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ABSTRACT OF THE DISSERTATION
THE WORLD BANK’S EMPLOYMENT PROGRAMS IN ECUADOR AND
BEYOND: EMPOWERING WOMEN, DOMESTICATING MEN, AND RESOLVING
THE SOCIAL REPRODUCTION DILEMMA.

by KATHARINE D. BEDFORD

Dissertation Director:

Leela Fernandes

The World Bank is trying to fix a problem embedded in its gender policy. Having
prioritized the effort to get women into paid employment the institution must account for
the work women already do - the labor of social reproduction. This dissertation explores
the solutions to that problem enacted by Bank staff. I ask if the institution has addressed
the problem posed by unpaid caring labor, if it has generated answers to that problem,
why it has generated those answers, and whether those answers are good ones. I rely on
software-aided analysis of policy documents and examination of Bank gender efforts in
Ecuador. The Ecuador chapters explore the relationship between the Bank and the state in
economic reform, and the role of gender policy entrepreneurs in the institution. Through
interviews and fieldwork I examine gender policy in floriculture, and in a loan for

indigenous and Afro-Ecuadorian people.
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[ argue that the Bank’s prioritization of women’s employment was caused by
three factors: 1. work was linked to efficiency, productivity and natural market
adjustment 2. work was framed as a “keystone” linked to other development goals. 3.
work was seen to empower women. These factors coalesced to ensure that employment
appeared the best policy choice for the institution, fulfilling the requirements of
mainstream technocrats and progressive development activists. I then turn to the social
reproduction dilemma embedded in the effort to get women into work. I contest
assumptions that the Bank ignores this issue, and I identify three policies proposed to
deal with the problem: 1. Providing state supported maternity leave ‘and childcare.2.
Saving time through restructuring schedules, new technology, and infrastructure 3.
Restructuring heteronormativity to encourage a two-partner model of love and labor,
wherein women work more and men care better. The second and third policy options are
privileged by the institution, because they demonstrate productivity benefits, they are
quantifiable, they are tied to other development desirables, and they appear to empower
women. Childcare seems to lack these attributes. Finally I critique the endorsed solutions,
arguing that they represent a heteronormalizing push to domesticate poor men and teach

women rational love.
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“Challenging male economic authority...may be as successful a way of
contesting the hegemony of the penile phallus as lesbians packing their

trousers with dildoes™ (Cooper 1995, 132).
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The World Bank’s Employment Programs in Ecuador and Beyond: Empowering

Women, Domesticating Men, and Resolving the Social Reproduction Dilemma.

Introduction.

The World Bank — the world’s largest and most influential development
institution — is trying to fix a problem embedded in its gender and development policy.
Having prioritized the effort to get women into work as the “cure all” for the
development malaise, it must account for the work women already do — the unpaid labor
of social reproduction that does not register in mainstream economics but which the
Bank’s gender policymakers take very seriously. I focus on this policy problem because it
is, for feminist development scholars, one of the most pressing devqlopment issues of the
present moment, and also because the Bank’s answers to it deserve explanation and
critique. In the contemporary context, the Bank’s gender policies are a crucial site for
political scientists interested in the gendered dimensions of international political
economy precisely because this organization is one of the most influential, active
agencies involved in the issue. Thus [ wanted to know if the Bank had addressed the
problem posed by unpaid caring labor, if it had generated answers, why it had generated
those answers, and whether those answers were the right ones. This dissertation presents
the results of those queries. It also attempts to forge a critique of the Bank’s policy
answers that remains attentive to the institutional constraints within which gender
policymakers work. In this way it contributes to a range of academic debates regarding
the significance of unpaid labor in international political economy; the nature of the Bank

itself; the way in which marginalized policy actors secure space for their efforts within
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mainstream institutions; and the role of international financial institutions and states in
economic reform. Having provided an overview of the institution aqd its Women
in/Gender And Development policy, in this introduction I explain wﬁy the social
reproduction problem troubles development scholars, before describing the methodology

used to examine the Bank’s own policy responses and summarizing the results attained.

The World Bank: An Overview

Any researcher seeking to understand development policy must understand the
World Bank. It is the largest and most influential development institution in the world,
employing 9300 people and lending more money to more countries than any other
development body - $20.1 billion for 245 development projects in 2004. It has been
variously described as the “foremost international development agency” (Payer 1982,
15), “a cornerstone of the liberal world economy” (O’Brien, Goetz, Scholte and Williams
2000, 11), the “flagship” (Yunus 1994, ix) and “pace-setter” (Hancock 1989, 57) of
development policy, “the fulcrum of the new aid regime” (Gibbon 1993, 45) with an
influence that is “total and global” (Yunus 1994, x) given that its “command of material
and intellectual resources places it at the forefront of the development assistance regime”
(O’Brien, Goetz, Scholte and Williams 2000, 115). In addition to providing loans, the
Bank also gives policy advice to governments, and it is has a large and growing research
role, part of a conscious repositioning of the institution as the world’s “knowledge bank.”
Indeed Bank staff are regarded by many as the ultimate development experts and, as
critical development scholar Arturo Escobar puts it, the prevailing wisdom in the policy

field is that “if ‘the Bank’ does not have clear answers, nobody else does” (1995, 160).
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This primacy has made the Bank a prominent target of criticism by activists and
academics who believe it currently has the wrong answers to development problems, and
it also creates an imperative for observers to understand why the Bank generates certain
solutions to pressing policy questions rather than others.

The “World Bank Group” includes five organizations: the International Bank for
Reconstruction and Development (IBRD), the International Develoﬁment Association
(IDA), the International Finance Corporation, the Multilateral Investment Guarantee
Agency, and the International Centre For Settlement of Investment Disputes. It is
customary to refer to the first two agencies — the most prominent ones in the group - as
“the World Bank”, or “the Bank”." Both the IBRD and the IDA are United Nations
specialized agencies, and both lend money to developing countries. The former was the
original incarnation of the Bank when it was designed, alongside the International
Monetary Fund, at the Bretton Woods conference in 1944. While the Fund aimed to
stabilize economies in crisis, the IBRD was intended to contribute t(g peace and post-war
reconstruction both by lending to poor nations for modernization projects, and by
prompting recovery in the industrialized “first world” countries to whom its development
contracts were (and still are) awarded. It raises money on international bond markets, and
makes loans to countries considered creditworthy - $11billion worth in FY 2004, in 87
projects in 33 countries. The IDA was created in 1960. It gives money on easier terms —
through grants or interest-free loans - to countries with poor creditworthiness, and it
raises money through contributions by member states. The IDA is the world’s largest
source of such development assistance. IDA credits make up about % of the Bank’s

current financial assistance — $9 billion for 158 projects in 62 countries in 2004.

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



The Bank currently has 184 members. Countries select representatives (usually a
government minister) to the Board of Governors, which meets twice yearly to set overall
Bank policy. A 24-member executive board oversees daily operations. Votes on the
executive board are weighted depending on a country’s shares in the Bank itself, although
decisions are usually based on consensus (O’Brien, Goetz, Scholte and Williams 2000,
27)." The board is chaired by the Bank’s President; “long-standing, informal agreement”
and “custom” dictate that this person is American, while the Fund is chaired by a
European." The Bank’s current President is James Wolfensohn, a naturalized US citizen
with an MBA from Harvard who had a successful career in international investment
banking before he took over the institution in 1995.

The Bank’s overarching mission has changed considerably since its inception, and
some observers argue that it is torn between competing identities (O’Brien, Goetz,
Scholte and Williams 2000, 26). As its own webpage on “what is thé World Bank”
explains, it is “not a “bank” in the common sense.” On one hand it makes a handsome
profit. In 1970 it registered its first overall profit from “net negative transfers,” meaning
that it was receiving more from its borrowers in repayments than it gave them in “aid”
(Rich 1994b, 11). This profit-making capacity resulted in a heightened search for more
projects in which to invest the surplus, projects which in turn generated more profits for
Rich World contractors. In effect much of the Bank’s money never leaves the Rich
World, going straight from Washington D.C. to development contractors in the US, UK,
Germany, Japan, and France. In 1986 the Bank’s Annual Report boésted that of every
$10 the institution received, $7 was spent on goods and services in rich countries

(Hancock 1989, 159). For the US specifically, of every $1 contributed to the Bank 82
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cents was being returned to American businesses through purchase orders. Money can
also go directly to multi-national corporations who get investment guarantees; this is so
well-known that the spoof website “Whirled Bank Group” — a wonderful parody of the
institution and a site for excellent activist information — contains a page in which one can
“log in” as a multi-national corporation and see if you have “won” a Bank contract.”
Companies on their list who have received money from Bank group agencies include
Coca Cola, Citibank, Dominos Pizza, Enron, Exxon, Shell, and Union Carbide.

The Bank also trumpets its role in opening up new markets for Western business
through enforcing trade liberalization as a condition of loan receipt; when threatened with
Congressional funding cuts in the 1990s the Bank took out full-page newspaper
advertisements reminding American businesses of such benefits (Caulfield 1996, 314).
More directly, ex-Bank staff can also help specific corporations get ¢contracts; in two
years in the late 1990s US corporations got almost $5 billion in contracts with the help of
former Bank staff in their employ, for example (Young 2002, 23). By the end of the
1990s, nearly half of the roughly $25 billion paid out annually as World Bank loans was
disbursed to Northern corporations contracted to carry out development projects in the
South, and $2.5 billion was dispensed in privately distributed consultancy contracts (23).

That said, however, the Bank is also a development agency, and it does not justify
its activities purely through the profit motive. Originally focused on reconstruction in
post-war Europe it was rapidly outflanked by the Marshall plan, anc‘ll it spent its early
years in frantic search of a purpose. It eventually found one in the late 1940s by
reorienting its activities to development, and the institution began to resemble its current

state when taken over by Robert McNamara in 1968." He refocused the Bank’s activities
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on poverty reduction and fulfillment of basic needs. He also massively expanded the
organization; in a three month spurt at the start of his Presidency the institution borrowed
more on capital markets than it had done in any year its history (George and Sabelli 1994,
42), and under his leadership Bank lending rose six-fold (Rich 1994a, 81).

However the Bank’s mission was reoriented again in the early 1980s after
McNamara’s departure, as the institution responded to the debt crisis by embracing a neo-
liberal development model characterized by one critic as “capitalism with the gloves off”
(McChesney 1999, 8). GNP growth was “reenthroned” as the centerpiece of Bank
development philosophy (Bergeron 2004, 65), and the Keynesian emphasis on state-led
development efforts and large scale industrialization projects was replaced by a focus on
free-market economic reform."! This stressed the need to cut back the state, open trade,
reduce social spending,"ii deregulate, and privatize. The turn to neo-liberalism was
accompanied by a shift to structural adjustment lending, whereby debt-ravaged countries
were advised (or coerced, depending on one’s position) by the Bank and the Fund to
restructure their economies in return for further loans."" In 1986 the Bank’s adjustment
lending to Latin America tripled, to $2 billion (Teichman 2004, 42). As the Bank defines
it,

“Structural adjustment typically refers to a set of economic policy reforms undertaken
by countries beginning in the late 1970s and early 1980s to reverse economic
decline or respond to external economic shocks. Such programs aim to stabilize
the economy in the short run and put it on a steady growth path for the long run...
Stabilization measures focus on bringing aggregate national demand in line with
national product plus external financing. In most cases this means reducing the fiscal
deficit by removing subsidies, introducing user fees for public services, and downsizing
the public sector. It also means devaluing the currency to restore internal and external
balance. Structural reforms have tended to focus on creating more appropriate
incentives for sustained economic growth-deregulating trade and domestic goods

markets, privatizing government enterprises, and removing regulatory constraints to
saving and investment” (World Bank 2001, 212-3).
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Structural adjustment and the broader neo-liberal development model in which it is
embedded allow extremely limited space for state intervention in the economy or in
social policy. State services are justified if they are deemed essentiai to growth, and if
they compensate for perceived market failures — in this sense the state can act to kick
start private investment but otherwise development should be market-led.* With the
advent of structural adjustment all loans were supposed to be explicitly connected to
this over-arching free market policy agenda, a change that tied lending for specific
projects to macro-economic policy lending far more tightly than had been the case in
the past.

Importantly, however, the Bank’s mission is no longer as unambiguously
embedded in neo-liberal orthodoxy as it was in the 1980s. A “limited, but significant
ideological shift” (O’Brien, Goetz, Scholte and Williams 2000, 9) has occurred,
involving increased acceptance of policy intervention to temper market excesses, and
heightened emphasis on participation, empowerment, and substantive democracy (10).
The institution has shifted back to a focus on poverty reduction and social development
since the appointment of Wolfensohn as President, heralded as “the renaissance banker”
by the Bank’s admittedly partial website on biographies of its leaders.” The Bank’s new
mission - “to reduce poverty and improve well-being by helping low and middle-
income countries achieve sustainable, equitable development” (World Bank 2000a,
2) — is emblazoned on many documents, and the statement “we are dreaming of a
world without poverty” now welcomes visitors to the Bank’s headquarters in
Washington D.C. Policy texts are littered with references to empowerment, social and

human development concerns, partnership, and poverty alleviation, and Wolfensohn
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has expanded recruitment to bring in more staff with NGO connections. He has also
criticized the Fund. His less-than-fully-successful efforts™ to reform the institution
have caused high profile fights within senior management and problems with staff
morale, and some argue that the institution is afflicted with “mission creep”, over-
stretching to take on whatever fashionable development trend passes by Wolfensohn’s
desk (Fidler 2001).X However, all agree that the Bank’s development mission is
currently in flux, involving both adherence to 1980s neo-liberal imperatives and to
newer concerns regarding social development and poverty alleviation. The Bank’s
answers to key policy questions — including the ones related to its focus on

women/gender - are embedded in this context.

The History of Women In/Gender And Development in the Ban, Or How to Dismantle A
“Dinosaur Master’s House” (Staudt 2002, 57).

Women in development (WID) or gender and development (GAD) approaches are
notoriously difficult to define, because they mean different things to different policy
advocates. They imply a general concern with the way in which international
development processes can have differential, inequitable effects on men and women.
They are thus driven by a desire to make development better by paying attention to
gender relations. ¥ According to Josette Murphy (author of several internal gender
studies for the institution; see 1995 and 1997), the Bank was originally slow to develop a
focus on women, and it only contributed to the 1975 Mexico City Conference on WID
because the UN forced it to.*" In January 1977 the Bank hired its first advisor on WID, a
senior UN official already involved in women’s issues. She distributed the institution’s

first pamphlet on WID at the 1980 UN conference on women in Copenhagen. In 1981 the
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Bank began WID seminars for its staff (Murphy 1995, 29), and in 1984 it issued its first
operation manual statement with detailed guidance on the issue. The institution increased
its contribution in the 1985 Nairobi conference, sending a senior manager for the first
time (29). However Murphy refers to this early period (1967-85) as “the reactive years,”
in which “sparse resources and uneven management support kept implementation at a
low level” (2).*" The “sharp increase in gender attention” did not occur until the later
1980s (vii), when high-level management support and “consistent encouragement” (45)
were forthcoming under President Conable. He made WID one of four special emphasis
areas in 1987, “for the first time conferring legitimacy on the topic énd requiring Bank
managers to show that they were addressing the issues in their portfolio” (45). Resources
increased, communication with the Board about gender improved, each of the Bank’s
regional departments was instructed to appoint its own WID advisors, and the institution
initiated a program of country gender assessments (2). In 1993 the WID group was
renamed the Gender Analysis and Policy Team, to help mainstream gender analysis into
the organization’s activities rather than simply to “add-in” women as an afterthought.*"*
In 1994 the institution published its first official policy paper on gender, a crucial
achievement for internal policy advocates.""

The Beijing conference the following year was another key watershed in the
history of gender policy within the institution. The Bank took it far more seriously than
previous UN conferences on women and for the first time its delegation was led by the
President, who is regarded as “a tremendous positive resource for change” by gender staff

(O’Brien, Goetz, Scholte and Williams 2000, 53). Bank staff also contributed to

preparatory meetings for Beijing, and the institution “distilled its research and policy
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advice” through two publications. After the conference momentum was kept up through
internal seminars, the establishment of a committee on gender to report quarterly to the
President, and the development of closer Bank relations with NGOs and outside experts
who dealt with gender issues (Murphy 1997, 13). Following criticism at Beijing over
the effects of its economic policies on poor women the Bank integrated gender into its
poverty assessments (World Bank 1996b, 2). By 1997, all regions had a gender
coordinator, as well as gender coordinators at the departmental or country levels, and
many resident missions™" had staff responsible for gender issues as well (World Bank
1997c, 2). A World Bank Gender Home Page was created in 1997, and the Bank
launched a new "Just in time" gender advisory service for staff providing data and
recommendations (12). In 2001 the institution released its second policy report on gender,
to establish its approach to GAD for the future; by then the Bank could claim that “close
to half of the Bank's assistance strategies for member countries now include actions
designed to promote gender equality” (World Bank 2000a, vii). Although these gender
efforts have been criticized as public relations exercises,”™ they set the Bank apart from
other international financial institutions and suggest it to be a partic;ﬂarly important site
for feminist policy analysis.®™ The institution has positioned itself at the forefront of
GAD efforts, and it understands itself as a disseminator of “good practice” on gender in
the development community (World Bank 2001, 273). As a 2000 policy text put it: “the
time has come to speak about the economics of gender, and the World Bank should lead the
way” (World Bank 2000d, 5).

The approach taken to the analysis of Bank gender efforts in this dissertation

draws heavily on discussions of how institutional constraints shape policy output, an
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issue with which political scientists have grappled for many years. Specifically, as
Douglas North noted, while institutions (as frameworks for socially constructed rules and
norms) function to reduce uncertainty, their choices are not necessarily optimal, logically

consistent, efficient, or even intended.™

Thus in attempting to explain policy outcomes
scholars have turned to a range of institutionally-relevant factors. Particularly important
here is the recognition that policy choices are embedded in history. Thus, in a process
known as path dependency, early stages of political development are often characterized
by more openness than later ones (Pierson 2000; 2000c; Tichenor 2002). The
development of basic social understandings required to define a policy problem as of
importance involves high start up costs and learning effects, which can be tenacious once
established (Pierson 2000a, 79). Consequently, as Pierson argues, “actors seeking to
“convert” organizations, policies or formal institutions must recognize which aspects of
the current arrangement are deeply embedded. .. The range of choices available is shaped
by these constraints” (Pierson 2000b, 116). As he clarifies, “the claim is not that path
dependence “freezes” existing arrangements in place. Change contiﬁues, but it is bounded
change” (Pierson 2000a, 76). The task for researchers and activists is to identify the
specific factors which bound change in this way — to learn how actors can harness
existing organizational forms in the service of new ends, in a process that Kathleen
Thelen terms “functional conversion” (2000, 105-6).

In effect, feminists inside the Bank are attempting functional conversion, and
consequently their experiences connect to broader debates regarding the way that

marginalized policy actors secure change within institutions designed for other purposes.

