power an d value s as well as o n 
the siz e of the defici t itself . The exten t t o which an y given defici t lead s to financial problem s i s 
influenced b y factors suc h a s the organisatio n o f financial market s an d "marke t sentiment " an d th e 
organisation o f wage negotiations an d th e degre e o f importance attache d t o the "socia l wage" 
provided b y public secto r services . I t i s influenced b y whether ther e ar e co-operative o r competi -
tive response s t o budgetary policy , and th e kin d o f "social bargaining" tha t take s place abou t policy . 
There ar e importan t feedbac k effect s fro m th e expectation s an d action s o f major player s i n th e 
economy. Fo r instance , th e sustainabilit y o f a deficit i n a  country wit h deregulated financia l 
markets depend s a  great dea l on th e "confidence " whic h dealer s i n thos e market s have i n th e 
sustainability o f the deficit . I f they decid e i t i s not sustainabl e the n the y wil l tend t o take actio n -
such a s moving thei r fund s oversea s - whic h mak e thei r fear s self-fulfilling. 13 I n a  deregulate d 
economy a  great dea l depends upo n expectation s i n the financia l market s abou t how a n econom y 
works, what kind s o f things wil l lead t o a  financial crisi s and wha t ca n b e assumed t o be constant , 
no matte r ho w budgetar y polic y operates . 

One o f the factor s tha t i s usually assume d t o be constant i s the socia l framework o f norms, rules an d 
values (wha t som e economist s cal l the "socia l capital") . For instance t o work wel l an econom y 
needs ther e t o be a  fund o f goodwill, trust , an d acceptanc e o f and obedienc e t o th e law ; in additio n 
to some institution s tha t provid e socia l stability an d security , eve n thoug h th e econom y i s 
changing; institution s tha t ca n cushio n individual s agains t shock s an d see  them throug h time s of 
transition an d restructuring . 

Family an d communit y institution s i n th e car e econom y ar e importan t pillar s of the socia l 
framework, generatin g an d maintainin g it . However , th e socia l framework ma y not b e invarian t t o 
the macroeconomi c polic y -  hig h an d risin g deficits tha t generat e hyperinflatio n ma y tend t o lea d 
the socia l framework t o crumble ; but s o also will severely deflationary policie s i n which th e defici t i s 
cut rapidly an d extensively , creatin g widesprea d unemploymen t an d idl e capacity . Som e economist s 
are now beginnin g t o pay attention t o the interrelatio n betwee n macroeconomi c policie s an d th e 
social framework (whic h the y ten d t o cal l "socia l capital" ) an d t o as k whether i n some circum -
stances, too rapid a  deflation, a s well a s too rapi d a n inflation , run s down t o dangerous level s th e 
fund o f goodwill an d acceptanc e o f social norms tha t i s needed fo r economie s t o function well . 
They d o not howeve r connec t th e maintenanc e o f the socia l framework t o women's unpaid wor k i n 
the car e economy a s we have don e here . 

Nevertheless economist s wh o ar e worried abou t th e depreciatio n o f social capita l d o see the nee d t o 
consider th e sustainabilit y o f the budge t deficit/surplu s i n a  wider framework , no t jus t emphasisin g 
its implications fo r financia l variable s such a s the rat e o f inflation an d th e balance o f payments, bu t 
also for growth an d huma n development . Ther e i s an urgen t nee d t o develop operationa l maroeco -
nomic model s tha t tak e accoun t o f this feedback. Th e wor k o f Palmer, Elso n an d Walters 14 can b e 
drawn o n a s a point o f departure . 
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Changing Budget Priorities 
To move from gender-sensitiv e model s t o gender-sensitive practice s mean s changes i n budge t 
priorities- As Preg s Govender (Membe r o f the Sout h Africa n Parliament ) write s i n he r 
introduction t o the Women' s Budget , "Th e budge t reflect s th e value s of a country -  wh o i t values , 
whose work i t values and wh o i t rewards.. . and wh o and wha t an d whos e work i t doesn't".15 T o 
bring abou t change s i n priorities , th e developmen t o f new tool s t o apprais e budget s an d th e 
building o f broad-based coalition s t o suppor t th e us e of these tool s to bring abou t change , ar e 
discussed i n detai l i n th e companio n t o thi s paper. 16 

Yet the firs t stag e i n changing prioritie s i s to change understanding . Her e w e have looke d a t 
national budget s throug h women' s eyes , disclosing interconnection s whic h ar e missed from gender -
blind visions . Including women' s empowermen t an d th e econom y o f care within macroeconomi c 
policy frameworks ca n contribut e t o the sustainabilit y an d developmen t i n ways that i n the lon g 
run ca n benefi t u s all . 
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Part C 
Women's Human Rights 



Practical Strategies for Combating Violence 
Against Women 

Jane Connors 

Introduction 
During thi s decade , the issu e of violence agains t women ha s emerged a s one o f the prioritie s o f th e 
international community : 

In 1993 , the Secon d Unite d Nation s Worl d Conferenc e o n Huma n Right s emphasise d th e 
importance o f working toward s the eliminatio n o f violence agains t women i n public an d 
private life , th e eliminatio n o f all forms o f sexual harassment, exploitatio n an d traffickin g i n 
women, th e eliminatio n o f gender bia s i n the administratio n o f justice an d th e eradicatio n o f 
conflict betwee n th e rights of women an d th e harmful effect s o f traditional o r customar y 
practices, cultura l prejudices an d religiou s extremism . Responsive t o increasin g politica l 
instability resultin g i n arme d conflicts , th e Conferenc e calle d for effectiv e respons e t o 
violence agains t women i n national an d internationa l war. 1 

On 2 2 February 1993 , the United Nation s Securit y Council , actin g unde r Chapte r VI I o f th e 
United Nation s Charter , decide d t o establish a n Internationa l Tribuna l for th e Prosecutio n o f 
Persons responsible fo r Seriou s Violations o f International Humanitaria n La w Committed i n 
the Territor y o f the Forme r Yugoslavia. 2 Unlike th e statute s governin g th e internationa l 
military tribunal s establishe d afte r th e Secon d Worl d War , th e mandat e o f the curren t 
tribunal contain s a n explici t referenc e t o rape an d i t has been encourage d t o give priority t o 
cases of abuse of women an d children . 

In December 1993 , the United Nation s Genera l Assembly agree d the Declaratio n o n th e 
Elimination o f Violence agains t Women an d i n March 199 4 appointed a  Special Rapporteu r 
on Violence Agains t Women. 4 

In March 1995 , the Inter-America n Conventio n o n th e Prevention , Punishmen t an d 
Eradication o f Violence agains t Women -  th e Conventio n o f Belem do Para - entere d int o 
force.5 

In September 1995 , the Fourt h World Conferenc e o n Women reiterate d th e world communi -
ty's specific concern s an d agree d obligation s with regard t o violence agains t women. 6 

Violence agains t women has been a n increasin g preoccupation o f the Commonwealt h Secretariat . 
The issu e was considered a t the 198 5 Meeting o f Commonwealth Minister s Responsible fo r 
Women's Affair s an d th e 198 6 Meeting o f Commonwealth La w Ministers . During th e 1980s , th e 
Secretariat hoste d a  number o f Expert Group Meeting s o n Violence Agains t Women , an d produce d 
Confronting Violenc e - A  Manual for Commonwealt h Action, Guideline s for Polic e Training on Violence 
Against Women and Child Sexual Abuse, and Violence Against Women - Curriculu m Materials for Legal 
Studies. During thi s period, th e Commonwealt h Fun d fo r Technica l Co-operatio n als o provide d 
expertise t o draf t mode l legislatio n an d t o train police . 

Violence agains t wome n has been o n th e agend a o f the 199 0 and 199 3 Meetings o f Commonwealt h 
Ministers Responsible fo r Women's Affairs  an d th e 199 6 Meeting o f Commonwealth La w 
Ministers. Commonwealth Minister s Responsibl e fo r Women's Affairs mandate d th e Secretaria t t o 
establish a  Clearing Hous e o n Violence agains t Women . Th e Clearin g Hous e i s designed t o provid e 
on-line informatio n o n existin g resources , materials an d trainin g model s related t o violence agains t 
women. The Secretaria t ha s produced a n annotate d bibliograph y o n violenc e agains t women an d a 
resource book o n action s take n b y Commonwealth countrie s t o combat violenc e agains t women . 
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Reflective o f the curren t understandin g o f violence agains t wome n a s constituting a  fundamenta l 
contributory facto r t o th e subordinatio n o f women, a  form o f discrimination an d a  denial o f huma n 
rights, the Secretaria t include d th e issu e of violence agains t women an d childre n o n th e agend a of 
the thre e regiona l judicia l colloqui a o n th e domesti c implementatio n o f internationa l huma n right s 
norms relevant t o women's human right s which wer e held i n Victoria Fall s for th e Africa regio n 
and Hon g Kon g for th e Asia/South Pacifi c region s i n 199 4 and 199 6 respectively. The conclusion s 
of both colloqui a -  th e Victori a Fall s Declaration o f Principles fo r th e Promotio n o f the Huma n 
Rights o f Women an d th e Hon g Kon g Conclusions -  urge d Commonwealth government s t o 
subscribe t o the principle s o f the United Nation s Declaratio n o n Violence agains t Wome n an d 
stressed th e nee d fo r judges and judicia l officer s t o be gender-sensitive an d awar e o f the nee d t o 
protect wome n agains t violenc e throug h a  proactive interpretatio n o f the law . 

Since th e identificatio n o f violence agains t wome n a s a Commonwealth concer n b y the 198 5 
Commonwealth Meetin g o f Ministers Responsible fo r Women' s Affairs , significan t progres s has 
been mad e by Commonwealth government s t o confron t th e variou s forms o f violence agains t 
women. Measure s which hav e been introduce d hav e fallen int o thre e broad categories : service an d 
support provision ; substantiv e an d procedura l la w reform; an d trainin g an d educatio n fo r specifi c 
groups, and fo r th e genera l public . In man y Commonwealt h countries , measure s have bee n 
introduced a s a result o f non-governmental organisatio n (NGO ) advocac y an d activism , an d th e 
focus o f measures an d thei r leve l o f development ofte n reflec t th e primar y focus o f attention o f 
these NGOs. Unti l recently , th e primar y focus o f activist attentio n i n individua l countrie s has bee n 
violence agains t wome n tha t occur s i n the privat e sphere . Thus, sexua l assaul t generally an d al l 
forms o f violence agains t wome n i n the family hav e received th e mos t attention . Accordingly , a t 
national level , the measure s i n these context s ar e most developed . Sexua l harassmen t i n th e 
workplace an d elsewher e ha s also attracted attention . Som e countrie s have addresse d particula r 
forms o f violence base d o n culture , traditio n o r religion. I n African countries , for example , femal e 
genital mutilatio n ha s been a  priority an d i n South Asia , violenc e relate d t o th e dowr y tradition ha s 
been a  primary focus . 

Since th e beginnin g o f the 1990s , and particularl y wit h th e identificatio n o f violence agains t 
women a s an issu e of human rights , activis t attentio n ha s expanded t o encompass violenc e agains t 
women i n th e publi c sphere . Although activis m relatin g t o violence agains t wome n i n thi s settin g 
has largely been devote d t o achieving a  better applicatio n o f extant internationa l standard s an d 
procedures o f implementation , a s well a s bilateral an d multilatera l co-operatio n betwee n countries , 
some countrie s hav e introduce d specifi c measure s which relat e t o violence agains t wome n i n th e 
public sphere . 

Existing national measure s t o confron t violenc e agains t wome n d o not approac h th e variou s 
manifestations o f such violenc e a s stemming from a  uniform structura l cause , but rather , addres s 
each form o f violence separately , generall y i n accordance wit h wher e suc h violence occurs . Thus, 
different measure s have bee n employe d t o address violence i n the family , th e communit y an d 
elsewhere. The followin g describe s government measure s which hav e been initiate d t o confron t a 
number o f forms o f violence agains t women . The area s considered are : violence agains t wome n i n 
the household ; sexua l harassment ; sexua l assault ; violence relate d t o tradition an d cultur e an d th e 
exploitation o f prostitution an d traffickin g i n women. Lega l approaches , service provision an d 
research, trainin g an d educatio n measure s which hav e bee n employe d i n each contex t wil l be 
examined. 

Where eac h manifestatio n o f violence agains t wome n i s concerned, nationa l government s hav e 
concentrated predominantl y o n lega l and servic e strategies , and t o a  lesser extent , secto r specifi c 
and publi c education programme s o r campaigns whic h addres s values , attitudes , an d action s relate d 
to gender-based violence . Countries hav e no t usuall y implemente d a n integrate d o r holisti c 
response t o gender-based violenc e agains t women , bu t have introduce d reactiv e responses , with th e 
protection o f the victi m an d th e punishmen t o f the perpetrato r a s their primar y concerns . 
Australia, Canad a an d Ne w Zealan d ar e exceptiona l i n thi s regard wher e som e attemp t ha s bee n 
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made t o tak e a  comprehensive approac h t o violence agains t women . I n Australia , a  Nationa l 
Committee o n Violenc e Agains t Women (NCVAW) , which ha s formulated a  national strateg y 
with respec t t o violence agains t women ha s been established 7 an d Canad a ha s se t up the Canadia n 
Panel o n Violence Agains t Wome n whic h ha s also formulated a  national actio n plan. 8 Thos e 
countries tha t tak e a  more holistic approac h t o the issu e have bee n abl e t o identif y th e impac t 
violence agains t women ha s generally , an d facto r tha t impac t int o apparentl y unrelate d areas . So fo r 
example, som e countrie s hav e identifie d th e effec t tha t a  history o f violent treatmen t ma y have o n 
the reactio n o f individual wome n an d have allowe d suc h a  history t o be take n int o accoun t i n th e 
prosecution an d sentencin g o f women fo r crimes 9. Some now provid e tha t violenc e b y one spous e 
against th e other , i s a factor t o be taken int o accoun t i n making order s with respec t t o children 10 

and tha t violenc e agains t wome n i s a factor fo r consideratio n i n immigratio n an d refuge e case s . 

The respons e o f Commonwealth government s t o the issu e of violence agains t women ha s bee n 
laudable. However , strategie s which hav e been introduced , continu e t o be undermined b y lack of 
societal recognitio n an d understandin g o f violence agains t women . Gender-based violenc e i s still 
generally denied , it s magnitude an d cross-cultura l an d cross-clas s nature rarel y appreciated . Further , 
in some Commonwealth countrie s th e introductio n o f effective measure s t o confront variou s form s 
of gender-based violenc e an d implementatio n o f such measure s ar e adversely affecte d b y competin g 
values o r interests . The competin g interes t o f the preservatio n o f religion, custo m an d cultura l 
values and ideal s sometimes take s precedence ove r th e interes t i n preventing victimisatio n o f 
women, particularl y withi n th e household . Th e interes t i n maintaining variou s lega l rights - suc h 
as due process o r guarantees o f fair tria l for suspecte d perpetrator s o f crime o r property right s -
frequently compete s wit h th e interes t o f victim protection . Again , th e interes t i n the protectio n o f 
the privacy an d integrit y o f the famil y i s very often value d ove r th e individua l right s of famil y 
members t o be free fro m gender-base d violence . 

National Strategie s 

Violence Against Women in the Home 
Violence agains t wome n perpetrate d b y spouses, and othe r househol d member s i s increasingl y 
recognised a s a serious problem i n Commonwealth countries . Nonetheless, i n some countries , 
measures tha t hav e bee n introduce d hav e bee n limite d t o lega l provisions o r relatively under -
resourced services . 

Legal Approaches 
In mos t Commonwealt h countries , lega l relief availabl e t o women wh o ar e the victim s o f violenc e 
in th e home i s provided b y the crimina l law , matrimonial la w and th e civi l system of compensation . 
Increasingly throughou t th e Commonwealth , however , ne w remedies , variously entitle d injunc -
tions, interdict s an d protectio n order s have bee n introduce d t o provide mor e comprehensiv e 
protection an d relief . 

A centra l questio n whic h emerge s a t nationa l leve l i n the developmen t o f legal strategies t o 
confront th e questio n o f physical, sexua l an d psychologica l violenc e agains t wome n i n th e 
household, whethe r perpetrate d b y the woman' s partner , parent , chil d o r other relativ e i s whether 
the pena l o r criminal justice syste m i s appropriate i n the managemen t o f such violence . Two 
divergent view s have emerged . The first  i s that th e crimina l la w i s totally inappropriat e an d tha t a 
conciliation/welfare approac h stressin g mediatio n an d therap y i s to be preferred. Th e secon d 
suggests that domesti c assault , notwithstanding th e fac t tha t i t takes place i n the famil y an d occur s 
between intimates , i s criminal conduc t an d shoul d b e treated n o differentl y fro m suc h conduc t 
occurring i n other contexts . All lega l approache s t o domestic violence i n th e Commonwealt h mov e 
along a  continuum, a t one en d o f which i s a purely welfare approac h an d a t anothe r i s an approac h 
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advocating crimina l sanctio n i n al l cases. Increasing emphasi s o n th e crimina l natur e o f domesti c 
abuse has been pai d by Commonwealth jurisdiction s i n cases of domestic abuse , but eve n i n thos e 
jurisdictions wher e th e crimina l natur e o f domestic violence ha s been stressed , i t i s unusual t o fin d 
special crimes relating t o "spouse abuse" . Thus, excep t fo r thos e jurisdictions , suc h a s India, whos e 
penal cod e elaborate s specifi c provision s relating t o violence i n the family, 13 crimina l proceeding s 
with respec t t o violent act s occurring withi n th e family wil l be available i f those act s meet th e 
definition o f general crimes . 

In al l countries o f the Commonwealth , i n principle , the crimina l la w i s applicable t o many forms of 
domestic violence as , in mos t systems , a man i s not entitle d b y reason o f marriage o r cohabitatio n 
to inflic t violenc e o n hi s wife . I n a  number o f jurisdictions, however , emotiona l o r psychologica l 
abuse does not mee t th e definitio n o f criminal conduc t an d i n mos t jurisdictions , rap e and othe r 
forms o f sexual assaul t b y a man o n hi s wife14 are not regarde d a s criminal offences . Furthermore , i n 
a limite d numbe r o f jurisdictions, husbands an d othe r mal e family member s ar e entitled t o subjec t 
their wives or female relative s t o a  reasonable amoun t o f physical chastisement . Thi s righ t ofte n 
reflects cultura l practice an d i s frequently applie d b y judicial decision-makers. 15 I n som e jurisdic-
tions, issue s such a s provocation o r motivation ar e taken int o accoun t whe n sentencin g 
perpetrators o f crimes. These issue s are frequently raise d b y husbands o r other mal e relatives i n case s 
where women ar e killed o r assaulted an d ver y often suc h me n receiv e lighte r penalties. 16 

In mos t Commonwealt h jurisdictions , crimina l proceeding s ar e not brough t agains t perpetrators o f 
domestic violence . Many societie s fai l t o recognise suc h violence a s a serious issue . Most societies , 
and eve n som e tha t recognis e th e issu e as serious, consider violenc e i n the famil y t o be regrettable , 
but a  private o r family matte r an d outsid e th e prope r reac h o f the crimina l justice system . In som e 
jurisdictions, lega l obstacles reflec t thes e perceptions , with law s of criminal procedur e limitin g th e 
availability o f the crimina l la w in domestic circumstances . Fo r example, some jurisdictions provid e 
that th e victi m mus t initiat e prosecutio n fo r al l but th e mos t serious crimes. In some countries , 
wives are prohibited fro m givin g evidence agains t husbands , an d police powers i n cases of domesti c 
crime ar e imprecise . 

Reforms i n a  number o f Commonwealth countrie s have addresse d som e of these difficulties . Th e 
requirement tha t th e victi m initiat e prosecutio n ha s been remove d i n a  number o f countries, whil e 
others, such a s Canada, direc t th e polic e t o la y criminal charge s i n al l cases of domestic assaul t eve n 
if the victi m hersel f would prefe r tha t th e charg e di d not proceed . Som e jurisdictions hav e remove d 
the prohibition o n wive s giving evidence agains t thei r husbands , with som e making wive s 
competent witnesse s i n such case s and other s goin g so far a s making the m compellable. 17 

Countries whic h have chose n t o stress the crimina l natur e o f domestic abus e have recognise d th e 
central rol e of the polic e i n the managemen t o f the issue . Furthermore, the y have recognised , tha t 
the police have bee n traditionall y reluctan t t o interven e i n such cases and thes e countrie s hav e 
sought t o introduc e measure s t o encourag e suc h intervention . Thes e measure s includ e lega l 
provisions whic h clarif y polic e powers of entry, arres t an d bai l procedures i n cases of domesti c 
violence, a s well as the introductio n o f force policies , such a s presumptive arres t an d chargin g 
policies and polic e trainin g i n th e dynamic s o f legal approaches to , and suppor t service s for, suc h 
assaults. Furthermore, i n a  number o f countries, civi l protection orders , usually enforceabl e b y 
arrest, have bee n introduced . Th e genera l pattern o f these order s i s described below . 

In al l Commonwealth countries , matrimonia l relie f i s available t o women wh o ar e subjected t o 
violence b y their husbands . Divorce i s legally available , an d i n general terms , physical cruelt y wil l 
entitle a  spouse to divorce. Many countrie s als o allow divorce i n situations o f psychological o r 
emotional abuse , while other s merel y requir e irretrievabl e breakdow n fo r divorce . 

A smal l number o f Commonwealth jurisdiction s deman d sever e cruelty befor e th e wif e wil l be 
entitled t o a  divorce an d thes e wil l not conside r mino r physica l cruelt y o r emotional abus e as 
sufficient t o justify divorce . Some jurisdictions , particularly thos e which d o not recognis e th e 
concept o f rape i n marriage , o r where legislatio n o r the commo n la w has defined sexua l relations a s 
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one o f the obligation s o f marriage, do not conside r unwante d sexua l attentio n b y the husband a s 
grounds for a  divorce . 
Other matrimonia l remedie s ar e available t o wives who have bee n abuse d b y their husbands . 
Judicial separatio n an d othe r separatio n orders , which reliev e a  spouse o f the dut y t o cohabi t wit h 
the othe r spouse , are available a s an alternativ e t o divorce. In many countries , matrimonia l injunc -
tions o r interdict s ar e available t o provide incidenta l relie f i n suit s for divorc e an d separation . I n 
some countries , legislatio n provide s specificall y fo r order s which prohibi t spouse s from interferin g 
with eac h other , whil e i n others , court s have use d th e genera l power t o gran t suc h relie f t o provid e 
protection fo r wive s who ar e a t risk . 

An increasin g number o f Commonwealth countrie s have introduce d specia l lega l approaches t o 
confront domesti c violence . Although som e have introduce d specia l criminal sanctio n whic h 
applies i n th e domesti c context , mos t have chose n t o expand civi l remedies . The ne w civi l remedy , 
frequently calle d a  protection orde r o r domestic violenc e injunction , provide s for a  court order , 
usually obtainable o n th e civi l burden o f proof -  th e balance o f probabilities -  whic h i s designed t o 
protect th e victi m fro m feare d attack s or harassment. I n mos t cases , a breach o f the orde r i s a 
criminal offenc e an d th e polic e can arrest , withou t warrant , a  person wh o has contravened a  protec-
tion order . Protection order s ar e usually availabl e i n addition , o r as an alternativ e to , pre-existin g 
criminal o r matrimonia l remedies . The term s of protection order s differ i n detail from jurisdictio n 
to jurisdiction an d a  number o f those jurisdictions whic h adopte d thes e order s some years ago, have 
introduced modification s an d improvement s i n response t o quality assessment . 

Most protectio n order s entitl e th e cour t t o require th e offende r t o leav e th e family home , eve n 
where i t belongs t o him, forbi d hi m t o moles t o r harass the victim i n an y way, enter th e premise s 
where sh e works or come withi n a  specified distanc e o f the woman o r the localit y wher e she migh t 
be. Some provid e fo r a  range o f ancillary o r incidenta l orders . Examples o f matters whic h ar e ofte n 
the subjec t o f incidenta l order s includ e order s with respec t t o shared possessions , such a s household 
furniture o r vehicles , financia l suppor t an d custod y an d visitatio n arrangement s wit h respec t t o 
children. I n som e jurisdictions incidenta l order s affec t th e conduc t o f the offender , fo r example , 
require him t o surrender an y firearms o r other weapons , limi t hi s intak e o f alcohol o r atten d 
counselling. 

The conduc t warrantin g th e issu e of a protection orde r varie s according t o th e statut e whic h 
authorises it , an d thu s varie s from countr y t o country. I n al l countries wher e ther e i s provision fo r 
protection orders , relief i s granted i n circumstances wher e th e offende r ha s been physicall y violen t 
to th e individua l seekin g protection an d ha s threatened t o repeat thi s behaviour . Som e provid e 
relief where ther e ha s been sexua l o r emotional abuse , intimidatio n o r threat s o f abuse. Eligibilit y 
for relie f also varies. In som e countrie s order s can b e acquired b y any individua l wh o fears violenc e 
from another , irrespectiv e o f the relationshi p betwee n them . I n othe r countrie s thos e who qualif y 
for relie f ar e more limited , wit h remed y availabl e t o those wh o have suffere d o r fear futur e victimi -
sation from a  person wit h who m the y ar e currently livin g o r with who m the y previousl y live d o r 
with whom the y neve r lived , bu t wh o i s the fathe r o f their child . Some countrie s limi t th e availabil -
ity of protection order s stil l further t o former an d curren t spouse s and cohabitants , whil e som e 
restrict relie f t o marrie d couple s who ar e stil l livin g together . 

The procedure s whic h gover n th e acquisitio n o f protection order s are broadly similar . The appropri -
ate cour t i s petitioned, a  notice i s sent t o the defendan t an d th e matte r i s heard b y a judicial officer . 
In mos t cases , however, ex  parte orders are available wher e ther e i s immediate o r present dange r t o 
the applican t an d som e allo w for th e issu e of emergency protectio n order s outside normal cour t 
hours. Some g o so far a s to allo w order s t o be acquired b y telephone. I n mos t countries , protectio n 
orders ar e only availabl e o n th e applicatio n o f the victim , bu t i n some jurisdictions acces s to suc h 
orders has been widene d b y granting stat e authorities , suc h a s the police , or an agen t o f the woma n 
- a  friend o r woman's refuge -  th e righ t t o seek a n orde r o n th e woman' s behalf . 
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Service Provision 
Research suggest s that th e la w is usually the las t resort for victims o f domestic assault , reached onl y 
after others , such as family an d friends , priests , pastors or mullahs , nurses, doctors and socia l 
workers, have proved t o be unhelpful However , government s hav e chose n t o concentrate o n lega l 
reform. 

In general , th e response o f the health an d welfare sector s to violence agains t women i n the famil y 
has been disappointing . Professional s i n these sectors , usually uneducated i n the dynamics of 
domestic assault , have chose n t o concentrate o n th e victim , rathe r tha n th e offender , a s the key t o 
their response . In general , both sector s have looke d a t such violence a s an individual , rathe r tha n a 
structural problem an d have stresse d th e importanc e o f the maintenanc e o f the family . 

Some Commonwealt h countrie s have sough t t o address the questio n o f service provision by th e 
developing guideline s an d trainin g materials . Australia i s notable here , where training , a s well as 
guidelines fo r training , have bee n formulated fo r service providers. 18 

In many countries , services for victims o f domestic violence hav e no t bee n introduce d becaus e o f 
government initiatives , but rathe r a s a result o f activity by individual women o r groups of women . 
In a  number o f cases, however, onc e service s have been pu t i n place by the effort s o f such women , 
governments hav e steppe d i n and eithe r take n ove r such services or introduced service s o f thei r 
own modelle d o n thos e introduce d b y the voluntary sector . 

Shelter provisio n ha s proved t o be th e mos t importan t servic e for victims o f domestic violence . 
Shelters, which wer e originally conceived a s advice centre s for women a t risk and ultimatel y 
developed t o provide shor t t o medium ter m residentia l accommodatio n fo r the m an d thei r children , 
exist i n such varied countrie s a s Australia, Canada , Trinida d an d Tobago , Malaysia , Sout h Africa , 
Zimbabwe an d India . Although man y ar e now government staffe d an d funded , mos t were initiate d 
by volunteer wome n who themselve s ha d been victims o f violence. In countries wher e governmen t 
has adopte d th e shelte r model , i t i s often th e cas e that specifi c shelter s ar e established fo r differen t 
groups of women: for example , immigran t women , women wit h disabilities , aborigina l women . 
However, eve n where countrie s have introduce d an d supporte d shelters , they ar e inadequate i n 
number, underfunded , oversubscribe d an d understaffed . Othe r service s tha t exis t for victims of 
domestic assaul t includ e tol l free advic e lines , counselling services , support groups and advic e 
centres. 

Some government s hav e chose n t o implemen t programme s fo r offenders . Lik e shelters for battere d 
women, man y o f these programmes bega n a s community base d responses to the problem an d man y 
were linked t o shelters . In certai n case s these programmes ar e part o f diversion scheme s o r a  cour t 
sentence. These scheme s ar e new, take various models and have a s yet t o be analysed fo r effective -
ness. Some commentator s hav e suggeste d tha t counsellin g an d treatmen t programme s fo r 
perpetrators o f domestic violence ma y subtly perpetuate violenc e by easing feelings o f guilt an d 
allowing men t o express violence i n more socially acceptable ways . Others questio n th e valu e of 
such programmes whe n th e media , socia l and governmenta l institution s tolerat e th e subordinatio n 
and violatio n o f women . 

Research, Education and Training 
Government funde d an d sponsore d researc h int o th e various aspect s of violence agains t women i n 
the family i s well developed i n some countries , with som e having informatio n clearin g houses o n 
the subjec t an d others , such a s Canada establishin g Famil y Violence Initiatives . In most , however , 
research remain s rudimentary . 

A numbe r o f Commonwealth countrie s hav e initiate d trainin g programmes fo r professional s 
involved i n domestic violence . Mos t o f these programmes focu s o n th e police , regarded a s the fron t 
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line of response. The programme s var y i n duration, scop e an d targe t group . Few countries offe r 
police comprehensiv e an d in-dept h trainin g i n th e dynamic s o f domestic violence , th e lega l 
response availabl e an d th e service s available fo r th e victims o f domestic assault . Polic e i n som e 
countries, moreover , neve r receiv e trainin g i n thi s area . 