In this respect feminists who have studied the Bank draw attention to two important
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factors: 1. the liminal “insider/outsider” space inhabited by feminist bureaucrats, and 2.
the influence of institutional context on gender policy output.**" Although the
insider/outsider status is not limited to women in development institutions,™" it is a key
feature of feminist development politics, hence the title of a recent feminist collection on
development workers: Missionaries or Mandarins (Miller and Razavi, 1998). With
regard to the Bank, for example, gender efforts have been heavily reliant on motivated
staff who pressure the institution from inside, despite the fact that advocacy for gender
equity can seriously damage one’s career (Buvinic, Gwin and Bates 1996, 78).X" Before
the appointment of the Bank’s WID advisor in 1977, staff inside the Bank met informally
over lunches to discuss WID, and individual employees supported WID work when the
Bank had still not given it any official attention. Although the Bank did little for the 1980
Copenhagen conference, for example, some staff helped organize sessions in the NGO
forum (Murphy 1995, 33). The Bank’s gender policy thus relies on staff who trying to
achieve change within an institution that is often hostile to, or ignorant of, their concerns
— they are inside the Bank since they are employed by it, but “outside” in their
commitments to gender equity.

There is also a strong connection between internal efforts to get fair treatment for
women who work in the Bank, and externally-oriented WID/GAD activities. The staff
association focused on the status of women employed in the Bank, established in 1972,
provided a forum for the informal WID lunch group, for example (Murphy 1995, 26).
The continued salience of this connection is evident in the fact that several evaluations of

gender in the Bank collapse the two issues. For example the 1996 réport on Implementing

the World Bank’s Gender Policies includes a final chapter on “increasing the number of
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women in senior management,” alongside chapters on project and policy output (World
Bank 1996b; see also 1997¢, 1997f and 2000a, vii).**

In addition, “paltry resources” (Murphy 1995, 34) allocated to WID/GAD from
the Bank have often been supplemented by external funds. The consultants who worked
on a 1999 gender report for the Bank were funded by money from the Netherlands and
Sweden (Moser, Tornqvist and van Bronkhorst, 1999, vii). The second policy paper was
also in part funded by money from Scandinavian governments (World Bank 2001, xix).
Gender policy entrepreneurs have criticized this situation for years (Murphy 1995, 5), and
the Bank has pledged several times to change it (World Bank 1997¢, 31). However as can
be seen in the Ecuador case used in this dissertation, reliance on non-Bank, grant funds
from specific countries to finance GAD activities is still common within the institution,
again contributing to the liminal, insider/outsider location inhabited by gender policy
actors.

Finally, the institution has used external feminist consultants as policy advisors to
an unprecedented degree, and inside policy makers rely on, and are connected to, outside
feminists in multiple ways. Caroline Moser, a feminist academic who has been critical of
Bank policy, has co-written several GAD documents for the institution (1996; 1997,
Moser, Tornqvist and Bronkhorst 1999), and in 1996 the organization established an
External Gender Consultative Group to assist in the design of its gender policies, and to
strengthen links with NGOs. This meets annually with top Bank management, and
includes NGOs, academics, and representatives from professional organizations
representing women (O’Brien, Goetz, Scholte and Williams 2000, 43). The authors of

Towards Gender Equality, a 1995 Bank document on the role of public policy in GAD
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efforts, held a consultation session with NGOs prior to the publication of their research
(World Bank 1995c, ix). Similarly in November 1998 the authors of the 2001 gender
policy report organized a consultative workshop to get feedback on their draft efforts;
Diane Elson and Gita Sen were invited (World Bank 1999¢; 2000¢). Naila Kabeer was
used as a peer reviewer, and the acknowledgements thanked Peggy Antrobus for her
coordination of e-discussions on the report (World Bank 2001, xviii) — both of these
feminist political economists are critical of mainstream development policy. Bank gender
staff also meet regularly with representatives from the Association of Women in
Development, the largest organization representing people interested in GAD (World
Bank 1997c, 29). These factors confirm that the Bank’s gender policy makers must be seen
as complexly situated institutional “insider/outsiders”.

Secondly, questions about institutional context and its influence on shaping policy
agendas are crucial to feminist development scholars.*™"' This stems from a recognition
that “it is incumbent upon us to understand and diagnose organizations and to act
politically within and outside of organizations” (Staudt 2002, 67). Specifically, according
to Carol Miller and Shahra Razavi’s recent overview of feminist engagement with
development institutions, GAD policy advocates have largely pursed a policy of
“entryism” to achieve their goals (1998, 2), in which they attempt to transform
development institutions from within. These “integrationist tactics” (Kabeer 2000, 33)
show how women’s advancement can serve existing institutional agendas. Thus Miller
and Razavi (borrowing from Nelson Polsby) argue that insider advocates act as “feminist
policy entrepreneurs” (1998, 7; see also Goetz 1997), framing their issues in ways

sensitive to institutional context. Given that the IFIs which dominate international
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development lending are themselves dominated by growth-related concerns, feminists
have overwhelmingly used efficiency rationales to justify their efforts in such spaces,
arguing that development institutions should focus on women becaqse without them
growth is endangered. For example, Ingrid Palmer uses neo-classicai efficiency rationales
to claim that gender discrimination distorts the market, and leads to inefficiency and
waste (in Razavi 1998, 27). Women are thus configured as an “untapped resource”
(Moser 1993, 2), who should be integrated into development rather than being left to use
their time “unproductively” (3).

Bank staff are particularly strongly affected by this pressure for efficiency-based
framings. With a mandate to promote growth and modernization, the Bank’s charter
forbids it from engaging in activities that do not have economic development as their
objective; thus its interventions must be justified by appeals to productivity, efficiency,
and growth. Indeed the institution repeatedly emphasizes its apolitical nature and the
need to avoid intervention in controversial domestic political arenas. Furthermore, the
Bank’s institutional culture is characterized in a range of studies as professional,
technocratic, economistic, and statistics-driven (O’Brien, Goetz, Scholte and Williams
2000, 47). Some 80% of the institution’s employees are economists, and economics
constitutes the dominant culture of expertise within the organization; this is one of the
reasons that Bank staff are regarded as the ultimate development experts in the first place.

Consequently, feminist development scholars have often used the Bank as a
paradigmatic example of how feminist insiders must frame gender issues using pro-
market efficiency rationales to secure funding, and Bank feminists are notorious in

development circles for their appeals to what Anne Marie Goetz terms “efficiency
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rhetoric.”*"" Given that gender activities are demand-driven, the onus is put “on gender
specialists to ‘sell’ their services in ways which will attract project designers — and in a
neo-liberal economic environment this means stressing the business case for gender
equity” (O’Brien, Goetz, Scholte and Williams 2000, 45). There is a perceived need for
the Bank’s gender policymakers to “make economic sense” (World Bank 1990, 9), to
give “the economic rationale for investing in gender ” (1996b, 9), to produce “convincing
research results” (1995c, 107) that quantify “the benefits from addressing gender issues”
(Murphy 1995, 3), to craft “persuasive economic arguments” (107), and to focus on those
elements of gender equality that are “demonstrably costly” to the market (World Bank
1994, 64). It is not enough for policy makers to prove that gender equalities exist, as the
first chapter of one 1995 report attempted to do; without the second"chapter proving that
Gender Inequalities Hamper Growth no discussion of appropriate Bank interventions can
oceyr, Vil
Gender staff are fully aware of the constraints set on their policy options by this

institutional context. When asked in interviews why gender was not still not addressed
widely in Bank work, some argued that “the Bank emphasis on the technical rather than
the social hindered attention to gender” (Murphy 1995, 106). Yet staff act strategically to
make progress therein. ™™ In one recent discussion policymakers argued:

“It is more effective to get women into the mainstream, wherelmen hold power and

can respect women for their expertise, than to appeal to a male sense of gender

equity... Tackling gender equity from the perspective of women's economic

contributions opens doors to mainstreaming gender. Economic arguments can be

persuasive in convincing people of the need to do something for gender equality”
(World Bank 20004, 3).

Thus the first entry in a nine point list of suggestions given to the Bank by participants

in this workshop on GAD was:
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“Demonstrate to staff that gender issues can make a difference. Zero in on key
messages econometrically” (6).

GAD staff are not particularly tolerant of those who do not understand this
institutional context, or who do not display the strategic savvy to get their policy issues
framed appropriately. They argue, as Murphy puts it, that “what is needed is a conceptual
framework or an agreed upon mode of analyzing and using a gender perspective that suits
or broadens the institution's objectives and information requirements” (Murphy 1995, 107
emphasis added). Consider for example, her criticism of the Bank’s first WID advisor, an
“outsider” appointed against the advice of the informal working group on WID, who
wanted a Bank staff-member (30). Murphy claimed that the 35 case studies produced
under the guidance of the institutional outsider “lack the analytical figor and quality of
more recent work. The advisor was unsuccessful in her repeated attempts to get some of
these "Notes" formally published by the Bank” (31). The imp.lication that the notes may
have been published and been more influential had they been more analytically
“rigorous” is debatable, but that Murphy highlights it demonstrates the perceived
importance of “quality research” in GAD policy entrepreneurship. Indeed the Bank’s
1994 policy paper was deliberately delayed because of a perceived lack of good research
to back it up, since staff: “considered that, to convince Bank econorpists that WID was a
legitimate development concern...a sound conceptual and evidentiall base would be
required” (World Bank 1994, 54).

Quantification is considered particularly crucial in this respect, and numbers
constitute the key “rhetoric of factuality” (Porter 1995, 77) for the institution. The
emphasis on statistically-supported justiﬁcations for policy and for quantifiable evidence

of success is associated by most observers with Robert McNamara, who was driven by
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what some consider an almost obsessive desire to count (George and Sabelli 1994, 40-8).
This left Bank staff with a legacy of management pressure for numBérs to prove that
projects and policies succeeded in a narrow sense. Hence GAD policymakers are
particularly fond of research findings that have quantified “the benefits from addressing
gender issues” (Murphy 1995, 3), particularly given that many of the most committed
gender staff are not economists. They thus try to frame arguments in quantified terms in
order to avoid perceptions of outsider status, or of political bias.*™ Feminists measured,
for example, the productivity-impairing effects of rape and domestic violence, the costs
of illegal abortion, the economic effects of AIDS (World Bank 1997c¢, 8), the returns to
be secured from investment in women’s health (World Bank 2000av, 5), and
“econometric evidence to demonstrate the high returns from investing in girls' education”
(Murphy 1995, 54). The current policy paper also privileged “studies that use rigorous
empirical methods” (World Bank 2001, xiii-xiv) to present “compelling evidence”
showing that “societies that discriminate on the basis of gender pay a significant price...
These costs are widespread and quantitatively significant” (97-8 emphasis added).

The efficiency-based policy rationales for WID/GAD that result from this
institutional context are the subject of fierce debate, stemming from 4different answers to
Kathleen Staudt’s enduring question: “To “speak truth to power” has long been the goal
of policy analysts, but just how similar must the speech be to the master’s language?”
(1998, 52). Many scholars insist on the need to tolerate multiple discursive strategies
given the institutional constraints within which advocates operate. Staudt, for example,
criticizes institutional “outsiders” who polarize relations and refuse to acknowledge

advances secured by insiders.*™ Contesting Audre Lorde’s claim that activists can not
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use the master’s tools to dismantle the master’s house, Staudt argue§ that “master-free
houses are few and far between” (2002, 57), and hence that “engagement in the master’s
house is one is among many valid political strategies in contemporary development
enterprises” (58). Thus although “in the minds of many outsiders and insiders, the World
Bank was and is no friend to women” (62), even there insiders have achieved “nudges
forward toward modest gains in gender equality” (63), increasing spending for social
sectors, for example. Staudt consequently issues “a passionate plea for engagement” (68),
even with “dinosaur master’s houses like the World Bank™ (64).

However others are highly critical of efficiency rationales f(;f GAD, decrying
their instrumentalist nature, and claiming that gender policies are being used to promote
pro-market approaches that negatively impact women, and that reinforce the power of a
“gender technocracy” (Lind 2004, 75).**! Naila Kabeer, for example, argues that
although integrationist approaches may give short-term payoffs, “achievements are likely
to be circumscribed within predetermined parameters set by institutional rules” (2000,
33). She thus advocates transformative approaches which aim to change the rules rather
than play by them (34). Suzanne Bergeron also criticizes feminist development
economists who have engaged with the Bank for “leaving its technoératic approach...and
its construction of expertise largely intact” (2004, viii). This construction of expertise
leads feminist development professionals to “perpetuate images of impoverished Third
World women as helpless victims of patriarchy, since such representations authoriz(e)
their right to organize a planned liberation of this client population, construed as lacking
the sovereign power to liberate themselves” (Saunders 2002, 5).*" Others argue that the

stress on efficiency threatens to neutralize the transformative potential of GAD work,
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since “the reframing of gender equity concerns in terms of social and economic
efficiency gains...has the effect of depoliticizing the issue and runs the risk of making
women more perfectly exploitable for development” (Miller and Razavi 1998, 10).
Similar critiques have been made of the Bank’s environmental policy efforts,
characterized by one observer as a way that “the World Bank could turn its critics into
consultants” (Young 2002, 2).

There are several limitations of this scholarly impasse. It can reinforce purist
fantasies of an “outside” space beyond the need to engage in struggie, compromise, and
strategy, and it can lead to mutual suspicion between insiders and outsiders that is frankly
unhelpful (O’Brien, Goetz, Scholte and Williams 2000, 57). In Bank-specific terms,
however, certain limitations appear particularly pertinent. Firstly, the debate over
efficiency rhetoric implies that the Bank’s institutional culture is static, with the
organization becoming emblematic of “efficiency rationales” despite important shifts in
context. For example in an otherwise compelling account Bergeron argues that the
Bank’s most recent policy paper on gender uses an efficiency approach (Bergeron 2004,
135), despite the fact that it is saturated with references to empower;nent. Others continue
to insist that the Bank’s institutional culture makes it “relatively indifferent to the gender
justice and equity argument” (O’Brien, Goetz, Scholte and Williams 2000, 24), despite
crucial shifts in the organization’s philosophy since 1995. In fact the Bank’s rationale for
gender policy has always been multiple, complex, and varied - as set out in the 1994
policy paper it involved “improved efficiency, poverty alleviation, and equity” (14).
Alternatives have become particularly important with the re-emergence of a poverty

focus under Wolfensohn, and discourses of empowerment, partnership, civil society, and
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rights are central to recently published work. The Bank is more open to non-quantitative
ways of representing truth; many reports mix graphs and photographs, for example, and
children’s drawings and interviews have also been used. Indeed anthropologists and
sociologists are being targeted in an effort to expand qualitative research in the institution
(Escobar 1997). Given the heightened presence of such internal dissidents, it is becoming
increasingly difficult to ascertain which side the Bank is really on, as one review recently
put it (Fox and Brown 1998, 1). I am thus wary of polarizing debates about efficiency
rhetoric that imply the Bank has a static, unitary institutional culture; rather institutional
context is in flux, and it is unclear how feminist policy entrepreneurs are responding.
Secondly, in perusing the current impasse in research on the Bank one can appear
forced to choose between an unkind and totalizing condemnation of feminist policy
advocacy and an uncritical endorsement of “whatever works” - one either sacrifices
institutional sensitivity or radical critique. This perception is enhanced by the fact that the
best and brightest critical development scholars typically adopt a less-than-generous
approach to Bank policy entrepreneurship. From Spivak: “You . . khife the poor nation in
the back and offer band-aids for a photo opportunity” (1999, 371). From Escobar: “This
institution should be seen as an agent of economic and cultural imperialism at the service
of the global elite” (1995, 167). From a recent attack on the Bank inspired by the Seattle
protests, the institution is: “a manifest danger to the world’s least fortunate citizens”
(Surin 2003, 136), in an essay that dismisses the increasing emphasis on empowerment,
participation, and poverty alleviation as “a damp squib” (135). From Adams: “A pathetic,
unconvincing and ultimately futile attempt to reform an unreformable institution” (1994,

147). And finally, from one of the most brilliant books on the Bank: “professionals who
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really are la créme de la créme are swallowed and absorbed by the Bank, digested and, in
the end, are destined to produce what any other digestive system produces” (George and
Sabelli 1994, 134).

These condemnations are certainly unkind and perhaps morally purist, ignoring
how academics and activists are themselves complicit in perpetuating systems of
inequality through their own adherence to institutional rules of the game (Staudt 2002,
57). They most definitely ignore the commitment to social justice that motivates
progressive staff in their “gentle sabotage of agency norms” (Rathgeber 1995, 212). More
seriously, however, institutionally-oblivious condemnations of Bank policymakers can
result in less-than-rigorous policy analyses that actually undermine the effectiveness of
the critique being attempted. Critics who frame the Bank as a uniformly evil enterprise
and who make no distinctions between departments or policies are repeatedly outflanked;
put simply, they make it easy for the Bank to re-position itself as the savior of the
progressive development dream. In a textual example, a recent book inspired by the
Seattle protests against the Bank and the Fund adopted the title “World Bank literature”
to refer, in essence, to global capitalism. The authors claimed that the term was a
heuristic device, a provocation with no direct referent, a broad description of literature
influenced by the Bank and the Fund. Some authors analyzed Bank texts (Kuma 2003,
xxx), but most did not. This analysis took no account of crucial distinctions between the
Bank and the Fund, between different parts of the Bank, between multinational
corporations and international financial institutions, and so on — and this is all aside from

the flawed assumption that Bank texts accurately represent Bank policy in the first place.
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These errors can also lead to troublesome politics, as evident during the April
2000 protests against the IMF and the Bank in Washington D.C. in which thousands of
activists participated. The Bank spent the weekend of the protests trying to convince
journalists in the mainstream US media that they were allies of the protesters, sharing
their goal of helping the poor. Crucially they used GAD staff to illustrate these
progressive credentials; feminists within the Bank were thus made hyper-visible in the
institution’s attempt to repair its dented public image.™" Protesters who not were
confined in D.C. jails for the duration of the event condemning “global capitalism” were
left scrambling for a way to respond to a seemingly friendly institution that could speak
their language, that criticized the IMF, and that employed good people who had seized
space from which to forge apparently progressive policies. If policy analysts started from
these premises, their work would be more powerful and harder to refute. Developing an
institutionally sensitive analysis of Bank policy is thus not simply about a generous-
spirited evaluation of feminist policy efforts: it is part of a rigorous and sustainable policy
critique that avoids granting easy victories to the Bank, especially since it has shifted to a
“friendly” version of development littered with references to NGOs, partnership, and
gender.