In a  number o f jurisdictions, polic e trainin g has been accompanie d wit h new model s of response by 
the polic e t o domestic assault . I n th e Unite d Kingdom , fo r example , man y police stations now hav e 
dedicated domesti c violence units , staffed b y specially traine d officer s wh o advis e an d assis t victim s 
of abuse. In othe r jurisdictions , wome n officer s ar e specially traine d t o deal with incident s o f 
domestic assault . I n othe r jurisdictions , suc h a s in New Zealan d i n it s Hamilton Abus e Interventio n 
Pilot Project , th e polic e form par t o f a multi-disciplinary respons e team , whic h include s lawyers , 
social workers and psychologists . 

In some countries la w students, lawyers , magistrates an d judges ar e made awar e o f domesti c 
violence durin g thei r training , a s are other professiona l groups , such a s nurses, doctors, welfare an d 
social workers . Again, thi s trainin g i s not routin e an d varie s i n quality an d duration . Som e 
countries, includin g Canada, 19 have focused o n th e judiciary an d attempte d t o ameliorate th e 
justice system response wher e crime s agains t women ar e concerned, b y addressing elements of 
gender bia s i n the justic e system generally an d th e judiciary i n particular . 

Some countrie s have recognise d tha t domesti c violenc e i s the resul t o f social norms an d value s 
that produc e stereotypica l role s for me n an d wome n an d hav e com e t o the vie w tha t thi s can b e 
best addresse d b y formal an d informa l education . Accordingly , i n some countries , th e subjec t o f 
family violenc e an d peacefu l method s o f conflict resolutio n for m par t o f the primar y an d secondar y 

1 2 0 

curricula. 

Many countrie s rel y on informa l educatio n strategies , both t o infor m wome n o f their lega l rights , 
available option s an d suppor t system s and t o convey t o both wome n an d me n tha t famil y violenc e 
is to be deplored. Suc h strategie s have include d poste r campaigns , booklets , videos , television an d 
radio advertising an d fol k theatre . I n both Australi a an d Canada , however , th e crucia l importanc e 
of education i n it s widest sens e i n changing attitude s towar d violenc e agains t women generall y and , 
particularly, i n the hom e ha s been appreciated . Th e Australia n Federa l Government initiate d a 
National Domesti c Violence Educatio n Programm e fo r th e thre e yea r period 1987-1990 , th e aim s of 
which wer e fourfold: t o raise awareness o f domestic violence a s a matter o f community concern , 
provide accurat e informatio n o n domesti c violence , encourage widesprea d communit y participatio n 
in the campaig n agains t domesti c violence , an d chang e attitude s whic h caus e such violence . 

In th e firs t yea r of the Programme , a  national surve y was undertaken t o provide informatio n o n 
community attitude s t o abuse . This revealed , alarmingly , tha t on e i n five of the respondent s 
condoned th e use of physical force b y a man agains t hi s wife i n some circumstances , on e thir d o f 
the respondent s regarde d domesti c violenc e a s a private matter , mor e tha n a  quarter woul d ignor e a 
case of domestic violenc e i n thei r neighbourhoo d an d nearl y hal f knew eithe r a  victim o r perpetra -
tor of domestic violence personally . I n the ligh t o f this response , revealing tha t th e Australia n 
community viewe d domesti c violenc e a s a private, non-crimina l matter , Nationa l Domesti c 
Violence Mont h too k place . Activities, includin g loca l debate , th e preparation o f information kits , 
posters an d pamphlet s wer e co-ordinated a t loca l leve l a s a lead up to thi s month . Th e Mont h wa s 
launched b y the Prim e Ministe r an d particula r attentio n wa s paid t o the developmen t o f material s 
for Aborigina l an d Torre s Strai t Islande r women , immigran t women , wome n i n isolate d an d rura l 
communities an d young women. Videos , booklets an d radi o programmes wer e developed. Th e 
Programme ende d wit h a  National Foru m o n Domesti c Violenc e Trainin g attende d b y over 50 0 
people, which stresse d th e nee d fo r trainin g fo r thos e wh o work with domesti c assault . Althoug h 
the Programm e ha s now concluded , i t established a n importan t momentu m whic h affecte d furthe r 
domestic violenc e strategies . I t resulted i n increase d governmen t fundin g fo r domesti c violenc e 
programmes an d evaluatio n o f community attitude s afte r th e Programm e indicate s tha t th e 
Australian communit y n o longe r view s domestic assaul t disinterestedly . 
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In Canada, similarly , a  public awareness campaign o n th e them e o f Zero Tolerance, aiming t o 
highlight th e prevalenc e o f violence agains t women i n the home , debunk th e myth s surroundin g 
the issue , stress the crimina l nature o f the violenc e an d th e responsibilit y o f the perpetrato r fo r it s 
occurrence, bega n i n 1992 . The Zer o Tolerance campaign , consistin g o f striking an d high-profil e 
publicity whic h seek s to empower women an d challeng e men , ha s been adopte d i n other countries , 
including Scotlan d an d Englan d where , a s in Canada, i t has proved t o be both controversia l an d 
effective. 

Sexual Harassmen t 

Legal Approaches 
Legal approaches i n thi s context ar e governed b y the natur e o f the offensiv e conduc t an d b y th e 
circumstances i n which th e harassment occurs , with lega l remedies dependent o n whethe r th e 
harassment constitute s a  crime, such a s rape, sexual assault , indecen t o r common assaul t o r a  civil 
wrong. 

A numbe r o f obstacles stand i n the wa y of women wh o wish t o use the genera l crimina l la w in case s 
of sexual harassment . First , i n mos t countries , th e genera l crimina l la w criminalises onl y actua l 
physical assault s o r molestation and , accordingly , onl y the mos t egregiou s forms o f harassmen t 
women experienc e ar e within it s reach. Second , th e decisio n o f whether crimina l proceedings wil l 
be initiate d i s almost alway s that o f the polic e o r a  government official , suc h a s a prosecutor, rathe r 
than th e woman . Henc e i n those case s where th e thir d part y officia l consider s th e harassmen t t o b e 
trivial, th e cas e i s unlikely t o proceed. Third , th e proo f require d i n a  successful prosecutio n i s high, 
the fundamenta l principl e o f the crimina l la w being tha t a n accuse d i s innocent unti l proven guilty . 
Fourth, a s harassment usuall y occurs i n private, evidence whic h establishe s th e allegatio n i s difficult 
to obtain, particularl y i n jurisdictions whic h limi t th e us e of the uncorroborate d evidenc e o f th e 
victim. Finally , althoug h a  successful crimina l prosecutio n wil l punish th e harasse r an d discourag e 
other would-b e harassers , i t wil l not provid e th e victi m with compensation , no r wil l it , i f it occur s 
in circumstances suc h a s the workplace , impos e liabilit y o n th e employe r fo r th e act s of employees . 

Fewer obstacles stand i n th e wa y of a woman wh o wishes to rely on th e civi l la w for remedy . 
Although, again , th e conduc t o f the allege d harasser mus t fal l within th e definitio n o f a civil wrong , 
there i s a greater possibilit y tha t thi s conduc t wil l fall withi n th e rubri c o f wrongs such a s assaul t 
and battery , defamation , nuisance , maliciou s falsehood o r breach o f contract tha n withi n th e defini -
tion o f a  crime. Moreover , ther e ar e significant advantage s wher e th e remed y i s pursued throug h th e 
civil law. The evidenc e require d t o establish th e clai m i s lower than tha t require d i n a  criminal suit , 
the successfu l claiman t wil l be entitled t o compensation , whic h ca n b e substantia l an d a n injunc -
tion o r interdic t t o prohibit th e conduc t recurring , an d wher e th e harassmen t occur s i n th e 
workplace, th e harasser' s employer ma y be vicariously liabl e for th e action s o f the employee . 

Some countrie s hav e specifi c legislatio n whic h addresse s sexually offensiv e behaviou r fallin g shor t 
of rape, sexual assault , indecen t assaul t o r common assault . I n mos t case s these ar e genera l 
provisions designe d t o protec t th e "modesty " of a woman.21 Variou s countries have als o introduce d 
special legislatio n t o confront particula r form s o f sexual harassment . Fo r instance , th e Delh i 
Metropolitan Counci l ha s criminalised "ev e teasing" , which i t defines a s words, spoken o r writte n 
or signs or visible representations o r gestures , or acts , or reciting, o r singing indecen t word s i n a 
public place by a  man t o th e annoyanc e o f a woman, an d th e Pakistan i Pena l Cod e criminalise s th e 
specific offenc e o f stripping a  woman o f her clothe s an d exposin g her t o public view. 22 Again, i n 
England an d Wale s "ker b crawling" soliciting a  woman, fo r th e purpose s o f prostitution i s 
proscribed.23 Ver y recently, also , some Commonwealth jurisdictions , includin g New Sout h Wales , 
South Australi a an d Queensland, 24 hav e introduce d "stalking " legislation, whic h criminalise s persis -
tent harassin g an d intimidatin g behaviour . 
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A numbe r o f countries hav e becom e awar e of the prevalence o f sexual harassment i n particula r 
contexts, especiall y th e workplac e an d educationa l institutions , an d th e implication s tha t suc h 
harassment ca n have fo r th e individua l woma n an d th e effectivenes s o f an organisation . Thus , som e 
countries have allowe d wome n wh o have been subjec t t o such victimisation t o seek remedies unde r 
legislation pertainin g t o employment , suc h a s sex discrimination o r equal opportunities statutes , 
concluding tha t harassmen t i n the workplace amount s t o les s favourable treatmen t o n th e ground s 
of sex.25 Remedies have als o been provide d unde r employmen t protectio n legislatio n whic h exist s i n 
some countries t o protect worker s from unfai r dismissal , unde r provision s concernin g healt h an d 
safety i n the workplace an d unde r miscellaneou s statutor y dutie s which devolv e o n employer s i n 
relation t o the workplace . 

Some jurisdiction s have enacte d legislatio n prohibitin g sexua l harassment i n specific contexts , 
usually employment , th e provision o f goods and service s and i n educationa l institution s an d provid e 
remedies where such harassment occurs . This legislatio n i s broadly simila r i n approach . However , 
some statutes ar e more effectiv e tha n others , having wide r definitions o f harassment, extendin g 
coverage t o contrac t an d commissio n agents , allowing representative action s by unions an d fixing 
employers wit h vicarious liabilit y fo r th e harassmen t o f their employees. 26 It i s to be noted tha t eve n 
where thi s specifi c legislatio n i s concerned, th e emphasi s ha s been o n harassment i n the workplace , 
with remedie s generally confine d t o the forma l sector . I n general , th e informa l secto r where cases of 
sexual harassment appea r t o be mos t prevalen t an d destructiv e fo r victims i s outside th e reac h o f 
legal remedy. Again, sexua l harassment legislatio n ofte n doe s not appl y t o small businesses27 an d 
frequently certai n categorie s o f workers, such a s domestics o r migrant workers , types of employees , 
who ar e particularly vulnerabl e t o sexua l harassment, ar e excluded fro m th e coverage . 

The Europea n Commissio n issue d a  Code o f Practice o n sexua l harassment fo r membe r state s i n 
October 1991 . The Code , annexe d t o and enhance d b y the Recommendation o f the Europea n 
Commission o f 27 November 1991 , recommended tha t Europea n Communit y membe r state s 
implement th e Cod e i n th e publi c secto r an d tak e actio n t o promote awarenes s o f the unacceptabil -
ity of sexual harassment . I t encourage s employer s t o issu e a  policy statemen t o n harassment , 
communicate thi s effectively t o employees , develop a  procedure fo r advice , assistance an d forma l 
complaints an d trea t sexua l harassment a s a disciplinary offence . Recommendation s relatin g to th e 
responsibility o f trade unions an d employee s ar e also made i n the Code . 

Non-Legal Approaches 

Governments hav e usuall y confine d thei r activit y t o eradicat e sexua l harassment t o the introduc -
tion o f legislation. Campaigns an d publicising th e issu e has, i n general , been lef t t o the initiativ e o f 
trade unions , worker's associations an d privat e organisations . A numbe r o f governments have , 
however, produce d protocol s o r guides indicatin g how sexua l harassment ca n be eliminated i n bot h 
government an d non-governmen t institutions . A limite d numbe r o f governments hav e drafte d 
standard for m contracts , such a s New Zealand , use d when governmen t contract s ar e concluded , 
which contai n clause s forbidding harassment . 

In som e states , measures t o addres s sexual harassment hav e bee n introduce d a t enterpris e leve l i n 
both th e publi c an d privat e sectors . Collective bargainin g agreements , containin g specifi c 
provisions concernin g sexua l harassment , cove r worker s i n a  number o f enterprises i n som e 
countries.26 Policy statements , directive s o r guidelines, incorporatin g interna l disciplinar y 
procedures, have been issue d by public secto r an d larg e employers i n a  number o f states.28 

Education 

Some governmen t bodies , trade unions , employers " organisations, women' s groups , other NGO s 
and privat e consultin g firms have worke d t o increas e awarenes s o f sexual harassment , it s serious 
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short an d lon g term implication s an d th e measure s tha t ca n be used t o confron t i t by general an d 
specific educatio n measures . Thes e measure s have ofte n serve d t o initiat e researc h an d rais e publi c 
awareness, to advocate lega l change an d t o provide trainin g an d advisor y services . 
Measures have include d th e productio n o f pamphlets, protocol s an d advertisements . I n Australia , 
for example , th e Huma n Right s an d Equa l Opportunity Commissio n conducte d a  poster, magazin e 
and advertisin g campaign , whic h incorporate d a  toll free complain t line , aimed a t young women i n 
vulnerable occupation s i n 1990 . Women responde d positivel y t o the campaig n an d it s effects ar e 
continuing. Although othe r Commonwealt h countries , includin g Canada , hav e initiate d 
campaigns relatin g t o harassment, predominantly , campaignin g ha s primarily bee n th e tas k of trade 
unions, employers" organisations an d non-governmenta l bodie s dedicated t o the issue. 29 

Perhaps because o f the substantia l impac t sexua l harassment ha s on industr y and , inevitably , 
economic output , a s well a s the fac t tha t suc h conduc t ma y involv e th e vicariou s liabilit y of 
employers, numerous trainin g programme s relate d t o sexua l harassment hav e bee n developed . Mos t 
of these have bee n th e work o f trade unions , employers " organisations an d independen t consultan -
cy firms, a  market havin g bee n found b y the latte r group i n concerned employers . In th e main , 
training programmes hav e bee n confine d t o sexua l harassment i n the workplace an d withi n tha t 
broad category , th e formal , an d generally , larg e workplace. 30 

Sexual Assaul t 

Legal Approaches 
In al l Commonwealth countrie s sexua l aggression agains t wome n an d girl s i s criminalised i n a  broad 
range o f legislative offence s whic h ar e variously entitle d abduction , defilement , indecen t assault , 
procuration o f a woman t o have sexua l intercours e b y threats o r false pretences , unlawfu l detentio n 
for immora l purposes , carna l knowledge an d rape . Most lega l systems criminalise som e forms of 
activity involvin g minors , consanguines, affine s -  an d sometime s dependant s -  an d thos e who ar e 
mentally disabled , eve n i n cases where th e victi m consents . 

Over th e las t decade , many countrie s have witnesse d demand s fo r refor m t o both th e substantiv e 
and procedura l la w governing sexua l offences . I n response t o these demands , som e Commonwealt h 
jurisdictions hav e chose n t o widen th e definitio n o f sexual assault s regarded a s particularly heinou s 
beyond penil e penetratio n o f the vagin a an d th e anu s to other sexua l assault s and , fo r example , 
penalise forced ora l intercours e heavily . Some have mad e thei r legislatio n "gende r neutral" , thereb y 
allowing both victim s an d offender s t o be both femal e o r male . A numbe r hav e grade d sexua l 
assault i n terms of seriousness, providing higher penaltie s where sexua l contac t i s forced b y violenc e 
or where sexua l assaul t i s perpetrated b y a group. Some countrie s have remove d th e wor d "rape " 
from th e statut e book . 

An increasin g numbe r o f Commonwealth countrie s no w provid e tha t unwante d sexua l contac t 
within marriag e i s unlawful, thu s removin g th e rul e tha t a  wife, by the ac t o f marriage, consent s a t 
all times t o sexua l contac t wit h he r husband . Suc h countrie s acknowledg e tha t prosecution s ma y 
not b e common an d proo f ma y be difficult , bu t thei r legislatio n indicate s tha t th e wif e i s no longe r 
subservient to , or the chatte l of , he r husband . 

Substantive legislativ e refor m i n some countries ha s sought t o remove th e focu s o f the tria l fo r 
sexual assaul t from th e complainan t t o the accused . Reforms her e have bee n addresse d a t tw o area s 
of substance: the questio n o f the complainant' s consen t an d th e offender' s perceptio n o f th e 
complainant's consent . 

In mos t jurisdictions , th e prosecution mus t prove tha t th e complainan t di d no t consen t t o sexua l 
contact befor e th e crim e o f sexual assaul t i s made out . The standar d o f proof required o f th e 
prosecution i s high i n al l countries . I n some , however, th e standar d i s almost impossibl y high: thos e 
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countries which appl y stric t Islami c la w requiring th e testimon y o f four mal e eye-witnesses . I n 
many, unles s the complainan t suffer s fairl y sever e injury , i t will be very difficul t t o prove tha t sh e 
did no t consent . I t will be an almos t impossibl e tas k to prove sh e did no t consen t i n most jurisdic -
tions i f the complainan t i s a prostitute o r i f she knew th e offende r ha d a  past sexual relationship o r 
was involved wit h hi m i n some way-
Some reformin g statute s have sough t t o shif t th e focus fro m th e complainant' s consen t b y definin g 
situations i n which th e complainant' s consen t wil l be deemed t o be absent . These include , fo r 
example, where she o r another perso n i s threatened wit h physica l o r economic retaliatio n o r 
situations wher e th e accuse d fall s int o a  particular category , suc h a s a hospital worker , employer , 
prison officia l o r police officer . 

Many jurisdiction s requir e a n accuse d t o have a  particular menta l stat e before h e ca n be regarded as 
having sexuall y assaulte d th e complainant . I n general , the prosecutio n mus t prove tha t th e accuse d 
intended t o have sexua l intercours e wit h th e complainan t agains t he r wil l or tha t h e wa s recklessl y 
indifferent t o her wishes . In effect , thi s mean s tha t a n accuse d wh o i s able t o show, no matte r ho w 
unreasonably, tha t h e believe d hi s victim consente d t o his attentions , mus t be acquitted . Som e 
countries, aliv e t o the fac t tha t thi s allow s the accuse d t o alleg e tha t th e complainan t enjoye d 
sexual contac t i n demeaning circumstances , have introduce d reform s whic h requir e th e accused , 
once th e prosecution ha s proved tha t th e woman wa s not consenting , t o show tha t he believed , o n 
reasonable grounds , tha t sh e consented . Suc h reform s preclud e allegation s b y an accuse d tha t 
although mos t wome n woul d b e averse t o sexual contac t i n the circumstances , th e complainan t 
under consideratio n ha d unusua l sexua l habit s an d desires . 

Although ther e ha s been significan t focu s o n th e refor m o f the substantiv e la w of sexual assault , 
evaluations o f legislative reform s tha t hav e bee n made , reveal tha t mos t wome n plac e mor e signifi -
cance o n th e refor m o f evidentiary an d procedura l aspect s of this area of the law . Modifications o f 
the requiremen t o f fresh complaint , corroboratio n an d rule s allowing introductio n o f evidence o f 
the pas t sexua l history o f complainants hav e bee n welcome d a s significantly amelioratin g th e orde a 
and limitin g th e humiliation tha t a  complainant endure s both i n the courtroo m an d before . Othe r 
measures, which hav e include d provision s allowin g complainant s anonymity , cour t procedure s 
which hid e thei r identit y an d den y th e offende r bail , or a t leas t mak e th e complainan t awar e of 
where th e offende r is , have als o been enthusiasticall y received . 

These modification s g o some way to redressing th e entrenche d gende r bia s i n the lega l syste m 
which reflec t perception s o f female behaviou r i n the contex t o f sexual assault . At th e sam e time , 
however, som e of these modification s affec t th e opportunitie s tha t accuse d me n hav e t o introduc e 
all relevant materia l relatin g t o th e offenc e a t tria l and , accordingly , ca n be construed a s offendin g 
guarantees o f civil liberties . In some jurisdictions accuse d me n have mounte d challenge s t o thes e 
reforms o n th e basi s that the y offen d fai r tria l guarantees . I n Canada , fo r example , a  blanke t 
provision prohibitin g evidenc e o f the victim' s pas t sexua l history was successfully challenged, 31 

although a  similar provision , allowin g th e accuse d t o appl y for a  judicial determination , whic h i s 
heard in  camera, for th e introductio n o f such evidence , was subsequently introduced. 32 

Support and Services 

Support an d service s for victim s o f sexual assaul t have, a s in the cas e of domestic violence , usuall y 
been initiate d b y individua l wome n an d women' s groups . As with domesti c violence , th e model s 
used have ofte n bee n adopte d b y government a t a  later stage . I t mus t b e noted, however , tha t 
although som e countries hav e bee n quic k t o introduc e lega l reform i n the are a o f sexual violenc e 
against women , the y have bee n slo w to introduc e services , perhaps reflecting societa l discomfor t 
with, an d hostilit y toward s women wh o have bee n victim s o f such assault . 

In man y countrie s rap e crisi s services, provide tol l free advic e lines , advice service s and accommo -
dation fo r wome n wh o ar e the victim s o f sexual assaul t operate . Some ar e run by women's group s 
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with no suppor t from government , other s are operated b y a combination o f such a  group an d 
government an d som e ar e operated b y government . Some operat e independently , other s co-operat e 
with th e polic e an d som e ar e integrated formall y wit h th e police . 
In mos t countries th e traditiona l sexua l assaul t reception agencie s ar e police stations . In many, littl e 
attention ha s been pai d t o the singula r ordea l tha t a  rape complainan t endure s an d i n mos t 
countries police station s ar e not equippe d t o alleviate this . Some, however, have take n accoun t o f 
the particula r need s o f sexual assaul t complainant s an d offe r a  multi-disciplinary approac h t o suc h 
complaints, ofte n co-operatin g wit h hospital s o r special clinics . In some countries , suc h a s th e 
United Kingdom , polic e have introduce d specia l examination rooms , away from th e station , t o 
render th e ordea l o f the victi m a s inoffensive a s possible. A numbe r o f countries offe r victi m 
support service s which ai m to suppor t th e victi m before , durin g an d afte r an y trial . 

Training and Education 
Victims o f sexual assaul t ar e usually ashamed, guilt y an d afrai d o f how people wil l react t o them . 
Many ar e humiliated, ridiculed , scorne d an d stigmatise d b y police an d othe r worker s and treate d 
with suspicio n an d hostilit y by their family an d friends . I n some societies , such victims ar e rejecte d 
and shunne d b y husbands an d othe r family members . Indeed , ther e i s evidence tha t eve n wome n 
who have bee n sexuall y assaulte d i n detention o r i n conflic t situation s ar e blamed b y their famil y 
members fo r thei r victimisation . 

The negativ e respons e t o th e victi m o f rape stems from attitude s t o women, rap e victims and rap e 
which i s the resul t o f myth an d prejudice . Wome n ar e believed t o provoke sexua l assaul t by the way 
they dress , where the y go , the wa y they mov e an d behave . They ar e considered t o be responsible fo r 
their ow n protection an d mus t ensur e tha t the y d o not arous e male sexuality . 

Evidence from man y countries suggests that the police are particularly at risk of being misinformed b y 
these stereotypes. They are , thus, frequently suspiciou s of complainants, particularly in cases where there 
is no obvious sign of injury, where the offender i s known to the complainant, where she delays reporting 
her assault or appears calm and unemotional. I f the complainant i s perceived to be morally dubious, for 
example, where she is a prostitute or sexually experienced, her allegation i s highly likely to be doubted. 

Police suspicion ma y manifes t itsel f i n various ways : the complainan t ma y be totally disbelieved an d 
discouraged fro m pursuin g he r complaint ; th e investigatio n ma y be conducted i n such a  way as to 
test her stor y - insensitive , bullying interrogatio n ma y take place , for example , involvin g a  series of 
officers an d a  medical examinatio n i n unpleasan t o r threatening circumstances ; an d th e 
complainant ma y be kept uninforme d o f the progres s of the investigation . 

In mos t countries , police officer s receiv e basi c training i n th e la w and practic e relatin g t o sexua l 
assault: usually , however, thi s training i s brief an d under-resourced . Som e countrie s have recognise d 
the importanc e o f training an d educatio n i n thi s contex t an d have introduce d specifi c trainin g an d 
education a t basic , refresher an d advance d level . Most o f this training has been i n methods of 
obtaining th e bes t evidenc e fo r convictio n an d ha s thus been technical , bu t som e has include d 
attitude trainin g an d sensitisation . Thi s has usually take n th e form o f training courses . However , 
some countries have employe d Kit s and Protocol s whic h th e investigatin g office r i s directed t o use 
in cases of complaints o f sexual assault . This ensure s tha t officer s ar e meticulous i n thei r collectio n 
of evidence an d als o direct thei r inquirie s sensitively . 

Police officer s ar e not th e onl y group who need t o be educated i n th e dynamic s o f sexual assault . 
Prosecutors, defenders , judge s an d th e genera l public require suc h training . Unfortunately , althoug h 
some countrie s d o conduct specifi c trainin g fo r lawyer s and judges , thi s are a i s not a s developed as , 
for example , trainin g i n the are a o f domestic violence . Although poste r an d advertisin g campaign s 
around th e issue s of domestic violenc e an d sexua l harassmen t hav e bee n conducte d i n man y 
countries, sexual assaul t has not receive d th e publicit y i t warrants . 
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Violence Related to Tradition and Custom 
In a  number o f countries, women ar e subjected t o violent o r harmful treatmen t becaus e o f practice s 
which ar e regarded a s traditional, customar y o r prescribed b y religion. Four such instance s are : 
violence relate d t o dowry , widowhood rites , sati and female circumcision . 

In al l four instance s lega l strategies have bee n introduce d t o criminalise th e practice , i n the hop e 
that thi s wil l lead t o it s eradication. However , her e mor e tha n i n other context s wher e women ar e 
the subjec t o f abuse, the la w alone canno t b e relied o n t o change practice s which ar e rooted deepl y 
in tradition an d cultur e an d which , t o a  certain extent , ar e defended b y both wome n an d men , 
despite th e fac t tha t the y hav e patently harmfu l consequences . 

Harmful traditiona l an d customary practices will be eradicated only when ther e i s fundamenta l 
societal change which wil l occur with attitudina l change a t al l levels. This sort of change can be 
achieved onl y with a  combination o f short and lon g term measures which are aimed a t the particula r 
practice and th e cause of the practice. Such measure s includ e formal an d informa l education , effect -
ive use of media an d clea r commitment fro m government , whic h i s prepared no t onl y to condem n 
such practices legislatively , but to ensure tha t such legislatio n i s implemented i n good faith . 

Legal Strategies 
A successio n o f statutes i n India , Banglades h an d Pakista n have sough t t o criminalise violenc e 
related t o dowry . 

In Indi a an d Bangladesh , th e paymen t o f dowry has been outlawed , th e India n Centra l 
Government passin g the firs t Dowry  Prohibitio n Act i n 1961 . This statut e define s dowr y a s "any 
property o r valuable securit y give n o r agreed t o be given eithe r directl y o r indirectl y b y one party t o 
a marriage t o anothe r a t o r before o r afte r th e marriag e a s consideration fo r th e marriage" . Th e 
statute se t out sever e penaltie s fo r thos e wh o demand, give , take o r advertise dowry . Bangladesh , 
similarly, impose s substantia l penaltie s fo r th e givin g or taking o f dowry i n legislatio n whic h follow s 
the pattern o f the India n act . I n Pakistan , however , a  different approac h i s taken i n the Dowr y an d 
Bridal Gifts (Restriction ) Ac t 197 6 which limit s th e amoun t o f dowry, bridal gift s an d present s an d 
expenditure o n marriag e an d als o provides tha t an y property give n a s dowry or bridal gift s vest s 
absolutely i n the bride . 

Further substantiv e an d procedura l measure s t o discourage dowry-relate d violenc e ar e to be foun d 
in th e provision s o f the India n Pena l Cod e 1860 , the Crimina l Procedur e Cod e 197 3 an d th e 
Evidence Ac t 187 2 introduce d i n 198 3 b y the Crimina l La w (Amendment ) Act . Tw o ne w 
offences hav e bee n created . Th e firs t i s dowry death , define d t o occur wher e a  woman, subjec t t o 
cruelty o r harassment b y her husband o r his relatives i n connection wit h an y demand fo r dowry , 
dies within seve n year s o f marriage . The secon d refer s t o cruelt y t o a  woman b y her husban d o r th e 
relatives o f her husband , define d a s any wilfu l conduc t whic h i s of such a  nature a s to be likel y t o 
drive th e woma n t o commi t suicid e o r to caus e her grav e injur y t o life , lim b o r her physica l o r 
mental health , a s well a s any harassment o f the woma n wher e thi s i s intended t o coerce he r o r an y 
of her relative s int o partin g wit h an y property o r valuable security . I t also include s an y harassmen t 
which occur s because o f her failur e o r the failur e o f her relative s t o mee t suc h a  demand. Thes e 
two offences attrac t heav y penalties . Prosecutio n o f these offence s i s facilitated b y provision s 
which presum e tha t th e crime s have occurre d i n specified circumstance s an d strengthe n polic e 
powers. 

Some countries , such a s Ghana, hav e bee n prepare d t o criminalise thos e wh o compe l a  bereaved 
person t o undergo an y custom o r practice whic h i s cruel, immora l o r grossly indecent , whil e Indi a 
introduced comprehensiv e crimina l legislatio n a t both federa l an d stat e leve l t o addres s sati, a 
historical practice , which ha s experienced som e revival , wherein widow s practice self-immolatio n 
on th e funera l pyre s of their husbands . 
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Except fo r Ghana wit h it s 199 4 Criminal Cod e Amendmen t Act , criminalisatio n o f female circum -
cision has occurred onl y i n countries , such a s Australia, Canad a an d th e Unite d Kingdom , wher e 
the practic e i s confined t o immigran t groups . Countries wher e th e practice i s customary choos e t o 
rely on education , informatio n an d consciousness-raisin g campaign s t o eradicate th e practice . 
Although a t leas t one medica l practitione r i n the United Kingdo m has had hi s practising certificat e 
terminated fo r perpetuation o f the practice , criminal prosecutio n o f circumcisers an d other s 
involved i n the practic e i s rare. 