Finally, and equally dangerously, critics of “efficiency discourses” often assume
that they are easy to use, and they are critiqued because they are instrumentalist. Greater
attention to institutional context reveals a far more interesting scenario that facilitates
more trenchant critique of neo-liberalism. As the Bank’s own policy paper notes “mea-
suring and assessing the many dimensions of gender inequality (is) tricky and difficult, and

the lack of gender-differentiated data and analyses in several important aspects of gender
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equality is a real obstacle” (World Bank 2001, 3). Indeed the data supporting efficiency
claims is often poor. For example Sally Baden and Anne Marie Goetz note that evidence
on the correlation between fertility decline and education is “tenuous” (1997, 43), yet this
correlation is central to much Bank gender policy. Similarly Bergeron argues in an
excellent discussion of the Bank’s economic models that “the statisﬁcal information used
to make estimates in the applied model is often of questionable value” (Bergeron 2004,
114). However such statistics “which by the Bank’s own account should probably be
handled with tongs, if at all, are used routinely as the basis of policy prescriptions and
treated within the model as a fact of the economy” (114). I am concerned that in failing to
contest such “flimsy or contested evidence” (114) critics perpetuate the Bank’s “illusion
of expertise” (115), and reinforce the pervasive framing of neo-liberalism as a coherent,
reified, all encompassing, always already, fully formed “thing” that~can be used
instrumentally. I attempt an institutionally-sensitive critique of Bank gender policy in an
effort to avoid these errors — to pay attention to how institutional context and
contestations over the Bank’s mission shape the nature and form of truth claims made by
policymakers, without making an apriori assumption that efficiency claims “work” to
prove what the Bank says they prove, and without losing sight of broader concerns

regarding the normative nature of the Bank’s development agenda.

The Social Reproduction Problem, the Exhaustion Solution, and the (Re)forgmg of
Sexual Subjectivities.

Specifically, I apply this approach of institutionally-sensitive critique to the policy
preferences endorsed by the Bank in an attempt to resolve tensions between unpaid care

and renumerated labor, a policy problem I term “the social reproduction dilemma.”
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Feminists have long argued that development studies, like political economy more
generally,”™" has a social reproduction problem, embedded in the distinctions made
between productive and unproductive activity, between paid and unpaid work, between
labor and love. Social reproduction refers to the production and repr"oduction of labor
power — that is the subsistence needs of individual workers, in present and future form,

29

and of ““all the main production relations in the society’” (Mary Maclntosh in Pearson
2000, 227). It includes childcare, housework, subsistence agriculture, cooking, voluntary
work to sustain community organizations, and so on — labor that is not counted in official
statistics as work because it is understood to be “non-productive” or outside of capitalist,
market relations of production. Feminist scholars have long argued that dominant models
of growth overlook the economic value of unpaid labor in social reproduction, labor
which is disproportionately done by women.™"! They have also repéatedly criticized
political economists for the implicit construction of the household economy as the
feminized “other” of capitalism, defined in terms of a lack of efficiency, rationality, and
productivity (Gibson-Graham 1996). Put simply feminists argue that, as Ruth Pearson put
it, “a gendered political economy must go beyond discussions of gender divisions of
labor within the household to challenge the separation of social reproduction as well as
daily and generational reproduction from the notion of what is economic” (2000, 243).
This involves demonstrating the connections between market and ngn-market work, and
highlighting how necessary human dependencies must be provided for, in some form.
Marilyn Waring, economist, feminist, farmer, and former New Zealand politician,
provided the most powerful account of the process by which women’s work was rendered

invisible in mainstream development economics in her 1988 book If Women Counted.
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There she explored the United Nation’s System of National Accounts (UNSNA), set up
in 1953 to provide the development community with a coherent picture of the world’s
economic system. These accounts are used to track development trends, compare nations,
and provide information for public policy (Waring 1988, 48-9); adherence to the UNSNA
is required for all countries to which the World Bank lends money. Because the UNSNA
only measures what is exchanged in the marketplace for cash, it does not consider

3133

subsistence farming to be “productive,” since ““‘primary production and the consumption

3393

of their own produce by non-primary producers is of little or no importance™” (quoted in
Waring 1988, 77). Thus the household does not produce income, and people who work
unpaid in it are not working (89). This skewed formulation of productivity has frankly
absurd consequences: rural women carrying water are unproductive, but water companies
boost the nation’s growth, and one is economically inactive if caring for children in the
home, but working if one does it at a daycare (hence the oft-cited fact that if men marry
their housekeepers the GNP goes down). Unlike Ester Boserup (1970), who saw work
associated with social reproduction as unproductive and who urged women to enter
modern employment, Waring argued that measures of value must be changed, to
recognize production for household consumption and reproduction as of importance to
the international economic system. Instead of imputing monetary values to this work,
Waring suggested that researchers measure how and where individuéls use their time;
when employed in Canada and New Zealand, these methods revealed that the household

is the single largest sector in the economy (Waring 1999, xxvii), and that women do far

more work than men (xxxvi).
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Several decades after this path-breaking analysis of the systematic invisibilization
of women’s labor, there is now a substantial body of feminist researph showing that
dominant understandings of work, productivity, growth, and the economy are gendered,
confirming the connections between market and non-market labor. ***" For example in a
historical analysis of the North Eastern United States Jean Boyston (1990) found that in
the early 19" century domestic labor mediated between wages and the maintenance cost
of households, since women’s shopping and home production helped families survive in
a period of rising prices and wage cuts. Women’s unpaid domestic labor thus constituted
an invisible safety net that enabled employers to amass profits. In her book Who pays for
the Kids?, feminist economist Nancy Folbre confirmed Waring’s point that market
economies depend on unpaid family labor provided largely by women. Indeed this labor
used to be considered economically important, and “housewife” was included as a
professional occupation in both the 1861 British census and the 1875 Massachusetts state
census. However housewives were gradually moved out of the “productive work”
category, leading to a tautological situation in which “the movement of women into the
paid labor force promotes economic development by definition, because work that earns
money income, unlike family labor, is included in estimates for national income” (1994,
96, emphasis in original). Folbre subsequently argued that since society benefits from the
unpaid services and sacrifices of those who raise children, childcare needs to be
recognized in economics as a public good (in Peterson and Lewis 1999, 44). Likewise
development economist Diane Elson claimed that unpaid domestic labor produces inputs

for the public and private sector, including an available labor force and social assets such
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as ethics and trust necessary to sustain a community (2000, 85), and hence it should be
valued by economists.

In a key contribution development scholar and Bank consultant Caroline Moser
developed a tripartite description of labor which takes into account unpaid work and the
importance of social reproduction. She argued that women have a productive role, a
reproductive role, and a community management role in which they are responsible for
voluntary unpaid work and so on (1993, 34).** Men have triple roles too, but their
productive work is more likely to be regarded as such, and their community management
roles are more likely to be formal, political ones and hence easier to recognize (35). Thus
it is women’s triple role responsibilities that are most ignored by development planners;
either they emphasize women’s reproductive work and render their productive work
invisible, or they urge women to enter the formal labor market without realizing that they
are already over-burdened with other responsibilities (32). With respect to the latter
situation, Moser astutely observed that “recognition of the triple role is obviously
essential, if the participatory component (i.e. having women working in and helping to
manage development projects) is not simply to extend the work load of low-income
women” (1993, 168). These debates about planning methodology stem directly from a
recognition of the importance of social reproduction labor in international development
economics, and of what one observer terms the “glorious tangle of production and
reproduction” that characterizes people’s lives (Kum Kum Bhavnani quoted in Talcott
2003, 478).

Much of this scholarship on the gendered nature of hegemonic conceptualizations

of work and care has been related to the state, given the concern with how configurations
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of social policy help (re)produce certain arrangements of paid and uﬁpaid work. For
example, in a remarkably prescient analysis some English Wages for Housework
advocates noted during the 1970s that the state was helping to secure social reproduction
by relying on women’s unpaid domestic labor during times of economic crisis. Women
were forced to act as what Selma James termed “prime shock absorbers” (1975, 32), not
merely in order that employers could cut wages but also so that the state could cut
benefits and secure economic recovery. In 1971 Jean Gardiner noted that women were
responding to the British recession by shifting their purchase of convenience foods to
cheaper unprocessed foods that required more time and energy to turn into meals (in
Malos 1995 [1980], 8), a point supported by Edmond and Fleming’s findings that English
women responded to price rises by shopping longer, cooking more, and hand-washing
(1975, 11). Given cuts in state services, women had to mind children displaced by the
closure of subsidized nurseries, and care for the sick discharged early from hospitals. In
short, “women (were) expected to absorb the costs of the crisis by working harder” (12)
as the state reduced its (admittedly insufficient) support for collectivized social
reproduction (see also Barrett 1980). This context explains why English women
supporting wages for housework temporarily abandoned their children in state social
security offices when benefits were stopped for striking miners (Craig, Luck and Maharaj
1975); they were protesting the state’s attempt to use their unpaid domestic labor as a
shock absorber during economic crisis.

In recognition of the increasing importance of supra-state influences on social
policy formulation, however, internationally-oriented feminist scholars have been

focusing considerable attention on social reproduction debates in recent years, trying to
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answer Folbre’s enduring question of “how does society pay for the costs of social
reproduction?” (in Peterson and Lewis 1999, 346) in a development context. In
particular, many scholars have been critical of structural adjustment measures undertaken
since the 1980s for their failure to take social reproduction requirements sufficiently
seriously. ™™ Virtually every feminist account of structural adjustment agrees that
restructuring states have attempted to secure economic recovery by (re)privatizing social
reproduction. As Amy Lind puts it in an analysis of neo-liberalism in Bolivia, Ecuador
and Peru, “the burden of privatization measures has been transferred “invisibly” to the
realm of women’s work” (2004, 58). In a compelling analysis of Cuba’s economic
restructuring efforts, for example, Ruth Pearson argues that the country has shifted from
collective responsibility for social reproduction to privatized provision (2000), an
analysis supported by Kligman and Gal’s account of the Eastern European experience
(2000). In the Latin America context, women spent hours shopping for cheaper food
when prices were deregulated and currencies were devalued, cooking cheaper but more
labor intensive meals (Beneria and Feldman 1992, 95), and queuing for goods. Women
also shored up the decline in social services by extending their working day (Moser 1993,
70); they took on extra paid jobs to feed their families, they cared for the sick and elderly
when the state stopped doing so, and their daughters cared for younger children when
they had to work outside the home.™ Certainly these negative impacts were not evenly
distributed throughout the Global South, and some states cushioned their populations
from the effects of economic reform better than others (Peterson and Lewis 1999, 691).
However everywhere it was employed structural adjustment rested on an implicit

assumption that women constituted “under-employed human resources sitting about with
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time on their hands available to take over” (Waring 1999, xxxvii). Thus in effect the
policy represented an attempt to (re)privatize responsibilities on the backs on women
(Brodie 1994, 48).

Given its role as a key player in neo-liberal economic restructuring, the World
Bank is a prime target for this sort of critique. Many feminists are highly skeptical of
Bank gender policy because, they assert, it fails to deal with the core tension between
work and care involved in adjustment efforts (Wood 2003). As note& in a recent critical
study, “the Bank is charged with persistently refusing to entertain a gendered critique of
its macroeconomic policy framework; and with failing to alter its approach to structural
adjustment to minimize its negative impact on poor women” (O’Brien, Goetz, Scholte
and Williams 2000, 45). Indeed in many respects the social reproduction problem
embedded in structural adjustment is the Bank’s problem, and the institution is forced to
confront the dilemma of how to secure the continued provision of labors of social
reproduction when the state rolls back its provision of social servicgs inline with a neo-
liberal development agenda. |

According to most feminist observers, the dominant solution to the problem of
how to ensure social reproduction needs are met in this context has been a pointed non-
solution. Put simply the Bank do nothing at all, a response I term the “exhaustion
solution” to social reproduction given that women have to work harder to sustain unpaid
labor demands alongside assuming responsibilities in the paid labor force and picking up
the slack of the retreating state. This failure to deal with the social reproduction issue
assumes that women’s time is “infinitely elastic” (Elson 1996, 71),"_'.i both in its capacity

to take on paid employment and to shore up the decline in state-provided social services.
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It has been rightly criticized for its exploitative, exhausting, and profoundly anti-feminist
implications, and it has been a key focus of feminist critiques of Bank development
policy since the 1980s.

However in some respects this critique is incomplete, particularly in its failure to
examine the productive power of international development agencies to create new
subjectivities as part of an attempt to negotiate the social reproductién dilemma. Critical
development studies literature has long focused on this dimension of development. For
example, Arturo Escobar argues that Bank development discourse constructs people as
client groups to be managed by experts (1995, 155), framing them as “a problem, a
subject of preoccupation, but according to interests defined by others” (190). He thus
treats development economics as a productive instrument of power, a historically
contingent regime of truth that helps create the effects — including the subjectivities — that
it claims to merely describe.* Some feminists have related these debates to the social
reproduction problem by arguing that reform relies upon and helps tb recreate new,
adjusted forms of masculinity, femininity, and heterosexuality. As feminist development
critics Leghorn and Parker pointed out over 20 years ago, “women undergo tremendous
socialization in heterosexuality to ensure that they see men as primary in their emotional,
sexual and material lives, and that their unpaid work in the home is mystified as love”
(1981, 15). This mystification is more important than ever under structural adjustment,
since women’s “love” is now required alongside their “work” to ensure social
reproduction requirements are met. Policy makers have to forge these new subjectivities;
one can not assume that they always-already exist. For example Peggy Antrobus

concluded that adjustment policies “are grounded in a gender ideology which is deeply,
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and fundamentally exploitative of women’s time/work and sexuality” (quoted in Sparr
1994, 183), while Jacqui Alexander claimed in a pioneering analysis of gender, sexuality,
and restructuring in the Bahamas that reform “relies upon and operates within dominant
constructions of a servile femininity, perennially willing to serve, a femininity that can
automatically fill the gaps left by the state” (1994, 19).
Crucially, Alexander argues that scholarship in feminist political economy misses
much of this process, because it is still characterized by the “belief in naturalized
heterosexuality, the belief that it lies outside of the sphere of political and economic
influence” (1994, 21). Indeed sexuality is usually ignored in political economy, since the
subject matter appears to lack the requisite “mess and goo” (Binnie 1997, 228) associated
with sexuality studies by those unwilling either to extend its purview beyond interactions
and populations marked as erotic, or to denaturalize normative articulations of sexuality.
This unwillingness holds in the most radical anti-development litere;ture cited above. X"
As geographers Jon Binnie and Gill Valentine (1999) note, this failure to critically
interrogate normative articulations of sexuality is shared by many social sciences,
although it is particularly surprising in development studies given that the field exposures
researchers to a vast array of normative ways of arranging heterosexuality. In a recent
paper asking “why is development work so straight?” Gilles Kleitz claims that Western
narratives of the poor and underdeveloped:
“(do) not seem to cover the possibility of varied sexual identities and subjectivities.
The poor simply can’t be queer, because sexual identities ‘are seen as a rather
unfortunate result of western development and are linked to being rich and
privileged” (2000, 2).

Thus when “development theory and practice impose reproductive heterosexuality...as

the only functional form of sex,” researchers fail to take notice. This failure arises in part
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because (re)articulations of normative sexuality have been successfully naturalized as
non-political even as they undergo profound shifts. A key imperative of current research
is thus to challenge the naturalization of normalized sexuality, by analyzing the
sexualized assumptions embedded in policy, and by examining how sexualities are
actively produced by policy agents that appear asexual.

Given that development studies offers little theoretical guidance for this
investigation, I utilize insights from researchers in sexuality studies who have developed
the concept of heteronormativity. Heteronormativity refers to practices that help
normalize specific forms of heterosexuality and make them hegemonic (Berlant and
Warner 1998, 548). It is different from heterosexuality (which can also refer to multiple
behaviors and desires), since it refers less to sex and more to norms, institutions, and
structures that help naturalize dominant forms of heterosexuality as universal and morally
righteous. Proponents of the concept recognize that normative forms of heterosexuality
change across time and space, and rely for their success on profoundly political
interventions. They also argue that the use of sexuality as an analytic concept must be
extended beyond discussion of gay, lesbian, bisexual, and transgendered people to
consider the currently “unmarked,” naturalized status of heterosexuality and the ways in
which it is (re)produced in changing forms by political actors.™" As political scientist
Cathy Cohen argues, not all heterosexuals enjoy the power and entitlement of normative
heterosexuality here; for example in the US there are many heterose%uals on the
“outside” of heteronormativity (1997, 452),X including single mothers, teenage mothers,
women dependent on specific types of state support, and sex workers. Hegemonic

heterosexuality in the U.S. also involves a privileged of monogamous coupling,
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assumptions that romantic love and sex are connected, and principles of lifelong
partnering among heterosexuals — “straight” people who organize their sexuality in
different forms are non-normative, to varying degrees. Indeed a key feature of cutting
edge research into sexuality and social policy is its recognition that policies in which gays
and lesbians are hardly mentioned (such as welfare) can be crucial sites for the regulation
and (re)production of different heterosexualities.

In this respect, much attention has been focused on disciplinary knowledge
production as a crucial arena for the generation of “truths” about gender and sexuality, in
their deviant and normative forms (Foucault 1990). Specifically, the notion of opposite
but complimentary sexes is a central mechanism through which hegemonic
heterosexuality is currently forged. The duality of sex is cast into the prediscursive
domain (Butler 1990), and biology is drawn into the service of a model of sexuality
involving two “opposite” sex partners, impelled by evolutionary impulse and nature to
couple. The notion of a “natural” body knowable outside of cultural construction has
been questioned by historians (Laqueur 1990), biologists (Fausto-Sterling 2000),

.
¥ who have shown

philosophers (Butler 1990) and a dazzling array of assorted others,
that sex has not been linked to reproduction across all times and places, that before the
18™ century in Europe there was only one sex, and that “medical practice pulls bodies
into line with a social ideology of dichotomous gender” (Connell 1995, 49). This social
ideology is embedded in a specific time, place, and vision of the body, culture, and nature
whereby wholeness is to be achieved through “functional” gender partnerships, spheres

are to be linked, parts of the self are to be made complete, and anatomies are framed as

fitting together naturally in a biologistic notion of complementarity. The ideology is
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politically dangerous, as Hawkesworth argues, since “constructing a functionalist
narrative of gender that appears to possess universal validity occludes cultural specificity
and historical variability, according gender an intransigence that is rﬁarkedly unhelpful to
feminist projects” (1997, 681). Yet despite the insights from this literature many social
science fields proceed as if the sexed subject was a fixed, biological creation, with
compulsory heteronormativity its logical destiny. "

In addition to these debates about knowledge production, attention has been
devoted to the role of state-level policies in forging normative sexuality, through research
into “how the state is constituted as a heterosexual body and how heterosexual
imperatives constitute citizens” (Phelan 2000, 432).%"'" In one of be§t examples, Davina
Cooper argues that the Thatcherite state was a site of both repressive and productive
power with respect to sexuality (1995, 16). As she notes the productive dimension of this
engagement is often overlooked by those who refuse to acknowledge the political ways in
which normative heterosexuality is forged. Certainly Thatcher’s legislation used
repressive power; it proscribed homosexuality, censored teachers and generated a climate
of fear in local government. However state power also had a productive dimension, in

Xlix while

that it mobilized and tried to (re)produce normative heterosexual subjects,
framing sexuality as it related to gay men and lesbians as a private matter outside the
public policy realm. Policy measures that actively (re)produced heteronormativity were
thus naturalized into invisibility. Similarly Jacqui Stevens (1999) explores how state-
sanctioned kinship rules (re)produce heteronormative affiliations of family, race, and

nation, while Anne-Marie Smith (2001) analyzes US welfare reform as an example of

state regulation of citizen’s sexuality, in which unmarried mothers are penalized, poverty
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is blamed on sexual irresponsibility, and marriage is promoted as an anti-poverty
strategy. |

However, as pointed out in a recent anthology on state attempts to forge
normative families, “state intervention into family life did not always occur exclusively,
or even primarily, through mothers” (Haney and Pollard 2003, 3). Fathers were also
frequently targeted, since as Maxine Molynéaux notes in a Latin American focused
discussion “the sober, hardworking father was the natural complement to the dependent
housewife-mother” (Molyneaux 2000, 56; see also Orloff 2003). This is confirmed by
Karin Rosemblatt’s research on Chile (2000a; 2000b). During the 1930s and 1940s
Chilean popular front leaders aimed at reform of gender and familiai relations, but their
efforts rested fundamentally on changing working class men — to make them more
reliable providers, more clean, responsible, sexually restrained, sober, and temperate, and
to instill “above all, love of family” (Rosemblatt 2000b, 4). Indeed in part in response to
such research on the role of the state in forgiﬁg normative partnerships in Latin America
Molyneaux asks “will states, in an excess of bureaucratized zeal, continue their
intervention into the most intimate realms of human relations, and will they do so with or
without the blessing of feminism?” (Molyneaux 2000, 71).

Unfortunately, however, these studies on how sexuality is embedded in apparently
non-sexualized policy sites usually focus on domestic agendas, ignoring how
international institutions shape the expression of sexuality. This state-focused explanatory
frame claim is arguably incomplete given the multiple and complex links between
domestic and international policy agendas (Clarke 2000), especially in a development

studies context characterized by intense debates about the decline in state sovereignty.
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Important exceptions include work that has examined sexuality in a colonial and post-
colonial context (Puri 1999; McClintock 1995). Using colonial evidence, for example,
Ann Stoler has argued that “the family” is a sexualized site, which “should not be seen as
a haven from the sexualities of a dangerous outside world, but as the site for their
production” (1995, 112). Likewise Laura Briggs’ research on Puerto Rico found that the
US used tropes of “failed nuclear families” as a justification for imperialist intervention
in the late 19" Century, since the construction of a modern society rested on restructuring
sexuality. “Modernity required ‘modern’ families” (Briggs 2003, 42), which in turn
required efforts to promote marriage, to regulate sex workers and sc;on. In a more
contemporary context some researchers have linked scapegoating of sexual minorities to
the negative effects of globalization (Adam 1999), while others have examined the
interaction between development and sexual rights for sexual dissidents, arguing for a
more “sex positive’ approach to HIV/AIDS programs and so on (Gosine 2004). However
none except Alexander (1991/4) attempt to re-conceptualize heternormativity as
influenced by both national and supranational contexts in terms that focus on IFIs, or that
go beyond rather simplistic assertions of mutual domestic and intemational interests in
scapegoating sexual minorities.' There is thus a paucity of research én the international
dimension of this question: on the role of IFIs in (re)producing and (re)forming
intimacies as part of an effort to secure economic adjustment. I attempt to remedy that
oversight, by remaining attentive to the potential role of the Bank itself as a policy actor
attempting to restructure normative sexuality.

I thus focus on the social reproduction problem because it is, for feminist

development scholars, one of the most pressing policy issues of the present moment, and

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



39

also because I believe the Bank’s answers to it merit explanation and critique, neither of
which they have received to an adequate degree. Clearly my approach to social
reproduction and the policies enacted to secure it differs from mainstream accounts in
that it takes sexuality seriously as a category of analysis in political economy, but I
address a question that has puzzled comparativists and political economists interested in
development for decades — how do we pay for the kids and the other human dependencies
on which our existences rest in a neo-liberal context? Specifically, I ask if, and how, the
Bank has answered this question, in part because its answers are sirﬁply the most
important in the development field and they reveal much about a fascinating institution
undergoing a crucial shift in mission. However I also address these questions in part
because the answers shed a much broader light on a range of more general debates
regarding the social reproduction dilemma itself, the role of marginal policy
entrepreneurs in mainstream institutions, the way that policy output is shaped by
institutional constraints, the links between neo-liberalism and sexualized policy
interventions, and the interaction between states and international financial institutions in
contemporary restructuring efforts. This research puzzle is thus a highly pertinent one,
and contributing to its resolution promises to generate findings of interest to a range of

political science conversations.

Methodological Approach

In my attempt to ascertain if the Bank had generated answers to the social
reproduction problem, and to then investigate why it had generated certain solutions

rather than others, I relied first on published policy texts. The Bank has written
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extensively on gender issues, issuing two policy documents on gender, evaluations of
country strategies and projects, and research on women’s position in the world. In order
to analyze the Bank’s official, D.C position on women’s employment, the social
reproduction dilemma, and suggested solutions (chapters 1-3) I focused on high-level,
official gender and development policy documents produced by the institution between
1979 and 2001. In 1979 the Bank published its first pamphlet on WID, and in 2001 it
launched a high profile policy paper on GAD, Engendering Develoﬁment in Rights
Resources and Voice. Other texts selected include official evaluations of the Bank’s
gender lending, progress reports, and officially-cleared documents prepared to showcase
the Bank’s gender efforts for important international conferences. In a recent co-authored
analysis of Bank gender policy Caroline Moser refers to these as “““formally cleared
World Bank documents with a gender focus” (Moser, Torngvist and van Bronkhorst
1999, 2), and she considers them good resources for policy analysis, as does Murphy in
her review of “key documents that reflect Bank policies for treatment of gender issues”
(1995, 87). In addition, I review speeches, presentations, and Websit‘.es through which the
Bank present a public, official stance on gender; these include James Wolfensohn’s
address to the 1995 UN conference on women in Beijing, official materials produced to
accompany the launch of the 2001 policy paper, and Bank-posted web material
associated with their gender site. A list of these documents and an explanation of text
section strategy used for the project is attached as appendix 1.

Firstly, texts were assessed for the relative importance accorded employment as a
solution to the “problem” to which Women In/Gender and Development efforts were

directed, in its own right and as a component of other policy priorities. The textual
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analysis software package ATLAS-ti was utilized to facilitate this process; an explanation
of the coding process is contained in Appendix 1. Secondly, to ascertain the Bank’s
position on social reproduction I searched formally-cleared policy texts for how
categories and concepts related to the employment focus (such as work, female labor
force participation rate, wages, entrepreneurship and so on) were put into conversation
with categories and concepts related to social reproduction (such as'the triple role, time
burdens, children, family, care, love, social services, household labor, housework and so
on). Far from having to tease out the unspoken assumptions about social reproduction
upon which the Bank’s prioritization of employment rest, I looked for those moments in a
text where employment and social reproduction were put into direct and explicit
conversation, with specific solutions for their (re)articulation being presented. Having
identified the solutions proposed I was able to assess whether the factors identified as
important to the success of the broader work policy within GAD were relevant
explanatory factors in this policy arena — whether the successful solutions had the same
features as those associated with the employment policy, and whether the failed ones did
not.

The investigation is located in what Arturo Escobar terms an anthropological
approach to policy, whereby policies - and particularly policy texts — are understood to be
productive instruments that result in concrete practices of thinking and acting (1995, 11).
As Escobar and others who focus on the productive power of development agencies
argue, policy texts are central ways in which development knowledge is produced and
social reality is shaped.li In particular, as development scholar Gaviﬁ Williams argues,

development texts “provide an over-arching framework which makes sense of current

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



42

policies as a means of addressing development problems. They spell out the common
sense of the development community” (1995, 175). Studies in this tradition demonstrate
that policy helps to construct what it claims to analyze as pre-discursively given, and all
pay attention to what Mary Katzenstein terms the “politics of meaning-making” (1995,
35). As Sandford Schram puts it, policy is not simply a response to preexisting problems,
but rather is itself central to their formulation (1995, xxx). Thus Paul Pierson advises:
“social scientists interested in contemporary political development must treat public
policies not only as dependent variables but also as independent ones™ (1994, 8),
recognizing that policies themselves have causal power and shape political action in
crucial ways.

Having explained in chapter four why the Bank should be analyzed as an
independent policy actor in Ecuadorian development, in chapters five-eight I explore the
Bank’s gender policy interventions in Ecuador as they relate to women’s employment,
the social reproduction dilemma, and the institution’s proposed solutions. I focused on
three dimensions of these policy interventions: 1. the Bank’s vision of gender policy set
out in Ecuador-specific policy texts on gender and on the country more generally (chapter
five); 2. Bank gender policy in relation to export promotion efforts, focusing on
floriculture as a specific example of a Bank-supported export industry in which gender is
an important concern (chapter six), and 3. Bank gender policy in a project based
initiative, a rural “ethnodevelopment” loan oriented to indigenous and Afro-Ecuadorian
people (chapters seven and eight). By looking at gender policy as laid out in country-

specific documents, and as practiced in policy and project-based lending, I aimed to trace
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efforts “all the way down,” and to hereby take the Bank’s money and ideas equally
seriously.

To research these country-specific activities, I again analyzed key policy texts on
gender put out at the national and regional level, and I explored loan and project
documents such as memos, budgets, case studies and so on. I also cdnducted interviews
with Bank gender consultants and with people involved in relevant project and policy-
based initiatives. Thus for the chapter on export promotion and floriculture I interviewed
several policymakers involved in the Bank’s export promotion loans, and industry
representatives and NGOs focused on the flower industry. In 2003-4 I spent five months
in Ecuador, in two trips, visiting Bank gender projects and talking to staff involved in
lending activities. I spent much of this time visiting regional offices and projects
associated with the ethnodevelopment loan. In short I analyzed both the Bank’s
macroeconomic loan documents on how to promote exports, and the booklets it produced
for indigenous adolescents on sex education and the importance of daily genital bathing. I
spoke to staff in the Bank’s offices in Quito, and I spoke to community managers of tiny
project funds for chicken raising initiatives in the Sierran highlands. This was part of an
attempt to trace the Bank’s answers to the social reproduction dilemma all the way down,
and to hereby test out an explanatory model showing why certain policy answers are
developed while others are sidelined as widely as possible. Further justification for the

choices involved in this effort is provided below.

Why More Than Documents?

“And yet the question remains: how do you make people see that these policies are as
real as an airplane hitting a building? “(Robbins 2003, 298).
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As important as formally cleared, D.C.-based policy documents are in the world’s
largest development institution, they are not the only dimension of Bank activity to which
researchers should devote attention. A focus on D.C. texts is inadequate for a research
project seeking to uncover Bank policy priorities, for two interconnécted reasons. Firstly,
the Bank employs 9300 people, 3000 of whom work in country offices, “in the field” as
the developing world is commonly known. This is becoming increasingly important as a
site for employment in the Bank; since Wolfensohn’s take-over since he has shifted more
resources to grounded activities in regional offices. From here the Bank produces
different policy documents, written at the country and/or regional level. Country-specific
policy strategies may be designed in collaboration with D.C. staff at the regional and/or
sectoral level; they may be imposed as a directive from above; theyhmay stem from
national-level discussions between Bank staff and borrowing goverﬁments; or (perhaps
most commonly), they may emerge from a complex process of interaction between all of
the above. Focusing on D.C. documents ignores this policy site.

Secondly, most of the 9300 people who work for this institution do far more than
publish development policy texts. They design and enact loans and grants in specific
countries for concrete change at the project and policy level. They produce grounded
development outcomes — training workshops, altered state policy, buildings, irrigation
channels, micro-credit institutions, and so on. It is a huge, arguably pnjustiﬁed leap of
faith to assume that these outcomes neatly reflect the policy texts. It is here that many
critics of Bank policy come methodologically unstuck, so to speak. For example, in a
recent (and fascinating) theological account of structural adjustment in Africa as

fundamentalist, John Mihevc (1995) relies entirely on Bank documents, failing to link his
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analysis to any concrete loans or projects. Similarly Cynthia Wood (2003) provides a
text-focused overview of Bank gender policy that makes virtually no mention of lending
— notwithstanding the importance of the Bank as a shaper of development ideas this
seems a partial account of its activities. As Subir Sinha (2003) argues in a recent critical
piece on Bank fisheries policy, texts are often incoherent and contradictory, and they do
not reflect lending practices in a direct way. Likewise, in an essay that supports Bank
efforts to restructure education spending in Latin America, Wendy Hunter and David
Brown found that although the institution successfully transmitted norms and values to
technocrats, “it is less successful in convincing the politicians who control the purse
strings” (2000, 113).

The failure to recognize this disjuncture between policy text and policy outcome
is one of the reasons for the persistent hostility with which anti or critical development
research has been received by development practitioners. The latter are often highly
resistant to the focus on the purely textual, on the epistemic violence done by discursive
framings of policy problems in documents that they regard with amusement or contempt,
if they read them at all. Staff know full well that promises in policy texts may change
little in actual lending, and they are often skeptical of academic work that proceeds as if
methodologically immune to this reality. While practitioners’ dismiséal of the importance
of documents in creating knowledge, shaping policy, framing the “development problem”
and so on may be exaggerated, and based on a crude and unfair reenactment of the
distinction between irrelevant ideas and real money, arguably the burden of proof is on
the critical development scholar to demonstrate a link between the texts and the

development outcomes, rather than simply to assume it a priori. The best research on the
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Bank is thus that which considers the ideas and the money together, that traces the
policies all the way through, from the publicly prominent texts, through regional and

country-level policy research, to the loans and grants themselves."™

Why state level policy?

When trying to trace the Bank’s policies all the way down in this way, it is
important to consider both policy and project based lending. The former is geared
towards broad changes in a country’s development agenda, while the latter involves loans
for specific development projects — damns, roads, schools, infrastructure, and so on.
Historically, project-based lending was the most important component of Bank activity,
and it has been the target of much of the criticism directed at the institution."" However,
in recent years policy-based lending has become increasingly important to the Bank’s
portfolio (Stiglitz 1999); it now makes up around 60% of the institution’s lending
activity. This shift occurred in the 1980s during the height of structural adjustment
lending, and it led several researchers and NGOs to insist that Bank activity could not be
adequately assessed without a focus on policy-based efforts (Caulfield 1996, Fox and
Brown 1998, 18).

There are several methodological difficulties involved in researching policy-based
lending, however, and it seems perverse to many political scientists to consider measures
passed by Congresses, approved by Presidents, drafted by elected legislators and so on to
be Bank output. To justify my own methodological approach, therefore, it is necessary to
substantively address debates concerning the inter-relation between the state,

international financial institutions, and policy-based loans to achieve economic

restructuring, since it should be emphasized from the start that my attempt to analyze

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



47

Ecuadorian development policy as Bank policy is not to deny the role of the state therein.
It is not to assume a priori that the Bank is usurping state sovereignty (although it may
be), and it is not to imply that the Bank have to impose reforms on governments rendered
powerless by debt (although it may do). Neither, however, is it to conflate state
involvement in reform with state autonomy, democracy, or a resolution to a collective
action problem reflecting latent majority interests in restructuring. This approach requires
a little elaboration.

Critics of neo-liberalism are familiar with the claim that the reform measures
involved in much policy-based lending are imposed by the Bank and/or Fund (Farred
2003; Kuma 2003; Danaher 1994). These arguments draw heavily on earlier research into
the role of international and domestic capitalist actors in shaping the policies of third
world, underdeveloped, peripheral, or just poor states. For example world systems
theorists such as Immanuel Wallerstein and dependency theorists such as Andre Gunder
Frank argued that the international system of political economy locks third world states
into dependent positions. In this vision, states are extremely weak, dominated by multi-
national corporations, and/or extremely repressive to their own populations in order than
their nations can serve their appropriate place in the international order as impoverished,
deliberately underdeveloped sources of profit for corporations tied to Western nation-
states (Shafer 1994, 239-240; Friedan 1991, 236-7). Rather than spreading democracy,
this development process led to the proliferation of what Barbara Geddes, in a recent
overview of dependency theory, termed “the stunted and malformed offspring of a
careless and exploitative intercourse between advanced and backward nations” (2003,

11). Dependency theory “turned modernization theory on its head” in this respect,
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attributing development problems to capitalist integration and asserting a conflict of
interests between transnational actors and the real development needs of host countries
(12).

This position has been extremely influential in Latin American studies, with both
Wallerstein and Gunder Frank focusing their research on the region. Cardoso also
contributed to the debate using Latin American evidence. He identified dependent
development as involving factors such as poor terms of trade, over-concentration in
primary exports, low productivity in traditional agriculture, and highly unequal income
distribution which creates markets for imported luxury consumer goods but little else.
The perceived need to foster import substitution and domestic industry stemmed from
this diagnosis of the policy problem. In turn, in explicating his “bureaucratic-
authoritarian” model of politics and economics Guillermo O’Donnell claimed that to
accumulate capital developing countries in the region had to suppress their working class,
to ensure that labor movements did not derail the process of (mal)development.

These approaches have influenced contemporary discussions of the role of the
state and IFIs in neo-liberal restructuring. To achieve adjustment ends, it became
common for Bank loans to come with multiple conditionalities attached, to change laws
that were seen to restrict free trade, for example, to reduce tariffs, to privatize state-
owned enterprises, and so on. In 1986, for example, 13% of World Bank structural
adjustment loans were conditional on specific privatization policies; by 1992 this had
risen to 59% (Avery 1994, 95). Bank conditionality agreements are often more detailed
than IMF ones, leading to accusations that the institution is “excessively meddlesome”

(Bergeron 2004, 111; see also Teichman 2004, 42). Thailand’s second structural
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adjustment loan contained over 100 separate policy conditions (Walton and Seddon 1994,
18), and in 1992 the Indian government gave their draft budget to the World Bank, and
incorporated most of its recommendations, before they even submitted it to their own
parliament for debate (Caulfield 1996, 195).

Aid conditionality has also forced states to surrender some sovereignty over
exchange rates, trade policy and so on, and the rapid shifts in economic policy associated
with structural adjustment (such as sudden interest rate rises and devaluations) effectively
insulate state decision-makers from social contestation of policy. For example in a study
of reform in Mexico and Argentina Judith Teichman argues that “the process of structural
adjustment with which international policy networks have been so intimately involved
was corrosive to democratic practices in so far as bank positions, policies, and the debates
that occurred in international policy networks were not shared with congresses and the
civil society of client countries (2004, 65). Thus some researchers have argued that
economic policy was imposed from above in a fundamentally undemocratic manner
(Przeworski 1992), and that reforms have “eroded state autonomy” (Millar 2000, 40).
Similarly Luiz Carlos Bresser Pereira, José¢ Maria Maravall and Adam Przeworski argue
that ““whenever democratic governments followed neo-liberal tenets, the outcome has
been stagnation, increased poverty, political discontent, and the debilitation of

3999

democracy”” (1994, 199). Such critique suggests that by adopting a neo-liberal
restructuring policy agenda states are in effect advised to make the majority of their

populace worse off for some time to come, and elites in some regions may thus anticipate

— with good reason - a threat from popular protest (Walton and Seddon 1994).
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This IFI-focused explanation for reform is a crucial check against accounts that
assume restructuring is a normatively neutral or positive process, and it draws necessary
attention to the strong-armed, undemocratic nature in which policy change can be
imposed on unwilling governments and populations in some cases. However it is a partial
explanation. It ignores important regional differences in the reform experience. Eastern
European countries experienced less protest against neo-liberal restructuring than those in
Latin America, for example, and the “contentious” collective action that was evident
there in the early 1990s is not readily explained by economic factors (Ekiert and Kubik
1998).'" Meanwhile African experiences of restructuring are often less imbricated in
democratization trends.