Education 
Legal strategies have no t prove d t o be very effective i n th e contex t o f traditional an d customar y 
practices. Certainly, dowr y has not bee n eradicate d i n South Asi a an d death s an d injurie s occurrin g 
as a result o f the practic e continu e t o rise. Sati, on th e othe r hand , i s not a  common practice . 
Widowhood rite s appea r unaffecte d an d th e incidenc e o f female circumcisio n i n thos e countrie s 
that hav e criminalise d th e practic e continue s t o rise . 

Some commentator s argu e tha t stringen t lega l measures i n th e contex t o f traditional practice s ma y 
be counterproductive , servin g t o drive the practice undergroun d or , indeed , encouragin g it , becaus e 
these lega l measures ma y be perceived t o be an attac k o n th e particula r traditio n o r cultural an d 
societal system, rather tha n o n th e harmfu l practic e itself . Accordingly, thes e commentator s 
advocate educatio n strategies . 

Education an d informatio n campaign s have bee n introduce d i n South Asi a t o discourage th e 
practice o f dowry and it s related evil s and t o eradicate sati . Thus, th e India n Government , fo r 
example, has institute d televisio n an d cinem a advertisin g campaign s which emplo y uncompromis -
ing commercials t o discourage suc h practices . Furthermore, i n Indi a a  number o f special polic e 
dowry unit s headed b y women officer s hav e been established , publi c lawyer s have bee n appointe d 
to assis t women i n the prosecutio n o f dowry related matters , an d man y women' s organisation s hav e 
actively campaigned o n th e issue . 

Action take n t o eradicate femal e circumcisio n ha s not bee n a s focused a s action t o stop dowr y 
related violence , bu t i n thos e countrie s wher e th e practic e i s customary, poste r campaign s an d 
training module s for servic e providers have bee n introduced . Thes e hav e aime d a t th e transforma -
tion o f the social , religious an d cultura l bases of the practice . Furthermore , i n a  number o f thes e 
countries, high leve l members o f government hav e bee n prepare d t o make statement s condemnin g 
the practice , drawing attentio n t o the health risk s to girl s and women . 

Prostitution and Trafficking in Women 
Approaches t o prostitution a t international , regiona l an d nationa l leve l reflec t a n underlyin g 
dilemma: whethe r al l prostitution i s inherently coerced , an d accordingly , represent s a  form o f 
violence agains t wome n o r whether onl y coerce d prostitutio n fall s int o thi s category . Earl y 
international regulatio n o f prostitution concerne d coerce d trafficking , whil e th e 194 9 Conventio n 
for th e Suppressio n o f the Traffi c i n Person s an d o f the Exploitatio n o f the Prostitutio n o f Others 33 

draws no explici t distinctio n betwee n coerce d an d voluntar y prostitution . Th e dilemm a relatin g t o 
prostitution remains , with Articl e 6  of the Conventio n o n th e Eliminatio n o f All Form s of 
Discrimination agains t Wome n requirin g state s parties t o "suppres s al l forms o f traffic i n wome n 
and exploitatio n o f prostitution i n women" an d th e Declaratio n o n th e Eliminatio n o f Violenc e 
against Wome n addressin g onl y traffickin g i n women an d force d prostitution . 

Whether o r not prostitutio n i s compelled i n al l cases, coerced prostitutio n certainl y fall s within th e 
category o f violence agains t women , whil e al l prostitutes, coerce d an d voluntary , ar e a t th e risk of 
violence fro m thei r clients , thei r organiser s an d th e authorities . A fortiori, coercio n o f women an d 
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girls for prostitution abroa d amount s t o violence agains t women, wit h thes e women an d girl s eve n 
more vulnerable tha n othe r prostitute s t o further abuse . 

Legal Approaches 
In essence , national jurisdiction s tak e three approache s t o prostitution: th e "prohibitionist " 
approach, unde r whic h prostitutio n i s forcefully suppresse d wit h penaltie s agains t all , including th e 
prostitute, associate d wit h it ; the "regulationist " system, whereby prostitution i s regulated34 an d th e 
"abolitionist" approac h unde r whic h th e prostitut e hersel f i s not penalised , bu t soliciting , procuring , 
pimping an d brothel-keepin g ar e offences. Non e o f these approaches has proved t o be effective i n 
reducing eithe r th e incidenc e o f prostitution o r the risk of further violenc e t o prostitutes. On th e 
contrary, criminalisatio n o f prostitution an d activitie s associate d wit h i t appears t o have increase d 
its incidence, creatin g opportunitie s fo r police corruptio n an d allowin g for exploitatio n o f th e 
human right s of prostitutes. Moreover , crimina l sanction s hav e proved t o be obstacles t o prostitute s 
and thei r client s openl y seekin g safe sex  education an d healt h service s particularly i n relation t o 
HIV/AIDS. 

Although a  number o f national jurisdiction s hav e lega l provisions which relat e specificall y t o chil d 
prostitution, thes e an d genera l law s relating t o prostitution hav e rarel y been enforce d rigorously , 
especially agains t foreigners . Recen t extra-territoria l crimina l legislatio n has also encompassed th e 
sexual exploitation o f children. Australian national s wh o sexuall y exploi t childre n i n othe r 
countries ca n b e prosecuted i n Australia36, a s can Canadian national s i n Canada. 37 Franc e an d Ne w 
Zealand ar e considering simila r legislation. 38 

At nationa l level , traffickin g i n women an d girl s i s variously confronte d b y penal provision s 
criminalising traffi c an d thos e wh o facilitate suc h traffic , provision s i n immigratio n legislatio n 
preventing th e entr y o f traffickers int o national jurisdiction s an d provision s i n labou r legislatio n 
which regulat e employmen t an d labou r agencie s an d protec t migran t workers . Furthermore, i n som e 
countries, regulations provid e fo r th e screenin g o f passport application s fo r wome n an d th e screen -
ing of marriages betwee n national s an d thos e from abroad . 

Service Provision 
In mos t countries , non-legislative measure s t o confront th e exploitatio n o f prostitution an d traffick -
ing in women ha s been th e wor k o f NGOs. Women hav e reflecte d th e dilemm a o f whether al l or 
only coerced prostitutio n amount s t o violence agains t women . I n a  number o f countries, prostitute s 
themselves have forme d organisation s t o provide suppor t fo r othe r wome n an d t o lobb y for effectiv e 
legal change . 

Particular programme s hav e bee n aime d a t young women s o as to prevent the m fro m enterin g 
prostitution. Internationa l an d nationa l NGO s i n a  number o f countries have introduce d saf e 
house an d educatio n project s an d specifi c programme s fo r "stree t children" . I n some countries , 
programmes have bee n develope d t o assis t women wh o have bee n trafficked , t o provide the m wit h 
legal advice s o as to protec t the m fro m immediat e deportation , an d hars h treatmen t o n retur n t o 
their countr y o f origin. Specifi c assistanc e exist s i n some countrie s fo r women wh o have entere d a s 
"mail order" brides o r as assisted immigrant s who find that , i n fact , the y have bee n th e victim s of 
trafficking. 

Service provision fo r prostitut e women , b e they indigenou s o r trafficked , remain s undeveloped , 
with to o littl e attentio n bein g paid t o economic an d educationa l disadvantag e whic h i s the roo t 
cause o f these abuses . 
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Research and Educatio n 
Although ther e i s increasing research int o th e cause s and dynamic s o f prostitution, it s exploitatio n 
and traffickin g agains t women, ther e has been littl e i n the way of education measure s a t interna -
tional, regiona l an d nationa l leve l to prevent thei r occurrence . I n some countries , specifi c 
information measure s t o addres s HIV/AIDS hav e been aime d a t prostitutes, but specifi c an d genera l 
education measure s with respec t t o th e issue s of prostitution an d traffickin g hav e no t occurred . 

Conclusion 
Commonwealth countrie s have responde d wel l to the identificatio n o f violence agains t women a s a 
priority concern . However , i n most countrie s o f the Commonwealt h th e respons e has been t o 
address various forms o f such violence discretel y rathe r tha n t o consider thes e various manifesta -
tions a s interrelated o r interlinked i n any way. In mos t countrie s responses have bee n la w centre d 
and hav e predominantl y concerne d la w reform. Man y o f the lega l responses whic h hav e bee n 
employed, an d reform s tha t hav e been introduced , ar e based o n a  model o f gender neutralit y i n a 
gender specifi c are a and d o not tak e int o accoun t th e realit y o f victimisation an d th e systemi c 
inequalities i n society . The law s which ar e applied ar e based on a  perception tha t th e la w i s neutral, 
but, i n fact, perpetuat e outdate d sexua l stereotypes an d resul t i n unfai r an d unequa l treatmen t o f 
women. Furthermore , th e lega l response ha s usually been piecemea l s o that althoug h usefu l legisla -
tive refor m ha s been introduced , it s effectiveness ha s been undermine d b y other law s or provision s 
which impac t o n th e particula r issue . 

The centra l difficult y wit h curren t strategies , however, i s that, a s yet, countrie s have been war y of 
allocating sufficien t resource s t o create a  harmonised an d integrate d response . I t has been mor e 
convenient t o concentrate o n lega l measures , where cost s are few an d rhetorica l gain s are high . 
Lack of resources, combined wit h competin g value s an d belief s abou t women , thei r place i n th e 
family, th e communit y an d societ y have bee n sufficien t t o dictate tha t th e achievemen t s o far, eve n 
in thos e countrie s where violence agains t wome n has been a  priority concer n fo r som e time , i s tha t 
individual wome n hav e bee n abl e t o resolve thei r particula r problems , but littl e substantia l o r 
substantive chang e ha s occurred . 

Commonwealth countrie s shoul d no w mov e toward s a  harmonised an d integrate d respons e t o th e 
various manifestations o f violence agains t women . They shoul d adop t th e interrelate d definitio n o f 
violence agains t wome n t o be found i n the Unite d Nation s Declaratio n o n Violence agains t 
Women an d ensur e tha t th e practica l strategie s recommended b y the Declaratio n ar e i n place . 
Countries mus t ensur e tha t the y have appropriat e legislativ e provision s i n place an d shoul d b e 
encouraged t o co-operate bilaterall y an d multilaterally. Countries shoul d shar e evaluations o f 
legislative measure s tha t hav e bee n introduce d an d conside r producin g manual s o f "good practice " 
in the area . Those countrie s tha t introduce d reform s t o address violence agains t women som e year s 
ago and ar e now introducin g measure s t o improv e thes e reforms shoul d b e particularly encourage d 
to share thei r knowledge an d insight s with othe r countrie s whose law s may not b e so developed . 
Close co-operatio n shoul d b e fostered betwee n th e Commonwealt h Secretaria t an d th e variou s 
parts of the Unite d Nation s tha t ar e concerned wit h violenc e agains t women . 

Particular emphasi s should b e placed o n measure s tha t migh t chang e attitude s t o women an d 
violence agains t women . Innovativ e publi c an d secto r specifi c educatio n strategie s should b e 
developed an d shared , an d th e Commonwealt h Secretaria t shoul d tak e a  lead role i n acting as a 
clearing hous e fo r th e sharin g of such strategies . In co-operation wit h th e Secretariat , 
Commonwealth countrie s shoul d develo p trainin g material s fo r relevan t sectors , organis e 
workshops o n critica l area s concerning violenc e agains t wome n an d concentrat e o n judicia l 
training an d education . Mos t importantly , a  holistic approac h shoul d b e taken t o the problem o f 
violence agains t women. I t should b e understoo d a s the mos t blatan t manifestatio n o f the subordi -
nation o f women an d th e denia l o f their huma n rights . Strategies t o eliminat e violenc e shoul d b e 
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seen a s an indispensabl e par t o f the proces s of eliminating discriminatio n agains t women an d 
achieving equalit y fo r women . 
Countries mus t go beyond formalisti c lega l provisions an d reac h a  deeper consensu s an d sustainabl e 
commitment t o the eradicatio n o f violence agains t women . Violence mus t be made a s costly to it s 
perpetrators a s i t i s to individuals , th e community an d t o the state . 
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The Commercial Sexual Exploitation of the Girl-Child 
in Commonwealth Countries: An Overview 

Professor Savitri Goonesekere 

Introduction 
The phenomeno n o f the sexua l exploitation o f women an d youn g girl s for financia l o r other consid -
eration i s familiar t o mos t societies . I t i s commonly describe d a s prostitution an d it s discreet socia l 
legitimacy i s reflected i n the ide a tha t i t has existed from tim e immemoria l an d i s the "oldes t profes -
sion" of women. Sanction s introduce d hav e invariabl y been agains t women fo r "soliciting " o n 
public street s an d occasionall y agains t me n an d women who facilitat e prostitutio n a s procurers an d 
brothel owners. 1 

When internationa l standar d settin g commence d i n the earl y part o f this century , i t focused onl y o n 
the suppressio n o f "white slav e traffic" , a  phrase used t o describe transportatio n o f women an d girl s 
from Britai n an d Europ e acros s borders for sex work i n brothels i n the colonies. 2 By 1921 th e 
international standard s o n prostitution an d traffickin g wer e extended t o minor childre n o f bot h 
sexes. The majo r instrumen t o n th e subject , a  United Nation s Conventio n o f 194 9 has been ratifie d 
by a few Commonwealth countries. 3 

The mos t recen t internationa l instrumen t o f importance i n thi s are a i s the United Nation s 
Convention o n th e Right s o f the Child , 1959 . The Conventio n whic h ha s been widely ratified b y 
187 countries includin g man y countrie s i n the Commonwealt h contain s a  clear definition o f a child 
as a person unde r th e ag e of 1 8 years, unless majority i s attained earlier . The Conventio n confer s o n 
all children unde r 1 8 years the righ t o f protection agains t al l forms o f sexual exploitation an d abuse . 
It impose s an obligation o n Stat e Partie s to take al l measures, national, bilatera l an d multilatera l t o 
prevent th e abductio n sal e and traffi c i n children . Consequentl y th e traditiona l sexua l exploitatio n 
of girls, as well as all forms o f sexual exploitation o f boy children hav e becom e critica l area s of 
concern. 

The Worl d Congres s agains t Commercia l Sexua l Exploitation o f Children hel d i n Stockholm i n 
August 199 6 has given priority t o th e problem o f the commercia l sexua l exploitation o f children , 
distinguishing thi s phenomenon fro m sexua l abuse . Commercial sexua l exploitation has bee n 
defined fo r thi s purpose a s sexual abuse , by an adul t i n a  context wher e ther e i s "remuneration i n 
cash o r kind t o the chil d o r a  third perso n o r persons". This definitio n cover s the aspect s o f prostitu -
tion, se x tourism, trafficking , an d pornography . 

It must be remembered howeve r tha t th e sexua l abuse of children i n Commonwealth countrie s o f 
Africa an d Asia ma y occur i n a n environmen t whic h doe s not fal l within thes e particular proble m 
areas, and yet merit s critica l concern a s exploitative sexua l abuse . I t i s also important t o recognis e 
that chil d se x work (CSW ) i n many Commonwealt h countrie s involve s adolescen t girl s in the ag e 
group 1 4 to 18 , who would be considered "women " i n these societies . Indeed th e lega l age of 
"statutory rape " or the ag e below which consen t t o sexua l intercours e i s not relevan t t o prove th e 
offence o f rape, i s 14 or 1 6 years i n many countries . A gir l above thi s ag e i s considered matur e 
enough t o express consen t t o sexua l intercourse . The commercia l sexua l exploitation o f girls is 
therefore inextricabl y linke d t o the wide r problem o f prostitution o f women, an d als o reflect s 
attitudes t o gender relations between me n an d women i n society . 

Though commercia l sexua l exploitation a s it was defined a t th e Worl d Congres s exposes very youn g 
children o f both sexe s to similar type s of sexual abuse and violence , girl s of all ages as a group ar e 
more a t risk i n Commonwealth countries . More girl s seem t o be exploited i n commercia l sex , for a 
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different rang e o f reasons. This i s evident fro m availabl e informatio n o n th e commercia l sexua l 
exploitation o f children i n Commonwealth countries , particularly i n Asia and Africa . 

The Incidence of Commercial Sexual Exploitation and 
Current Trends 
It i s comparatively recentl y tha t ther e has been a  focus o n th e young gir l engaged i n prostitution a s 
an exploited victi m o f a vicious system. The recen t focu s o n chil d right s an d th e monitorin g 
processes connected wit h th e United Nation s Conventio n o n th e Rights of the Chil d hav e encour -
aged national an d internationa l scrutin y an d recognitio n o f the problem. I t has i n particula r 
strengthened th e capacit y o f non-governmental organisation s (NGOs ) t o collec t materia l on chil d 
prostitution. Scrutin y a t th e nationa l an d internationa l leve l i s an essentia l par t o f the commitmen t 
of governments t o realise the right s of children i n thei r countries . The commercia l sexua l exploita -
tion o f children ca n no longe r be perceived a s a "sensitive" political issue , but rather a  global 
problem tha t mus t elici t a  shared commitmen t t o eliminate thi s abuse . 

There ar e many N GO report s on th e incidenc e o f commercial sexua l exploitation o f girl-children . 
A clea r rise in the figure s ca n be seen i n some documentation fro m th e earl y 1980 s in several Asia n 
countries both fro m withi n an d outsid e the Commonwealth. 4 Th e increas e i n the incidenc e o f th e 
problem i n non-Commonwealth countrie s has relevance fo r th e Commonwealth , sinc e clients wh o 
patronise chil d prostitutio n com e from som e of the countrie s o f the Commonwealth . 

In general , statistic s tha t hav e emerge d fro m thes e studie s ar e not definitive . Discrepancie s betwee n 
estimates i n government reports , academic research an d N GO studie s foster denia l o f the problem , 
and th e allegatio n tha t th e dat a i s not reliable . There ar e usually no reliable statistic s on gir l prosti-
tution o r accurate gende r desegregate d dat a i n these studies , even i n countries where both bo y 
prostitution an d gir l prostitution ca n be found . 

However th e existin g inadequat e an d impressionisti c dat a an d cas e studies sugges t tha t th e 
commercial sexua l exploitation o f girl-children i s a more widely prevalent proble m i n both develop -
ing and develope d Commonwealt h countries . The commercia l sexua l exploitation o f boys by 
contrast i s a significant proble m i n very few Asian an d Africa n countrie s o f the Commonwealth , 
and i s most commonly associate d wit h touris m i n beach resorts . 

Child Prostitution and Sex Tourism5 

Child prostitutio n involvin g th e sexua l abuse and exploitatio n o f girls is connected wit h loca l 
marketing i n both develope d an d developin g countrie s o f the Commonwealth , a s well a s th e 
demand fo r se x tourism i n some Asian an d African countries . Though th e latte r phenomenon ha s 
received a  great deal of publicity i n recent years , the fles h trad e alway s supplied an d continue s t o 
supply loca l clients who desir e these services . Indeed i n some Commonwealth countrie s traditiona l 
customs an d practices giv e legitimacy t o the exploitatio n o f girls in the se x trade . 

In some countries o f Asia an d Africa prostitutio n i s clearly connected t o foreign tourism . Girl s 
solicit for sex  on thei r ow n o n th e streets , or i n places frequented b y tourists. However, th e 
phenomenon o f girl sex workers who operat e o n thei r ow n i s less common i n Asia tha n force d 
prostitution. Girl s forced int o prostitution i n Asian countrie s o f the Commonwealth , o r i n non -
Commonwealth countries , tha t provid e thes e service s to client s from Commonwealt h countries , ar e 
exploited an d abuse d by local and foreig n tourist s an d paedophiles . The latte r ma y be casual tourist s 
from develope d countrie s o r travelling paedophiles wh o maintai n an d have contac t wit h "saf e 
houses" or even children' s homes an d orphanage s operate d b y local collaborators. These foreigner s 
are frequent an d regula r visitor s t o th e country . They als o act i n complicity wit h loca l procurer s 
such a s hotel personnel , tax i drivers and tou r operators . This exploitatio n take s place with o r 
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without th e knowledge o f the children' s parents . Though girl s are sometimes abducte d an d force d 
into prostitution, parenta l an d family involvemen t seem s to be placing girls at increasing risk of 
sexual exploitation i n the trade . 

Girls who solici t for client s on thei r own , o r who ar e forced int o prostitution i n "safe houses" an d 
brothels, come from a  wide range of ages. Some are younger than 1 0 years. Girls i n the olde r ag e 
group of 1 3 to 1 8 years are employed a s entertainers i n touris t hotels an d nightclubs . In many Asia n 
countries, thes e girl s are physically an d emotionall y abuse d an d liv e a  life o f brutal enslavemen t an d 
forced prostitution . Thi s typ e of prostitution therefor e represent s a  contemporary for m o f slavery. 

Boy prostitution tha t has surfaced i n some Commonwealth countrie s an d attract s client s from othe r 
Commonwealth countrie s als o manifests itsel f a s forced sexua l exploitation o f boys mainly by 
travelling paedophiles an d tourist s acting with th e complicit y o f local procurers an d eve n parents . 
However, "beac h boys" who solici t for se x from tourist s i n resort towns an d eve n ac t a s procurers of 
younger children , ar e also self-employed, an d thei r activitie s ar e visible. They have mor e persona l 
freedom an d contro l ove r thei r lives , and ar e therefore les s subject t o adul t abus e a t the hands of 
clients, procurers an d family . They engag e i n the trad e for reasons tha t g o beyond surviva l and ar e 
often i n response t o the consume r cultur e o f their environment . 

Girls between th e age s of 1 1 to 1 8 years are sexually exploited i n some African countrie s by olde r 
men who seek sex with virgins for sexua l potency o r to obtain protection from HIV/AIDS . Olde r 
men als o attract youn g girl s with lavis h gifts , an d keep them a s casual mistresses for a  short period o f 
time before discardin g them . This "sugar daddy" syndrome fosters th e commercia l sexua l exploita -
tion o f girls, and i s also seen i n non-Commonwealth countrie s o f Asia. I t has the potentia l o f 
spreading i n countries where extrem e poverty exist s side by side with new wealth an d growin g 
consumerism. Ther e i s also an increasin g demand fo r se x with virgin s from Commonwealt h 
countries o f Asia . 

Child Trafficking and Pornography6 

There seem s to be littl e informatio n o n th e problem o f trafficking i n Commonwealth Africa n 
countries. Nevertheless, cross-borde r traffickin g fo r fak e employmen t i s known t o be a  channel fo r 
absorbing girl s into prostitution . Youn g girls are being take n acros s borders t o Europe an d th e 
Middle East . 

In South Asia th e phenomenon o f trafficking i n girls within nationa l border s t o service red ligh t 
districts i n major citie s has been supersede d b y cross-border trafficking . Ther e i s documented 
evidence o f widespread cross-borde r traffickin g i n women an d girl-children i n countries o f th e 
subcontinent o f India. There ar e also reports of open auction s i n some remote village s in th e 
subcontinent, i n circumstances wher e th e girl s are humiliated, abuse d an d treate d a s sex objects . 

Several Commonwealth countrie s i n Asia an d th e Pacifi c ar e both receivin g an d hos t countrie s 
involved i n trafficking an d th e internationa l se x trade i n young girls . Myths with regard to sex wit h 
a virgin giving longevity , sexua l potency an d protection fro m HIV/AID S hav e encourage d "on e 
step" trafficking, o r direct recruitmen t o f Asian girl s from rura l area s by wealthy foreign clients . 
Solemnisation o f fake marriage s i n the subcontinen t o f India an d th e practic e o f obtaining mai l 
order brides from Asi a also encourage chil d traffickin g betwee n develope d an d developin g 
Commonwealth countries . Migration fo r employmen t represent s anothe r are a tha t i s closely 
connected wit h traffickin g an d th e sexua l exploitation o f girls in Asian an d Africa n 
Commonwealth countries . Since immigratio n paper s have ofte n bee n falsified , th e girl s are vulnera -
ble to exploitation an d abus e by traffickers. Ther e i s clear evidence tha t th e widespread prevalenc e 
of trafficking als o encourages kidnapping an d abductio n o f girls in the Commonwealt h an d non -
Commonwealth countrie s o f Asia. Abduction an d kidnappin g furthe r entrenche s th e enslavemen t 
of these girl s and encourage s th e us e of extreme physica l an d sexua l violence . 
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The phenomeno n o f prostitution an d traffickin g ha s created opportunitie s fo r th e exploitatio n o f 
children i n pornography i n these countries . Children ar e forced t o be subjects fo r pornographi c 
productions, o r stimulated t o view pornographic materia l an d participat e i n sex for th e purpose o f 
producing pornography . Thes e productions ar e circulated i n well-known internationa l magazine s 
and creat e a  wider clientele fo r sex with children . While traffickin g seem s to be confined t o th e 
sexual exploitation o f girl-children, pornograph y affect s boy s as wel l 

The Impact of Commercial Sexual Exploitation on Girls7 

The sexua l exploitation o f boys and girl s has i n many sense s the sam e impact . I t violates not merel y 
their righ t t o protection fro m abus e and exploitation , bu t al l the othe r right s of privacy, persona l 
liberty and participation recognise d by the United Nation s Conventio n o n th e Rights o f the Child . 
It involve s a  denial o f their righ t t o physical an d psychologica l growt h an d development . Th e 
immaturity o f their bodie s creates greate r risk of physical damage t o the sexua l and reproductiv e 
organs. Their righ t t o obtain acces s to adequat e health , nutritio n an d educatio n i s denied. Wher e 
death, HIV/AID S infection , venerea l disease , grave physical injury , rape , sodomy an d permanen t 
disfigurement occur , ther e i s a denial o f the very right o f survival and protection fro m violence . 

Girls seem to suffe r greate r abuse . They ar e more frequently trappe d an d enslave d an d have les s 
freedom wher e the y ar e the victims o f abduction an d trafficking . The y ru n th e risk of unwante d 
pregnancies an d abortion , an d ma y be forced t o give up a  child i n adoption o r be required t o 
support i t with no mean s t o do so . They ar e at greater risk of sexual and psychologica l violence , 
since every effort i s made t o destroy thei r sel f esteem s o that the y lose their sense of individua l 
identity an d succum b t o sexua l enslavement . Youn g Asian an d Africa n girl s are more vulnerabl e 
because o f the myth s surrounding se x with a  virgin, an d a  new demand fo r se x with virgins fro m 
non-Commonwealth Asia n countrie s amongs t me n from som e countrie s o f the Commonwealth . 

Gender discriminatio n i s encouraged b y the commercia l sexua l exploitation o f girls in Asia an d 
Africa. I t both manifest s as , and furthe r entrenches , negative stereotyping , thu s undermining socia l 
and polic y changes tha t see k t o recognise a  girl's right t o equa l treatment . Whe n th e se x trad e 
flourishes, girl s seem more prone t o exploitation b y parents an d relatives , both mal e and female . 
They hav e bee n conditione d t o filia l obedience , an d see m to accep t thei r exploitatio n a s a strategy 
of family survival . 

Causes of Sexual Exploitation of Girls8 

Poverty i s often state d a s a cause o f this exploitation i n the developin g countrie s o f Asia an d Afric a 
and eve n develope d countries . However , i t i s becoming cleare r tha t i t i s poverty combine d wit h 
destabilisation o f families particularl y du e to factors suc h a s rural-urban migration , arme d conflic t 
and globa l economic policie s tha t i s placing girl s at risk of exploitation. A  cultur e o f consume r 
values i n a  context wher e structura l adjustmen t policie s i n Asia an d Africa hav e been combine d 
with ope n marke t policies , has placed childre n o f low income familie s a t risk of exploitation b y 
families an d adult s tempted b y financial considerations . Traditional family value s on childcar e see m 
to be breaking down. Children themselve s ar e attracted b y the ne w consume r culture . I t i s in thi s 
context tha t touris m becomes linke d t o th e commercia l sexua l exploitation o f children i n general , 
and girl s in particular. Promotio n o f tourism has often becom e a  goal to attrac t an y foreigner a t an y 
cost. The deman d fo r "exotic " attractions create s an urgent nee d t o supply such services . 

In some countries ther e has been inadequat e allocatio n o f resources for educatio n an d othe r aspect s 
of human development . Globa l economi c trend s have create d a n environmen t i n which chil d 
prostitution ca n flourish , an d girl s do not hav e acces s to education , o r their families t o employmen t 
or alternative method s o f income generation . 
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The lo w status o f girls in the family an d communit y i n some Commonwealth countrie s o f Asia an d 
Africa ha s als o contributed t o the traffickin g an d commercia l exploitatio n o f girls. Local custom s 
and value s on th e exercis e o f male power give legitimacy t o the manipulatio n o f social practices . 
Parents ar e forced o r duped int o giving thei r daughter s t o strangers a s brides o r workers, and th e 
girls have no righ t t o exercise persona l choice . The permissiv e attitud e t o domestic violence agains t 
women an d girl s also results i n sexual abuse i n the family o r i n domestic service , so that victim s of 
violence ar e drawn int o prostitution . 

The sprea d o f HIV/AIDS ha s created a  demand fo r virgins i n both Asia n an d African countries . I t 
has also created th e phenomeno n o f AIDS orphan s i n Africa. Thes e childre n lac k adequate car e 
and ofte n becom e victim s o f the se x trade. In countries affecte d b y armed conflict , orphane d an d 
abandoned childre n cros s borders a s unaccompanied minors , and becom e victim s o f procurers an d 
traffickers. 

Current Interventions and Recommendations for Action 
Most countrie s i n the Commonwealt h hav e ratifie d th e Conventio n o n th e Right s o f the Child , bu t 
have no t use d i t to ente r int o bilatera l agreement s agains t trafficking . 

However, ver y recently ther e has been a n effor t t o strengthen law s that impos e penal sanctions , an d 
also to improv e th e mechanis m fo r la w enforcement . Severa l countrie s i n the Commonwealth hav e 
introduced ne w legislatio n an d create d mechanism s suc h a s child abus e committees an d specia l 
police desks to combat sexua l exploitation an d violence9 . However, th e law s in some countries ar e 
not i n place an d therefor e d o not ac t a s a deterrent10. Som e developed countrie s have introduce d 
the concep t o f extra territoria l jurisdiction int o thei r lega l systems so as to try nationals fo r offence s 
involving th e sexua l exploitation o f children committe d overseas , provided th e conduc t i s an 
offence unde r thei r ow n laws . There ha s been inter-countr y collaboratio n throug h internationa l 
NGOs an d INTERPO L s o as to be abl e to track dow n paedophiles , an d engag e i n effective investi -
gation an d prosecution . Nevertheless th e ineffectivenes s o f the lega l procedures, law s and la w 
enforcement, ofte n continue s t o be a  barrier t o effective detectio n an d punishmen t o f offenders. I t 
is not ofte n tha t deterren t sentence s an d punishment s ar e impose d o n foreign paedophile s o r local s 
even when the y ar e prosecuted i n trial s i n the courts . I t i s also alleged tha t mechanism s fo r cross -
border patrolling ar e inadequate , an d ineffectiv e t o prevent o r detect trafficking . However , publi c 
interest litigatio n throug h constitutiona l proceeding s i n the Superio r Court s i n Indi a has bee n 
sometimes initiate d successfull y o n behal f o f victims. This has also helped t o highlight th e need fo r 
effective administrativ e interventions 11. 

The ratificatio n o f the United Nation s Convention s o n th e Right s o f Women an d Childre n ha s 
encouraged thi s issu e to be raised i n country report s t o the Internationa l Monitorin g Committee s 
set up under thes e Conventions . Internationa l agencie s suc h a s UNICEF an d th e IL O have i n 
recent year s moved toward s recognising th e commercia l sexua l exploitation o f girls as a critica l 
problem o f concern. There hav e been recen t effort s t o modify th e United Nation s Conventio n o n 
Trafficking (1949 ) t o make i t more comprehensive . There i s concern wit h strengthenin g th e 
international standard s fo r monitorin g a  problem tha t i s manifesting itsel f i n new ways . The Unite d 
Nations Commissio n o n Huma n Right s adopted a  programme o f action fo r th e prevention o f th e 
sale of children, chil d prostitution an d chil d pornography , i n 1992 . A Unite d Nation s Specia l 
Rapporteur ha s also been appointed . The report s o f these official s ar e importan t an d encourag e 
international scrutin y an d accountability . 

The N G O communit y ha s been activ e i n recent year s in many countries . I t has engaged i n advoca -
cy and se t up programmes o f reintegration an d recover y fo r chil d victim s o f sexual exploitation . I t 
has also engaged i n lobbying for la w reform, an d impacte d t o persuade government s t o introduc e 
legal and polic y changes . There hav e bee n concerte d effort s t o encourage loca l NGOs t o collabo -
rate with internationa l agencies , internationa l NGO s an d government s i n responding t o th e 
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problem an d thi s has resulted i n a  fruitful partnership . Loca l lobbying an d advocac y has bee n 
strengthened b y the networkin g betwee n nationa l an d internationa l agencie s an d governments . 
The recen t Worl d Congres s i n Stockholm wa s an outcome o f this collaboration an d networking . 

Based on th e Declaratio n an d Agenda fo r Action adopte d a t the World Congres s Agains t 
Commercial Sexua l Exploitation o f Children (1996) 12, Commonwealth governments , loca l institu -
tions and agencie s should giv e priority t o the followin g initiatives : 

Countries tha t hav e ratifie d th e Unite d Nation s Conventio n o n th e Right s o f the Chil d shoul d 
work toward s meeting thei r obligatio n t o eliminate th e commercia l sexua l exploitation o f childre n 
in general, an d girl s in particular. I n doing s o they shoul d wor k toward s realising th e child' s right t o 
development, protectio n an d participation unde r thi s Convention i n an environmen t o f gende r 
equity, bearing i n mind th e obligatio n t o make th e "bes t interests " of the chil d a  primary considera -
tion i n al l thei r actions ; 

Countries shoul d allocat e adequat e resource s for thi s purpose an d als o encourage studie s and dat a 
collection t o provide a n appropriat e informatio n bas e for programming , resourc e allocation , 
advocacy, an d policy formulation ; 

Countries shoul d recognis e th e importanc e o f co-operation betwee n government s internationa l an d 
regional organisations , an d creat e a  solidarity effor t amongs t al l sections o f society to eliminate th e 
sexual exploitation o f children. Politica l parties , NGOs, th e community , an d childre n an d thei r 
families shoul d b e mobilised t o eliminate thi s problem ; 

They shoul d revie w an d revis e al l laws, strengthen them , an d where necessary introduc e ne w law s 
to effectively comba t thi s problem ; 

They shoul d criminalis e thi s conduc t o n th e par t o f adults , an d impos e deterren t punishment s an d 
sanctions, an d ensur e effectiv e implementatio n an d enforcemen t o f laws. Special attentio n shoul d 
be given t o criminalising th e conduc t o f traffickers . Thes e policie s shoul d b e combine d wit h 
others t o promote lon g ter m socio-medica l rehabilitatio n an d behavioura l chang e o n th e par t o f 
offenders; 

Efforts shoul d b e made t o realise th e international , constitutiona l an d lega l standards an d equalit y 
that ar e already accepte d i n most countries , so as to create a n environmen t i n which girl s cannot b e 
discriminated agains t an d sexuall y exploited ; 

Countries shoul d develo p nationa l agenda s for actio n wit h time-boun d goal s so as to work toward s 
effectively eliminatin g commercia l sexua l exploitation o f girls. Indicators shoul d b e developed t o 
monitor progres s on th e achievemen t o f these goals ; 

Countries shoul d develo p effectiv e mechanism s an d foca l point s a t nationa l an d loca l leve l t o assis t 
in implementin g actio n plans and monito r progress ; 

Policies t o promote acces s to health an d educatio n fo r children shoul d receive priority , primar y 
education shoul d b e made compulsory an d free ; 

Gender-sensitive communicatio n throug h medi a and informatio n campaign s shoul d b e used t o 
mobilise suppor t fo r families , th e community , governmen t personnel , th e privat e secto r an d profes -
sionals, for child right s an d th e eliminatio n o f sexual exploitation o f children ; 

Every effor t shoul d b e made t o develop community-base d programme s tha t ca n help i n the reinte -
gration o f child victims , so as to provide th e maximu m facilitie s fo r medica l an d psychologica l 
counselling an d support ; 

The lega l system and lega l procedures shoul d b e modified s o as to trea t th e chil d victim a s a person 
in need o f care, recovery an d reintegration , rathe r tha n a s an offender ; 
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Sensitisation programme s fo r la w enforcement personnel , judicia l officer s an d socia l workers on thi s 
nor-punitive approac h shoul d accompan y change s i n the law s and lega l procedures relating to th e 
situation o f victims o f commercial sexua l exploitation an d chil d abuse ; 

Programmes shoul d focus o n child-to-chil d interactio n s o that childre n an d youn g person s 
themselves ca n become catalyst s an d a  community resourc e to prevent th e incidenc e o f sexua l 
exploitation, an d assis t with th e reintegratio n an d recovery o f victims. 
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The Commercial Sexual Exploitation of the Girl-Child in 
Commonwealth countries: The African Perspective 

Florence Butegwa 

Introduction 
This stud y focuses o n th e causes , extent , trend s an d effect s o f sex tourism an d traffickin g i n youn g 
girls within an d between Commonwealt h countrie s i n Africa an d between th e Africa regio n an d 
other region s of the world . I t compares th e incidenc e an d effect s o f sexual exploitation amon g girl s 
and boys . The stud y provides some informatio n o n th e cultural , religious , socio-economic an d 
socio-political context s i n which se x tourism an d traffickin g i n young girl s is practised i n Africa. I t 
also provides informatio n o n strategie s and action s taken i n different countrie s i n Commonwealt h 
Africa t o comba t th e sexua l exploitation o f the girl-chil d an d attempt s t o make recommendation s 
for action . 

Methodology 
This repor t ha s been compile d fro m a  variety o f secondary source s o f data includin g report s of 
workshops an d seminar s convene d a s part o f preparations fo r th e World Congres s Agains t 
Commercial Sexua l Exploitation o f Children (Augus t 1996) . Newspaper accounts , officia l an d non -
governmental responses , and som e studies and material s o n genera l prostitution wer e also used. 
Requests fo r informatio n o n commercia l sexua l exploitation o f the girl-chil d wer e sent ou t t o 
government department s an d non-governmenta l organisation s (NGOs ) i n ten Africa n 
Commonwealth countries . The fe w responses received provided additiona l information . Individua l 
persons involve d i n women's an d children' s right s work i n Commonwealth countrie s were als o 
interviewed an d provided valuabl e informatio n o n th e situation , an d action-strategie s relatin g t o 
commercial sexua l exploitation o f the girl-child . 

Organisation of Report 
This repor t i s organised i n six parts alon g th e following lines : Part I  looks a t current definition s o f 
key concepts use d i n relation t o the proble m unde r stud y and thei r applicatio n t o Africa. Par t I I 
provides informatio n o n th e incidenc e an d magnitud e of , an d trend s in , the commercia l sexua l 
exploitation o f the girl-chil d i n Africa. Par t II I outlines th e effect s o n victim s o f sex tourism an d 
trafficking whil e Par t I V examines causa l factors . Par t V outlines curren t strategie s an d actio n t o 
combat th e problem an d Par t VI has recommendations fo r combatin g commercia l sexua l exploita -
tion an d traffickin g i n girls and assistin g victims . 

Definitions 
This study , focusing a s it does on th e commercia l sexua l exploitation o f the girl-child , invoke s 
concepts which ofte n d o not rende r themselve s t o easy definition o r to a  common understanding . 
This sectio n attempt s t o introduc e som e o f these key concepts an d th e pertinen t issue s which th e 
various definitions raise . 
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Commercial Sexual Exploitatio n 
The wor d "commercial " i s used to distinguish between th e situatio n o f children i n prostitution an d 
the sexua l abuse of children which i s so common i n many communities today . Commercia l sexua l 
exploitation o f children wa s recently define d a s the us e of a child for sexua l purposes i n exchang e 
for cas h or in-kind favour s betwee n th e child , th e customer , intermediar y o r agent, an d other s wh o 
profit fro m th e trad e i n children fo r thes e purposes.2 Sexual abus e of children o n th e othe r hand i s 
subjecting an y child t o sexua l act s within a  community o r family withou t th e accompanyin g 
intention tha t suc h act s should be a  means o f generating incom e for eithe r th e victim o r any othe r 
person. 

It i s necessary t o distinguish betwee n commercia l sexua l exploitation an d sexua l abus e o f childre n 
for th e followin g reasons : 

In commercia l sexua l exploitation o f children, mone y o r other materia l thing s ar e given i n 
exchange fo r sex . The chil d i s doubly exploited — firstly a s a sexual object an d secondly a s a 
commercial object ; 
In commercia l sexua l exploitation , ther e ma y be an elemen t o f slavery. Children wh o ar e 
trafficked ar e taken lon g distances awa y from hom e an d kep t i n bondage t o thei r 
masters/mistresses wh o ar e usually brothel owners . Even children who ar e not trafficke d ar e 
under th e contro l o f syndicates, pimps and brothel operator s who exploi t thei r bodies fo r 
commercial purposes . The Unite d Nation s Centr e fo r Huma n Right s defines moder n form s o f 
slavery a s including : 

"...the sal e of children, chil d prostitution, chil d pornography, th e exploitation of child labour .. . 
debt bondage..."; 4 

Unlike chil d sexua l abuse , commercial sexua l exploitation ma y be controlled b y crimina l 
rings with internationa l link s such a s the Mafia , wh o engag e i n large scale trafficking o f 
children acros s boundaries a s a commercial venture ; 

A commerciall y exploite d chil d come s int o contac t wit h a  much large r number o f abusers an d 
the effect s o n suc h a  child ma y consequently b e more aggravated . Rehabilitative strategie s 
may also be significantly different . 

At th e World Congres s Agains t Commercia l Sexua l Exploitation o f Children hel d i n Sweden i n 
August 1996 , three forms o f Commercial Sexua l Exploitatio n o f Children wer e addressed . Thes e 
were: 

Child Prostitutio n 

"Child Prostitutio n i s the ac t o f engaging o r offering th e service s of a child t o perform sexua l act s 
for mone y o r other consideratio n wit h tha t perso n o r any other person". 5 I n Africa an d i n the worl d 
at large , child prostitution ha s grown i n leap s and bound s ove r th e pas t few years . Child prostitutio n 
usually goes hand i n hand wit h adul t prostitution . 

Trafficking and the Sale of Children Across Borders and within 
Countries for Sexual Purposes 
The 195 6 Supplementary Conventio n o n th e Abolition o f Slavery, th e Slav e Trade, an d 
Institutions an d Practice s Simila r t o Slavery defines th e sal e of children a s "the transfe r o f a child 
from on e party to another fo r whatever purpos e i n exchange fo r financial  o r other rewar d o r 
compensation". Sexua l traffickin g i s the profitabl e busines s o f transporting childre n fo r commercia l 
sexual purposes. I t can be acros s borders o r within countries , acros s state lines , from cit y to city , o r 
from rura l t o urban centres. 6 
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Trafficking o f children i s closely linked with sex tourism, which i s a situation wher e tou r operator s 
include se x with prostitute s a s part o f the holiday package. The expectatio n i s that tourists , 
especially thos e from develope d countries , will be encouraged t o go abroad o n holiday, by th e 
prospect o f having se x with foreign girls , whom the y conside r mor e naive , submissive an d unspoile d 
and therefor e mor e attractive. 7 Sex tourism create s a  large market fo r trafficke d children . 

Child Pornograph y 
Child pornograph y i s any visual o r audio materia l which use s children i n a  sexual context . I t 
consists of "the visua l depiction o f a child engage d i n explici t sexua l conduct , rea l or simulated, o r 
the lew d exhibition o f the genital s intende d fo r th e sexua l gratification o f the user , and involve s th e 
production, distributio n and/o r us e of such material". 8 However , sinc e i n most African countrie s 
child pornography i s an issu e that i s rarely discussed or heard of , i t was not possibl e to obtai n 
material fo r th e purpose s o f this report o n thi s form o f commercial sexua l exploitation a s identifie d 
by the World Congres s Against Commercia l Sexua l Exploitation o f Children. Nevertheless thi s 
should no t b e interprete d a s indicating tha t chil d pornography doe s not exis t i n Africa . 

Commercial sexua l exploitation o f children a s defined abov e puts the emphasi s o n chil d prostitu -
tion, se x tourism an d traffickin g o f children. B y doing so , other forms o f sexual exploitation o f a 
commercial natur e ar e ignored . Within th e African settin g ther e i s a practice o f relatively well-of f 
adult men sexuall y exploitin g ver y young girls , particularly schoo l girl s and payin g for thos e sexua l 
favours wit h mone y an d othe r gifts . This so-calle d "suga r daddy" syndrome i s a form o f commercia l 
sexual exploitation o f children, particularl y o f those i n the 13-1 8 age bracket. Ther e ma y therefor e 
be a  need t o deviate from th e classi c definition o f prostitution envisage d b y Benjamin an d Master s 
(1964) wh o identifie d th e following five  elements : 

prostitution involve s a  person sellin g sexual services ; 

the selle r receives money which i s paid by the buye r i n a  direct way rather tha n indirectl y 
as gifts ; 

the selle r provides sexua l services to a  large number o f persons; 

the relationship betwee n th e selle r and buye r i s transient ; 

the relationship betwee n th e buye r and selle r i s also impersonal an d anonymous . 

The commercia l sexua l exploitation o f children i s a wider concep t tha n prostitution . I t include s th e 
latter but extend s t o other vice s and practices al l of which nee d t o be addressed a t both th e polic y 
and strategy level . 

Who is a Child? 

The Conventio n o n th e Right s o f the Chil d define s a  "child" as anyone belo w the ag e of 1 8 years 
unless, under th e la w applicable t o the child , majorit y i s attained earlier . However , ther e ar e 
difficulties i n defining a  child i n those African traditiona l societie s where a  30 year old female wh o 
is still unmarried an d has no childre n ma y be regarded a s a girl, whilst a  1 4 year old gir l who i s 
married an d has a  child i s regarded a s a woman. I n many African societies , early marriages ar e 
common an d a  girl i s considered a  woman, read y for marriag e a t puberty. Some existin g nationa l 
laws condone an d perpetuat e thi s state o f affairs b y ignoring th e issu e of age in lega l marriages. I n 
such situations , me n wh o ar e legally married t o children unde r customar y la w are exempt fro m la w 
prohibiting sexua l intercourse with children . 

However, fo r purposes o f this report , a  child wil l be taken a s any person belo w th e ag e of 1 8 years. 
This i s the definition adopte d b y the Conventio n o n th e Right s o f the Child , whic h a s of 199 5 ha d 
been ratifie d b y over 1 7 Commonwealth Africa n countries.9 
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Incidence, Magnitude and Trends 
It i s difficult, wit h th e limite d amoun t o f information available , t o stat e with certainty , th e actua l 
incidence o f commercial sexua l exploitation o f the girl-chil d withi n o r between Commonwealt h 
African countrie s o r with othe r regions . Similarly , ther e i s inadequate dat a t o make categorica l 
statements abou t th e magnitud e o f the problem. There ar e many factors contributin g t o the deart h 
of information. So-calle d Africa n value s and moralit y mad e se x a  taboo topic . I t was never a  topic 
for discussio n i n public. Prostitution an d sexua l exploitation , therefore , ha s unti l very recently no t 
been covere d by the media , religious establishment s o r government departments . I n many countrie s 
sexual activity wit h a  minor o r coercing suc h a  minor int o prostitution (an d related offences ) ar e 
criminal offence s attractin g stif f penalties . The resul t i s that a  lot o f the organise d commercia l 
sexual exploitation o f children i s secretive. This i s particularly s o in cases of sex tourism an d 
trafficking i n girls . The situatio n i s aggravated b y wide-spread corruptio n amon g la w enforcemen t 
agencies, who offe r protectio n t o brothels an d hotel s offering youn g children t o male customers . A n 
interview wit h on e police office r disclose d tha t i n spite of clear law s against child prostitution, th e 
keeping o f minors for purposes o f sexual intercourse , brothel-keeping etc. , junior officers ' attempt s 
to deal with th e problem ar e hampered b y "directives from highe r up i n the police hierarchy" t o 
release suspects and discontinu e action . Even where police officers roun d u p prostitutes, th e 
preferred actio n i n the cas e of children i s a caution an d retur n t o parental custod y etc. , withou t 
making crimina l charges . This mean s tha t polic e records may not b e a  true reflection o f th e 
magnitude o f the problem o f commercial sexua l exploitation . Prostitution , whethe r involvin g 
children o r adults , has also not attracte d academi c inquiry , makin g i t a  less understood phenome -
non. There i s also a tendency t o equat e commercia l sexua l exploitation wit h prostitution whils t 
ignoring othe r forms o f exploitation (e.g . the suga r daddy syndrome , sex tourism an d trafficking) . 
Thus ther e i s even les s information availabl e o n th e latte r forms o f commercial sexua l exploitation . 

Child Prostitution 
There is , however, adequat e informatio n t o show tha t th e commercia l sexua l exploitation o f th e 
girl-child i s a serious problem i n Commonwealth Afric a an d othe r Africa n countrie s jus t as it i s in 
other region s of the world . Girl s and boys , some as young as nine year s old work as prostitutes i n 
some cities . Many work under th e contro l o f ruthless syndicate s o r individua l pimps while other s 
work on thei r own , ofte n stayin g i n peri-urban township s an d ply the street s a t night. I n countrie s 
where ther e i s armed conflict , man y young girls fleeing th e fighting , or , separated from familie s o r 
orphaned, hav e ende d u p i n prostitution . 

Civil war has lef t familie s dislocated , man y i n shacks an d o n th e streets . In such situations youn g 
girls have drifte d int o prostitution t o suppor t themselves . Girls a s young a s 14 , including schoo l 
girls, ply the street s a t night , particularl y i n areas around touris t hotel s an d nigh t clubs . Many mor e 
children, som e a s young a s nine year s are sexually exploite d a s prostitutes i n slum areas . Younger 
street girl s are victims o f commercial sexua l exploitation , bein g pimped an d controlle d b y olde r 
street boys and girls . Many young girl s are trafficked betwee n neighbourin g countries . 

Sex Tourism 
Although ther e i s a dearth o f written informatio n o n th e incidenc e an d magnitud e o f sex tourism i n 
Africa, interview s with people workin g i n th e touris m business an d som e law enforcement officer s 
reveal tha t th e availabilit y o f young, beautifu l an d "exotic " women read y to entertain tourist s ha s 
always been a  major attractio n i n some countries i n Africa. Som e hotel s ar e known t o give taci t 
approval t o young child prostitutes , while other s ar e said to actuall y "organise " both boys and girl s 
for thei r customers . A particula r hote l was said to "specialise" in young boys for it s Europea n 
clientele. Where thi s practice i s encouraged o r condoned, tha t i n turn attract s man y mor e youn g 
girls from rura l area s who fall victi m t o thi s exploitation . I t also provides a  market fo r recruiter s wh o 
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coerce an d deceive parents t o release young girls for supposedl y lucrativ e jobs as domestic workers . 
These girl s then becom e victims of trafficking an d ar e usually recruited b y older prostitutes an d me n 
known t o the famil y o f the young girls . 

Young girl prostitutes expressl y admi t t o preferring tourist s t o thei r loca l clientele du e to th e 
prospect o f having bette r pa y and othe r favours. 11 

Trafficking in Girls 
Just a s in the cas e of sex tourism, ther e i s very littl e informatio n o n th e magnitud e o f the problem of 
trafficking i n children fo r prostitution o r other form s o f commercial sexua l exploitation . However , 
recent investigation s o n traffickin g i n women reveale d a  significant incidenc e o f trafficking i n girls 
ostensibly t o work a s domestic workers , but endin g up a s victims of commercial sexua l exploitation . 
Some young girls from Afric a ar e also trafficked t o European countries . Incident s hav e als o been 
reported o f trafficking i n young girls , mostly by relatives, t o countries i n the Middl e Eas t to satisf y 
the demand s for young girl s by a migrant clientele , man y o f whom ar e of Asian origin . 

The "Sugar Daddy" Syndrome 
In many African countries , young girls , particularly betwee n th e age s of 1 1 to 18 , are victims of 
sexual exploitation b y adul t men , man y o f whom ar e old enoug h t o be thei r father s an d wit h 
families o f their own . This i s not commonl y considere d t o amoun t t o prostitution, primaril y becaus e 
the gir l will have on e suga r daddy a t a  time, rather tha n man y differen t sexua l partners o f a casual 
nature. The distinctio n is , however, narrowe r tha n i t looks. Most men involve d i n these relation -
ships are looking fo r casua l sex  with no string s attache d an d ar e willing t o pay for i t i n terms of gift s 
and money . Many girl s are also looking for thos e financia l an d materia l benefits , althoug h th e girl s 
sometimes en d u p getting emotionall y involved . This works to thei r disadvantage a s the suga r 
daddy sever s the relationshi p t o avoi d suc h entanglements . 

Statistical dat a on thi s form o f commercial sexua l exploitation i s very limited , eve n thoug h i t is 
widespread i n African citie s an d towns . Schoolgirls from lowe r incom e familie s wh o want t o kee p 
up with thei r more affluen t schoolmate s ar e particularly vulnerable . 

Effects of Commercial Sexual Exploitation on Children 
The negativ e impac t o f commercial sexua l exploitation o f girls and boys i s profound an d ofte n 
permanent. Th e effect s rang e from medica l conditions t o physical, psychological an d sociologica l 
damage. This section outline s som e of the mai n effects . 

Due t o the fac t tha t commerciall y exploite d girl s undergo repeated sexua l intercourse wit h man y 
adult men , case s of rectal fissures , lesions , poor sphincte r contro l an d lacerate d vagina s ar e common . 
As a  result o f varying degrees of cruelty an d sadis m practised b y the men , case s of foreign bodie s i n 
the anu s or vagina, chroni c chokin g from gonorrhoea l tonsilliti s an d eve n death b y asphyxiatio n 
are not uncommon . 

Commercially sexuall y exploite d girl s are exposed dail y t o the ris k of infection wit h variou s sexuall y 
transmitted diseases , including HI V infection . The y ar e particularly vulnerabl e becaus e the y canno t 
insist on safe sex practices with thei r man y so-calle d customers . Due t o thei r fea r o f arrest and/o r 
institutionalisation, couple d wit h th e hardships face d i n thei r day-to-da y existence , man y suc h girl s 
do not g o for regula r examinatio n an d treatment , a  fact whic h expose s them t o further reinfectio n 
and permanen t damage . Psychologica l consequence s includ e sever e depression, suicida l tendencie s 
and los s of trust i n adult s o r other person s excep t fo r youn g girl s in the sam e position a s themselves . 
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There ar e severe socia l consequences too . Child victim s ar e inadequately protecte d b y law and thei r 
problem i s addressed throug h misconceive d retrieva l programmes. They ar e often treate d a s 
criminals an d subjecte d t o militaristi c o r disciplinarian approache s which leav e them with littl e 
recourse bu t t o ply the street s where the y fal l victims t o so-called "protectors" . Social stigma is 
attached t o prostitution, withou t an y regard a s to how th e young girl s ended u p i n tha t situation . 
This leave s them a s social outcasts , even when the y tr y to return t o thei r communities . Many youn g 
girls are exposed t o addictive drug s which brin g with the m new dimensions o f dependency an d 
exploitation. 

Where girl s are trafficked fo r purposes o f commercial sexua l exploitation , the y ar e the victims of 
more tha n on e wrong . They ar e sexually exploited an d the y ar e always a t the ris k of arrest a s illegal 
immigrants i n the countr y o f destination. They ar e i n a  strange environmen t wit h no friends an d 
they ar e cut of f from thei r families . They ar e a t the sol e mercy of their trafficke r o r those t o who m 
they were sold . 

Causal Factors 
The type s of backgrounds an d situation s i n which childre n ar e victimised ar e manifold an d 
intricately linked . The underlyin g cause s are numerous an d complex . They rang e from th e 
expansion o f global marke t forces an d a  growing materialism perpetuated b y the media , t o rapi d 
social transformation an d th e erosio n o f values, nationally an d locally . They includ e politica l an d 
economic injustice s leadin g t o migration, urbanisatio n an d family disintegration . The y als o includ e 
ancient an d prevailing cultura l attitude s which accor d lo w status t o girl s and women . None o f thes e 
forces shoul d b e looke d a t i n isolation ; usually , two or more o f them combin e t o produce a  thrivin g 
ground fo r commercia l sexua l exploitation . 

Poverty 
Poverty i s a situation o f deprivation an d lac k of self-sustenance, th e inabilit y t o provide onesel f 
with th e basi c needs, food, shelte r an d clothing . Mos t African countrie s ar e poor countrie s wit h 
very low per capit a income s (usuall y below $250) , which i s far below th e cut-of f poin t o f $370, th e 
yardstick for categorisin g countrie s a s poor. The economie s o f most African countrie s have a  large 
subsistence sector ; i n some countries , up t o 8 0 per cent o f the population ar e peasants who liv e 
directly of f the land . 

Many Africans liv e on th e edg e of destitution. I n some cases , parents ma y be desperate enoug h t o 
sell their ow n children . A  cas e was reported o f a woman wh o trie d t o sel l off her si x year-old 
daughter, allegin g tha t sh e could no t affor d t o loo k afte r her . Such case s are not isolated . Povert y 
also makes parents vulnerabl e t o the deceptio n an d trick s used by individuals recruitin g children , 
particularly girls , for commercia l sexua l exploitation . 

Structural Adjustmen t Programme s aime d a t revitalising Third Worl d economie s hav e accentuate d 
the problems o f poverty an d unemploymen t i n many African countries . Women wh o fin d 
themselves retrenched , tur n t o prostitution t o ear n a  living. Children fro m familie s wher e parent s 
have bee n retrenche d ar e either neglecte d o r have t o work t o suppor t th e family income , thereb y 
making the m vulnerabl e t o commercia l sexua l exploitation . 

The attemp t t o increas e economi c growt h i n many Third Worl d countrie s i n Africa ha s led t o 
numerous investor s flockin g t o the continent . Governments , i n thei r eagernes s t o please, hav e 
afforded man y exemption s an d protective measure s for thes e investors . Unfortunately, thi s policy of 
encouraging investor s has brought int o African countries , people from culture s i n which sex  wit h 
children i s accepted, o r a  novelty t o be experienced . Thi s has created a  "market" or demand fo r 
young girls . Exploitative adult s have bee n quic k t o respond t o thi s demand b y providing young girls . 
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Poverty an d unemploymen t caus e frustration whic h lead s to the break up of families an d chil d 
neglect. Tension i n the family ma y cause children t o run awa y from home , an d suc h childre n 
invariably en d u p on th e streets . Studies have show n tha t ther e i s an ever-increasin g numbe r o f 
runaway an d homeless childre n aroun d th e world (estimate d a t over 100 0 million) wh o serv e as 
recruitment source s for stree t an d brothe l prostitution 12 

Due t o the high level s of unemployment an d poverty , som e children ar e required t o supplemen t th e 
family income ; and where legitimat e wor k opportunities ar e not available , th e girl-chil d ma y engag e 
in commercia l se x without th e knowledge an d approva l o f her parents . Some o f these girl s receive 
an earl y exposure to sex because o f overcrowding i n their homes . Indeed, th e childre n mos t a t ris k 
tend t o be those from desperatel y poo r families , broke n marriage s o r from familie s i n which th e 
parents ar e alcoholics o r drug addicts . Some studie s have als o found tha t som e child prostitute s ha d 
extensive experienc e o f institutionalisation. 13 

Rural-Urban Migration 
Poverty has led to a  high rat e o f rural-urban migration . Peopl e leav e the rura l areas hoping t o ge t 
higher paid jobs in the towns . This has led to high unemploymen t rate s i n urban areas . Just as 
adults migrate t o urban centre s fo r work , man y young girl s leave thei r homes i n the rura l areas , 
hoping t o find som e kind o f employment i n the towns , usually as domestic workers . Many o f the m 
end u p on th e street s where the y ar e greatly expose d t o being commerciall y sexuall y exploited . A 
large number o f them inevitabl y en d u p a s prostitutes. Most o f those who find wor k ar e underpai d 
and som e ar e even sexuall y abuse d by their employers . 

It i s not onl y poverty tha t lead s to rural-urban migration . I n some African countries , prostitutio n 
has become a n alternativ e wa y of life t o many childre n an d women wh o flee their village s due t o 
several other reason s includin g famine , drough t an d th e disintegratio n o f the family . 