Even in a Latin American context, however, the explanation also ignores the
crucial role of state actors and domestic political elites in supporting neo-liberal policy
shifts (Geddes 2003, 18). As Molyneaux argues in a recent anthology on the Latin
American state, “even with the shift toward the shrinking state of neoliberalism and the
ebbing of state power through globalization, states retain significant force and a not
inconsiderable influence in shaping the contours and fortunes of societies” (2000, 37). As
several authors point out, states faced with similar pressures from IFIs have responded
very differently in the timing, scope, and consolidation of economic reform (Teichman
2004; Haggard and Kaufman 1995; Stallings 1992). Peru entirely rejected restructuring,
Mexico embraced it, and many countries failed to deliver on promises made to
international creditors. IFI’s lack of information and monitoring ability may severely
limit their ability to impose reform (Kahler 1‘992, Gilbert, Powell and Vines 1999),

conditionality efforts notwithstanding, and domestic context matters crucially for the
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reform route taken.” Research on these issues is an important corrective to the impulse in
much critical literature on restructuring to erase the state’s role and attribute excessive
causal power to IFIs."' It also avoids rather purile “either/or” framings of the state-IFI
causality debate that consider debate effectively ended once the state has been shown to
be a policy actor in any form. V!

In addition, pro-market reforms require state involvement in the economy, to
regulate currency exchange, oversee financial transactions, and enforce respect for
private property. Peter Evans thus argues that “the state is not eclipsed by the simple fact
of its becoming more dependent on trade” (1985, 67). Indeed evidence from East Asia
suggest that the greater trade openness demanded by IFIs is related to an increased role
for the state, since countries such as South Korea and Singapore had high degrees of
government intervention in the economy. Some business leaders recognize this,
preferring stable democratic regimes with firm rules, less corruptiori, and accountable
leaders over weak states with erratic dictatorships that are liable to seize their profits
(Evans 1985; Shafer 1994), or to pursue damaging economic policies that undermine
long-term growth and promote social unrest (Haggard and Kaufman 1995).

Moreover, neo-liberal economic reform concentrates substantial resources in state
hands, and has been welcomed by local elites for precisely this reason. As Kevin Danaher
(1994), Pamela Sparr (1994), Graham Hancock (1989) and several other critics of reform
point out, structural adjustment is often a collaborative effort between Northern and
Southern elites, and the latter have often embraced the policy, with 1ts opportunities for
elite enrichment. As one recent Washington Post article on IMF- and World Bank-

sponsored economic reform in Argentina put it “rather than curbing corruption... the
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reforms allowed graft to persist or even to expand as dishonest civilian politicians and
their associates tapped into the massive new wealth created by privatization, foreign
borrowing and soaring public spending” (Anthony Faiola, quoted in Millar 2000, 40). A
recent Bank working paper by former Polish finance minister Grzegorz Kolodko
extended this analysis beyond corruption. He argued that contemporary Bank policy
recognizes the importance of redesigning the role of the state, rather than urging “its
urgent withdrawal from economic activities” (1999, 5), since “transition calls not for a
dismissal of government but for its streamlining and adjustment to the new
circumstances” (17). Indeed recent IFI literature on economic adjustment signals
recognition of the need to avoid donor imposition, and to secure government ownership
of reforms."™ Thus the neo-liberal development model seeks to redefine the state rather
than eliminate it entirely.

As Peter Evans argues, and as should be made explicit early, recognizing the
continued importance of the state in this respect is not necessarily a move towards
democracy. Often the adjustment of its role takes the form of expanded investment in
domestic security concerns. Hence “the danger is not that states will end up as marginal
institutions but that meaner, more repressive ways of organizing the state’s role will be
accepted as the only way of avoiding the collapse of public institutions” (1985, 64). For
example the Bank’s 1995 document on promoting the transition to a free market
concludes by noting that law and order have deteriorated in some countries, and that
states must refocus their resources in response (Similarly a 1995 article on the Bank’s
role in transition concludes by noting that law and order have deteriorated in some

countries, and that states must refocus their resources in response (Dervis, Selowsky and
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Wallich, 1995, 152). Another observer calls this the “Pinochet/Chicago boys option”
(Carriére 2001, 147) after the union of authoritarianism and neo-liberalism needed to
secure effective reform in Chile. He goes on: “there is a fascist core or logic to neoliberal
restructuring: it destroys lives and livelihoods by the millions and must be imposed from
above by highly authoritarian means” (148).

Many more mainstream accounts — including some from advocates of reform —
also suggest an inherent conflict between the expansion of political participation and the
state’s pursuit of exclusionary economic policies in line with IFI advice, a pursuit that
that may indeed benefit state and domestic elites, but which, in many countries in Latin
America at least, seems extremely unpopular with the electorate. Several observers argue
that early efforts to restrict democratic participation in the state, particularly by
strengthening executive power, may be necessary to push reform through, in order to stop
the state being captured by opponents of restructuring.lix These opponents are considered
by some to be narrow interest groups with investments in the status quo. Brown and
Hunter, for example, argue than in many settings in Latin America “special interests”
have prevailed over “collective interests” in reform (2000, 139) such that free education
has been illegitimately upheld as a state priority. However, as Haggard and Kaufman
note, there is a key tension between the short-term need for “state autonomy” from
“special interests” required to implement reform, and the long-term-need for broader
party support and a social consensus regarding the benefits of stabilization and
adjustment, required if reforms are to be sustainable. For example, although a strong
executive may initially be necessary to overcome collective action problems hindering

implementation of reform, it can backfire in the long term by providing an easy target for
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opposition. Thus “a strong executive is not a reliable substitute for organized party
support that can provide coherent legislative and electoral backing for the government’s
policy course” (1995, 165).

Advocates of reform generally frame the resolution to this tension as a matter of
time — once reforms are implemented their benefits will be evident and thus they will
secure the consent of the majority. Restructuring is hereby framed as a classic collective
action problem: there are latent majority interests in reform, and one must thus enhance
state autonomy from special interests who may otherwise hold the state hostage and
impose policies that benefit them at the expense of broader economic growth. In this way
is resolved the apparent tension between on one hand the view of reform as normatively
positive, as of benefit to the majority, and as linked to democracy, and on the other the
perceived need for strong-armed executives and restricted political participation to ensure
the “state autonomy” needed to implement it. In short if the state implements far-sighted
reform in the national interest, the people will come.

If this attempt to put the state back into the reform process in a way that salvages
restructuring as a democratic endeavor is to be properly contested, analysis must not
resort to a IFI-focused explanation that frames domestic elites as unimportant or as
always-already powerless victims of international capitalism. I attempt to avoid such an
approach in this dissertation, seeking to analyze specific policies produced at the country
level as, in part, Bank policies while also taking into account the role played by state
actors, without assuming that support from these actors demonstrates the broader
“democratic” nature of economic reform. Thus I reject the crude position that neo-liberal

policies are associated with a blanket reduction in state sovereignty, or even a restriction
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of it to the authoritarian repression of dissent, while also avoiding the assumption that
state involvement reflects broader popular support or can be read as evidence of what the
Bank call “policy neutrality” or “autonomy.” To explicate this approach, I devote chapter
4 to the question of the role of the Ecuadorian state and the Bank in restructuring efforts,
to counter any potential objection that the Bank is not an independent policy actor in

these reforms.

Why Ecuador?

I chose to focus my country-specific policy and project level research on a
number of Bank initiatives in one country — Ecuador. Founded as an independent state in
1830 after the collapse of the Confederation of Gran Colombia, Ecuador — located on the
equator from which it takes its name - is now home to 12.8 million people.” These are
split unevenly between four regions that differ in climate, economics, politics, language,
cuisine, and culture — the Sierra, the coast, the Amazon (known as the Oriente — literally
the East), and the Galapagos islands. Roughly half the population lives in the Sierran
highlands, in which the capital, Quito, is located. Andean Highland indigenous groups are
a significant proportion of the populétion in this region — in the country as a whole they

Ixi

make up anywhere between 10 and 40% of the population™ but in the Sierra they
dominate rural areas. The Sierra is the admirﬁstrative center of power, and has
traditionally been regarded as more conservative in its political outlook than the coast.
46% of the population lives in the coast, home to most of Ecuador’s Afro-Ecuadorian
population and some smaller in-land indigenous groups. The coast is dominated by the

city of Guayaquil, long the country’s economic powerhouse given its centrality as a port

and its role in export industry. Elites in Guayaquil have struggled with those in Quito for
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dominance over the country’s political and economic future, and Guayaquil has provided
the base for many of Ecuador’s populist political movements and leaders (de la Torre
2000). 3-4% of the population live in the Amazon, a region that covers over half of the
country (Kyle 2000, 18); they are a mixture of indigenous groups and mestiza settlers
drawn there mainly since the discovery of oil in the 1970s.

Ecuador is an interesting site for closer interrogation of World Bank policy for
several reasons. At the most general level it is relevant because the Bank gives money to
it and expects the money back — this was obviously a criteria for country selection.™"
However it is a relevant example for several other (and better) reasons as well. It is
heavily indebted, it is in economic crisis, and it has been deeply divided by conflict over
structural adjustment, unemployment, inequality, inflation, privatization, tariff reduction,
and debt since the 1980s. These conditions are hardly uncharacteristic of the
contemporary Latin American develépment experience, and place Ecuador in the same
context as much larger countries such as Argentina, Mexico, and Brazil. Indeed in its
2002 book on economic crisis and dollarization the Bank uses Ecuador as a showcase of
“a country with structural problems of low growth, regional divides, and social and ethnic
fragmentation made more acute by a severe currency and banking crisis in the late 1990s”
(Beckerman and Solimano 2002, ix) — it is thus far from controversial to consider the
nation representative of broader development trends. Indeed as David Corkhill and David
Cubitt argue in an overview of the country’s economic and political history, Ecuador is
“in some ways...the most purely typical Latin American republic” (1988, 1). By this they

mean that it emerges as a median case on several indices of importance to political

scientists, such as population density, racial composition, political fragmentation and
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party structure, class structure, and (importantly for the purposes of fhis project),
development policy. Likewise veteran Ecuador specialist Norman Whitten argued in a
recent anthology that the country is a “microcosm of South American conflict and
contradiction in its modernity” (2003, 20).

Specifically, Ecuador’s experiments with development have often been
characteristic of broader regional, and sometimes global, trends. Underdeveloped as a
source of primary materials and textiles for Spain until independence the country has
experienced several export boom and bust cycles, focused on cacoa (1850-1940),
“Panama” hat weaving and trading in the later 1800s, bananas (1950-1970), and more
recently petroleum (Kyle 2002; Gauderman 2003; Pineo 1996). The state became an
increasingly important player in development policy during the second half of the 20"
century, particularly during the military government of Galo Plaza. He was a classic
developmentalist leader who pledged to modernize the country through industrial growth,
expansion of the state’s developmentalist bureaucracy and colonization of the Amazon
where the state has waged an “ideological battle” over development for centuries
(Colloredo-Mansfeld 1999; 9; Cockeroft 1996, 441; Black 1999). Influenced by
dependency theory like much of the region, the country followed an import substitution
approach to economic growth during the 1960s and 70s, imposing high tariffs on
imported goods and seeking to restrict trade in order to nurture domestic industry.
However the discovery of oil in the Amazon in the late 1960s led to another dramatic
export-led economic boom, an influx of foreign exchange earnings (which leapt from $43
million in 1971 to $350 million by 1974 — Kyle 2000), and a massive expansion of state

borrowing from private banks and IFIs in order to finance public spending. State
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commitments to education, health care, social security, the military and police,
infrastructure and so on grew rapidly in this period, and the state apparatus was
considerably strengthened.

This boom came to an abrupt end when oil prices slumped in the 1980s, and new
sources of international credit dried up. Ecuador found itself in the classic Latin
American situation during the “lost decade” of the 1980s when it was trying to
consolidate its recent shift back to democracy — it was massively endebted, experiencing
low or negative economic growth, and facing increasing poverty an& inequality rates.
Thus began the era of attempts to implement economic restructuring, in an effort to
restore economic growth, correct imbalances, and ensure development. In the last 20
years trade has been liberalized, prices have been raised, subsidies have been cut, social
spending has been drastically reduced, and labor markets have been made more
“flexible.” In 1999 the country experienced a dramatic fiscal crisis which destroyed 20
banks holding 40% of bank deposits, and as a result poverty increased to 56% of the
population (Lopez-Calix 2003, 4). Migration intensified, and remittances became the
second most important source of foreign currency, representing abol1t 10% of GDP in
2000 (North 2004, 203).lXiii In response, in January 2000, the President announced that
the country would dollarize. He was forced to resign shortly thereafter due to an
attempted coup, but dollarization — and the restructuring efforts understood to underpin it
- continued. As explained in chapter 4, these efforts remain extremely divisive, and
protests against adjustment were a daily part of my fieldwork experience. Indeed Ecuador

is an excellent example of a Latin American country deeply affected by internal debates
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about restructuring, and in which national elites, civil society, and the Bank all play key
roles as policy actors.

In addition, Ecuador is an excellent site for research into Bank gender policy. The
Bank’s resident mission in Quito has been an important site for feminist policy
entrepreneurship, at a domestic, regional, and international level, and Ecuadorian
feminists have been involved in a range of Bank work. For example the Bank has funded
national events for women’s day, and it has collaborated with domestic feminist
institutions (see chapter 5). The institution has also incorporated gender into many
concrete loans, some of which I explore in chapters 5-8. Finally, the Bank has put out
several important studies and documents on gender in an Ecuadorian context, supported
by the regional Latin American and Caribbean Gender Unit run out of D.C. Indeed the
Latin American region is regarded as having the most advanced gender unit in the Bank
(Hafner-Burton and Pollack 2002, 368). In turn the Bank’s office in Ecuador put out one

Xiv 5f all countries in the Latin American and

of the most comprehensive gender reviews
Caribbean region, wherein the country receives specific attention;lxv"this was highlighted
as a best practice example in the Engendering Development policy paper.

Finally, Ecuador has long been marked an important country for Bank gender
policymakers, since it was the site of Caroline Moser’s now well-known research into
gender and household coping strategies under structural adjustment. From 1978 to 1988
while an academic at the London School of Economics Moser conducted a pioneering
study on household responses to poverty in a low-income housing settlement in

Guayaquil. This study was subsequently extended as part of a far larger project on

household vulnerability to economic change, funded (in part) by thevBank. The study
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remains noteworthy within GAD circles for its recognition of the importance of caring
labor, its operationalization of the triple role framework, and its concern that paid work
responsibilities may overburden women. Thus in some respects Ecuador is the
paradigmatic example of a country wherein the exhaustion solution to the social
reproduction dilemma has been assumed. Without meaning to attribute an overly-
experimental orientation to the country selection process, it does seem methodologically
valuable to focus on a country that has to date been notable for helping prove the solution
to social reproduction that my project is trying to complicate.

In summary, then, Ecuador a good site for investigating Bank gender policy
because it is a good site for research on Bank development lending more generally, and
because feminists are active policy entrepreneurs in this resident mission. In turn this
dissertation interrogates their efforts across a range of sites, in an attempt to research the
Bank as a generator of ideas and of concrete loans, as an institution involved in
macroeconomic change and micro-level projects, as a body interested in both export
promotion and adolescent sex education. These multiple levels of analysis make for long
introductions, but they are required of any rigorous attempt to trace the Bank’s answers to

the social reproduction problem embedded in its gender lending.

Summary of Findings

In chapter 1 I ask both why and how employment emerged as the central concern
of the Bank’s Women In/Gender And Development policy. Given that there were a range
of potential policy priorities available to the Bank, I ask why this so‘llution was chosen

above rivals. | identify three factors as particularly important: 1. the linking of work to
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growth, efficiency, and productivity, and the associated argument that it represents a
market adjustment, an inevitable, natural response to shifting patterns of productivity and
profitability that will occur (albeit more slowly) without Bank action. This argument
allows the Bank to frame itself as a non-intervenor in the market, or at least as a simple
handmaiden of change that would occur more slowly by itself were the market left to
freely respond to productive incentives. 2. the framing of work as a “keystone” policy, in
which Bank policymakers effectively incorporated previous priorities (notably poverty
reduction, education, and fertility reduction) into the work focus and ensured new
initiatives (violence prevention) relied on work-related solutions; and 3. the promotion of
employment as empowering, hereby connecting neo-liberal growth models with liberal
feminist attempts to help poor women. These three factors coalesced to ensure that
employment appeared the best policy choice for the institution, fulfilling the requirements
of mainstream technocrats interested in efficient development and progressive
development activists who use the language of empowerment.

In Chapter 2 I turn to the social reprdduction dilemma embedded in this effort to
get women into work. Contesting assumptions that the Bank ignores this issue by
endorsing a default “exhaustion solution” to the social reproduction problem that over-
burdens women, I identify a clear recognition of the existence of a policy dilemma, and
the need for concrete interventions to resolve it. Indeed policy entrepreneurs have been
remarkably successful in their framing of the social reproduction dilemma as a serious
policy issue deserving concrete policy interventions; it is recognized at the highest levels
of the institution, in the Bank’s most public presentations, as an issue that threatens to

undermine the organization’s core development goals.
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It is to these concrete interventions, and their critique, that I turn in chapter 3. 1
map out three policies proposed to deal with the social reproduction problem in Bank
gender texts: 1. Saving time through restructuring schedules, new technology, and
infrastructure, 2. Restructuring heternormativity to encourage a two-partner model of
love and labor, wherein women work more and men care better, and 3. Providing state
supported maternity leave and childcare. I explain the relative “success” or “failure” of
these proposals (defined in terms of their being privileged or prioritized by the
institution) through reference to the factors that accounted for success of the work
strategy as a solution to the broader WID/GAD problem: the linking of work to
productivity, the framing of work as a way to achieve other development goals, and the
promotion of work as a common-sensical development “good” that would empower
women. “Successful” solutions to the social reproduction dilemma — those that win out in
the institution itself - are those that can demonstrate productivity be;leﬁts, that are
quantifiable, that can be framed as market adjustments, that are tied to many other
development desirables already prioritized by the institution, and that appear to empower
women. Failed solutions lack these attributes. On this basis, time management and
restructuring heteronormativity are endorsed unequivocally by the Bank; state-supported
maternity leave and childcare are not. Policymakers find it very difficult to connect
childcare to efficiency discourses, given that: 1.childcare policies are inefficient when
assessed on standard “cost benefit” measures, and particularly so when compared to
privatized solutions, and 2. the Bank has framed the market as leadiﬁg inexohorably to
the decline of communal provision for childcare, and thus the policy is marked as an

intervention that goes against market trends. Furthermore communal provision for
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childbearing and childrearing fails because policymakers are unable to argue that it is
empowering — in contrast, interventions are marked as dissmpowering to women. This is
in part because empowerment has been framed as male inclusion, and in part because
policymakers are concerned employers will fire women if childcare-is provided, hereby
undermining their opportunities to secure liberation through employment.