The Role of HIV/AIDS 
The fea r o f AIDS has caused a  greater demand fo r eve r younger girls . Men, fearin g HI V infection , 
seek sex with young girls who ar e less likely t o be infected . Sinc e th e dange r o f AIDS becam e 
known, chil d prostitution ha s grown by leaps and bounds . There ar e also some indication s tha t th e 
fear o f HIV/AIDS ha s also contributed t o sexual exploitation b y sugar daddies an d pimps of child 
prostitutes. 

AIDS has als o led to an eve r increasin g number o f orphaned children . The larg e number o f AIDS-
related orphan s has caught societ y largel y unprepared. Ther e i s no forma l socia l welfare syste m an d 
the traditiona l extende d famil y wit h it s cushioning rol e has been unabl e t o cope and i s in man y 
cases dysfunctional. A n individualisti c an d nuclea r famil y outloo k amon g well-of f familie s an d th e 
growing instance s where al l able adul t siblings die of AIDS, have lef t AID S orphan s with n o 
alternative bu t t o stay with thei r grandparent s wh o ar e old, originally dependent o n thei r childre n 
and unabl e t o take car e of children. Man y consequentl y en d u p on th e street s a s street kids or i n 
search o f jobs from wher e the y ar e lured int o th e se x trade. I t i s estimated tha t AID S wil l hav e 
created 1 0 million orphan s b y the tur n o f the century , 9 0 per cen t o f them i n Africa. 14 

Social Problems 
African cultura l values which onc e provided fo r th e safet y o f children no longe r seem to be th e 
basis for lif e fo r a  large number o f people i n Africa. Th e externa l influenc e o f foreign culture s ha s 
had a  negative impac t upo n African tradition s an d values . These influence s hav e com e throug h 
colonialism, th e media , religion an d educatio n systems . African cultur e allowe d fo r communit y 

WOMEN'S HUMA N RIGHT S 85 



responsibility ove r children an d chil d neglect , chil d sexua l abuse or sale of children were rar e 
phenomena. Wher e the y occurred , the y were more associate d wit h spiritua l cleansing tha n commer -
cial gain. The brea k up o f the extended-famil y syste m and communit y responsibilit y ha s mad e 
children mor e vulnerable t o abuse s both a t home an d outsid e the home . 

There i s a discernible ris e in materialism an d individualism . I n thei r desire for materia l gain , parent s 
are becoming mor e an d mor e willing to sel l off thei r childre n t o recruiting agents . Teenage girl s 
from familie s whic h ar e not ver y well-off hav e a  desire for money an d clothes , and s o they exchang e 
their bodies for money . This i n turn lead s to teenage pregnancie s an d th e girl s dropping ou t of 
school. Girls who ar e school drop-outs may end u p a s prostitutes i n order to earn a n incom e t o 
support thei r children . 

Morals have become lax , and people have no qualm s i n thei r searc h for stronge r an d stronge r 
sensations. Paedophiles o r people with a n abnorma l preferenc e fo r pre-pubescent childre n ar e 
becoming mor e an d mor e commo n i n society . However, ther e i s evidence tha t th e million s o f me n 
who commerciall y exploi t girl s under th e ag e of 1 8 are first  and foremos t prostitut e users. 15 They 
become sexua l abuser s o f children throug h thei r use of prostitutes an d no t becaus e o f any specifi c 
preference fo r children . 

Studies i n South Afric a als o revealed tha t ther e was a  tendency fo r sexuall y abused children t o en d 
up a s prostitutes.16 Some gir l prostitutes who had starte d prostituting themselve s between th e age s of 
12 and 1 8 years narrated ho w the y had bee n sexuall y abuse d by their fathers , step-fathers , 
neighbours, o r boyfriends. Havin g bee n sexually abused , i t was no problem for the m t o turn t o 
prostitution a s a means o f earning a  living, since they attache d n o value to thei r bodies . Some of 
them wh o had bee n physicall y abuse d by their parents , ran awa y from hom e an d ended u p bein g 
exploited b y pimps who promised the m protectio n an d comfort . 

Cultural Values and Practices 
To some extent, th e culturally embedded ideolog y of male supremacy over women i s one of the mai n 
underlying reasons leading to the commercia l sexual exploitation o f the girl-child. Men view women 
as objects of sexual pleasure, and women become dependent an d behave i n this manner. Since wome n 
are viewed as sexual objects, in some societies, it is quite normal for girls to engage in sex at an early 
age. Men who are caught having sex with young girls may be required to pay a certain amoun t of 
compensation; usually a goat or a few chickens, and the matter i s quickly buried and forgotten . 

Boy-children ar e generally preferred t o girl-children. Many girl s in Africa d o not g o to school simply 
because they ar e girls and ar e therefore expecte d t o get married an d be supported by their husbands . 
The rat e of school drop-out fo r girl s is much higher tha n i t i s for boys - 7 5 per cent o f girls compare d 
to 64 per cent o f boys.17 This i s because girl s may be forced t o leave school and ge t married; i n othe r 
cases, when mone y i s scarce, parents would rathe r pay school fees for boys than fo r girls . 

In some African communities , chil d marriage i s a common practice . The abus e associated with thi s 
kind o f practice has heightened becaus e more and mor e parents marry off thei r daughter s fo r 
financial gain . This has resulted i n early drop-out fro m schoo l and earl y pregnancies, which hav e 
adverse effect s o n th e health o f girl-children an d makes them vulnerable t o commercial sexua l 
exploitation. 

Tourism 
Technological advancement s i n the worl d have mad e travellin g acros s continents easie r an d 
cheaper. Al l ove r th e worl d se x tourism has grown a t a n alarmin g rate , therefore a n increasin g 
proportion o f exploiters ar e foreigners. Africa , wit h it s unique peoples , culture an d abundanc e o f 
wild life , coupled wit h a  good climate , i s visited by a  flood of tourists al l year round . 
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However, i t i s important t o note tha t no t al l tourists ar e sex tourists . Some tourist s come with th e 
aim of relaxing an d generall y t o have a  good time . Sex tourism i s the dar k side of tourism . 

In many African countries , tourism has become a  major sourc e of income. The flourishin g touris m 
industry has created a  big market fo r prostitutes . Girls leave thei r homes i n the rura l areas and floc k 
to towns , hoping t o earn thei r livin g through prostitution . I n thi s manner , touris m has become on e 
of the majo r factor s whic h has led to the increas e i n commercial sexua l exploitation o f children . 

Tourism als o provides a  fertile groun d fo r th e establishmen t an d growt h o f organised crim e 
syndicates dealing i n trafficking o f children. Through coercion , deceptio n an d tricks , girls are lure d 
into sha m marriage s with foreigners , o r lured t o European countrie s where the y work a s prostitutes 
in conditions aki n t o slavery . 

Armed Conflict 

Many African countrie s ar e engaged i n civi l strife , conflict s an d wars . Consequently ther e ar e larg e 
numbers o f orphaned an d abandone d childre n man y o f whom have crosse d borders i n search of 
peace an d a  better life . Displaced childre n ar e easy prey for commercia l sexua l exploiters . They ar e 
more vulnerable t o enticemen t o f any kind. There i s an increasin g number o f child prostitutes , 
many o f whom have entere d th e professio n a s a result o f the hardships cause d by the war. 18 Man y 
child prostitutes ca n be found o n th e street s o f large cities . 

Legal and Administrative Machinery 

Widespread corruption , lo w commitment an d motivatio n i n different governmen t agencie s includ -
ing the police , hinder effort s t o eliminate o r even expos e commercia l sexua l exploitation . 

The existin g law s in most African countrie s d o not provid e adequat e protection agains t th e 
commercial sexua l exploitation o f children. The fac t tha t th e ag e at which th e protection o f 
children ceases , varies from countr y t o country ha s created loophole s i n the lega l machinery whic h 
could be used t o counterac t th e evil . This situatio n i s put t o maximum us e by perpetrators o f child 
abuse. 

Action to Combat the Commercial Sexual Exploitatio n 
of Current Children 
There ar e various strategies and action s take n by governments an d NGOs t o combat th e commercia l 
sexual exploitation o f the girl-child . These range from usin g the crimina l justice system to offerin g 
services to victims. This section take s a  closer look a t four o f the strategies , namely, crimina l 
sanctions, specia l units for better surveillance , establishmen t o f institutions an d services to victims. 

Criminal Sanctions 

The mai n strateg y for African countrie s has been t o outlaw al l actions which woul d bring a  child 
into a  situation o f sexual exploitation . Uganda' s Pena l Code Act , fo r instance , has the followin g 
provisions: 

"Any perso n who: 

(a) procure s o r attempts t o procure any girl or woman under the age of 21 years to have 
unlawful carna l connection, eithe r in Ugand a or elsewhere, wit h any person or persons; or 
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(b) procures  or attempts to  procure any woman  or  girl to become either in Uganda or elsewhere 
a common prostitute;  or 

(c) procures  or attempts to  procure any woman  or  girl to leave Uganda, with  intent that  she 
may become  an inmate of  or frequent a  brothel elsewhere; or 

(d) procures  or attempts to  procure any woman  or  girl to leave her usual place of abode in 
Uganda (such  place not being  a brothel), with  intent that  she may, for  the  purpose of 
prostitution, become  an inmate of  or frequent a  brothel either in Uganda or elsewhere, is 
guilty of an offence and shall  be liable to  imprisonment for  seven years  " l9 

The Pena l Cod e furthe r provide s tha t "an y person being th e owner , holder , o r occupier o f premises, 
or having o r acting o r assisting i n the managemen t o r control thereof , knowingly suffer s an y gir l 
under th e ag e of eighteen year s to resor t t o or be upon suc h premises for th e purposes o f being 
unlawfully carnall y known b y any man , whether suc h carna l knowledge i s intended t o be with an y 
particular ma n o r generally, i s guilty of a felony an d i s liable to imprisonmen t fo r five years."20 

Kenya la w makes i t a  criminal offenc e fo r an y person t o have unlawfu l carna l knowledge o f a girl 
below th e ag e of 1 4 (defilement) . Se x with suc h a  girl i s statutory rape whether o r not th e gir l 
purports t o consent. 21 South Africa ha s equivalen t provision s aime d a t protecting childre n fro m 
sexual exploitation an d targetin g thos e engaging the m i n actua l sex acts and thos e managin g 
brothels o r parlours i n which commercia l se x with th e childre n take s place. Laws also provide fo r 
stiff sentence s fo r thos e found guilt y o f defiling a  minor o r otherwise sexuall y exploiting a  child. I n 
Uganda defilin g a  girl below th e ag e of 1 8 is a capital offence . 

How effectiv e i s criminalisation? That criminalisatio n o f sexual exploitation o f children has no t 
eliminated th e practice i s evidenced b y it s continued prevalenc e an d magnitude . There ar e man y 
factors contributin g t o the relativ e ineffectivenes s o f penal sanction s a s a strategy. They includ e th e 
fact that : 

commercial sexua l exploitation , lik e many aspect s of sexual conduct , doe s not easil y rende r 
itself to detection, investigatio n o r prosecution. The mora l outrage directed a t men sexuall y 
exploiting childre n forces th e practice underground. 22 Th e difficult y i n proving sexua l 
offences ofte n mean s tha t suspecte d offender s ar e charged wit h mino r offences ; 

commercial sexua l exploitation o f children i s a symptom (albei t inexcusable ) o f underlyin g 
socio-economic an d socio-politica l problem s whic h mak e childre n vulnerabl e t o suc h 
exploitation. A  pena l syste m which i s not combine d wit h concerte d effort s t o address th e 
causal factors i s unlikely t o register significan t success ; 
widespread an d systemi c corruption withi n la w enforcement agencie s often mean s tha t i n 
some countries , syndicates an d th e individual s who contro l an d operat e th e chil d se x trad e 
enjoy "protection " rathe r tha n th e childre n wh o ar e the victim s o f the trade . 

Special Units for Better Surveillance 
Some countrie s have se t up specia l units t o patrol area s i n which childre n ar e most vulnerable t o 
commercial sexua l exploitation o r establishments (suc h a s brothels, massage parlours an d escor t 
services) suspecte d o f harbouring childre n fo r sexua l exploitation. Th e Sout h African Chil d 
Protection Uni t plie s the street s o f major urba n area s where childre n alread y i n th e se x trade ar e 
monitored an d "picke d up " for placemen t i n rehabilitative institutions . The Unit' s speciall y traine d 
personnel als o enter premise s i n which childre n migh t b e exploited fo r simila r purposes.23 Th e 
Kenya Ministr y o f Tourism an d Wildlif e i n collaboration wit h th e Keny a Polic e Force has put i n 
place a  Kenya Beach Managemen t programm e wit h regula r beach patrol s on som e of the mor e 
notorious eas t coas t beach hotel s where se x tourism i s a problem.24 The programm e aim s a t inter alia 
ensuring tha t curi o and souveni r vendor s ar e not use d a s contact point s by tourists who ma y be 
targeting childre n fo r sexua l exploitation . 
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Establishment of Institution s 
Many Commonwealth Africa n countrie s have som e kind o f institution fo r difficult  children . 
Unfortunately, th e philosoph y behin d mos t reformatory school s i s flawed. Th e childre n ar e not see n 
as the victims , but rathe r a s delinquents and/o r criminals . The treatmen t mete d ou t follows thi s lin e 
attempting t o "insti l discipline" in the childre n rathe r tha n lov e and care which the y might hav e 
lacked i n thei r homes . In many countries , children wit h a  criminal background an d thos e who ar e 
victims o f abuse by adults ar e al l kept together . Those who are already "stree t wise" are togethe r 
with younger ones . Small budget allocation s fo r th e institution s mea n tha t n o meaningfu l rehabili -
tative programmes ar e undertaken fo r th e children . The institution s en d up as hard labou r camp s 
pushing th e childre n bac k ont o th e street s when the y escape . 

Provision of Services25 

In some countries both governmen t department s an d NGOs offe r a  variety of services for sexuall y 
exploited children . These rang e from counsellin g t o vocational trainin g s o that th e childre n ca n 
find alternativ e employment . A  fe w NGOs offe r fre e lega l aid to those childre n o r parents o f child 
victims o f commercial sexua l exploitation wh o would lik e to institut e lega l action agains t th e 
abusers. Such case s are rare a s most parents prefe r t o avoid th e exposure , public scrutiny an d 
possible ostracisation whic h a  trial of this nature woul d entail . 

The principa l weaknes s her e i s that service s presuppos e th e availabilit y an d freedo m o f the chil d 
to as k for help . I n practice , childre n wh o ar e undergoing commercia l sexua l exploitatio n ar e no t 
free agents . They ar e ofte n scare d o f pimps, brothe l owner s an d syndicate s whos e livelihoo d 
depend o n th e exploitatio n o f thei r youn g bodies . Those wh o ar e no t unde r th e contro l o f 
another perso n ar e ofte n scare d o f the polic e an d othe r authoritie s whos e norma l respons e i s t o 
haul the m t o th e loca l police statio n an d cour t fo r prosecutio n an d committa l t o institutions . 
Those wh o ar e on th e street s fo r lac k o f a  better mean s o f livelihood ofte n nee d immediat e 
money t o purchase foo d an d ar e attracte d t o counsellin g programme s i f these basi c needs wil l als o 
be met . Other s ar e addicte d t o drugs an d ar e incapabl e o f making informe d decision s o n wha t i s 
best for them . 

Other Relevant Action 
There ar e other governmenta l action s which, thoug h no t specificall y aime d a t eliminating th e 
commercial sexua l exploitation o f children, migh t hav e som e positive impac t o n th e problem . 
These includ e th e decentralisatio n o f government budget s an d functions t o administrative districts . 
It i s expected tha t thi s focus wil l create rura l jobs and stimulat e rura l growth thereb y curtailin g rura l 
urban migration . Government s an d NGOs hav e programme s t o encourage girl s to remain i n schoo l 
or to return t o school i f they drop out due to pregnancy. Awareness programmes aime d a t keepin g 
children an d parents informe d abou t th e danger s o f sexual exploitation an d avoidin g such exploita -
tion ar e available i n some countries . Needless t o say , most o f them ar e i n thei r infanc y an d thei r 
potential effectivenes s i s not clear . 

Recommendations 
The commercia l sexua l exploitation o f the gir l child i s a huge an d widespread problem which , 
unfortunately, i s not greatl y appreciated . Ther e i s little informatio n o n th e context s i n whic h 
commercial sexua l exploitation take s place o r it s magnitude and/o r trends . This mean s tha t i t i s not 
clear which childre n ar e most a t risk and deserv e early protection. The profile(s ) o f the trafficke r o r 
commercial exploiter(s ) i s also not clear , makin g th e developmen t o f strategies difficul t especiall y a s 
they ar e inadequat e empirica l data . The proble m itsel f i s not ye t fully par t o f the nationa l debat e 
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thus excluding th e publi c an d communitie s fro m th e searc h for solutions . This i s the contex t withi n 
which recommendation s ar e made i n this paper liste d below : 

The Commonwealt h Secretariat , Commonwealt h government s i n Africa, academi c institution s 
and NGOs shoul d carr y out studie s which wil l improve understanding o f the phenomenon . 
Particular attentio n shoul d be paid to the causes , context, magnitud e an d form o f commercia l 
sexual exploitation o f children i n each country . The commercia l sexua l exploitation o f childre n 
must be analysed , understoo d an d confronte d i n the socia l context i n which i t occurs. The rol e of 
the family , community , government , crimina l syndicate s an d individual s i n promoting and/o r 
perpetuating th e practic e needs t o be understood mor e clearly i f appropriate strategie s ar e to be 
developed. 

Current strategies , intende d o r incidental , shoul d b e analysed fo r thei r effectivenes s an d appropriat e 
action shoul d b e taken t o enhance thei r effectiveness . I n particular , curren t legislatio n an d adminis -
trative machiner y shoul d b e analysed an d assesse d for thei r potentia l t o protect childre n fro m sexua l 
exploitation an d t o deal with offenders . 

Law enforcement officials , includin g th e police an d immigratio n officials , shoul d receiv e specia l 
training i n detecting an d handling victim s o f commercial sexua l exploitation . Th e childre n ar e no t 
sexual offender s bu t victims o f sexual offenders an d othe r socio-economi c an d socio-politica l 
problems. 

Both governments an d NGOs shoul d creat e awarenes s abou t existin g law s and programmes an d 
ways in which th e publi c and civi l society can contribut e t o the eliminatio n o f the problem . 
Concerted effor t shoul d go into creating an d sustainin g a  functional networ k o f interested govern -
ment departments , NGOs an d member s o f the public t o facilitate informatio n exchang e an d action . 

Governments shoul d mak e concerte d effort s toward s improvin g th e standard s o f living of families s o 
that parent s ar e not drive n t o sel l their daughter s an d childre n ar e not drive n t o the streets , fro m 
where the y become vulnerabl e t o sexua l exploitation . 

Counselling an d medica l service s should be available t o victims o f commercial sexua l exploitation , 
in a n environmen t whic h i s non-threatening an d conduciv e t o openness . 

The Commonwealt h Secretaria t need s t o play a  role i n providing ne w and/o r usin g existing fora t o 
initiate intergovernmenta l an d non-governmenta l dialogu e o n th e problem , devis e possible strate -
gies for addressin g i t and encourag e researc h an d action . 

Girls who ar e or have been commerciall y sexuall y exploited shoul d b e encouraged an d supporte d t o 
organise themselves fo r mutua l suppor t an d t o facilitate acces s to services . This coul d lea d to strate -
gy development and/o r implementation . 

Conclusion 
This stud y mus t be seen a s preliminary an d has barely touched th e cor e o f the problem. Th e 
resources an d tim e a t hand preclude d an y systematic attemp t a t a n in-dept h stud y of commercia l 
sexual exploitation o f children o n th e Africa n continent . I n contras t t o the Asian sub-continen t 
where wor k i n thi s are a by NGOs an d som e governments ha s been unde r way for som e time , Afric a 
has yet t o star t understanding th e magnitud e o f the problem an d th e challenge s posed by th e 
commercial sexua l exploitation o f children. This stud y should challeng e government s an d NGOs t o 
design an d carr y out mor e systemati c studie s an d t o re-examine existin g legislatio n an d administra -
tive mechanisms . 

Statistics, inadequat e a s they ma y be, al l point t o a  serious problem warrantin g actio n b y intergov -
ernmental organisation s lik e the Commonwealt h Secretariat , th e Africa n Commissio n o n Huma n 
and People' s Rights an d th e Organisatio n o f African Unity . They nee d t o take steps to suppor t 
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governments i n co-ordinating , no t onl y th e studie s but als o the strategies . The Conventio n o n th e 
Rights o f the Child , i n it s Articles 34 , 35, 36, 37 an d 3 9 provides th e minimu m standar d tha t state s 
should be striving t o attai n i n protecting childre n agains t commercia l sexua l exploitation . 

NGOs als o have a  crucial role to play i n understanding th e issue s at hand, b y playing a n advocac y 
role encouraging government s t o take actio n an d i n offering service s to victims o f sexual exploita -
tion. 
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The Commercial Sexual Exploitation of the Girl-Child 
in Commonwealth countries: The Asian Perspective 

Professor Savitri Goonesekere 

Introduction 
Commercial sexua l exploitation o f the gir l child i n the Asian regio n i s a complex phenomeno n tha t 
covers sexua l exploitation o f girls for financia l a s well as other consideration s i n a  wide range of 
circumstances. Se x touris m an d traffickin g ar e particular manifestation s o f a wider problem of 
sexual exploitation o f women an d girl s for economi c gain . The phras e i s used i n thi s paper i n a 
narrow sens e t o refer t o sexua l exploitation i n sex tourism an d i n trafficking withi n countrie s an d 
across national borders . The pape r wil l discuss this particular form o f commercial sexua l exploita -
tion o f girls within an d between Commonwealt h countrie s o f Asia, an d th e link s that have emerge d 
in the se x trade between Asi a an d region s outside Asia . 

Sex tourism has manifested itsel f only i n some countries , while traffickin g represent s a  more 
common proble m tha t ha s surfaced i n many countries . Trafficking i s the wider problem, eve n 
though i t does not necessaril y emerg e i n countries i n which girl s are exploited i n sex tourism . 
Commonwealth countrie s i n the region have becom e par t o f the problem o f sex tourism an d 
trafficking becaus e the y eithe r provide th e girl s or the clients . The phenomeno n o f cross border 
trafficking ha s created a  situation wher e som e countrie s have foreign national s involve d i n the se x 
trade an d als o provide girl s for cros s border trad e i n commercialised sex . 

In th e past , man y nationa l lega l systems distinguished betwee n yout h an d childhoo d s o that onl y a 
pre-adolescent gir l under 1 2 or 1 4 years would have been considered a  child. However , th e nea r 
universal ratification o f the UN Conventio n o n th e Rights o f the Child (1989 ) ha s made i t clea r 
that th e concep t o f childhood ca n be interprete d t o cover girl s under th e ag e of 1 8 years. The ter m 
"girl-child" wil l be used i n tha t sense , i n thi s paper. This extende d definitio n ha s particular signifi -
cance i n Asia. An adolescen t i s invariably considere d a  woman rathe r tha n a  child. The lega l age 
for expressio n o f consent t o sexual intercours e an d o r marriage can be as low as 12 , 1 4 or 1 6 years. 
The phenomeno n o f the sexua l exploitation o f girls thus becomes linke d with th e wide r problem of 
the sexua l exploitation o f adult women i n a n environmen t whic h parallel s enslavemen t an d 
bondage rathe r tha n autonomou s involvemen t i n "sex work" by individua l choice . 

The Incidence of Sex Tourism and Trafficking: 
Some Current Trends 
Sex tourism i n the Asian regio n occur s i n some countries i n the Commonwealt h a s well as some 
non-Commonwealth countries . Within th e Commonwealth , se x tourism o r a  tourist industr y 
geared t o the institutionalise d exploitatio n o f children ca n be found i n some countries . Many non -
Commonwealth countrie s ar e familiar wit h se x tourism an d have a  tourist trad e which i s linked t o 
prostitution. Client s fo r th e trad e come fro m establishe d industrialise d countrie s a s well a s the 
newly industrialise d economi c powers of Asia . 

Trafficking withi n an d acros s borders by contrast i s found i n many o f the Commonwealt h countrie s 
of South Asia . Extensive traffickin g i n girls and women withi n an d acros s borders i s considered a n 
entrenched featur e o f the se x trade. I t i s difficult t o delink th e flourishin g se x trade i n non -
Commonwealth countrie s o f Asia from th e se x trade i n Commonwealth countries , particularl y 
because th e client s for Eas t Asian prostitutes ar e male tourist s from som e Commonwealth countries . 
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In view of the widespread natur e o f the problem i n Asia an d it s very nature a s an illega l activity , i t 
is difficult t o estimate th e numbe r o f children involve d i n the sex  trade, or the number s o f girls as 
opposed t o boys affected b y sex tourism and trafficking . Availabl e informatio n consistentl y indicate s 
however, tha t wher e adul t female prostitutio n exists , increasingly young adolescent s an d ver y smal l 
girl-children ar e being absorbed int o the commercia l se x trade. It i s evident tha t ther e i s a growing 
demand b y male clients for sexua l activity with virgins or girls in the younger ag e group. Th e 
prevalence o f adult female prostitutio n i n Asia thus tends t o both foste r an d furthe r entrenc h th e 
commercial sexua l exploitation o f girl-children . 

In al l these countrie s ther e i s a high incidenc e o f girl prostitution. Th e phenomeno n o f boy prosti-
tution i s in general no t s o widespread, an d i s concentrated i n specific countries . Boy prostitution i s 
associated an d linke d t o tourism an d i s also associated i n general with beach resorts . Young girls, 
and girl-childre n see m however t o be more vulnerable an d placed a t greate r risk of being exploite d 
in the commercia l se x trade . 

The availabl e statistic s an d estimate s i n regard t o some South Asian countrie s ar e found i n a  range 
of publications. There ar e discrepancies betwee n governmen t an d non-governmenta l organisatio n 
(NGO) estimate s an d thi s data canno t b e authenticated . Dat a ca n therefor e b e best described a s 
"impressionistic". Though th e dat a has not bee n disaggregate d b y gender, th e impressionisti c 
estimates indicat e tha t girl s are most vulnerable t o exploitation i n the commercialise d se x trade . 

Although th e statistic s on prostitution an d traffickin g tha t ar e available may not b e accurate , the y 
create a  general picture o f the realit y o f young children, especiall y girls , enslaved i n prostitution . 
The commercia l natur e o f the transactio n indicate s tha t marke t rule s of supply and demand impac t 
to deprive childre n o f their right s t o grow and develo p an d b e protected, eve n thoug h thes e right s 
have al l been guaranteed b y the nea r universa l ratificatio n o f the UN Conventio n o n th e Right s of 
the Child . 

Tourism an d th e deman d o f visitors for se x with childre n clearl y foster prostitutio n an d traffickin g 
across borders, even a s it encourages an d stimulate s th e loca l trade . The involvemen t o f loca l 
entrepreneurs wh o lin k t o internationa l operator s institutionalise s th e phenomenon an d give s i t 
legitimacy. I n some countrie s a  local trade flourishes wit h th e complicit y o f small time operator s 
who become procurer s for tourists . 

"Safe houses " used by both tourist s an d loca l patrons ca n b e found no t merel y i n beach resort s bu t 
in other area s of the island . Taxi drivers, small hoteliers an d hote l employee s have becom e procur -
ers for tourist s an d locals , while childre n themselve s becom e procurer s who obtain chil d prostitute s 
for clients . The phenomeno n o f the ofte n wealth y travellin g mal e paedophile fro m Commonwealt h 
countries visitin g Asian countrie s a s tourists, ensures tha t the y have opportunitie s t o make contac t 
with loca l racketeers. Together the y establis h "saf e houses" and a  network o f clients who continu e 
to trave l i n the region an d creat e a  demand fo r th e sexua l services of children provided i n differen t 
countries. The availabilit y o f modern mean s o f communication includin g th e Interne t ha s facilitat -
ed the growt h an d expansio n o f these enterprises . 

In al l countries i n Asia ther e appear s t o be a  growing demand b y men fo r sexua l experiences wit h 
young girls , both locall y an d i n sex tourism, 1 and i t i s estimated tha t th e averag e ag e for chil d prosti -
tutes has dropped fro m 1 8 to 12-1 3 years. Myths connecte d wit h sexua l intercours e wit h virgin s as a 
way of sustaining sexua l potency create s a  demand fo r very young girls . The ide a tha t se x wit h 
virgins does not creat e a  risk of HIV/AIDS ha s further entrenche d th e deman d fo r virgins . 
Customers no w see m to move directl y int o villages i n what i s known a s "one step trafficking" s o as 
to abduc t o r obtain virgin s for sex . Virginity i s sometimes simulate d b y treatment i n a  brothel wit h 
pills and drug s that resul t i n bleeding o n intercourse . Though ver y young boys are used by travellin g 
paedophiles wh o visi t countries a s tourists, young girl s are placed a t greater risk of sexual abuse . 
Paedophiles, a s well as tourists from th e Wes t an d neighbourin g Asia n countries , ar e increasingl y 
demanding saf e se x with virgins o r sex with ver y young an d "exotic " Asian girls . Wealthy mal e 
tourists from th e newl y developed Asia n countrie s patronise ver y young Asian girls . 
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Cross border traffickin g i n South Asia i s fostered b y the practice o f child marriag e which i s 
traditional o n th e subcontinent . Girl s are lured int o brothels i n other part s o f a country o r acros s 
borders, with th e promis e o f marriage. These childre n ar e taken acros s borders i n arduous lan d 
journeys under primitive conditions . They ar e eventually absorbe d int o th e se x trade to serv e 
tourists and paedophiles . The girl s and thei r families ar e often dupe d int o thinkin g tha t the y ar e 
being transporte d a s brides for foreign men . I n fact th e solemnisatio n o f fake marriage s i s a path t o 
becoming trappe d i n brothels a s child prostitutes . Cross border traffi c take s place o n known route s 
and som e countries have become bot h sendin g and receivin g countries . 

The deman d fo r young girl s in the se x trade i n Asia i s thus leadin g to exploitation o f girls from lo w 
income familie s i n organised crimina l enterprise s connecte d t o trafficking i n human beings . In 
addition i t i s fostering othe r grav e crimes such as abduction, kidnapping , force d prostitutio n an d 
illegal detention whe n thes e girl s are kept i n brothels i n conditions o f illegal detention an d 
bondage includin g th e phenomenon o f "cage prostitutes" . 

There i s clear evidence i n the researc h an d cas e studies tha t sal e and traffickin g int o prostitution i s 
with th e complicit y o f parents, relatives an d friends an d peopl e known t o the children . Thoug h 
some lo w income parent s particularly i n South Asia ma y be duped by promises o f what ar e i n fac t 
fake marriages , parents an d families o f low income childre n force the m int o prostitution an d barte r 
them t o settl e debt s o r for othe r financia l considerations , i n the knowledge tha t beaut y an d virgini -
ty increase the deman d fo r ver y young girls . 

The natur e o f these illega l activities , makes the girl s more vulnerable t o extreme violence . They ar e 
controlled b y the owne r o r procurer wh o has paid fo r them . They suffe r physica l injury , rape , abus e 
and beatings an d ar e exposed t o sexually transmitte d disease s and liv e in poor working conditions . 
They als o suffer fro m complet e socia l isolation , an d have n o suppor t syste m excep t tha t whic h i s 
found withi n thei r place of work. There i s less documentation o f violence associate d wit h bo y 
prostitution. 

Child prostitutio n als o fosters th e connecte d commercialise d trad e i n child pornography , an d thu s i s 
both a  source of supply an d deman d fo r thes e publications . Child prostitute s ar e coerced o r 
stimulated t o participate i n sexual activity fo r th e purpose o f making th e product . They ar e also 
made t o view these product s an d perfor m simila r acts . Child pornograph y i s thus doubly exploita -
tive. Photographs an d vide o films o f child pornography hav e a  local market an d ar e also distribute d 
widely overseas . 

The deman d fo r chil d prostitutio n an d pornograph y provide s a n incentiv e t o tou r operator s t o 
organise sex tours, while some commercia l establishment s ar e known t o provide service s i n the for m 
of sex tours for thei r business associates , a s a reward fo r goo d performance. Th e reactio n o f Japanese 
and Korea n women' s group s agains t thi s type of sex tours indicate s th e exten t t o which se x touris m 
has become entrenched , particularl y i n Asian countries . Organised touris m an d business practice i n 
some East Asian firms  thus encourag e client s t o patronise chil d prostitutes an d brothel s wher e 
young girl s are sexually exploited . Japanese an d Korea n women' s groups have collecte d data , an d 
published pamphlet s o n se x tours organise d b y the trave l trade . They have demonstrate d a t airport s 
and engage d i n a  public campaign t o compel trave l agent s to conform t o a  code o f practice i n regard 
to tou r operations . They fee l tha t the y have bee n successfu l i n containing th e incidenc e o f sex 
tourism. 

In recent year s an NGO, En d Chil d Prostitutio n i n Asian Tourism (ECPAT ) ha s spearheaded a 
campaign t o persuade th e trave l trad e t o react agains t th e phenomenon o f sex tourism involvin g 
child prostitution , traffickin g an d pornography . 

Sex touris m an d th e commercia l sexua l exploitation o f children appear s t o have create d a  situatio n 
where girl s are exposed t o trafficking an d enslavemen t i n prostitution, whil e boy prostitutio n 
flourishes i n an environmen t wher e childre n ar e self-employed, an d solici t for client s individuall y o r 
in groups or even ac t a s procurers fo r clients . 
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Many women trafficke d acros s borders i n South Asian countrie s ar e supposedly migran t worker s 
who ar e offered fak e jobs. Women fro m Asi a who expec t t o obtain work i n other countrie s find tha t 
they have bee n duped, an d en d u p a s illegal immigrant s exploite d i n prostitution. These wome n 
workers sometimes fal l int o th e ag e group under 1 8 years and ca n therefor e b e considered a s girl-
children exploite d i n prostitution. Prostitutio n connecte d t o interna l migratio n fro m on e are a t o 
another i s also a phenomenon familia r t o developing countrie s i n South an d Sout h Eas t Asia. 2 

The phenomeno n o f young girls in the olde r ag e group migrating oversea s voluntarily fo r employ -
ment o r willingly becoming "mai l order" brides and endin g up a s prostitutes, i s an emerging trend i n 
the sexua l exploitation o f young girl s from Asia . 

The mai l order bride business3 involves women, bu t als o includes young girls below the ag e of 1 8 
years. The racke t i n "mai l order" brides, i s initiated invariabl y with th e consen t o f a young gir l 
looking fo r greener pastures , though famil y pressur e t o contrac t a  glamorous marriag e i s also a facto r 
in persuading the m t o take the ris k of contracting a  "marriage" with an y unknown foreigner . I n an y 
event thes e girl s are placed i n a  situation o f total dependence an d vulnerability t o exploitation i n 
prostitution. 

The globalisatio n o f the phenomenon o f trafficking ha s created crimina l networks within countrie s 
even a s it has encouraged internationa l crim e syndicate s tha t mak e larg e profits i n the se x trade. I n 
the near absenc e o f regulations o n mone y laundering , untaxe d profit s ca n be transferred b y the m 
with th e complicit y o f local officials . Th e existenc e o f crime syndicates , both loca l and foreign , 
which thriv e o n th e se x trade i n women an d children , encourage s corruption , whil e i t undermine s 
effective la w enforcement eve n when ther e ar e lega l controls agains t thes e activities . Though polic e 
and officia l response s can be co-operative, ther e i s potential fo r bribery and corruption . Borde r 
controls ca n be completely ineffectiv e whe n immigratio n an d la w enforcement authoritie s ac t i n 
collusion wit h traffickers , an d themselve s abus e women.4 I t has been difficul t t o motivate politica l 
will, to initiat e la w reform o r proactive policies , and obtai n a  committed officia l respons e t o th e 
phenomenon o f child prostitution . 

The Causes of Commercial Sexual Exploitation5 

Poverty an d economi c deprivatio n ar e often considere d th e majo r cause s for chil d prostitution . 
However, ther e ar e indicator s tha t i t i s poverty combine d wit h unstabl e family relationship s an d 
consumerism tha t plac e children a t risk of sexual exploitation withi n thei r communities . 
Inadequate resource s have been allocate d t o the provision o f basic needs suc h a s health, sanitatio n 
and educatio n i n many developin g countries . 

It i s also clear tha t ne w marke t economi c policies , and internationa l policie s such a s structura l 
adjustment, hav e resulted i n a  cut back o n employmen t opportunitie s a s well a s "safety nets " of 
health an d educatio n wher e they existed . This has placed lo w income familie s an d childre n unde r 
greater ris k of destabilisation i n family relationships , an d communit y suppor t systems . The ga p 
between ric h and poor has increased , an d ther e i s a struggle for surviva l and high unemployment , 
even a s the ne w economi c policies flood market s i n low income countrie s with a  variety of 
consumer good s tha t ar e not accessibl e t o the vas t majorit y o f people who desire these items . Th e 
push for migratio n fro m rura l t o urban area s within Asia n countries , and oversea s migration i n 
search o f employment, represent s a  phenomenon o f "economic refugees " -  thos e seeking a  new 
world o f employment opportunitie s tha t the y believe exis t and wil l provide a  strategy for famil y 
survival a s well as access to baubles tha t onl y money can buy . 

The economi c contex t a s well as the facto r o f unemployment an d poverty an d consumeris m 
encourage lega l and illega l migration. The Asia n experienc e show s tha t migratio n ofte n become s a 
path t o prostitution. I t links with trafficking , an d als o places th e worke r i n a  situation o f 
dependence unti l loan s obtained hav e bee n paid off . Migratio n the n lead s to debt bondag e i n 
prostitution. 
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The economi c contex t als o creates a  predatory famil y an d communit y environmen t i n which som e 
of the wors t exploiter s ar e parents, family members , relatives o r friends. Wha t ar e described a s 
"traditional communitaria n Asia n values " become distorted , encouragin g th e exploitatio n o f 
children rathe r tha n providin g the m wit h family an d communit y suppor t an d care . Family value s 
regarding obedience t o elder s combine t o give legitimacy t o the exploitatio n o f children i n general , 
and girl s in particular . 

In some countries an d communitie s i n Asia, traditiona l practice s foste r prostitution . I t i s easy fo r 
girls from thes e communitie s t o be absorbed int o th e commercia l sex  trade. The legitimac y o f chil d 
marriage i n the countrie s o f the sub-continen t o f India, als o encourages courier s t o purchase youn g 
girls under th e pretex t o f solemnising traditiona l marriages . In some countries , values of 
subservience o f girls to family authorit y an d th e filia l dut y t o contribute t o family surviva l ar e 
manipulated i n a  consumer cultur e t o give socia l legitimacy t o parental exploitatio n o f children i n 
prostitution. I n those circumstances i t i s girls more than boy s who ar e pressurised int o prostitution . 

This corrosive consumeris m impact s on childre n themselve s an d has created th e phenomeno n o f 
the self-employe d chil d prostitut e wh o solicit s for sex , alone o r i n a  group, or even act s as procurer 
in order t o purchase an d obtai n consume r goods . Boys more tha n girl s then fin d themselve s trappe d 
in thi s type of prostitution whic h the y canno t escap e by the exercis e o f the sam e individua l choice . 
These childre n als o become vulnerabl e t o exploitation b y traffickers, procurer s o r pimps, who ac t a s 
intermediaries fo r individua l client s o r criminal syndicates . 

The curren t economi c environmen t therefor e ha s perpetrated an d develope d rathe r tha n eliminat -
ed the exploitatio n o f girls in prostitution. Th e earlie r limite d deman d fo r gir l prostitution t o serv e 
foreign client s tha t wa s created by the establishmen t o f foreign militar y bases has been absorbe d 
into a  new an d expandin g commercia l sex  trade i n Asia tha t i s linked t o tourism . The economi c 
prosperity o f the North an d som e countries has created a  demand fo r sex  a t littl e cos t with Asia n 
children, mainl y girls , which i n turn encourage s a  continuous supply . The abduction , kidnappin g 
and forced prostitutio n o f Asian girl s represents th e mos t violen t for m o f this exploitation . Th e 
travelling paedophil e fro m th e Wes t seekin g exotic Asian children , o r the wealthy Asian touris t 
seeking sex with virgins , create a  constant deman d fo r eve n younger girl s and boys . The profitabl e 
nature o f these enterprise s a s unregulated business , encourages investmen t fo r quic k profits , a s well 
as criminality a t the highes t levels . The absenc e o f political wil l to intervene , an d th e weaknes s of 
cross border an d immigratio n control s an d la w enforcement wher e law s do exist , become a  cause 
and par t o f the manifestatio n o f the problem. The focu s o n effort s t o "rehabilitat e th e victim" an d 
"wean childre n awa y from th e trade " are not effectiv e i n reducing th e problem because the y do no t 
present a  real challenge t o the legitimac y o f the sex  trade i n children. Inevitabl e argument s o f 
"national sovereignty " are also used to legitimis e th e disinclinatio n o f governments t o ente r int o 
bilateral arrangements , eve n whe n the y ar e mandated b y the U N Conventio n o n th e Right s o f th e 
Child whic h ha s been ratifie d b y most countrie s i n Asia . 

The lo w status of girls i n many Asian countrie s an d th e attitud e o f social legitimacy t o crimina l 
assault an d othe r act s of violent criminalit y perpetrate d agains t them , als o foster sexua l abuse an d 
exploitation i n the sex  trade an d prostitution . There i s evidence tha t girl s who ar e raped an d 
sexually abuse d i n the family ar e socially alienate d an d marginalise d s o that the y run awa y or leav e 
home an d becom e eas y prey to pimps an d procurers . The concep t o f son preference i n som e 
countries an d th e subordinat e rol e o f females i n the family i n many countrie s o f East Asia lea d t o a 
denial o f life chance s fo r girls . Early marriage o r migrant wor k i s considered a  first option i n lo w 
income familie s whic h ma y be willing t o shed a  burden b y taking th e ris k of a young gir l travellin g 
unaccompanied t o a  distant place . In th e wors t cases , intimidation , violenc e an d force d prostitutio n 
will be considered par t o f the fat e o f a girl from a  low income family . Sh e i s expected t o submit t o 
family authorit y o r give in to the demands o f a feudal overlord . Sellin g her int o prostitution thu s 
becomes sociall y legitimat e an d acceptabl e treatment . Ther e i s some evidence tha t girl s from lo w 
income familie s ar e actually sold a t public auctions held i n remote area s or openly bartered an d 
traded int o prostitution . 
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The prevalenc e o f armed conflict s i n the regio n has also made girl s from ethni c communitie s mor e 
vulnerable t o commercia l exploitation , particularl y i n cross border trafficking . Man y o f these girl s 
are refugees, displace d person s or internall y displace d person s seeking internationa l protection -
Girls from thes e groups can easil y be recruited int o prostitution b y couriers an d pimps who ar e als o 
known t o ente r camp s and site s where thes e group s are located s o that the y ca n eithe r abduc t 
children, o r persuade families t o part with the m fo r a  modest payment . 

The Impact of Trafficking and Commercial Sexual 
Exploitation on Children6 

The natur e an d incidenc e o f child prostitution an d th e comple x we b of causes indicate s dramatical -
ly the manne r i n which al l the right s o f children guarantee d i n the U N Conventio n o n th e Right s 
of the Chil d ar e infringed whe n childre n ar e sexually abuse d i n thi s manner . They ar e denied th e 
right t o survival , growth an d development , thei r righ t t o be protected fro m exploitatio n an d abuse , 
and i n most cases , their righ t t o exercise a  choice i n regard t o the kind o f life the y would lik e t o 
have. 

It i s clear tha t girl s are exposed t o health risk s such a s HIV/AIDS, sexuall y transmitte d disease s 
and vagina l infections . The y ma y be forced t o have sexua l intercours e durin g menstruatio n an d 
denied medica l attentio n whe n the y contrac t sexuall y transmitte d diseases . The deman d fo r se x 
with a  virgin expose s girl s to specia l forms o f abuse. They ar e forced t o tak e drug s and treatmen t t o 
force the m t o service man y client s o r hasten growt h o r simulate virginity . They ar e often denie d 
food o r meals . They ar e locked u p and thei r physica l libert y i s restrained s o that the y canno t 
escape. A brothe l fire  some years ago and a  raid reveale d tha t girl s had bee n manacle d an d chaine d 
in th e premises . Girls suffe r violen t physica l abuse , repeated rap e an d sodom y a s they ar e hande d 
to differen t brothels . The ac t o f "breaking a  virgin" i s often ritualise d i n abusive treatment , i n 
order t o condition he r t o have se x repeatedly wit h severa l men an d destro y her sens e o f dignit y 
and persona l identity . Effort s ar e sometimes mad e t o simulat e virginit y throug h treatmen t wit h 
pills or drugs that caus e vagina l bleeding . Permanen t injur y i s often cause d t o the sexua l an d othe r 
organs since young girl s are immatur e fo r vagina l an d ora l intercourse . Commercia l traffickin g i n 
girl-children, therefore , ha s al l the manifestatio n o f sexual slaver y an d bondage . There i s no 
exercise o f choice excep t i n a  very rare case where a  girl may voluntarily decid e t o solici t for se x 
with olde r men . 

Since boy prostitutes i n the few countrie s where th e phenomenon exist s often operat e a s self-
employed prostitutes , i t would appea r tha t the y ar e less exposed t o such violence an d physica l 
abuse. Boys, however, als o face health risks , risks of permanent damag e t o genita l organs , and ca n 
contract HIV/AID S an d sexuall y transmitte d diseases . 

The psychologica l stress , trauma an d sens e of guilt vary with th e natur e an d exten t o f abuse, an d 
will thus clearly be different i n the cas e of boys and girl s used i n prostitution. I t has been found tha t 
many boy prostitutes continu e t o go to school . Girls kept i n brothels o r other location s i n slave-lik e 
conditions wil l clearly be denied an y access to education o r the chanc e t o acquire lif e skill s that wil l 
provide opportunitie s fo r regula r employment . 

Trafficking seem s to affec t girl s more tha n boy s and the y ar e thus more displaced an d alienate d fro m 
their environment . Traffickin g i n Asian boys for came l riding i s a known phenomenon an d ca n lea d 
to sexua l abuse. 7 However, th e highes t incidenc e o f trafficking fo r sexua l purposes i s found i n Asia n 
girls. For this reason girl s are more vulnerable t o abduction , kidnappin g an d rape , including gan g 
rape. In th e process they ar e exposed t o higher risk s of disfigurement an d murder , an d beatings tha t 
cause permanent injury . 

Girls also run th e ris k of pregnancy an d al l the physica l an d psychologica l stresse s associated wit h 
pregnancy. I f they have children , the y becom e furthe r marginalise d an d pushed int o prostitution t o 
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survive and suppor t a  child. They ar e also under pressure t o face abortion , abando n thei r childre n 
or give them u p for adoption . 

Prostitution dehumanise s a  girl, stereotypes her int o a  position o f hopelessness an d reinforce s he r 
subordinate statu s i n relationships wit h men . Sh e i s made t o feel lik e merchandise wit h no huma n 
or individua l identity , an d thi s process i s part o f her subjugatio n a s a man's sex slave. The phenome -
non o f child prostitution therefor e entrenche s gende r discriminatio n agains t girls , and ca n 
undermine othe r effort s withi n countrie s an d societie s t o move toward s a  recognition o f thei r 
human right s a s citizens t o equa l lif e chances . For these very reasons girl s seem more subjec t t o 
abuse an d exploitatio n b y parents, and bot h mal e an d female relatives . They see m to have fewe r 
chances t o escape from abusiv e relationships an d star t a  life o f their own, both befor e an d afte r 
being drawn int o prostitution . 

The Response to Commercial Sexual Exploitation of 
Girl-Children in Commonwealth Countries of Asia 
It has been observe d tha t th e problem o f commercial exploitatio n o f the girl-chil d i n Asia has link s 
to trafficking an d prostitution i n non-Commonwealth countrie s o f Asia. I t has also been noted tha t 
clients who create a  demand fo r th e commercia l sexua l exploitation o f girls come from bot h 
Commonwealth an d non-Commonwealt h countrie s o f Asia. The commercia l sexua l exploitation o f 
girl-children als o has deep rooted socio-economi c cause s and specifi c implication s whic h mus t b e 
addressed i f effective strategie s an d action s ar e to be developed t o deal with thi s problem. Bilatera l 
agreements, inter-countr y co-operatio n an d effectiv e lega l and policy changes based on a n interdis -
ciplinary approach , see m vita l i f there i s to be a  meaningful respons e t o the problem. This type of 
holistic approac h ha s i n general bee n lacking . 

1990 was declared th e Decad e o f the Girl-Chil d i n South Asia . However th e Sout h Asia n 
Association fo r Regiona l Co-operatio n (SAARC ) Decad e Pla n o f Action fo r th e Girl-Chil d 1991 -
2000 does not refe r t o sexua l exploitation a s a priority concern thoug h i t has a  statement whic h 
requires eac h countr y t o accep t th e commitment s o f the globa l goal on "improvin g protection fo r 
children i n difficul t circumstances " developed b y the Worl d Summi t fo r Children (1990) . A n 
expert pane l o n childre n ha s been se t up but i t has not bee n active , though man y conference s wit h 
government an d non-governmenta l participatio n hav e bee n held t o discuss the situatio n o f the girl -
child. Accurate statistica l dat a i s not availabl e bu t countr y experience s base d on micr o studies of 
the problem i n general an d individua l cas e studies have bee n collecte d an d shared . A SAAR C 
Conference o f officials an d NGOs hel d i n Colombo i n 1995 , specifically addresse d th e issu e of girl-
children "place d i n difficul t circumstances" , usin g the UNICEF terminolog y which cover s th e 
sexual exploitation o f children . 

In th e Association o f South Eas t Asian Nations (ASEAN ) regio n there ar e desk officers i n eac h 
country who ca n ac t a s focal point s t o network an d develo p actio n plan s and strategie s o n th e 
commercial sexua l exploitation o f children. A  meetin g o f Desk Officers o f ASEAN, facilitate d b y 
UNICEF, tha t wa s held i n Kuala Lumpur , Malaysi a i n lat e 199 5 indicate d tha t som e initia l propos-
als are being put forward t o facilitate inter-countr y co-operatio n an d develo p countr y project s o n 
critical issue s such a s cross border traffickin g an d th e commercia l sexua l exploitation o f children . 
The commercia l sexua l exploitation o f girls which i s a critical are a of concern fo r th e regio n an d 
one tha t i s intrinsically linke d t o gender an d children' s right s has not emerge d strongl y o n th e 
agenda o f the regiona l organisations . 

All countrie s o f Commonwealth Asi a have ratifie d th e UN Conventio n o n th e Right s o f the Chil d 
(1989). Article 3 5 of the Conventio n specificall y refer s t o th e concep t o f bilateral agreement s t o 
respond t o th e problem o f commercial sexua l exploitation o f children. Nevertheless , ther e has bee n 
no actio n i n the are a of inter-country co-operation . Commonwealt h countrie s have develope d 
many nationa l strategie s an d actio n plan s t o respond t o the problem o f gender discrimination . 
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Governments hav e establishe d Ministrie s o f Women's Affair s o r Women's Bureaux , obtaine d 
support fro m internationa l dono r agencies , loca l and internationa l NGO s an d develope d 
programmes t o improv e th e situatio n o f women an d girl-children . The Gende r Developmen t Inde x 
of the UNDP's Huma n Developmen t Repor t 1995 , indicates tha t progres s i n Asian countrie s ha s 
been ver y slow. The socia l indicator s fo r women an d girl s in critical area s such a s health, nutritio n 
and educatio n i n the developin g countrie s o f South Asia , continue t o raise concern . 

Adequate financia l resource s have no t bee n allocate d t o basic needs suc h a s health, education , an d 
sanitation. Povert y has le d to rural-urban migratio n withi n countries , an d th e phenomenon o f 
economic refugee s o r overseas migran t workers . These phenomena hav e mad e girl s more vulnerabl e 
to commercia l sexua l exploitation . Safet y net s have eithe r no t bee n develope d o r have been erode d 
in countries which hav e a  developed socia l and economi c suppor t system . Low and eve n middl e 
income familie s hav e no t bee n cushione d agains t financial  stres s in the transitio n t o free marke t 
policies. They hav e had t o cope with problems o f poverty an d indebtedness , an d i t i s children, an d 
young girls in particular, wh o have been pushed int o prostitution a s a strategy for family survival . 

Poverty, illiterac y an d il l health i n the countrie s o f South Asi a have contribute d t o the entrench -
ment o f the commercia l sexua l exploitation o f girls, in the environmen t o f consumerism generate d 
by new economi c policies . The fac t tha t economi c developmen t alon e canno t b e an effectiv e 
strategy agains t th e commercia l sexua l exploitation o f girls i s seen i n the experienc e o f th e 
developed countrie s o f Asia. Even where th e economi c statu s of women discourage s th e loca l 
industry, women fro m outsid e th e countr y ar e trafficked int o i t to satisfy th e demand o f affluen t 
male clients . Thus, traffickin g i n turn create s a n environmen t fo r th e exploitatio n o f local girls who 
are attracted int o thi s trad e because the y desir e a  better lif e styl e i n a  consumer culture . Thus, 
consumerism ca n encourag e prostitutio n an d commercia l sexua l exploitation fo r reasons tha t g o 
beyond mer e survival . The breakdow n o f family value s and concer n abou t individua l dignit y hav e 
not bee n addresse d i n th e newly developed countrie s i n Asia so they ar e not use d t o stop the sexua l 
exploitation o f young girl s and children . 

Limited initiative s have bee n take n t o respond t o the problem. These initiative s are , in the main , 
focused o n lega l changes introduce d b y governments, an d effort s b y NGOs t o empower an d suppor t 
the victims o f sexual exploitation. The latte r programmes sometime s includ e advocac y agains t th e 
commercial sexua l exploitation o f children, an d ar e targeted a t the community , policy-maker s an d 
officials wh o ca n initiat e a n officia l response . 

Countries i n South Asi a i n particular have mad e som e effort s t o introduc e la w reform. Templ e 
prostitution wa s prohibited i n the colonia l period i n India , an d post-independence legislatio n i n 
several states has made th e Devadas i practice illegal. 9 Legislation ha s als o been enacte d t o respon d 
to the problem o f cruelty an d violence agains t women. Violence agains t childre n i n the family an d 
the communit y ha s been considere d a  critical are a of concern i n the Crimina l La w (Secon d 
Amendment Act ) 198 3 which introduce d radica l changes i n the nineteent h centur y India n Pena l 
Code. The la w on rape , i n particular, wa s strengthened an d new offences suc h a s custodial rape an d 
a concept o f minimum sentence s wa s introduced . Significantl y th e ag e of rape irrespectiv e o f 
consent (statutor y rape ) wa s raised from 1 2 to 1 6 years. The concep t o f rape o f a child brid e belo w 
the ag e of statutory rap e was an earl y nineteenth centur y recognition o f marital rape i n India . I t ha s 
been retaine d i n the amende d India n Pena l Cod e an d th e ag e raised t o 1 6 years. This offence , 
therefore, ca n cove r intercours e i n situations wher e marriag e precedes forced prostitution . However , 
incest, following th e approac h i n early English common law , is not include d a s an offence , an d ca n 
be prosecuted onl y a s rape. Indian crimina l la w also refers t o rape exclusivel y a s vaginal penetratio n 
by the penis , and doe s not cove r othe r act s of violent sexua l abuse . Prostitution ha s been deal t wit h 
in several post-independence statutes . The Suppressio n o f Immoral Traffic i n Women an d Girl s Ac t 
(1956) wa s extensively amende d som e years late r by the Immora l Traffi c i n Persons Prevention Ac t 
(1986). 

Forced prostitution an d livin g on th e prostitution o f a child i s punished wit h a  sentence o f 7  to 1 0 
years imprisonment . Procurin g an d brothe l keepin g i s also illegal . New legislatio n i s currently unde r 
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consideration t o deal with th e awar d o f compensation t o women an d girl s who ar e victims of 
violence. The Nationa l Commissio n fo r Women ha s also proposed strengthenin g th e la w an d 
procedure o n rape t o widen th e offence , an d help women an d childre n receiv e fai r treatmen t i n 
criminal trial s for rape . Legislation enacte d i n 198 6 has expanded th e India n Pena l Code provisio n 
on obscen e publications involvin g th e representation o f women. 10 

All thes e new initiative s cove r girl-children , an d d o not appea r t o addres s problems o f boy prostitu -
tion o r pornography. Suc h case s have t o be prosecuted unde r offence s involvin g "unnatura l acts " 
and obscen e publications i n the Pena l Cod e o f India . 

The Banglades h Pena l Code whic h has provisions on rap e has been expande d b y the Suppressio n o f 
Immoral Traffic Ac t 193 3 and post-independence statutes , i n an effor t t o respond t o the problem of 
violence agains t women an d children . 

These statutes , one o f which wa s enacted i n 1995 , specifically addres s the problem o f cruelty an d 
the oppressio n o f women an d children. 11 Kidnapping an d abductio n attrac t a  sentence o f life impris -
onment, whil e th e sentenc e o f death has been impose d fo r traffickin g an d fo r death o r grievous hur t 
during rape . A sentenc e o f death o r life imprisonmen t ca n be impose d eve n i n cases where rape ha s 
not bee n combine d wit h homicide . The concep t o f statutory rap e an d marita l statutor y rape of a 
child bride , i s the sam e a s in the India n Pena l Code , an d th e relevan t ag e has been raise d t o 1 6 
years. 

In 199 5 Sr i Lanka introduce d significan t amendment s t o it s nineteenth centur y Pena l Code , 
modelled o n th e India n Pena l Code . Thi s legislatio n was a response t o the specifi c proble m o f 
child prostitution , bu t resulted i n radica l changes t o the la w on violenc e agains t women an d 
children. The Ac t ha s extensively modifie d th e la w on rap e by introducing th e concep t o f 
minimum sentence s and , particularly , a  higher minimu m sentenc e o f 1 0 years imprisonment fo r 
rape o f a girl under 1 8 years. The ag e of statutory rap e has been increase d t o 1 6 years, but a  proviso 
has prevented thi s age being applie d s o as to impac t o n chil d marriages , though th e earlie r concep t 
of marital rape o f a child brid e under 1 2 years has been retained . The maximu m punishmen t fo r 
rape remains a t 2 0 years imprisonment . Incest , defined a s sexual intercours e withi n certai n prohibit -
ed relationships , has been mad e a n offenc e wit h a  minimum sentenc e o f 1 5 years when a  girl unde r 
16 years i s a victim o f incestuous rape . The amendmen t introduce s highe r minimu m sentence s o f 
imprisonment fo r gang rape an d custodia l rape . This amendmen t ha s also repealed earlie r provision s 
on sexua l exploitation o f children, an d introduce d ne w comprehensiv e offence s o n procurement fo r 
prostitution o f both male s and females , an d sexua l exploitation o f both boys and girls . This cover s 
sexual abuse of all forms an d commercia l sexua l exploitation o f children. A ne w genera l offence o f 
trafficking ha s been introduce d an d would cove r traffickin g fo r sexua l purposes. The amende d ac t 
also introduces a  new offenc e o f "grave sexua l abuse " to cove r case s of sexual abuse which involv e 
acts other tha n vagina l penetration b y the penis . The minimu m sentenc e fo r suc h act s i s higher i f 
the victim i s a child unde r 1 8 years. 

The ol d Pena l Code offence s o n homosexuality hav e bee n retained , an d eve n widened t o includ e 
lesbians. The chil d victi m has als o to be prosecuted a s an offender ! Th e la w on pornography ha s 
been strengthened , an d possessio n o f pornography fo r th e purpose o f distribution o r circulation ha s 
been criminalised . Th e ne w la w creates a n offenc e o f cruelty t o children , an d th e la w on act s 
causing grave physical harm ha s been strengthened . 

The la w in these countrie s ma y have gap s but i t i s generally i n place. There ar e instance s i n whic h 
police raids take place , and wel l publicised prosecution s hav e bee n initiate d agains t foreig n 
paedophiles, particularly i n the las t two years . However, i n al l these countries , enforcemen t o f th e 
law is in general weak . There seem s to be an absenc e o f an effectiv e infrastructur e fo r enforcement , 
due t o inadequat e resources , corruption, an d lac k of awareness o f changes i n the law . In Bangladesh , 
for instance , prosecutions continu e t o be filed unde r th e Pena l Cod e thoug h th e specia l statute s 
impose higher sentences . In Sr i Lanka, amendment s t o the Pena l Cod e hav e no t bee n accompanie d 
by a  widening o f the sentencin g powe r o f Magistrates' Courts . Consequently the y canno t impos e 
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the sentence s provided for . Victims seem unable t o use the law , due to thei r ow n lac k of awareness . 
There i s also a  lack o f Co-ordination between th e medica l an d lega l professionals an d la w enforce -
ment agencies , includin g th e judiciary . Courts have a  tendency t o mitigate o r suspend sentence s o r 
order lo w sentences, often ignorin g the violenc e an d infringemen t o f human right s o f the victim . 