Having recognized the existence of these policy solutions and explained why the
Bank prefers some over others, I also critique the approach taken by the institution,
arguing that the solutions endorsed are profoundly troubling. I question the privileging of
infrastructural development and technological interventions given their connection to the
Bank’s ideological and material investment in modernization approaches, and I ask why
these assumptions of communal responsibility for social reproduction are acceptable,
when so many others are not. In essence the time saving policies promise another quick
technological development fix that threatens to further increase debt burdens and unpaid
labor responsibilities. The option ultimately re-endorses the very models of standard neo-
liberal economics critiqued by the Bank’s own staff, and it rests on a profoundly
inconsistent treatment of productivity which attempts to recognize the economic
importance of some forms of unpaid caring labor, but not too much.

Meanwhile the attempt to restructure normative partnerships locates the key cause
of “the gender problem” in the household, ignoring supra-household concerns. It rests on
and reinforces the Bank’s definition of good gender analysis as requiring complimentary
notions of sharing, balanced partnership, a profoundly heteronormative and privatizing
conceptualization of the gender issue which leads, seemingly inexorably, to privatizing

policy solutions fixated on micro-adjustments in loving partnerships. Yet simultaneously

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



64

the solution is unable to resolve the tension between the Bank’s inconsistent framing of
households as units of competitive individualism and of altruistic lové, as sites for self-
interested bargaining and for the expression of sharing, selfless care. This results in a
refusal to acknowledge the conflicts that are likely to stem from the proposed policy
interventions, and in a framing of sharing couplehood as empowerment, leading to a
tension-ridden definition of empowerment as “autonomy with necessary attachment.”
The effort to (re)privatize responsibility for social reproduction by adjusting the way in
which love is expressed in the family also rests on pathological portrayals of poor men.
They are understood to be relentlessly more irresponsible, drunken, violent, and
oppressive than their richer brothers, and they are offered liberation through compulsory
domestication, through coercive attempts to force them into caring behavior by tying
them to families in order that can pick up the slack created by women’s shift to paid
employment.

I devote the remainder of the dissertation to exploring the social reproduction
problem as it is resolved by the Bank’s gender policymakers in Ecuador. In chapter 4 I
explore the Bank’s overall diagnosis of the “development problem” with which the
country is afflicted, and I argue that neo-liberal restructuring attempts should be seen, at
least in part, as Bank policy. Domestic political and business elites have embraced neo-
liberal reform, welcoming enrichment opportunities granted through trade liberalization
and export promotion. However the restructuring policies enacted in this country also
reflect the interests and desires of the IFIs to which the state is indebted, and the Bank has
a key role in this respect. I thus assess the argument — made repeatedly by the

institution’s Ecuador office - that reforms reflect state and country consensus. In contrast
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I note that the Bank recognizes, repeatedly, that a lack of such consensus exists in
Ecuador, both politically and socially. The Bank recommends dual “stick and carrot”
strategies to resolve this outstanding problem of lack of support for feform: 1. increased
conditionality and tighter Bank control of government action, and 2.increased
engagement and “partnership” with civil society to build consensus. This engagement is
of a particularly limited type; the Bank understands that it needs to disperse knowledge
about the beneficial impacts of restructuring in order to remedy common
misunderstandings that lead to misguided protest, and it wishes to draw civil society
actors into restructuring efforts as service providers. In this way civil society actors will
be demobilized as protest agents.

Having thus justified my decision to analyze Bank loans in Ecuador as Bank
policy output rather than as reflecting state preference alone or social consensus more
broadly, I examine its current GAD efforts in chapter 5, using interviews and Ecuador-
based policy texts on gender. I sketch out the institutional location of Bank GAD policy
entrepreneurs, tracing their complex and sometimes contradictory relations with Bank,
state, and civil society actors. They are positioned as neither insiders nor outsiders,
occupying a liminal space that renders their activities marginal and institutionally
vulnerable. Policymakers respond to this situation by making a distinction between
themselves and the “economists;” this is crucial to their vision of themselves as insider-
outsiders, working on feminist projects rather than standard Bank projects, contributing
to gender equality rather than the national debt. That said, however, they are also heavily
conscious of and reflexive about the institutional constraints within which they operate.

Two constraints were identified by several interviewees as particularly prominent: 1. the
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pressure to frame gender policy using appeals to productivity, rigor, and quantifiable
efficiency, and 2. the pressure to frame gender policy as involving cémplementarity,
sharing partnership, and inclusion of men. I thus argue that although liberal feminist
GAD discourse may be broadly influenced by notions of equity as balance, the emphasis
on male inclusion and appeals to partnership is very much a Bank-specific one. Once
more, getting women into paid employment was a clear priority for the gender
consultants and staff associated with the Bank in Ecuador, again because this initiative
was seen to increase efficiency, include men, and empower women. Once more,
however, I found that gender policymakers were concerned about the social reproduction
dilemma, and they proposed concrete solutions designed to resolve it — specifically a
focus on technological/infrastructural improvement to save time, and an attempt to
restructure intimate relations within the family by getting women into work and ensuring
men love better. These two policies succeeded because they were framed as adding to
productivity and efficiency, as already-already market-driven, and as empowering to both
men and women. Childcare provision, which lacks these framings, failed to secure
unambiguous support. I again see cause for concern at the dominance of these two
successful solutions to the social reproduction problem, particularly. the latter in which
poor men are held them responsible for a range of development outcomes caused by other
factors.

In chapter 6 I turn to policy-based lending, focusing on export promotion in
general, and the flower industry in particular. I explain export-promotion as a Bank
priority in the country, and I explore the interactions between the state, the Bank, and the

private sector in the policy field. I assert that although the state and exporting companies

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



67

are important actors in this policy field, the Bank has a key role in sﬁaping the loan
priorities and structuring interactions between other participants, rendering it legitimate —
and I argue necessary — to analyze these actions as in part Bank policies. Indeed these
loans intentionally restructure forms of access to political influence in Ecuador, reducing
the role of the state and increasing the influence of the Bank and the private sector in an
attempt to secure a “neutral” policy environment that permits “stakeholder” participation.
Although these loans seem to be gender neutral, and are usually analyzed as such,
I demonstrate a clear awareness within the Bank that export-promotion is connected to
gender concerns, primarily through its effects in increasing female lébor force
participation. Gender policy entrepreneurs within the institution thus support export
promotion as a result of their own aim to get women into work. I consider this interaction
between export promotion and gender concerns in greater detail through a focus on
floriculture, an industry with a significant proportion of female employees and on which
gender staff in Ecuador have conducted research. Although work in flowers is seen to
boost economic growth, reduce poverty, and empower women, once again
policymakers recognize the importance of unpaid work and the dangers of
overburdening women through the “exhaustion solution” to social réproduction. However
crucially the Bank’s gender staff argue that social reproduction tensions have been
successfully resolved in floriculture, since men have taken on extra domestic labor. The
industry thus becomes the shining example of women’s empowerment, and of the
successful implementation of the Bank’s preferred policy solution to the social
reproduction problem: getting men to love better, and to turn that love into extra unpaid

work in the family. In promoting this solution once more the Bank ignores childcare
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provision, the policy solution that the floriculture industry itself says is important, and the
inadequacies of which women employed in it highlight as important.

Again, I argue that this treatment of the social reproduction problem is dangerous.
In essence the institution concentrates attention on shifts in minutes of time use within the
home, and it fails to collect data on which workers have access to childcare facilities,
hereby leading to a wasted opportunity to demand more concrete policy reform. The
social reproduction dilemma is resolved here because it is reprivatized onto the backs of
men and women who are framed as hereby liberated, leaving the pa‘t‘hologies of neo-
liberal macroeconomic policy untouched. The solution reinforces a privatizing,
heteronormative definition of gender analysis as focused on including men and sharing
partnerships, a definition which can not conceive of conflict within the family. Women
are once more framed as ultra-responsible and altruistic with the money they earn, and as
inevitably connected to normative families; the autonomy on offer to them is one that
relies on, and reproduces, their always-already commitment to male partners. In turn poor
men are understood as irresponsible and lazy, displaying classed and racialized
pathologies such as alcoholism, domestic violence, irresponsibility, ‘boor fathering
practices, and infidelity. Indeed, despite evidence to the contrary, the Bank argues that
men’s greater involvement in domestic work reflects the progressive effects of
secularism, urbanization, and better education, linking the emergence of better loving
couples to a bundle of modernization narratives that again end up pathologizing poor,
rural people.

In chapters 7 and 8 I present a case study of the Bank’s attempt to resolve the

social reproduction problem through gender and development efforts as they relate to
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project-based lending in Ecuador, attempting to trace the Bank’s gender lending all the
way down by considering a social development loan with very grounded, tangible effects.
I focus on the PRODEPINE loan for indigenous and afro-Ecuadorian rural development,
a prominent initiative held up as a good practices example of “ethnodevelopment” and
gender mainstreaming within Ecuador and the region more generally. I argue that the
Bank is a key actor in this loan, particularly given the weakness of the state. I thus
consider the gender activities enacted by PRODEPINE to be primar‘i'ly Bank activities.
Once more, these activities were focused on getting women into work, and once again
employment was framed as important to increase productivity, reduce poverty, and
empower women, although loan staff also argued that women’s increased labor force
participation was a market-driven inevitability to which PRODEPINE was merely
responding. In addition, in this policy site Bank policymakers claimed that communities
demanded employment projects. I found mixed evidence on this issue, although it was
abundantly clear that PRODEPINE staff had a far more active role in promoting
employment initiatives than was recognized (or admitted) in writterivdocuments.

Again, however, the Bank’s gender policymakers are aware of the social
reproduction tension that emerges as a result of this prioritization of employment, and
once more they propose concrete solutions to resolve it: infrastructural improvement to
ensure better time management, and, most prominently, restructuring partnerships
between couples to ensure that men love better and women act with (limited) rationality
in the marketplace. Indigenous and Afro-Ecuadorian rural women were understood to
need socializing into a culture of savings, and a market mentality, in order that their

incorporation into productive activity succeeded as an empowerment strategy, and
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PRODEPINE intervened persistently to ensure this socialization. Meanwhile men needed
to be taught caring skills, and to be forcibly tied to families, in order that they would pick
up the slack of social reproduction as their wives moved into productive activity.

PRODEPINE’s attempt to resolve the social reproduction dilemma by
restructuring heteronormativity also relied on and (re)produced claims that some ethnic
groups are more complimentary and equal in their gender relations than others, and the
project invoked a distinct racialized hierarchy in this respect, resting on the extent to
which communities approximated ideals of sharing monogamous partnership. Thus
Andean groups were praised for their harmonious gender relations, Amazonian
communities were considered highly oppressive because men are polygamous, and Afro-
Ecuadorian men were criticized repeatedly for their sexual promiscuity and serial
monogamy. This focus on ethnically marginalized poor men’s sexual degeneration was
present alongside more familiar concerns with their alcoholism, violence, laziness,
profligate spending, and pathological irresponsibility. Again, childcare dropped out of
consideration and was erased as a policy priority, even when raised by the communities
at issue, since it was not understood as empowering, nor was it linked to broader
concerns about productivity or efficiency.

In the concluding chapter I consider firstly how these findings relate to debates
in feminist political economy, the scholarly arena to which the dissertation is
ultimately most indebted. In specific terms, I wanted to know if the Bank had
addressed the social reproduction problem (it has), if it had generated answers (it has —
investment in technology and infrastructure to save time and, most ﬁrominently,

restructuring loving partnerships between men and women), why it generated those
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answers (because they are seen as efficient and empowering), and whether those answers
were the right ones (they are not). I focused on social reproduction concerns because they
are, for feminist development scholars, some of the most pressing policy issues of the
present moment, and because I believed the Bank’s answers deserved explanation and
critique. Although I do not argue that feminists erred in criticizing the Bank for
overburdening women through the exhaustion solution during the early years of structural
adjustment, I do claim that the Bank has now developed other responses; a limited
concentration on the exhaustion solution is thus ungenerous to those policymakers inside
the institution who have fought for such alternatives, and unhelpful to those critics who
need to assess Bank interventions in all their contemporary complexity. I have attempted
to contribute in particular to the latter imperative, arguing that the Bank’s preference for
better time management and restructured heteronormativity raises multiple concerns for
development scholars, ones I summarize in the closing section. I also consider why
contestation of the reprivatizing solution is currently lacking within feminist circles, and I
suggest that it demonstrates the need to incorporate insights from masculinity and

sexuality studies into feminist political economy.

However in the course of resolving a research puzzle focused on feminist
political economy I also generated findings of relevance to other political science
conversations, and I address some of those in the closing discussion. Specifically I draw
attention to the implications of the findings for analysis of the Bank itself, for
institutionalist discussions about policy development, and for debates about the role of
the state and international financial institutions in contemporary restructuring efforts. I

reiterate the value of Bank-focused research that recognizes the multifaceted, fluid nature
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of the institution, particularly in a post-1995 context, and I suggest that the intersection
between empowerment and efficiency will become increasingly important as a site for
new policy solutions in the institution in this context. My findings also suggest that in
many cases the Bank’s point is not “proved” with the neo-classical analysis employed by
policymakers. The institution’s own data disrupts its claims that huﬁian capital
differences explain wage gaps, that income correlates with rights, that work empowers,
that unemployed men are more violent than working men and so on. Pointing this out is

important if the Bank’s research role is to be properly understood and critiqued.

Secondly, my findings relate to debates within institutionalism regarding the
influence that institutional context has on policy framings, and the ways in which
policy entrepreneurs attempt to negotiate complex insider-outsider spaces to secure
support for their initiatives. The choices made by these policy actors are explained
by institutional factors. The model that explains why the Bank endorsed employment
priorities within GAD policy also explained why it endorsed technology,
infrastructure and restructured heteronormativity, and why it did not endorse
childcare. In this sense the results confirm the importance of assessing institutional
constraints on policy output.

Thirdly, the Ecuador-based research findings relate to broader debates within
international political economy concerning the role of IFIs and states in restructuring.
While I demonstrate that domestic political and economic elites support key elements of
the restructuring agenda, I also argue that the Bank is a crucial policy actor in neo-liberal
reform efforts in Ecuador; these efforts do not reflect social consensus and they are often

not government-led, despite the Bank’s claims to the contrary. Moreover, the Bank not
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only acts a policy actor in this country; it acts to undermine democracy in order to secure
the passage of neo-liberal reform, suggesting the need to fundamentally recast
conversations that frame restructuring as a normatively neutral or positive endeavor. Of
course, I do not argue that these findings provide a model for all Bank-state interactions,
given that some states are far stronger, and that there are crucial regional differences in
how neo-liberal restructuring has been implemented and received, but perhaps Ecuador’s
experience is not unrepresentative of some countries wherein the state is weak and neo-
liberal reform is highly contentious. In this case, the Bank made that situation worse, and
its damaging impact speaks directly to the on-going political science debate about the
relationship between restructuring and democracy.

Finally, I consider the possibilities of contesting the solutions to the social
reproduction problem currently being promoted in the Bank. I give some tentative
suggestions for potential strategies which may help create space in the institution for
critique of existing policy, and for development of better alternatives. This focus on
improving policy options within the Bank seems an apt one with which to close, given
that the research project attempted to forge a critique of existing policy that remained
attentive to the institutional constraints within which gender policymakers work. In this
way it contributes to a range of other academic debates, but it was always primarily
concerned with the social reproduction research puzzle, and with trying to ensure that the
Bank had the right answers. Given that it does not, it seems appropr‘i’ate to consider how
feminists can help stop the damage being caused by the wrong answers currently in place,

and create space within which to push for alternatives.
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i See Payer 1982; Caulfield 1996; Danaher 1994; George and Sabelli 19%4. The other three agencies are
newer components of the Bank’s activities — the International Finance Corporation was created in 1956 to
invest in and help finance private sector projects in developing countries where access to capital is
considered lacking; the MIGA (set up in 1988) helps encourage foreign direct investment in developing
countries by advising countries on how to attract it and by providing loss-protection guarantees to
investors. The International Centre for the Settlement of Investment Disputes (created in 1966) also helps
encourage FDI, by aiding in conciliation and arbitration of investment disputes between governments and
private foreign investors.

" The Bank’s Articles of Agreement dictate that five of the 24 executive directors represent the member
countries having the largest number of shares in the institution - the US, with 16.4% of the votes, Japan
with 7.9%, Germany with 4.5%, and the UK and France with 4.3% each. The Bank’s “about us” webpage
claims that “the number of shares a country has is based roughly on the size of its economy” — actually it is
based on the contribution to the Bank as shareholders, which is very different. The other 19 Executive
Directors represent several countries — governments elect them for a two year term.
http://web.worldbank.org/WBSITE/EXTERNAL/EXTABOUTUS/0,,contentMDX:20040558~menuPK:34
559~pagePK:34542~piPK:36600,00.html?

" World Bank “About Us” website:

http://web.worldbank.org/ WBSITE/EXTERNAL/EXTABOUTUS/0,,contentMDK:20040558~menuPK:34
559~pagePK:34542~piPK:36600,00.htmI?

Y www.whirledbank.org

" Indeed the Bank’s webpage on biographies of Bank presidents simply skips the years 1949 to 1968.
http://web.worldbank.org/ WBSITE/EXTERNAL/EXTABOUTUS/ORGANIZATION/PRESIDENTEXTE
RNAL/0,,contentMDK:20083965~menuPK:232070~pagePK:139877~piPK:199692~theSitePK:227585,00.
html

"f'Caulﬁeld 1996; Sparr 1994; Baaker 1994; Teichman 2004; Stiglitz 1999

Y This is denied by the Bank, which insists that it never asked countries to cut social spending during
structural adjustment. As one gender text argues, “It is important to note that the World Bank has never
made an adjustment loan conditional on the reduction of social expenditures. In fact, the Bank has begun to
make maintaining or increasing social expenditures a condition of adjustment loans” (World Bank 1996b,
5; see also 19972, 19). In this way the Bank is seen to protect social spending. This framing is simply
laughable to critics of the institution, who point to Bank policies to charge user fees for education and
health, to promote state “divestiture” from higher education spending, health insurance, social security, and
childcare, and who question the state’s ability to make sovereign policy decisions in the context of strong-
arm neo-liberal policies even absent explicit conditionalities — see chapter 4.