Developments i n South Eas t Asian Commonwealt h countrie s by contrast have focuse d no t merel y 
on la w reform bu t o n providing a n infrastructur e o f support service s for effectiv e investigatio n an d 
prosecution o f offenders wh o sexuall y exploi t children . Consequentl y thes e countrie s hav e 
introduced th e concep t o f interdisciplinary chil d abus e o r child protection team s o r committees , 
consisting o f government socia l welfare officers , prosecutors , the police and medica l personnel wh o 
network wit h eac h othe r i n the preliminary stage s of investigation an d ultimate prosecution . 
Government crisi s centres an d family counsellin g centre s have als o been establishe d t o provid e 
support an d shelte r fo r victims . This syste m als o helps th e chil d t o be perceived a s a victim rathe r 
than a n offende r an d provide s for institutiona l suppor t fo r th e victim s an d th e family , o r an alterna -
tive system of care. Malaysia's Child Protectio n Ac t 1991 , and Wome n an d Girl s Protectio n Ac t 
1993 which specificall y dea l with prostitution ar e particularly importan t initiative s i n this regard . 
Malaysia has also introduced a  sustained advocac y an d trainin g campaig n fo r la w enforcemen t 
agencies, includin g th e police an d th e judiciary , an d mad e effort s t o combine legislativ e reform s 
with a  campaign t o increas e community awarenes s o f the law . Hon g Kon g has improve d it s laws 
on procedure an d now provides facilitie s fo r recordin g evidenc e o f child victims o f sexual exploita -
tion o n video , and permit s thi s evidence t o be used i n trials . In Malaysia , th e Governmen t ha s 
worked closel y with women' s NGOs i n both changin g th e la w and establishin g an d maintainin g th e 
supportive infrastructure . 

In Asian countrie s th e N GO communit y ha s made significan t effort s t o advocat e agains t commer -
cial sexual exploitation , alleviat e th e situatio n o f victims, and promot e la w reform. Amendment s t o 
the law s on violence , prostitution an d traffickin g hav e bee n initiate d largel y through N G O 
activism. 

N G O programme s tak e th e forms o f victim suppor t an d rehabilitation , advocac y an d lobbyin g fo r 
legal and policy change , raising awarenes s o f the situatio n amon g professiona l group s and th e 
community, an d para-lega l trainin g t o demystify th e la w and help victims an d familie s obtai n acces s 
to justice. Women's association s sometime s addres s prostitution a s part o f their genera l ai m t o 
improve th e statu s o f women. 14 

NGOs hav e establishe d link s with internationa l counterpar t organisation s i n the Wes t an d withi n 
Asia t o lobby the touris t trad e t o get thei r suppor t fo r underminin g th e crimina l element s tha t 
organise sex tours and us e tourism t o promote chil d prostitution . Trave l agencie s have bee n 
persuaded t o includ e statement s i n trave l brochures an d airlin e ticket s o n chil d prostitution s o tha t 
bona fide tourists themselve s ar e made awar e and ca n be persuaded t o reac t agains t pimps an d 
procurers operating within th e industry . This typ e of programme seem s to be operative o n a  very 
modest scal e within th e Asia n region , but doe s not appea r t o be well established i n the sub -
continent o r i n East Asian countrie s o f the Commonwealt h wher e traffickin g occurs . 

Some NGOs hav e genera l programmes t o improv e th e statu s and situatio n o f women an d th e girl -
child, an d lin k thei r effort s t o gender sensitisatio n an d strengthenin g th e capacit y o f affected girls , 
women an d families t o understand th e nee d t o break ou t o f the cycl e of violence an d sexua l 
exploitation. The y focu s o n establishin g centre s fo r victims , counselling , skill s training an d basi c 
education, an d a  general effor t a t rehabilitating th e victim s o f sexual exploitation . Som e facilitat e 
the participation o f the victim s i n planning programme s fo r themselves . Shelter s have bee n 
established an d women' s resourc e centre s have trainin g an d rehabilitatio n programmes . 

Ministries o f Social o r Women's Affair s i n these countrie s als o have suc h resource centres an d 
training an d rehabilitatio n programme s wit h limite d coverage . Specia l programmes have bee n 
established fo r th e childre n o f prostitutes t o prevent the m bein g absorbe d int o th e trade . NGO s 
also work i n high risk areas such a s red ligh t district s i n major cities . 

WOMEN'S HUMA N RIGHT S 101 



Professional association s and colleges of the medica l and lega l profession hav e i n recent years begun 
to address the problem o f exploitation o f children i n the sex trade. Some research has been done , 
and the y have assiste d NGOs i n their advocac y and la w reform efforts . Lawyer s have als o been 
willing to offer fre e professiona l service s to assis t NGOs t o prosecute offenders . Occasionall y group s 
of lawyers have establishe d thei r own hotlines. They have als o put greate r emphasis on the establish -
ment o f programmes fo r para-legal training awar e that i t i s impossible t o provide easy access to lega l 
services a t al l stages of court proceedings. Public awareness of the la w and the interventio n o f para-
legals at the initia l stages can help victims and thei r families obtai n acces s to justice through th e 
legal system. 

The phenomeno n o f public interes t litigatio n develope d i n the Suprem e Cour t o f India has als o 
been use d i n Pakistan . The situatio n o f child victim s o f prostitution an d sexua l exploitation i n th e 
flesh trad e has been brough t t o the attentio n o f the Superio r Court s by way of writ petitions filed  by 
concerned persons . Courts have ofte n mad e orders regarding th e facilitie s offere d t o children i n 
state shelter s an d homes , and th e maintenanc e o f standards s o as to safeguard childre n fro m furthe r 
abuse.15 In a  recent India n cas e an investigativ e newspape r repor t o n prostitution wa s used by th e 
Chief Justice o f the Bomba y High Cour t a s a writ petition b y the public . He wen t o n t o order th e 
police and th e municipalit y t o take actio n t o develop a  rehabilitation schem e fo r th e victims . 
Although thi s initiativ e o f the court s has been criticised , publi c interes t litigatio n has bee n 
effective i n giving publicity t o violations o f children's rights , and promotin g governmen t account -
ability i n the administratio n o f shelters an d homes run by the state . 

NGOs hav e als o focused attentio n o n advocac y programmes. 16 The media , particularly newspaper s 
and radio , have bee n use d t o create public awarenes s an d sensitivit y t o the issu e and lobb y fo r 
changes i n law and policy . Street theatr e has been use d i n these programmes usin g the high ris k 
groups. In Malaysia th e focus ha s been o n sensitisin g familie s an d girl s in particular s o that the y ar e 
not cheate d b y offers o f employment an d marriage , which ar e a  front fo r forced prostitution . Som e 
of these programmes, i n countries suc h a s Malaysia an d Sr i Lanka, have als o been linke d t o 
awareness raising on HIV/AID S an d preventio n o f this illness . 

Conclusion and Recommendations 
The experienc e o f Asia indicate s tha t fo r many year s child prostitution wa s a phenomenon tha t wa s 
ignored i n policy interventio n an d planning becaus e o f silence on th e par t o f governments an d th e 
public. In the las t few years internationa l publicit y an d scrutin y has compelled awarenes s an d som e 
intervention a t th e nationa l level . International effort s mus t therefor e b e sustained i n order t o 
ensure national actio n an d eve n promote a  regional response . 

International and Regional 
Commercial sexua l exploitation ca n lea d t o a  denial o f the righ t t o life , health, freedo m o f persona l 
liberty, reproductive right s and education . A  child' s right o f survival, development an d participa -
tion ar e therefore denied . Besides , the concep t o f protection right s include s protection fro m al l 
forms o f sexual exploitation an d connecte d violenc e suc h a s abduction an d trafficking . 

Article 3 5 of the Conventio n o n th e Right s o f the Child specificall y mandate s State s Partie s to tak e 
all appropriate bilatera l an d multilatera l measure s t o prevent th e abduction , sal e or traffic i n 
children. National an d internationa l NGO s an d childre n als o have a  role i n protecting children' s 
rights a s Articles 42 an d 4 5 state tha t the y mus t be made awar e of the standards , and thei r voice s 
must be heard i n monitoring th e situatio n o f children withi n countries . Arguments o f nationa l 
sovereignty an d politica l correctnes s ca n n o longe r be used t o undermine th e legitimac y tha t ha s 
been given t o internationa l scrutin y o f the situatio n o f children withi n countries . Consequently th e 
Convention shoul d b e used to develop concerte d strategies , build u p such strategies an d creat e 
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solidarity t o combat wha t i s obviously a  contemporary for m o f slavery of children i n the Asia n 
region, an d a  gross denial o f human rights . 

This dimension i s relevant fo r forging link s with othe r huma n right s groups and with processe s 
within th e United Nation s systems . The Commissio n o n Huma n Right s and th e Economi c an d 
Social Counci l have conferre d a  mandate o n th e Specia l Rapporteur o n th e Sal e of Children, Chil d 
Prostitution an d Pornography . Thi s mandat e mus t be retained an d strengthene d t o provide a n 
effective globa l monitoring syste m through networkin g a t the nationa l an d regiona l levels . 
Violation o f children's right s i n commercial sexua l exploitation mus t be perceived a s a huma n 
rights and gende r issue , since i t i s a violation o f human right s and gender equality . Commo n 
recommendations shoul d be developed b y the Huma n Right s Committee, th e Chil d Right s 
Committee an d CEDA W -  th e thre e importan t monitorin g bodie s se t up under th e Internationa l 
Covenant o n Civi l an d Politica l Rights , and th e Women' s Right s an d Children' s Right s 
Conventions. Thi s concerte d actio n ma y urge governments t o regard i t a s a critical are a of concern . 

Promoting government awarenes s about the need to give priority to this issue will help to promot e 
collaboration an d bilateral agreements so as to prevent cros s border trafficking. A s i t is , some govern-
ments, such as Sweden, encourage thei r police to provide local police i n Asia with informatio n o n 
travelling paedophiles. Liaison officers hav e been appointed i n some countries to deal with specia l 
problems such as drug trafficking o r monitoring th e situation of migrant workers . Bilateral arrange-
ments of a similar nature can be approved by governments t o deal with the problem of commercia l 
sexual exploitation. INTERPO L has already taken some measures of its own, and has supported a 
recommendation o f an earlier special Rapporteur on the need t o promote a  "pro-child-anti-crim e 
network" and provide training for law enforcement personnel. 17 The us e of international standard s i n 
this regard and promotion o f networking i n law enforcement i s crucial to prevent cros s border traffick -
ing as well as the phenomenon o f the travelling paedophile. Currently Western countrie s o f the 
Commonwealth suc h as Canada an d Australia have taken initiative s to introduce law s conferrin g 
extra-territorial jurisdiction, t o prosecute nationals who commit offences agains t children i n othe r 
countries. Britain i s also considering the enactment o f this legislation. These effort s wil l strengthe n 
law enforcement capacit y since most countries have law s against trafficking an d sexua l abuse of 
children. This type of initiative can encourage other State s Parties to the UN Conventio n o n th e 
Rights of the Child t o take similar action agains t child sexua l exploitation. I f Commonwealt h 
countries and regional organisations can promote the adoptio n o f this type of legislation i n al l 
countries, this will be a powerful contributio n t o fighting sexua l tourism, cross border trafficking an d 
the exploitation o f girls in the sex  trade. 

Regional initiative s an d inter-countr y collaboratio n ar e vital an d wil l be fostered onl y i f there i s 
some internationa l scrutin y an d pressur e an d positive example s o f international collaboratio n an d 
networking i n immigratio n matter s an d la w enforcement . 

Similar collaboratio n i s necessary i n responding t o th e problems o f migrant worker s since migratio n 
is often connecte d t o th e sexua l exploitation o f Asian girls . Countries i n the regio n mus t b e 
persuaded t o ratify th e U N Conventio n o n Migran t Worker s an d work toward s realising thes e 
standards o n oversea s migration fo r employment . Man y Asian countrie s have "ope n policies" on 
migration bu t d o not addres s the problem o f exploitation o f these workers i n host countries . 
Similarly th e Tourism Bil l of Rights an d Touris t Code (1985 ) o f the World Touris t Organisatio n 
should b e disseminated withi n th e trade , and thi s internationa l organisatio n shoul d be encourage d 
to work with government s t o ensure accountabilit y i n tourism . 

NGOs an d som e government unit s have som e resources for networking an d sharin g information , 
and ther e have bee n man y meeting s o n th e girl-chil d whic h hav e addresse d th e issu e of sexua l 
exploitation. Government s nee d t o work more closely with th e Specia l Rapporteur o n th e sal e of 
children, chil d prostitution an d pornography . 

The U N Conventio n o n Traffi c i n Person s and th e Exploitatio n o f the Prostitutio n o f Other s 
(1949) i s the curren t internationa l instrumen t tha t specificall y deal s with thes e subjects . Indi a an d 
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Singapore ar e amongst th e few countries i n the Commonwealt h t o have ratifie d thi s Convention , 
which ha s been ratifie d b y only 6 7 countries 18 Reporting unde r th e instrumen t i s said to b e 
inadequate. The Conventio n adopt s an abolitionis t approac h t o prostitution. I t does not see k t o 
prohibit i t so as to penalise the client , th e intermediar y an d th e prostitute . Nor doe s i t seek t o 
legalise an d regulat e prostitution . Consequentl y th e clien t an d th e prostitute ar e not prosecute d bu t 
penalties ar e imposed o n intermediarie s suc h a s brothel owners , procurers an d pimps . Th e 
Convention als o does not reflec t th e experienc e o f Asia on child prostitution. Though i t deals wit h 
forced prostitutio n i t does not cove r practices suc h as fake marriages , fake adoption , illega l employ -
ment an d oversea s migration , whic h lea d t o prostitution . 

The definitio n o f force i n the Convention shoul d be widened. I t should be revised so as to becom e 
an instrumen t tha t ca n be used to se t standards o n chil d prostitution a s a contemporary for m o f 
slavery. Since ther e i s a strong case for dealing with chil d prostitutio n differently , an d no t treatin g i t 
as an expressio n o f choice, a  separate par t o f the Conventio n shoul d dea l with tha t aspect . Thi s 
should reflec t th e concep t o f protection right s i n the UN Conventio n o n th e Rights o f the Child , 
and th e concep t o f gender discriminatio n an d righ t t o freedom fro m violenc e found i n the latte r 
Convention, CEDA W an d th e UN Declaratio n o n Violence agains t Women (1993) . 

A majo r weaknes s i n the implementatio n o f the U N Conventio n o n th e Right s o f the Chil d a s well 
as the Trafficking Conventio n i s the absenc e o f an effective monitorin g system . An exper t 
Committee ha s been establishe d unde r th e UN Conventio n o n th e Right s o f the Child , an d i t ha s 
been innovativ e an d dynami c i n trying t o persuade partie s t o take thei r regula r reporting obliga -
tions t o the Committe e seriously . Goals o r targets , however, hav e no t ye t been set , and a  plan o f 
action has not bee n develope d t o eliminate exploitatio n o f children, thoug h th e World Summi t fo r 
Children (1990 ) develope d time-boun d goal s and a  plan o f action for monitorin g aspect s of survival 
and developmen t suc h a s health an d education. 19 I n addition , th e UN Conventio n o n th e Rights of 
the Child doe s not permi t individua l complaint s t o the Committee , sinc e internationa l monitorin g 
is considered a  state-to-state accountability . 

There ha s been som e effor t t o promote a  Protocol o n Childre n i n armed conflict . Th e Asia n 
region's problem o f child prostitution i n general , an d sexua l exploitation o f girl children i n particu -
lar, suggests tha t a n individua l complaint s procedur e i n a  Protocol shoul d cove r sexua l 
exploitation. I f such a n Optiona l Protoco l i s introduced t o the Conventio n o n th e Right s o f th e 
Child, government s ma y be under pressure t o obtain internationa l approva l fo r thei r commitmen t 
to child right s by permitting complaint s t o be made t o the internationa l monitorin g Committee . 
The developmen t o f a plan o f action an d time-boun d goal s on eliminatio n o f sexual exploitatio n 
and a  process of regional monitorin g ca n promote scrutin y an d accountabilit y a t the regiona l level . 
If the sexua l exploitation o f children i s considered a  contemporary for m o f slavery, there wil l be 
greater pressure t o trea t i t a s a critical concern . Suc h a  development wit h regar d t o effectiv e 
monitoring represent s a n urgen t are a for regiona l collaboratio n i n Asia. Collaboratio n withi n a 
broader group such a s the Commonwealt h ma y be a  catalyst for promoting collaboratio n withi n 
the Asian region . 

The substantiv e recommendation s tha t follo w i n regard t o national development s als o represen t 
areas for collaboratio n an d networkin g a t the internationa l an d regiona l level , and within th e 
Commonwealth, s o as to promote a  concerted respons e t o eliminating th e phenomenon o f 
commercial sexua l exploitation o f children . 

National 
(a) General  Enhancement of the  Status of Women  and Gender Sensitisation 
The sexua l exploitatio n o f the girl-chil d i s clearly linke d t o gender relation s within countrie s an d 
the diminishe d statu s o f women. The lo w social indicator s fo r girl s in South Asi a an d th e heritag e 
of rejection whic h girl s face fro m birt h i s reflected i n the traditio n o f son preference an d som e of 
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the cultura l practices i n countries o f the subcontinent . Th e declaratio n o f the SAAR C Decad e fo r 
the Girl-Chil d fro m 1990-200 0 was a recognition o f this reality . 

Unless th e genera l statu s o f the girl-chil d i s improved an d i t i s recognised tha t discriminator y 
traditions mus t be eliminated becaus e she deserves equal lif e chances , i t will be impossibl e t o 
address a  root caus e for th e continue d sexua l exploitation o f girls and th e violence perpetrate d 
against the m i n trafficking an d sexua l abuse . This wil l have t o be followed throug h lon g ter m 
measures pertaining t o family, an d socio-economi c policie s tha t wil l foster deliver y o f services i n th e 
area of health an d education . Suc h initiative s wil l require allocatio n o f resources i n nationa l 
budgets to be combined wit h th e creatio n o f employment prospect s so that th e phenomenon o f girls 
and women travellin g oversea s a s migrant worker s can be contained . Developmen t policie s such as 
structural adjustmen t whic h entai l a  cutback i n state suppor t wil l have t o be reviewed, i n the ligh t 
of the resultin g family disintegration . 

The fac t tha t socio-economi c an d employmen t policie s alon e ar e not adequat e bu t mus t b e 
combined wit h concerte d effort s t o promote attitudina l chang e wit h regard t o gender relations ha s 
been recognised i n the newl y industrialise d countrie s o f Asia. Economic prosperity alon e wil l no t 
benefit women , unles s i t also impacts on attitude s t o gender relations an d women's subordinat e 
position i n relation t o men . Indee d th e consumerism generate d b y economic developmen t ca n 
create a  greater risk of sexual exploitation o f women a s an inheren t par t o f a consumer culture . 

Improving th e statu s of women i n Asia i s thus a  core dimension o f eliminating sexua l exploitatio n 
of the girl-child . The interfac e betwee n realisin g human right s o f both wome n an d childre n mus t b e 
recognised s o as to foster concerte d an d continue d effort s i n promoting actio n an d allocatin g 
national resources . The Beijin g Platfor m o f Action ha s facilitated thi s linkage , but women' s an d 
children's issue s are often deal t with a s distinct concerns , and ther e i s little effor t t o co-ordinat e 
initiatives a t the nationa l level . The proble m o f violence agains t women has an immediat e connec -
tion t o violence agains t girl-children an d thei r sexua l exploitation . Thi s i s also an importan t are a 
for concerte d plannin g an d allocatio n o f national resources , particularly i n a  context wher e th e 
definition o f children has been extende d internationall y t o cover adolescent s an d teenager s unde r 
18 years. The vulnerabilit y o f the girl-child , particularl y th e ver y young child i s ignored i n initia -
tives on violence agains t women. The adoptio n o f a life cycl e approac h t o planning an d takin g 
initiatives o n violenc e agains t wome n fro m a  perspective o f equity i n gender relations ca n help t o 
prevent a d hoc approaches , an d encourag e holisti c action . 

(b) Effectiv e Law Reform and Law Enforcement 
It i s important tha t th e la w should be clear an d unambiguous o n th e illegalit y o f child prostitution , 
pornography an d trafficking , an d tha t a n uncompromising , prohibitionis t approac h i s nevertheless 
combined wit h sensitivit y t o the nee d t o protect rathe r tha n detai n o r punish th e chil d victims . 

There ar e gaps and ambiguitie s i n laws , and whe n th e la w i s in place, there i s weak la w enforce -
ment. Thi s encourage s larg e scale infringement s amongs t th e perpetrator s o f abuse, and lead s t o 
victim apath y an d helplessness . 

The problem of child pornography requires a special response given the fact that Commonwealt h 
countries invariably have constitutional guarantees on freedom o f speech and/or information dissemina -
tion. Research and proposals for law reform should explore the problems of conflict an d compatibilit y 
between the social interests of protecting fundamental freedom s an d eliminating child prostitution an d 
pornography. Tighter regulatory controls may be necessary and the comparative experience of 
Commonwealth countrie s in introducing and enforcing regulatory controls can be shared usefully. I t is 
time that al l countries move towards recognising that even possession of child pornography i s illegal. 

In particular th e minimu m ag e of statutory rap e should b e raised s o as to make sexua l intercours e 
with a  child a  high ris k activity . High minimu m sentences , combine d wit h guidelines t o the court s 
and consisten t effort s t o sensitis e th e judiciary , th e la w enforcement agencie s an d professionals i s 
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crucial for effectiv e la w enforcement. Inter-agenc y o r inter-departmenta l collaboratio n i n respond -
ing to sexual exploitation an d allocatio n o f adequate resources for institutiona l networkin g an d la w 
enforcement i s crucial. I t may be necessary t o have separat e police unit s with traine d polic e officers , 
preferably women . Som e countrie s have alread y take n initiative s i n this regard bu t the y ar e also no t 
sustained b y allocation o f resources an d monitorin g la w enforcement . 

Law enforcement i n this area connects t o other matter s suc h as migration an d birt h an d marriag e 
registration. System s of registration help t o prevent fak e employmen t an d marriages , and establis h 
the correc t identit y an d ag e of the victim . This infrastructur e i s often lackin g an d ther e i s little co-
ordination betwee n professional s suc h a s lawyers and doctor s and immigratio n an d registratio n 
authorities, eve n thoug h thei r responsibilitie s ar e connected i n effective investigations , cour t 
prosecutions an d punishment o f offenders. Thi s i s often wh y law enforcement i s weak an d ineffec -
tive or there i s corruption an d a n undermining o f legal controls . 

Monitoring infringements , throug h th e establishmen t o f "hotlines" for complaints , an d a n interna l 
Ombudsman syste m can be useful . Publi c interes t litigatio n i n the superio r courts , with recognise d 
standing given t o NGOs an d concerne d activist s working for children , remain s a n importan t strate -
gy. These processe s do not merel y help t o give individua l redress , but provide public scrutiny o f th e 
action o f officials, particularl y la w enforcement authorities . A syste m of imposition o f liability t o 
pay personal compensatio n t o the victim s an d "shaming " the offende r b y public scrutin y ca n 
undermine, i f not eliminate , corruptio n a t th e officia l level . 

The lega l system and lega l procedure shoul d recognise tha t th e chil d victim o f commercial sexua l 
exploitation i s a victim i n need o f recovery an d reintegration . A  non-punitiv e approac h shoul d b e 
adopted an d th e judges , law enforcement officer s an d socia l workers sensitised t o thi s approach . 

(c) Establishing  and Maintaining Crisis  Centres and Shelters 
Governments an d NGOs mus t continu e t o provide a  variety o f services to victims for medica l 
treatment, psychologica l counsellin g an d support . These shoul d als o address the separat e needs of 
the children o f child se x workers i n situations where thes e girl s have thei r ow n children . Th e 
successful programme s ofte n involv e th e victims themselve s an d a  close collaboration wit h them , s o 
that the y ar e not merel y th e beneficiarie s o r recipients o f "relief." Strengthening thei r capacit y t o 
cope, an d als o using thei r experience s t o develop strategie s for eliminatin g thi s socia l problem i s an 
important resourc e tha t mus t not b e overlooked . 

Health programme s mus t focus i n particular o n sexuall y transmitte d disease s and HIV/AIDS , an d 
preventive measure s t o combat thi s health hazard . This ca n includ e th e integratio n o f programme s 
for victims o f sexual exploitation int o nationa l service s programmes t o combat sexuall y transmitte d 
diseases including HIV/AIDS . These shoul d als o be lobbying for mor e humane an d realisti c laws t o 
help thos e sufferin g fro m HIV/AID S an d simila r diseases . Public awareness campaign s ca n be linke d 
to rehabilitation programmes , s o that th e treatmen t an d car e of victims i s perceived a s a legitimat e 
endeavour, an d a  social response t o prevent furthe r exploitatio n o f girls, and th e sprea d o f disease i n 
the community . 

(d) Data  Collection, Awareness-Raising and Networking 
Lack of action has been encourage d b y the absenc e o f data. The publi c i s often ignoran t o f th e 
reality o f the problem an d thos e working i n this are a do not see m to network effectivel y wit h othe r 
groups, so as to bring th e realit y before th e community . Th e fac t tha t government s an d NGO s 
provide differen t impressionisti c data , helps t o trivialise th e problem . Government s an d NGO s 
should collec t dat a o n th e problem, it s incidence an d risks , that ca n help t o prevent abductio n an d 
trafficking whic h ar e often strengthene d b y public ignoranc e o f the reality o f sexual exploitation . 
The mas s media i s often use d i n an ad hoc manner. I t i s vital t o bring journalists, media personnel , 
and huma n right s groups together wit h activist s working i n thi s area to perceive i t as a contempo-
rary form o f slavery tha t i s still thriving i n Asia. Radio an d th e visua l media i n particular ar e 
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accessible t o people throughou t Asi a an d ca n have a  powerful impac t i n presenting th e realit y a s a 
universal human proble m tha t i s causing anguish an d sufferin g t o victims and thei r familie s 
throughout th e continent . 

The recen t se x scandal i n Belgium, tha t wa s widely publicised i n August an d Septembe r 1996 20 

shows how a  whole nation wa s catalysed t o take a  stand because o f the publicity give n t o th e 
harrowing experience s o f three o r four girl s imprisoned an d abuse d a s sex slaves by paedophiles . 
Paedophiles fro m th e Wes t have been exploitin g Asian childre n fo r ove r a  decade. The cynica l 
response t o thi s phenomenon bot h internationall y an d nationally o n th e ground tha t thes e ar e 
"poor Asian children " who mus t "sel l their bodie s to survive" may have been shattere d b y thi s 
episode. The conventiona l wisdo m tha t appetit e create s a  demand whic h mus t be supplied, seem s 
to have bee n authenticate d i n the Belgia n experience . Programmes shoul d als o promote participa -
tion o f children an d young people s o that the y ca n contribut e t o prevent an d protec t childre n fro m 
commercial sexua l exploitation , an d assis t victims i n recovery an d reintegratio n int o society . 

Hundreds an d thousand s o f Asian girl s have been abuse d i n the sam e way, without provokin g a 
national o r internationa l commitmen t t o stop thei r sufferings . W e mus t recognise tha t ther e can b e 
no questio n o f "their" children an d "our " children i n sexual slavery. This seems an appropriat e tim e 
to addres s the ga p in the collectiv e conscienc e nationally , regionall y an d internationall y an d 
prevent chil d prostitution continuin g t o be perceived a s a "sensitive" or controversial politica l issue . 
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20 AF P Report , "Polic e Inspecto r hel d i n Belgium Chil d Se x Scandal : Brussels " Sri Lanka Daily  News 2 7 August 1996 . 
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Appendix 1 
Proposed Commonwealth Action Plan for Increasing  the 
Representation of Women  in Politics 

Action 

A 

Setting Targets 

B 

Affirmative 
Action 

C 

Review of 
Electoral L l V b l V f %M  M 

Systems 

D 

Public 
Awareness 
Campaign 

E 
Encourage 
Women into 
Politics 

F 

Support for 
Women 
Candidates 

Government 

Ministers agree on 
target(s) in Trinidad 
and Tobago 
Seek endorsement at 
CHOGM 1997 
Monitor an d 
publicise programm e 

Identify the mos t 
appropriate form o f 
affirmative actio n 

Review impact o f 
electoral systems on 
representation o f 
women i n politic s 
and take corrective 
measures 

Launch a nationa l 
campaign around th e 
target(s) 

Initiate campaign s 
and develop simple 
guidebooks 
Work with electora l 
authorities on gender 
sensitive voter 
education material s 

Support training and 
mentorship 
programmes for 
women candidate s 
Initiate and publicis e 
research on women's 
voting patterns and 
performance o f 
women candidate s 

Commonwealth 
Secretariat 

Facilitate work of 
task team and tabling 
of target(s) at CHOGM 
1997 
Monitor an d 
publicise progres s 

Carry out a  study on 
"best practices " of 
affirmative actio n 

Carry out a 
comparative study of 
the effect o f differen t 
electoral systems on 
the representation o f 
women i n politic s 

Launch a 
Commonwealth-wide 
campaign around the 
target(s) 

Assist in developing/ 
facilitating exchanges 
of material s 

Develop educatio n 
materials includin g 
distance education 
materials for wome n 
candidates 

Political Partie s 

Support target(s) 

Adopt affirmativ e 
action within partie s 
and ensure this is 
achieved 

Participate i n revie w 
of electora l systems 

Encourage positiv e 
images of women i n 
advertising 
campaigns 
Publicise and affir m 
target(s) for wome n 

Encourage women to 
take leadership role s 
in partie s as a spring 
board to election s 
Adopt IP U Guidelines 
on women's wings of 
political partie s 

Provide in-hous e 
training and 
mentorship fo r 
women candidate s 
Offer financia l 
support 

Women in 
Parliament 

Support/lobby fo r 
target(s) 
Monitor progres s 

Lobby for affirmativ e 
action 

Lobby for revie w of 
electoral systems 

Engage with th e 
media i n publicisin g 
the work of wome n 
parliamentarians 

Address women's 
groups, help 
demystify politic s 

Become mentors to 
candidates 
Lobby for funds for 
women candidates i n 
political partie s 

Civil Society 

Support/lobby fo r 
target(s) 
Monitor progres s 

Lobby government 
and politica l partie s 
to take affirmativ e 
action measure s 

Lobby for/monito r 
the review of the 
electoral systems 

Assist in the publi c 
awareness campaign, 
especially i n remot e 
communities 

Mount campaigns to 
interest women i n 
politics 

Initiate training and 
mentorship 
programmes 
Establish foundation s 
to offe r non-partisa n 
financial suppor t fo r 
women candidate s 
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Action 

G 
Support for 
Women 
Parliament-
arians 

Government 

Support on-the-jo b 
training initiative s 
for wome n 
parliamentarians 
Work with women' s 
caucuses in 
formulating gender 
sensitive legislatio n 

Commonwealth 
Secretariat 

Develop training 
materials for wome n 
leaders 
Working with the 
CWPG in supportin g 
and networking with 
women's caucuses 

Political Partie s 

Back women 
parliamentarians 
Continue training 
and mentorshi p 
programmes 

Women in 
Parliament 

Get organised 
Carry out need s 
analysis 
Set out concret e 
action plan s 

Civil Society 

Provide relevan t 
training and suppor t 
to women 
parliamentarians 

APPENDIX 1 111 



Appendix 2 
Tools for Integrating  Gender Issues into National Budgetary 
Policies and Procedures within the  Context of Economic Reform 

Tool 1 

Gender-Disaggregated Beneficiary Assessment of 
Public Service Delivery and Budget Priorities 

Aim 
To collect and analyse the opinions of men and women on how far current forms of public service 
delivery meet their needs and how far current patterns of public expenditure accord with their priorities . 