Vil With respect to their role in reform efforts, the Fund focuses on short term stabilization in emergency
conditions, while the Bank sees its mandate as helping to restore “balance” and implementing longer-term
structural reform in order that economic problems do not reoccur.

ix As the Bank advise: “Since active measures have real resource costs, policymakers will need to be selective
about which measures to undertake, focusing strategically on where government intervention has the largest social
benefits. This implies focusing on areas where market failure and spillover effects are likely to be greatest. This also

implies focusing on areas that the private sector is unlikely to take on independently - or to take on well” (World
Bank 2001, 23). :

http://web.worldbank.org/WBSITE/EXTERNAL/EXTABOUTUS/ORGANIZATION/PRESIDENTEXTERNAL/0,,co
ntentMDK:20083965~menuPK:232070~pagePK:139877~piPK.:199692~theSitePK:227585,00.html

“ In some respects the hopes of the reformers have been disappointed. The poverty-minded Joseph Stiglitz,
hired as the Bank’s chief economist by Wolfensohn to broaden the institution’s agenda, was “invited to
resign” (fired) in 1999 for his public criticism of the institution’s neo-liberal development model, and Ravi
Kapur, chief architect of the Bank’s 2000-1 World Development Report focusing on empowerment and
participation, left after Bank authorities insisted the report get toned down (Parpart 2002).

*i Indeed the Bank is rather notorious for this expansive mission, with one critic arguing that its
organizations “are seeing themselves more and more as a world government” (Deepak Nayyar, quoted in
Caulfield 1996, 196). Likewise George and Sabelli argue that in the neo-liberal world order, GATT and the
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WTO function as the International Ministry of Trade, the IMF operates as the International Ministry of
Finance, leaving “the Bank (as) the prime candidate for the Ministry of Everything Else” (1994, 161).

! Most analysts trace the emergence with this desire to a series of developments in the 1960s and early
1970s including the increased presence of women involved in decolonization struggles in the UN, growth
of second wave feminist movements, the UN’s tentative steps towards analyzing women’s position, and the
filling of “information gaps” (Snyder 1995, 97) related to women’s role in development by texts such as
Ester Boserup’s book Women and Economic Development (1970). However, there is little commonality in
approach among WID/GAD scholars and activists. Some advocate the inclusion of women in development
projects that presently ignore them, while others advocate the design of new, women-only projects to take
into account women’s special needs. Some want to help women become more productive contributors to
the world’s economy, while others want that economy to recognize the work women already do. Some
blame the failure of development to benefit women on sexist planners and backward traditions, while
others blame it on capitalism and racism. See Snyder (1995), Kabeer (1994), and Saunders (2002) for an
overview.

*¥ Murphy 1995, 27; see also World Bank 1990 and 1994; Moser Tornqvist and von Bronkhorst 1999, 6;
O’Brien, Goetz, Scholte and Williams 2000.

* This assessment may understate the importance of the Bank’s early efforts. Thirty-five case-studies and
evaluations of Bank experience were published between 1979 and 1985 in the series "Notes on Women in
Development” (Murphy 1995, 31). Although these had a “limited” impact on the Bank, they “played a key
role in establishing the principles of gender analysis training used throughout the development community
during the 1980s” (31). Other agencies, including the UNDP and USAID, adopted the training models, and
the team was ultimately poached by the latter, publishing a manual for USAID “which became a classic in
the literature on gender analysis. Typical of the Bank's position during this period, an innovative idea was
not sufficiently well-received to be carried to its fullest realization within the Bank, and other agencies
picked it up” (31) — but the influence of the Bank-nurtured ideas was crucial.

! Women In Development (WID) efforts were the original incarnation of feminist development policy in
the 1970s, stemming from Boserup’s key text on the need to include women in development. WID efforts
are often characterized as “add-in” policies that treated women as separate from men, in stand alone
projects that were managed through women’s units. Gender and Development (GAD) initiatives came later,
and as originally articulated by Southern feminists (notably from the critical development group DAWN;
see Sen and Grown 1987) they involved a critique of liberal feminist assumptions about the benefits of
including women in capitalist development models. Thus a GAD framework implied that development
organizations would focus on meeting the basic needs of all people, and on empowering people to confront
structura!l inequities. However the term has now lost much of this meaning, and the difference between
WID and GAD varies heavily depending on institutional context. According to official policy reviews, the
Bank’s shift to GAD was a response to the perceived isolation of WID efforts, and their treatment of
women as separate from men (see especially Murphy 1995/1997, and Moser, Tornqvist, and Bronkhorst
1999). I argue in chapter 3 that for the Bank the key distinction appears to be that men are largely absent
from WID efforts, while GAD efforts include men and attempt to reframe gender relations to achieve
privileged models of normative couplehood — but see Moser 1993 and Kabeer 1994 for a more standard
overview of the distinction. ‘

™! Policy papers indicate that a topic “is a legitimate Bank concern, integral to good development
planning,” and they require a “stock-taking” of available evidence on the issue which in turn requires
external consultation and raises the profile of the topic in Bank work (1995, 55). The policy paper also
went beyond what Murphy terms “fragments of guidance” for staff on GAD (37), being accompanied by a
new Operational Policy and a best practice note which called for integrating gender concerns in Bank work
(Murphy 1997, 1). See appendix 1 on text selection for more on this.

™I Resident missions are not full country offices but they establish a Bank’s presence in a country —
smaller countries usually have them. The Bank has a resident mission for Ecuador in Quito.

* The feminist monitoring organization Women’s Eyes on the World Bank criticize a Bank-NGO
consultative group on gender for the rarity of its meetings and the Bank’s failure to share information with
the 14 NGOs who are its members (1997, 3). They claim that the group “represents a public relations
exercise rather than a means of serious dialogue on the issues” (4). However, this effort to woo feminists is
not something other architects of the global economic order, such as the International Monetary Fund or the
World Trade Organization, bother to emulate.
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™ They also confirm the necessity for scholars of international development policy to get acquainted with
GAD work. The fact that the Bank — the largest and most influential development institution in the world —
takes gender seriously reflects rather negatively on IPE scholars who do not.

™ See also Goetz 1997, 5; Smith 1997; Pierson 2000; Pierson 2000c; Morone 1998; Skocpol and Fiorina
1999; Bridges 2000, 111; Thelen 2000; Jervis 2000; Fox and Brown 1998.

™ Another dimension of this debate is that the Bank has discovered institutions in recent years, and now
espouses a self-consciously institutionalist approach to development (see especially World Bank 2001, and
recent publications on the importance of the state in markets discussed below). This recognition of the
importance of institutions mirrored a broader shift in the Bank’s development approach, reflecting a sense
that free markets needed stronger legal and institutional support mechanisms in order to survive, given the
disastrous experiences of liberalization in Russia, Brazil, and East Asia. It also confirms Robert Kaufman’s
(1999) assessment that by the mid 1990s IFIs acknowledged that 1980s efforts had devoted insufficient
attention to administrative restructuring, and they responded with a new focus on centralization and the
political insulation of macroeconomic policy. Although not the focus of this investigation such attention to
institutions certainly supports the legitimacy of looking at the Bank through an institutionalist lens.

™ For example feminist bureaucrats are referred to as “femocrats” in Australia, in a nice representation of
their half-in/half-out status (Eisenstein 1995, 69). Likewise the editors of an influential anthology on
feminist organizations argue that the insider/outsider tension is characteristic of feminist politics generally
(Ferree and Martin 1995, 8) — essays in this collection identify the “balancing act” it engenders in sites as
diverse as the Catholic church, Ms magazine, and the Australian state. As Ferree and Martin put it:
“Whether (feminist policy actors) are as uncorrupted by power as they believe matters less than the insights
they offer into the tensions of dual loyalties and the practical experience of being both “mandarins” and
“missionaries” (Ferree and Martin 1995, 17).

¥ Sometimes these people were not directly employed by the Bank at ali — rather they were married to the
institution, in a fascinating blurring of the inside/outside boundaries so familiar to feminists scholars of
policy change in non-feminist institutions. In 1975 when the Bank first included WID in its annual meeting,
in response to the pressure generated by the UN’s Mexico City conference, the event was included on the
spouses program (Murphy 1995, 32); again in 1980 a WID session was held at the post-Copenhagan annual
meeting, for spouses (33). In her assessment of the gradual evolution of managers’ support for WID,
Murphy notes that “Staff interviewed recall the important role played by managers’ wives for whom
seminars on WID issues were offered during annual meetings” (34).

*V Indeed progress on the inside and the outside has often gone hand in hand. In the last five years the Bank
has appointed its first female managing director, and it has recruited a record number of women to high
posts. It has also appointed a Senior Advisor on Gender Equality, made commitments to eradicating sexual
harassment (World Bank 19971, 17), implemented maternity leave policies, established a fund to encourage the use of
women as consultants (13), and supported women’s networking efforts (18).

"""f'Staudt 1985/2002; Goetz 1997; Kabeer and Subrahmanian 2000; Hafner-Burton and Pollack 2002

" See Kardam 1991; Miller 1998; Rathgeber 1995; Chowdhry 1995; Hafner-Burton and Pollack 2002

I This same pattern was used in the Bank’s first policy paper on gender (World Bank 1994), where the “the Payoffs
to Investing in Women” were presented before policy measures are suggested. Even the second policy paper — which is
far more concerned with “soft” concepts such as participation, empowerment, human welfare, and social development
than the Bank’s early reports - “proves” that gender inequality exists in its first chapter, and shows that it “hinders
development” in the second, before any concrete policy solutions are presented. Likewise a text box entitled “The
Gender Policy of the Bank” used productivity to explain how gender policy is justified under the Bank’s articles of
agreement: “There is no doubt that raising women's productivity would improve key development goals everywhere and directly
reduce poverty. Failure to address this aspect of development work could lead to inefficiency, exacerbate inequities between men
and women, and threaten the sustainability of development efforts. From the point of view of Bank staff, work on gender is not
only permissible under the Articles of Agreement, but also required by the policy framework of the institution” (World Bank
20004, 2).

X Again this is not limited to development policymakers. As Mary Katzenstein notes, feminists generally “are
often very word conscious, usually out of calculated instrumentality as to what phraseologies will “work™”
(1995, 35). Feminist bureaucrats are thus well-known for designing what Eisenstein terms “politically
palatable” policy that they can “sell” to their bosses (1995, 76).

X As Murphy noted in her 1995 evaluation of Bank gender policy, “early attention to WID in project
design was the work of a few committed individuals, including several anthropologists and sociologists”
(Murphy 1995, 35) — this created a potential problem of outsider status for many GAD staff, and helped
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drive the perceived need to frame arguments in quantified terms that the Bank’s economists could
understand. In this sense preference for quantification also confirms Theodore Porter’s analysis of how
accountants and engineers found themselves pressured to replace personal judgments with measurements
due to their vulnerability to pressure from powerful outsiders (1995, xi). For example the Bank’s second
WID advisor focused on building a statistical basis for WID demands not because she was professionally
strong, but because WID was marginalized inside the Bank and its advocates were suspected of bias; to
legitimize GAD as a professional (rather than political) concern she tried to “prove” the need for Bank
intervention using “objective” numbers. Similarly there is a massive disjuncture between the lengths to
which gender policy entrepreneurs have to go to get a policy into the mainstream versus more standard
claims that can often appear completely data-less. While feminists are trying to prove that rape has
productivity costs the Bank state that “countries that have implemented reforms early on, carried them out
consistently, and received adequate financial support have generally enjoyed faster and stronger economic
growth than countries that have undertaken reforms too slowly, intermittently, or not at all” - this claim is
supported by no evidence. If, as Anne Marie Goetz notes, “the politics of personal bureaucratic survival
dictate that the political project of the GAD agenda be underplayed, as this is seen as an unprofessional,
non-technical personal bias” (1998, 54), they also dictate that the GAD agenda be countable, at least in the
Bank. As Porter summarizes, then, “quantification lends authority to officials who have very little of their
own” (Porter 1995, 8), and in this case it arguably reflects weakness, insecurity, and vulnerability rather
than institutional strength. E

™ see also Saunders 2002; 25; Spalter-Roth and Schreiber 1995, 105; Kardam 1991; Rathgeber 1995;
Miller and Razavi 1998.

M Goetz 1998; Waring 1988; Wood 2003; Chowdhry 1995, Spivak 1996

% see also Mohanty 1991; Spivak 1985/1996/1999; Narayan 1997

v See for example the Bank staff interviewed by National Public Radio, April 16" 2000, 8pm.

¥ For example, distinctions between work and non-work are central to political economy and they stem,
in part, from Adam Smith’s attempt to delimit boundaries between use and exchange value. The key
distinction here is that productive labor adds value to an item, while unproductive labor does not. On this
basis the labor of a servant, bishop, king, soldier, lawyer, and opera singer is unproductive while the labor
of a manufacturer is productive, and diamonds are expensive while water is cheap — indeed items with the
greatest use value often have the low exchange value precisely because little is added to them by human
effort. This distinction was maintained, although reframed, by Marx, who also understood nature as
furnishing the material for human labor to turn into wealth. He too made a distinction between use and
exchange value, and between productive and unproductive labor, based on whether or not the product was
turned into a commodity. Discussions of social reproduction relate directly to this distinction between
productive and unproductive labor, work and non-work, use and exchange value.

¥ Perkins-Gilman 1966, Woolf 1938, Waring 1988; Folbre 1994; Elson 1996/2000; Gibson-Graham 1996; Peterson
2002.

il political theorists have also addressed this question of the inevitability of human dependency, focusing particularly
on how liberalism assumes radical masculine autonomy. As Wendy Brown puts it: “The autonomous subject of
liberalism requires a large (female) population of nonautonomous subjects, a population that generates, tends, and
avows the bonds, relations, dependencies and connections that nourish human life...If liberal autonomy were
universalized, the supports upon which it rests would dissolve” (1995, 157-8). However given that this dissertation
focuses on international political economy I concentrate more on the debate as interpreted by scholars in that field.
Xt Note that Moser separates productive and reproductive work, while Waring considers reproductive work to be
productive, and mocks the fact that under the UNSNA a woman giving birth is not seen to be producing anything,
Elizabeth Priigl makes a similar critique of Spike Peterson’s recent sketch of the “reproductive, productive, and virtual”
economy, claiming that the separation of reproductive from productive activities perpetuates masculinist
visions and should be abandoned (Priigl 2002 and Peterson 2002). There is an extensive literature on this
debate in feminist political economy; see Cook and Roberts (2000) and Peterson and Lewis (1999) for an
introduction.

XXX Snarr 1994, Brodie 1994; Elson 1996; Beneria and Feldman 1992; Baaker 1994; Haney and Pollard
2003; Talcott 2003.

* This raises interesting questions regarding the “gendered” nature of social reproduction responsibility.
Feminist analyses of structural adjustment have long shown that mothers can shift burdens onto daughters
by taking them out of school (Moser 1993) and that rich women can buy their way out of domestic labor
responsibilities, employing poor women (and sometimes poor men, particularly very young and very old
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men), to fulfill household maintenance responsibilities. This division of labor is as much reflective of class,
race, and age hierarchies as gender ones, a complexity I seek to explore in chapter three re: the Bank’s
attempt to get poor men (pathologized as lazy and unloving) to pick up the slack of social reproduction.
"1f'see also Moser 1993; Brodie 1994; Waring 1999; Wood 2003

il Escobar is not alone in his account of the “cultural productivity” of political economy (1995, 51); other
studies in this tradition include James Ferguson’s research on how Bank development efforts in Lesotho
fail in their own terms yet work to aid state expansion and bureaucratic entrenchment (1994); Timothy
Mitchell’s work on expertise in Egyptian development (2002), Magdelena Villarreal’s exploration of how
women targeted in a state bee keeping initiative in Mexico reframed themselves as progressive
entrepreneurs (1996); Gibson-Graham’s (1996) discussion of how hegemonic definitions of “the economy”
work to produce certain economic effects and constrain our ability to suggest alternatives; and David
Williams’ article on the way in which Bank policies (re)produce the capitalist subjectivities they assume,
while maintaining their universal naturalness (1999).

il See also Marchand and Parpart 1995; Crush 1995; Apffel-Marglin and Marglin 1996. Gibson-Graham’s
work is an important exception. Using the notion of a rape script Gibson-Graham discuss how globalization
is framed as penetrating non-capitalist economic forms, and they ask “how might we get globalization to
lose its erection?” (1996, 126), but their comments are focused more on sexualized rhetorics than on the
productive power of development agencies to shape normative arrangements of gender and sexuality on the
ground. See Moser 1993; Kabeer 1994; and Sparr 1994 for evidence of erasure of sexuality in GAD work.
It is repeated outside academia; the activist organization Women'’s Eyes on the World Bank, for example,
insists that the Bank address “multiple marginalities” based on sex, race, class and ethnicity (1997, 1); it
does not mention sexuality. Bureaucratic hostility to feminist policy advocacy also frequently takes the
form of lesbian-baiting, a common response to WID/GAD in the development field - see Rosenbloom
(1996) and Rothschild (2000) for an extended discussion of how lesbian baiting is used to undermine
WID/GAD initiatives. My efforts to raise sexuality issues with delegates at the Association of Women in
Development conference in November 1999 were met with hostility from feminists; panel participants
refused to answer questions about the sexuality debates at Cairo, and they refused to allow non-
heterosexual questioning of the term “sexuality”. One activist informed me lesbians needed to fight for
their own rights and stop expecting “women” to do it for them. At the closing session of the conference we
were given a song to sing by a North American White feminist who is a lesbian. It is from an album
celebrating that identity, and that song specifically is about the beauty of loving women, and of lesbians
being “whole” people. However we were told it was a song celebrating women, by a North American
White Feminist; the omission of non-normative sexuality was telling. Interestingly Bank staff were far
happier to answer questions about sexuality. According to staff in the gender and equity field there are no
“out” lesbians in the Bank’s senior staff (notes from Association of Women in Development Conference,
November 1999), but I discussed sexuality concerns with Bank staff at the AWID forum in 1999 and all
were perfectly comfortable with the extension of the term to include non-normative populations. Gender
staff in the institution are also proud of the Bank’s domestic partnership provisions, and the institution was
characterized as tolerant of gay male employees, at least in D.C.