Instruments 
Opinion polls , attitude surveys , participatory rapi d appraisa l processes (includin g focus grou p discus-
sions, participant observation , semi-structure d an d conversationa l interviewing , preference rankin g 
and scoring , institutiona l diagramming) . 

Opinion poll s and attitud e survey s are quantitative instrument s whic h addres s individual s i n 
isolation. They ar e statistically representative , bu t th e views generated d o not benefi t fro m a  process 
of discussion an d reflection , an d ma y therefor e b e ill-informed , transitor y an d inconsistent . 

Participatory rapi d appraisa l processes are qualitative instrument s whic h provid e fo r collectiv e 
analysis an d discussio n o f the issue s under consideratio n an d facilitat e a  process of social learning . 
The view s generated d o benefit fro m a  process of discussion an d reflection , howeve r the y ar e no t 
statistically representative . 

Examples of Use 
In th e UK , opinio n poll s and attitud e survey s have bee n used t o investigat e people' s perceptions o f 
public expenditure , 

• Pete r Kellner , "Wha t Doe s the Publi c Think?" and John Hal l e t al "How Publi c Attitudes t o 
Expenditure Differ " i n Dan Corry (ed, ) Publi c Expenditure - Effectiv e Managemen t and Control , 
Dryden Press , London, 1997 , 

In a  variety o f developing countrie s includin g Sout h Afric a an d Sr i Lanka, participatory assessment s 
have bee n mad e o f poverty an d publi c expenditure wit h th e assistanc e o f the Worl d Bank , 

• Andre w Norton an d Thomas Stephens , Participation in Poverty Assessments , Environmen t 
Department Papers , World Bank , Washington DC , 1995 . 

To date, beneficiary assessment s have no t routinel y bee n designe d t o be gender-disaggregated , 
though the y have bee n disaggregate d b y region, class , political affiliatio n etc . 
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Institutional Stakeholders 

1 Wh o can use these instruments? 
Opinion poll s and attitud e survey s will be useful t o the Ministrie s o f Finance an d Women's Affair s 
when concerne d wit h th e ful l rang e of public expenditure an d b y sectoral ministries whe n 
concerned wit h specifi c expenditure s an d services . 

Participatory rapi d appraisa l processes will be useful t o the non-governmenta l organisation s an d 
community based organisations . 

2 Who  can develop these instruments? 
Opinion poll s and attitud e survey s are normally designe d by specialised public or private secto r 
research organisation s 

Participatory rapi d appraisa l processes are normally implemente d throug h non-governmenta l 
organisations a t th e gras s roots leve l 

The Ministr y o f Women's Affair s an d Parliamentar y Committee s coul d provide a  forum fo r 
beneficiaries t o discuss public expenditure priorities , for example , the organisatio n o f a Budge t 
Hearing t o examine th e nationa l budge t from a  gender perspective . 

Implementation 
Establish what us e has alread y been mad e o f the instrumen t i n the country . 

Refine th e instrumen t an d us e i t to : 

i gathe r an d analys e gender-disaggregated views ; 
ii creat e a  process i n which wome n fee l comfortabl e i n expressing thei r views ; an d 
iii identif y th e differen t need s and prioritie s o f men an d women . 

Analyse th e dat a t o provide a  separate assessmen t fo r me n an d women; with furthe r cross-cuttin g 
disaggregations b y class, region, ethnicit y an d othe r relevan t differences . 

Review th e findings  withi n eac h relevan t ministr y an d identif y th e necessary change s t o be made i n 
the expenditure . 

Publicise th e findings  widel y and encourag e publi c debate abou t thei r implications . 
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Tool 2 

Gender-Disaggregated Publi c Expenditure Benefi t 
Incidence Analysis 

Aim 
To analyse th e exten t t o which me n an d women, girl s and boys , benefit fro m expenditur e o n 
publicly provided services . 

Instruments 
Benefit incidence analysis 
This quantitative too l reveals what has been th e historica l gender specifi c distributio n o f benefit s 
from publi c services . It i s particularly valuable for establishin g base lines and setting up monitorin g 
systems. 

This requires th e measuremen t of : i ) th e uni t cost s of providing a  particular servic e - e.g . the cost s 
of providing a  primary schoo l place for on e year ; ii ) th e numbe r o f units utilised by men an d 
women, boys and girls . 

Benefit incidenc e ca n the n be calculated a s the valu e o f the uni t cost s multiplied b y the number o f 
units utilised by the relevan t individuals . The benefi t incidenc e depend s upon : i ) the allocatio n o f 
public expenditure i n providing public services ; ii ) th e behaviou r o f households i n utilising publi c 
services. 

Example for Primary  Education 
The incidenc e o f benefit o f public expenditure o n primary educatio n is : i) for girls , the valu e of 
public spending o n primary education multiplie d b y the rati o o f girls" enrolment i n primary schoo l 
to tota l enrolment i n primary school ; ii ) for boys , the value of public spending o n primar y 
education multiplie d b y the rati o o f boys" enrolment t o tota l enrolmen t i n primary school . 

Examples of Use 
Benefit incidenc e analysi s i s a well-established approac h i n estimating th e distribution o f public 
expenditure. 

Jacob Meerman, Publi c Expenditures in Malaysia - Wh o Benefits an d Why? Oxford Universit y 
Press, New Yor k and London , 1979 . 

Until recentl y mos t benefi t incidenc e studie s did no t repor t gender-based disaggregations . But thi s 
is changing. A recen t stud y for Ghan a wa s gender-disaggregated . 

Lionel Demery , Shiya n Chao , Rene Bernie r an d Kalpan a Mehra , "Th e Incidenc e o f Socia l 
Spending i n Ghana," PSP  Discussion Paper Series No. 82,  Povert y an d Socia l Polic y 
Department, Worl d Bank , 1995 . 
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Institutional Stakeholders 

7 Who  will use  these instruments? 
The Ministr y o f Finance an d thos e ministrie s responsible for , o r involved in , providing publi c 
services. 

2 Who  will develop  these  instruments? 
The centra l statistica l offic e an d th e Ministr y o f Finance ar e normally bes t abl e to design thes e 
instruments. Publi c expenditure benefi t incidenc e calculation s require access to data on publi c 
expenditure an d o n utilisatio n o f services. The participatio n o f the ministrie s supplyin g th e service s 
is thus essential , an d generall y als o the participation o f the Centra l Statistica l Office . Th e calcula -
tions themselves ca n be made within government , o r independen t researcher s can be commissione d 
to make them . 

Implementation 
Establish wha t us e has alread y been mad e o f this instrumen t i n the countr y concerned , an d i f so, 
whether th e benefi t incidenc e ha s been disaggregated b y gender . 

Gather a  consistent se t o f data from differen t source s for measurin g benefi t incidenc e by gender . 

To measure th e amoun t o f public expenditur e o n a  particular servic e i s complicated becaus e o f th e 
operation o f several tier s of government (e.g . local, regional , national ) an d b y discrepancies i n th e 
data reported b y different source s (e.g . the Ministr y o f Finance ma y report a  different valu e tha n 
that reporte d b y the ministr y providing th e service) . Data o n th e utilisatio n o f services may be 
obtained fro m governmen t ministrie s providing th e service , or from household s surveys . The tw o 
sources may differ, an d i n some cases neither ma y provide gender-disaggregate d data . 

If the relevan t dat a i s not available , the n develo p procedures i n place t o generate th e relevan t 
information. 

Calculate th e gender-disaggregated benefi t incidence . 

Review th e findings  withi n eac h relevan t ministr y an d identif y th e necessary changes i n th e 
expenditure pattern . 

Publicise th e findings  widel y and encourag e publi c debate abou t thei r implications . 
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Tool 3 

Gender-Aware Polic y Evaluation of Public Expenditur e 
by Sector 

Aim 
To evaluate th e policie s tha t underli e budget appropriation s t o identif y thei r likel y impac t o n me n 
and women. Are th e policie s likely to reduce, increase , or leave unchanged th e degre e and patter n 
of gender differences ? 

Instruments 
Specification o f an expecte d causa l chain fro m planne d publi c expenditure an d th e activitie s i t 
supports, to expected intermediat e outputs , t o anticipate d ultimat e impac t o n me n an d women . 
This may be operationalised b y the following methods : 

i a  narrative o f expected event s e.g . a  planned increas e i n public expenditure o n educatio n i s 
expected t o a ] increase school enrolmen t o f girls (and reduc e th e gende r gap in enrolment ) 
and b ] improve educationa l qualification s fo r girl s (an d a  reduction i n the gende r gap i n 
educational qualifications) ; 

ii a  flow diagram ; 
iii a  check lis t of questions ; 
iv a  log frame analysis ; an d 
v programm e performanc e budgeting . 

One majo r weaknes s o f this instrumen t i s that th e natur e an d scal e of the link s i n the causa l chai n 
cannot b e predicted wit h accuracy . 

Example for Education 
A planne d increas e i n public expenditur e o n primary educatio n ma y not resul t i n increase d schoo l 
enrolment o f girls (an d a  reduction i n the gende r ga p in enrolment betwee n girl s and boys ) becaus e 
of a] increases i n family povert y which requir e mothers t o spend mor e time i n paid work ("produc -
tive work") whil e daughter s undertake th e household task s ("reproductiv e work" ) o r b] the lo w 
priority given t o female educatio n du e t o socia l and cultura l factors . 

It i s therefore importan t t o monito r an d evaluat e th e result s a s expenditure take s place an d t o refin e 
the policy for subsequen t budget s i n the ligh t o f what i s learned . 

Examples of Use 
Examples of gender-aware policy evaluation 
The U K governmen t ha s institute d a  process of policy appraisa l for equa l treatment . 

See, Gender Integration  and Mainstreaming in  the United Kingdom  Government's  Policie s and 
Programmes, WAMM (96 ) (GMS ) BRI , Commonwealth Meetin g o f Ministers Responsible fo r 
Women's Affairs , Trinida d an d Tobago , November 1996 . 
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In South Africa a  joint initiativ e ha s been take n by a group of NGOs an d th e Parliamentar y Join t 
Standing Committe e o n Financ e t o examin e th e likel y gender impac t o f key areas of public 
expenditure (an d als o of taxation) . 

See, Debbie Budlande r (ed. ) Th e Women's Budget , Institut e fo r Democrac y i n South Africa , 
Cape Town, 1996 . 

Policy evaluation o f various kinds has been use d by governments, internationa l financial  institu -
tions, parliamentary groups , NGOs an d independen t researc h institutes , but i t has al l too ofte n 
been gender-blind . 

For a  helpful discussio n o f policy evaluation i n relation t o public expenditure , see  Geof f 
White, "Gettin g th e Mos t Out o f Public Expenditure" in Dan Corr y (ed. ) Publi c Expenditure -
Effective Managemen t and Control , Dryden Press , London, 1997 . 

Institutional Stakeholders 
There ar e a  number o f organisations withi n governmen t an d civi l society which migh t appropriate -
ly conduct gender-awar e polic y evaluation o f public expenditure . Given th e inheren t uncertaint y 
about th e natur e an d scal e of the link s in the causa l chain , i t i s important tha t polic y evaluatio n 
should be a n open an d consultativ e process . It i s also importan t tha t differen t stakeholder s evaluat e 
expenditure policies . A tw o pronged-approach i s recommended t o ensure objectivity : 

i Eac h ministry shoul d conduc t a  gender-aware policy evaluation o f its planned expenditur e 
prior t o the budget , usin g a  commonly agree d method . Thes e evaluation s coul d be brough t 
together i n an Annex t o the Budge t Statement . 

ii NGO s an d research institute s shoul d be encouraged an d facilitated t o cany ou t independen t 
evaluations o f expenditure policy . 

Implementation 
Establish wha t us e has alread y been mad e o f the instrumen t i n the countr y concerned . 

Refine th e instrument s s o that the y ca n be used i n a  gender-aware manner . This require s transform -
ing the conceptua l framewor k wit h gender-disaggregation , s o as to reveal causa l links tha t ar e 
routinely omitted . The significanc e o f unpaid reproductiv e wor k needs t o be acknowledged i n th e 
evaluation. 

Identify dat a requirement s an d dat a gap s and formulat e a  strategy for addressin g th e latter . 

Conduct th e policy evaluations . 

Publicise th e findings  widel y and encourag e publi c debate abou t thei r implications . 

Review th e findings  withi n eac h relevan t ministr y an d conside r wha t change s i n expenditure ar e 
appropriate. 
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Tool 4 

Gender-Aware Budget (Expenditure) Statement 

Aim 
To demonstrate th e expecte d implication s o f the Expenditur e Estimate s i n addressing issue s of 
gender inequalit y i n terms o f total public expenditure an d expenditur e b y sectoral ministries . 

Instruments 
Disaggregation o f projected expenditur e int o gender-relevan t categorie s i s the ke y instrument . 
Public expenditure i s conventionally disaggregated : 

i b y ministry an d functiona l divisio n 
ii b y recurrent an d capita l expense s 

iii b y "line-items" - e.g . personnel, equipment , fue l etc . 

This makes i t difficul t t o judge how fa r public expenditur e prioritie s alig n with th e needs o f differen t 
groups of men an d women ; an d how differen t group s of men an d wome n ar e likely to benefi t fro m 
the expenditure . 

A variet y o f gender-relevant disaggregation s ma y be made , presented i n graphical a s well as tabula r 
form. Example : 

1 Gender  Equality Targeted Expenditure 
The shar e o f expenditure whic h i s targeted explicitl y t o women, t o help redres s past inequalit y an d 
neglect, e.g . education an d health programme s targete d a t women an d girls ; equal opportunitie s 
initiatives i n employment ; programme s t o suppor t women' s businesses . 

2 Women' s Priority Public Services 
The shar e of expenditure devote d t o public services which hav e been identifie d o f highest priorit y 
in reducing th e burdens on wome n (especiall y poor women) an d reducin g gende r gap s in health , 
education, incom e an d leisur e (eve n throug h no t specificall y targete d t o women an d girls) . 
Example, primary education , primar y health care , household wate r supply and sanitatio n facility , 
and rura l electrification . 

3 Gender  Management System in Government 
The shar e o f expenditure devote d t o the Ministr y o f Women's Affair s (o r Office o f Status of 
Women); Gende r Equalit y Commission ; Gende r Foca l Point s i n Ministries , etc . 

4 Women's  Priority Income Transfers 
The share of expenditure devoted t o income transfers whic h have been identified a s of the highes t 
priority i n reducing women's income inequality and dependence -  e.g . child benefit , women' s pensions. 

5 Gender  Balance in Public Sector Employment 
For each ministry , shares of men an d wome n i n employmen t a t each grade ; the averag e earnings of 
women a s a percentage o f the averag e earning s o f men i n each grade . 
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6 Gender  Balance in Business Support 
The projecte d share s of men an d women i n expenditure directe d t o business suppor t i n agriculture , 
manufacturing an d service s (training , loans , subsidies etc. ) 

7 Gender  Balance in Public Sector Contracts 
Shares (b y value) o f contracts goin g to male-headed firms  and female-heade d firms. 

8 Gender-Inequality  Reduction Rate 
The shar e o f each ministry' s expenditure tha t i s allocated t o assis t i n the reductio n o f gende r 
inequality. This would be accompanied b y quantitative indicator s o f the expecte d reduction i n 
gender inequality , an d a n explanatio n o f how th e reduction i s expected t o be achieved . 

Note, th e emphasi s here i s on sectora l (o r meso level ) effects . T o take accoun t o f the ful l impac t o f 
the overal l budget require s th e developmen t o f a gender-aware macroeconomi c scenari o o r mode l 
that wil l analyse employment , growth , an d inflatio n fro m a  gender perspective . 

All o f the gende r relevan t disaggregation s ca n be further disaggregate d alon g line s of class, race an d 
region. 

Examples of Use 
While n o governmen t a t the momen t produce s a  budget statemen t containin g th e abov e lis t of 
gender-relevant disaggregations , ther e ar e some relevant experience s an d idea s on which t o draw. 

Women's Budge t Statemen t initiate d b y the Australian governmen t i n 1984 . 

• Fo r evaluations o f this experience se e Rhonda Shar p an d Ray Broomhil l "Wome n an d 
Government Budgets" , Australian ]ournal of Social Issues, Vol. 25 . No 1 . 1990 . 

World Summi t fo r Socia l Developmen t 20/2 0 Initiative . This was the recommendation tha t 
government spen d 2 0 % of their budget s on basic social services , and donor s do the sam e for thei r 
aid budgets . 

For an empirica l investigatio n o f the possibilitie s for implementatio n se e Santosh Mehrotr a 
and Aun g Tun Thet, "Publi c Expenditure o n Basi c Social Services : The Scop e for Budge t 
Restructuring i n Selected Asia n an d African Economies" , UNICEF  Staff  Working  Paper , No. 
14. New York , 1996 . 

Sri Lanka Budge t i n Brief . The Ministr y o f Finance an d Plannin g produce s a  short presentation o f 
the informatio n containe d i n the Annua l Estimate s approve d b y Parliament, usin g simple tables , 
graphs an d charts . 

Institutional Stakeholders 
A Gender-Awar e Budge t Statemen t ca n onl y be produced b y the Ministr y o f Finance, i n co-
operation wit h al l the governmen t ministries . 

Other stakeholder s ma y also have role s to play. For instance , i n the absenc e o f an officia l Gender -
Aware Budge t Statement , i t may stil l be possible for independen t researc h institute s o r NGOs t o 
calculate som e of the gender-relevan t disaggregation s o n th e basi s of information containe d i n th e 
budget estimates . These organisation s ma y also play a  role i n monitoring th e exten t t o whic h 
outcomes ar e i n lin e with budge t estimates ; and i n comparing an d commentin g upo n change s ove r 
time i n gender-relevant disaggregation s o f expenditure an d outcomes . 
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Implementation 
Establish how th e budge t i s currently prepared an d presented . 

Identify ho w fa r th e require d informatio n fo r th e gender-disaggregation s i s currently available . Not e 
that i n identifying women' s priority services and transfers , use may be made of gender-disaggregate d 
beneficiary assessments , gender-disaggregated publi c expenditure benefi t incidenc e analysis , an d 
gender-aware policy evaluation o f public expenditure b y sector. The latte r wil l also be vital fo r 
preparation fo r calculatin g a  gender-inequality reductio n ratio . 

Secure agreemen t o n which gender-relevan t expenditur e disaggregation s wil l be presented i n th e 
next budget , an d establis h procedures for th e collectio n o f the relevan t informatio n an d productio n 
of the relevan t calculations . 

Ensure wide distribution o f the Gende r Awar e Budge t Statemen t an d encourag e public debat e 
about it s implications . 

Set up procedures t o monitor ho w fa r outcome s matche d projection s an d t o review procedures s o as 
to reduce discrepancies . 
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Tool 5 

Gender-Disaggregated Analysis of Impact  of Budget on 
Time Use 

Aim 
To identify relationship s betwee n th e nationa l budge t an d household tim e budgets , so as to revea l 
the macroeconomi c implication s o f unpaid wor k i n socia l reproduction. Tha t is , the tim e devote d 
to caring for th e family an d community members , to the sick ; to collecting fuel an d water ; t o 
cooking, cleanin g an d teachin g childre n an d s o on . 

Instruments 
The collectio n o f information o n how household member s utilis e thei r tim e throug h househol d 
surveys. 

Time-use data , disaggregate d b y gender (an d age) , can the n b e used to revea l connections betwee n 
the government' s budge t an d household tim e budgets . For example : 

i Calculatio n o f the "reproductio n tax " defined a s the proportion o f a person's time spen t o n 
unpaid reproductiv e wor k i n order t o maintain society . Changes i n reproduction ta x ca n the n 
be linked t o changes i n other taxes . 

ii Calculatio n o f a social sector's input-outpu t matri x tha t include s unpai d carin g work a s an 
input an d output , a s well as social sector public expenditure . 

iii Calculatio n o f household expenditur e o f time an d mone y o n service s includin g health , 
education, sanitation , transport . Change s i n time expenditure s ca n the n b e linked t o change s 
in public expenditure . 

By pricing unpai d wor k a  "satellit e account " can be constructed fo r th e whole countr y t o calculat e 
gross household product . Thi s wil l enable policy-maker s t o establish a  link between change s i n gross 
household produc t an d gros s national product . 

Examples of Use 
Some government s alread y collect time-us e dat a an d us e i t a s the basi s for constructin g satellit e 
accounts an d analysin g policy issues . 

Canada ha s published regula r estimates o f monetary valu e of unpaid wor k since 1978 . Time-use 
surveys were initiate d i n 1986 . Statistics Canad a estimate s tha t i n 199 2 unpaid wor k had a 
monetary valu e equivalen t t o 30-46 pe r cen t o f GDP. Status o f Women Canad a ha s put forward a 
six-point policy framework fo r addressin g unpaid wor k 

See, Zcync p Karman, "Towar d a Framework for Evaluating the Policy Implications of Unpaid 
Work;' Statu s o f Women Canada , 1995 . 

Norway estimate s unpai d househol d wor k since 1912 . Current Statistic s Norway conduct s regula r 
national tim e budge t survey s an d estimate d i n 199 0 that th e monetar y valu e o f unpaid house wor k 
was just under 4 0 per cen t o f GDP. 
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Netherlands establishe d a n Exper t Committee t o determine ho w t o redistribute unpai d wor k 
between me n an d women . The Committe e analyse d time-us e dat a an d recommende d change s i n 
tax an d expenditur e policie s an d employmen t laws . 

See, Marga Bruyn-Hundt , "Scenario s fo r a  Redistribution o f Unpaid Wor k i n th e 
Netherlands", Feminist  Economics, Vol. 2 , No. 3 , 1996 . 

World Ban k uses social input-outpu t analysi s and household socia l accounts i n socia l secto r 
analysis. This analysi s could b e extended t o incorporat e unpai d househol d productio n o f socia l 
services, applying technique s used by researchers i n Australia, Canad a an d Norway . 

World Bank , "Morocco  Reaching the Disadvantaged: Social Expenditure Priorities  in  the 1990s" 
(Report No . 790 3 - MOR) , World Bank , Washington DC , 1990 . 

Lionel Demery , Shiya n Chao , Rene Bernier , an d Kalpan a Mehra , "Th e Incidenc e o f Socia l 
Spending i n Ghana", PSP  Discussion Paper Series No. 82,  Povert y an d Socia l Polic y 
Department, Worl d Bank , Washington DC , 1995 . 

Duncan Ironmonger , "Countin g Outputs , Capita l Input s an d Carin g Labour : Estimatin g 
Gross Household Product" , Feminist  Economics, Vol. 2 , No. 3 , 1996 . 

Institutional Stakeholders 
1 Who  can use these instruments? 
Social secto r ministrie s ca n us e this data t o analyse the impac t o f their policie s on household us e of 
time t o produce socia l services . 

Ministry o f Finance ca n analys e implication s o f the budge t fo r th e satellit e accoun t fo r th e unpai d 
economy a s well as for th e conventiona l nationa l account s fo r th e paid economy . 

Independent researc h institute s ca n use data o n tim e use and publi c expenditure t o analyse th e 
implications o f the budge t fo r unpaid work . 

2 Who  can develop these instruments? 
The Centra l Statistica l Offic e i s the ke y stakeholder, sinc e i t alone has the capacit y t o conduc t 
regular, comprehensive time-us e survey s and construc t satellit e accounts . 

NGOs ca n contribut e t o production o f time-use dat a by selective monitorin g o f sentinel site s usin g 
the technique s o f Mass Observation (suc h a s daily diaries) . 

Implementation 
Identify dat a availabl e o n time-us e fo r th e countr y concerned . I f necessary initiat e a  regular collec -
tion o f time-use data . 

Develop awarenes s of how suc h data can be used i n policy analysis . 

Encourage relevan t ministrie s t o publish a n analysi s of the implication s o f their expenditur e policie s 
for household tim e budgets . 

Publicise data o n time-us e an d unpai d househol d production . 

Facilitate public discussion o f the implication s o f this informatio n fo r policy . 

Review policy an d conside r wha t change s ar e appropriate . 
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Tool 6 

Gender-Aware Mediu m Term Macroeconomic Polic y 
Framework 

Aim 
To create a  medium ter m macroeconomic polic y framework incorporatin g differentiate d role s of 
men an d women i n economic activity . 

Instruments 
Medium ter m macroeconomic polic y frameworks ar e formulated wit h th e help o f a variety of 
economy-wide models , for example , i ) financial programmin g models ; ii ) fixed  coefficient , two-gap , 
growth accountin g models ; iii ) macroeconometri c models ; and iv ) computabl e genera l equilibriu m 
models. 

Currently al l of these instrument s exclud e a  gender perspective . A variet y o f approaches coul d b e 
used t o introduc e gende r concerns : 

1 Disaggregat e existin g variables i n the model s on th e basi s of gender where applicable . 
2 Introduc e ne w variables an d equation s t o incorporat e a  gender perspective . 
3 Construc t ne w models incorporatin g th e conventiona l macroeconomi c syste m (base d o n th e 

national incom e accounts ) an d a  gender relations syste m (base d o n household incom e 
accounts o f unpaid work) . 

4 Chang e th e assumptions of the availabl e models regarding social-institutional se t up to incorpo -
rate a gender perspective. A majo r focu s o f economic reforms i s changing these institutions bu t 
the analysi s of institutions and design of reforms cunentl y overlooks the gender dimension . 

A variet y o f approaches coul d be used t o analyse economies a s gendered institutions : 

i identificatio n o f gender balance i n decision-making o n macroeconomi c polic y 
ii identificatio n o f gender composition o f organisations an d fora i n which macroeconomi c 

policy i s debated 
iii identificatio n o f gender conten t o f organisational cultur e i n the key sectors of the econom y 

e.g. patterns o f time use , selection o f performance indicators , structure o f incentive systems , 
profiling o f occupations, gende r composition o f employmen t 

iv identificatio n o f gender role s in the process of macroeconomic adjustmen t e.g . i f aggregate 
monetary deman d exceed s supply , whose consumption o f marketed good s i s cut? What rol e 
does women's unpaid wor k play in the adjustmen t process ? 

Examples in use 
Macroeconomic model s ar e currently use d to generate mediu m ter m economic forecast s b y interna -
tional institutions , Ministrie s o f Finance, Developmen t Bank s and othe r nationa l institutions , an d 
independent researc h groups . For example : 

• Internationa l Monetar y Fund , "Theoretica l Aspect s o f the Desig n of Fund Supporte d 
Adjustment Programmes" , Occasional  Paper No. 55,  Washingto n DC , 1987 . 
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D. Addison, "Th e Worl d Ban k Revised Minimu m Standar d Mode l -  Concept s an d Issues, " 
Policy and Plannin g an d Research Pape r WPS 231 , World Ban k Washington DC , 1989 . 

W Naud e an d R  Brixen,"A Provisiona l CG E Mode l fo r Sout h Afric a Base d on th e 198 8 
SAM," South African journal of Economic and Management Sciences , Vol. 10 , pp 22-33 , 1992 . 

Strategies fo r introducin g gende r int o macroeconomic model s ar e now being explored b y 
researchers: 

N.Cagatay, D . Elson and C . Grow n (eds) , Gender, Adjustmen t an d Macroeconomic s -
Special Issue , World Development, Vol 23 , No. 11 , 1995. 

Duncan Ironmonger , "Modellin g th e Household Economy " i n Jan Dutt a (ed ) Economics , 
Econometrics and the LINK: Essay s in Honour o f Lawrence R. Klein , North Holland , 
Amsterdam, 1995 . 

The institutiona l contex t o f macroeconomics i s analysed i n a  series of studies by the World Institut e 
for Developmen t Economic s Research , United Nation s University , Helsinki : 

Lance Taylor , Varieties of Stabilization Experience: Towards Sensible Macroeconomics i n the Third 
World, Clarenden Press , Oxford, 1988 . 

Strategies fo r analysin g economic s a s gendered institution s ar e now being explored b y researchers : 

Diane Elson , Barbar a Ever s and Jasmine Gideon , Gende r Awar e Country Economi c Report s -
Concepts an d Sources , Working Paper No. 1,  GENECON unit , Graduat e Schoo l o f Socia l 
Sciences, University o f Manchester, 1997 . 

Further developmen t i s required t o produce gender-awar e model s and institutiona l analysi s capabl e 
of producing a  gender-aware mediu m ter m macroeconomic polic y analysis . 

Implementation 
Organise symposi a on th e macroeconomi c model s currently use d by the countr y t o integrat e gende r 
into them . 

Set up a  working group of economists an d gender analyst s t o produce a  report o n ways to integrat e 
gender int o th e country' s mediu m ter m economi c policy framework . 

Organise workshops t o conside r ways i n which wome n ca n play a  greater role i n macroeconomi c 
policy making . 

Initiate discussion s with th e Worl d Ban k o n how t o improv e th e treatmen t o f gender i n Countr y 
Assistance Strateg y Documents . 
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