¥ Hence my use of the heteronormativity concept in a feminist project that is not focused on sex,
lesbianism, or “mess and goo” (Binnie 1997, 228). It has been suggested to me that I am actually doing an
analysis of shifting gender norms, but one can only see the shift from a breadwinner housewife model of
the nuclear family to a two earner/two lover model as about only gender and not sexuality if one naturalizes
and universalizes 1. heterosexuality 2. monogamous lifelong coupling among heterosexuals, 3. love,
romarnice, and intimacy as the partnering principle among lifelong heterosexual couples, and 4. privatized
provision of social reproductive labor among loving, monogamous, lifelong partnered heterosexuals. None
of these arrangements is in fact “natural” in the sense of being apolitical, universal, always-already pre-
discursive, or outside of social construction. However for those resistant to the first denaturalizing move
(perhaps most of the political science field), one can in logically-consistent principle believe that
heterosexuality (broadly conceived) is universal but still use the concept of heteronormativity to explore
ways in which normative arrangements of straightness vary across time, place, and so on — as
anthropologists interested in kinship structure and historians interested in changing family formation have
done for decades. This principle does not (or should not) hold in a feminist context; for a feminist audience
one can easily argue that resistance to denaturalizing heterosexuality is embedded in what Butler (1990) has
called a functionalist frame whereby gender relies for its coherence and stability on a heterosexual (or
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heteronormative) matrix of intelligibility (see also Delphy 2000; Wittig 2000; Guillaumin 2000). But one
does not necessarily need to be ready to dismantle dichotomous sex/gender models to benefit from the
insights of heteronormativity as an analytic concept — although it helps.
*¥ I am not sure that the term “outside” captures the complexity of the dynamic at work here, however, for
two reasons. Firstly, it is questionable whether anyone can be fully “outside” of such a powerful, taken-for-
granted system of power, especially given that gender is unintelligible outside a heteronormative frame. As
Butler put it: “whether “before” the law as a multiplicitous sexuality or “outside” the law as an unnatural
transgression, those positionings are invariably “inside” a discourse which produces sexuality and then
conceals that production through a configuring of a courageous and rebellious sexuality “outside” of the
text itself” (Butler 1990, 98). Secondly, one must be careful not to deny the privilege that is still accorded
to many of these non-normative straight bodies by other actors (poor women’s motherhood may be
demonized by the welfare office and media, but it may receive in-community validation and support in a
way that lesbian existence may not). That said, however, Cohen’s insistence on the need to question the
totalizing gestures of White queer theory by pointing to such demonized heterosexual bodies is vital.
M Terry 1999; Wittig 2000; Delphy 20000, Guillaumin 2000, Hawkesworth 1997; Warner 1993; Berlant
1997
Vi Beminists are themselves implicated in this error, particularly through replicating the “sex as biological,
gender as cultural” trope still being taught in many women’s studies classrooms in the US, or by engaging
in what Oyeronke Oyewumi terms “gender attribution on a global scale,” “even in cultures that originally
eschewed gender in their conceptual framework” (1997, 1055).
"1_“" See also Carabine 1996/2000; Berlant 1997; Puri 1999; Warner 1993; Haney and Pollard 2003.
X Cooper also notes that state action generated dissent and active resistance, producing struggle in
addition to consent, and her work serves as a model for non-deterministic, anti-functionalist approaches to
sexuality and social policy.
! Several observers argue that non-normative sexuality is scape-goated for the effects of globalization and
the decline of the nation it engenders. Prostitutes, lesbians, and gay men were thus criminalized in the
adjusting Bahamas, while in Venezuela single mothers have come under attack from a state trying to
revalorize women’s nurturing role in the heteronormative family (Dalla Costa 1995, 109). Meanwhile in
Zimbabwe the crisis of adjustment has intensified repression of the domestic gay and lesbian community.
However, although Alexander argues that when economic reform weakens state power it often leads to a
state legitimation crisis that is made played out on the site of sexuality (1994, 7), she does not argue that
structural adjustment and the institutions that implemented it “created” homophobia or heterosexism. These
discourses have their own, more internal, trajectories which are often unrelated ta economics. In the case of
the Bahamas, for example, the ideal of heterosexuality expressed in the nuclear family was a colonial
import, related more to racist denigration of “native” sexuality than to the requirements of production. She
also points to the role of heteronormativity in discourses of Black nationalism, wherein women’s role as
citizens is to reproduce for the motherland (1994, 6). This heterosexual imperative of citizenship can not be
reduced to its economic functionality; it has its own history, and its own interactions with race, gender, and
class dynamics. Discourses of heteronormativity — themselves in flux - are therefore not produced by
economic restructuring; rather the two complex sites interact with each other, in ever-more complex ways
(Gibson-Graham 1996, 27). THIS is the insight I wish to develop, rather than the (admittedly interesting)
one of scapegoated minorities.
i See also Williams 1999, Gibson-Graham 1996, Shore and Wright 1997; Ferguson 1994, Crush 1995;
Schram 1995.
il One of the reasons James Ferguson’s account of Bank lending in Lesotho remains so compelling is that it links
analysis of the Bank’s policy literature at the D.C. and country level to project lending in this way. Likewise, in one of
the best critical studies on the Bank in recent years, Susan George and Fabrizio Sabelli argue, “In the social science
community today, the sport of Bank bashing is mostly considered passé and vulgar, the academic equivalent of mud-
wrestling . . . There is no need to ‘bash’ an institution whose own documents and practice do the job so thoroughly in
the scholar’s stead” (George and Sabelli 1994, 3 emphasis added). Not only do they manage to craft a devastating
critique of Bank lending as based on blind faith in the market while remaining generously spirited in their recognition
that Bank staff are often motivated by genuine concern for poverty, but they also pay attention to “documents and
ractice” — to policy texts and concrete money; this is one of the reasons their study is so powerful.
i Protesters in India and Nepal have directed considerable attention to project-based loans for dam construction, for
example (Fox and Brown 1998, 3), and many feminist critiques of the Bank focus on lending in population, health and
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nutrition projects. Similarly academic critique of the Bank often focuses on project-based loans; see
Ferguson (1994); Escobar (1995), Williams (1999) and Caulfield (1996).

' Measuring collective protest in four countries between 1989 and 1994, they found widely varying levels
and repertoires of protest in countries undergoing similar “turbulent political transformation
and...comprehensive economic adjustment programs involving a substantial level of disruption and social
cost” (Ekiert and Kubik 1998, 553). Moreover, those hardest hit by market reforms (the unemployed or
homeless, for example) were often absent from protests (558). Given that there was no correlation between
the type of economic reforms undertaken and the magnitude of protest evident, in explaining collective
action they point to the importance of cultural and historical factors such as “‘traditions’ of contentious
action”, and the resources available to protest groups.

¥ For example Haggard and Kaufman (1995) differentiate between the actions taken by new democratic
regimes that took over from authoritarian governments during crisis, and those that took office in pacted,
non-crisis transitions. In non-crisis-induced transitions, authoritarian governments had already undertaken
economic reforms and built a coalition of beneficiaries, but it was difficult to sustain them. However, in
crisis-induced transitions (such as Argentina, Brazil, Bolivia and Peru) new democracies had incentives for
new policy, but implementation was hard and they faced severe distributive demands for short-term relief
(153). As a result, many new democratic governments in Latin America pursued “unsustainable” economic
policies, and reform was partial. Although Kubik and Ekiert (1998, 58) did not find that modes of regime breakdown
explained protest in the East European cases on which they focused, Latin American evidence appears to point to this
as an important factor.

M ndeed one must take seriously the Bank’s objection that it is often unfairly held responsible for policy failings
caused by states — this is the essence of the institution’s rather defensive answer to the FAQ of why it is the target of so
much international criticism: “critics have tried to blame the Bank for any number of perceived problems associated
with globalization. Of course the Bank isn't perfect, but it also isn't to blame for all the shortcomings in the world.”
http://web.worldbank.org/ WBSITE/EXTERNAL/EXTSITETOOLS/0..contentMDK:20147466~menuPK:344 189~page
PK:98400~piPK:98424~theSitePK:95474.00.htmi#role I concur, and thus I am concerned to explore the role of the
state in the policy debates to which I devote attention.

i Hunter and Brown open a recent article on the Bank’s Latin American lending in Comparative Politics with the line
“do international financial institutions significantly affect the development strategies their borrowers pursue or do
domestic forces prevail over IFI influence” (2000, 113). This framing of the question appears to rule out an answer of
“both, sometimes.”

Miil see particularly Stigltiz’s approach, summarized in a review on the Bank in 1999, and the Bank’s recent
document on aid effectiveness prepared in part for the 2002 Monterey conference on development (World
Bank 2002).

I Brown and Hunter 2000, Shafer 1994, Haggard and Kaufman 1995, Kahler 1992; Teichman 2004
"‘Bank’s basic data on Ecuador website (www.worldbank.org/ec)

"‘f' See chapter 7 for more on the complexities of counting ethnic categories in Ecuador.

i Without meaning to complicate matters unnecessarily, one can make an interesting case that the Bank
gives money to many entities that are not technically considered “borrowers” given that much Bank money
never leaves the Rich World, but is instead transferred straight from D.C. to consultants, companies, and
development specialists who implement the projects for which the Global South is economically liable.
Indeed when searching for “entities to which the Bank gives money” one’s case selection need not
necessary focus on the Global South at all.

il Some estimates suggest 25% of the country’s total population has emigrated in the last two decades,
most frequently to Spain, Italy and the US (North 2004, 203). By the early 1990s Ecuadorians were the
largest migrant group in New York City 1990s (Colloredo-Mansfeld 1999, 11), which was then Ecuador’s
third largest city by population (Weismantel 2003, 331). In 1992 President Sixto Duan-Ballen proclaimed a
July holiday “The Day of the Absent Ecuadorian,” in recognition of emigrants (Kyle 2000), and citizenship
rules have been changed to allow them to vote.

MY 1 its latest (2001) policy paper on gender, the Bank recommended that all countries attach a gender
component to their country assessment strategies (which are designed to give an overview of the
development problems to which Bank lending should be directed). This component can either be a section
of the country strategy report itself, or a separate and more elaborate document. Few countries have to date
met this goal.

™ Compare this to the 1998 gender report on Argentina, Uruguay and Chile in which all three countries are
covered together.
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Chapter 1: Tracing the World Bank’s Efforts to Get Women into Work.
Introduction.

By the mid 1990s, women’s lack of participation in the formal labor market had
been defined as the overarching problem in the Bank’s gender literafure. In the current
context, the need for gender policy is now justified through reference to work, examples
of success and failure focus on work, interventions are evaluated in terms of their impact
on work, and employment is considered such a “familiar marker of gender equality”
(World Bank 2001, 35) that it can be used as a measure of such in the Bank’s most recent
policy paper on gender, as evidence that women have gained rights. In this chapter I chart
the prioritization of employment by analyzing formally-cleared Bank texts on gender
produced between 1979 and 2001, to assess both why and how work emerged as the
central concern of the institution’s WID/GAD staff. Given that there were a range of
potential policy priorities available to the Bank, I ask why the employment solution was
chosen above rivals. I identify three factors as particularly important: 1. the linking of
work to growth, efficiency, and productivity, and the associated framing of employment
as “not really a policy” whereby the Bank denies its own role as an intervenor in the
market 2. the framing of work as a way to achieve other development goals, whereby
policymakers incorporated previous priorities (poverty reduction, education, and fertility
reduction) into the work focus and ensured new initiatives (violence prevention) relied on
work-related solutions; and 3. the promotion of employment as empowering. These
factors coalesced to ensure that employment appeared the best policy choice for the
institution, fulfilling the requirements of mainstream technocrats interested in efficient

development and progressive staff who use the language of empowerment. Employment
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subsequently emerged as a key signifier of GAD policy success, a commonsensical
development “good” even when the evidence was messy or inconvenient, and even when

work was no longer connected to other goals such as reduced poverty or lower fertility.

An Overview of the Prioritization of Employment.

In 1979 the Bank published Recognizing the Invisible Woman in Development.:
The World Bank’s Experience, its first booklet assessing the impact Bank projects have
on women. Prefaced by then-President Robert McNamara, this aimed to illustrate “some
of the approaches the Bank has adopted to improve opportunities for women to
participate in development” (McNamara in World Bank 1979a, iii). Women’s need to get
into employment was certainly important in this document, in its own right and as an
intervention linked to other development objectives. For example, the Bank justified
efforts to improve the health and education of mothers on the grounds that they improved
the “quality of the future labor force.” Drawing on the framing of the WID problem used
by pioneers such as Ester Boserup, the report also argued that women were pushed out of
jobs by men as modernization advanced, and that they were denied access to
opportunities in modern labor markets. Education projects were criticized for their failure
to offer girls vocational training, and women’s concentration “in low-productivity jobs
that require relatively little training” (12) was defined as a problem ;equiring
development intervention.

However work initiatives did not feature prominently in the projects reviewed.
“Projects that most commonly have important effects on women” (2) included all

education projects, but only some interventions in rural development, urban development,
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tourism, and industry. As Josette Murphy noted when summarizing the 1979 pamphlet,
most of the projects it cited were in the human resources and agriculture sector, and in
standard social sectors associated with women such as nutrition and maternal health
(Murphy 1995, 40). Moreover employment was not regarded as a priority for all women;
when heavily emphasized the policy was associated with those who lacked access to male
wages. For example lack of vocational education for girls was highlighted as a particular
problem for Lesotho, “a country where over 60 percent of the male labor force is in
migrant staus, forcing women to play a significant role in all sectors of the economy”
(World Bank 1979a, 5). Likewise male emigration in Morrocco and Botswana was seen
to create female headed households in urban areas, and the report marked their
unemployment as a serious concern (10). Thus although work was important in this
document it was not the Bank’s key policy concern, and it was priority only for women
unable to depend on male wages.

By 1990, work had become more central to the Bank’s vision of gender policy.
The 1990 Progress Report on Women in Development lending, based on an internal
evaluation of Bank projects and country studies, emphasized the need to increase
women’s employment in order to raise productivity, promote economic efficiency, and
reduce poverty. As the opening paragraph explained, the overarchiﬂg rationale for WID
intervention was focused on employment, since “in general, the Bank is focusing on
increasing women's economic productivity by investing in human capital and improving
women's access to productive resources and the labor market” (World Bank 1990, 1).
Lack of access to employment was thus repeatedly marked as a problem; women’s

seclusion was criticized because it limited their ability to labor (4), and women’s
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“difficulty earning money or breaking into the formal sector” was highlighted as a matter
of concern (v; 5). The Bank was itself faulted for failing to address the issue in the past,
with early WID efforts understood to focus excessively on health and schooling (1).
Following this framing of the gender policy problem, increased female labor force
participation rates were presented as “promising” (9) markers of progress, and the section
headed “future directions” claimed that the institution would “increase its attention to
women's participation in the labor force” (13). Employment also emerged as central to
the Bank’s vision of good WID policy in the specific project- and country-focused
examples given to prove success. 26 project examples were included in chapter two of
the report, 17 of which concerned efforts to get women into work or to broaden the basis
of their employment, and nine of the 13 case studies focused on increasing women’s
productivity and income-earning potential. Summaries of country-relevant information
included in this report also emphasized work (27); for example “the report on
reconstruction in Sri Lanka recommends measures to provide employment for women in

% ¢¢.

the reconstruction of housing;” “the 1989 country economic memorandum on India
recommends measures to help poor women find employment;” and “the report on
employment in Pakistan recommends ways to increase women's income.”

By 1994, when the Bank issued its first official policy paper on GAD,
employment had been successfully entrenched as the lynchpin of the institution’s
policymaking efforts. This report focused on “expanding women’s participation in the
labor force, expanding women’s options in agriculture, and providing financial services

to women,” while concentrating more on gender as it affected economic and sector work

(Murphy 1997, 14). President Lewis Preston’s foreword noted that wage labor was one of

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



85

five actions known to work in “turning around” the “gender gap” (World Bank 1994, 7);
two other strategies (expanding women’s productive role in agriculture and improving
their access to credit to support entrepreneurship) were also heavily focused on work.
Again, an emphasis on women’s lack of employment as a problem and a restriction on
the right to participate in development emerged from this document. The opening
“overview” chapter highlighted gender gaps in employment by noting with concern that
“between 1970 and 1985 the percentage of economically active women declined in Sub-
Saharan Africa and in South Asia” (19), and legal and regulatory barriers to women’s
employment were repeatedly criticized (38; 11). Examples of policy failure also
privileged work, with particular concern expressed over women’s unemployment in
transition countries (19; 32), and the Bank again criticizing itself for its own failure to
deal with the issue (10). Given this framing of the GAD problem, increasing female labor
force participation rates and facilitating women’s “mobility from low-paying, low-
productivity activities to activities of higher economic value” (22) could be framed as
evidence of policy success. The chapter summarizing “some promising approaches to
overcoming the barriers to improving women’s status and productivity” (39) included
many employment-related initiatives, including a silk worm effort in India, agricultural
training for women in Yemen, and an Employment and Training Project in Turkey.

The increased emphasis on employment evident in the 1994 policy report was
replicated in Josette Murphy’s 1995 internal evaluation of Bank gender lending. This
argued that gender policy was relevant to poverty alleviation and economic development
because:

“worldwide, women represent well over one-third of the labor force, and in Africa
and Latin America, they account for more than half of the informal sector. During the
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1980s, the formal employment of women increased everywhere, yet women continue

to have less access to education, resources, and services than men. They are paid less,

and remain more likely to have incomes below poverty level” (Murphy 1995, 22).
This work-focused definition of the policy problem was extended in the summaries of
regional GAD efforts; the section on Europe and Central Asia “highlighted the
implications of employment regulations and legal frameworks for women,” and the
summary of policy in Latin America and the Carribbean drew attention to “labor markets,
and equal pay” (53).

Furthermore, Murphy again criticized the early focus of WID lending on
traditional social sectors, for neglecting productive activities and “reinforcing traditional
domestic roles” (Murphy 1995, 27). She noted disapprovingly that “a 1977 issues paper
in Ghana on women and employment was an isolated case” (38), and she criticized the
1979 pamphlet because “the focus was on wémen’s reproductive roles rather than their
productive roles” (41). Her report claimed that the Bank had not moved fast or far enough
in reorienting its projects towards new sectors, despite good empirical evidence “that
decisions in infrastructure, industry regulations, and urban services affect labor
opportunities for men and women differently” (63). The evaluation élso highlighted
examples of policy failure focused on work, mentioning a Mexican retraining project
which was unsuccessful in moving women into jobs (62), and identifying women’s
unemployment as an unresolved gender issue in transition economies (66). Conversely,
measures to increase women’s work were marked as examples of success. In citing
evidence that “significant progress has been made” in the Bank regarding GAD issues,

Robert Picciotto (Director General of Operations Evaluations and author of the foreword

to the 1995 study) claimed: “projects now focus on women's productive as well as their
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reproductive roles, and search out new opportunities to enhance women's access to
employment and vital services.” (quoted in Murphy 1995, xi). A “new cluster” of projects
approved in the late 1980s reflected this reorientation towards developing women’s skills
as productive workers, with increasing attention being paid to entrepenurial advice and
“efforts to help women gain access to private sector employment” (63).

The trope of increased attention to employment as policy improvement was
replicated in the two documents put out by the Bank to showcase its gender efforts for the
UN’s 1995 Conference on Women in Beijing, Towards Gender Equality and Advancing
Gender Equality. James Wolfensohn’s foreword to the former used women’s growing
labor force participation rates as evidence that efforts to reduce gender inequality had
worked (World Bank 1995c, vii); indeed statistics on women’s increasing employment
were frequently used to demonstrate “encoufaging trends” or to help prove “progress to
date” in this way (19; 47). The Bank also proved the continued need for policy
intervention through reference to work. The opening summary to Towards Gender
Equality listed three reasons that “nevertheless, inequalities between men and women
persist in many important areas” (2): mortality and morbidity rates, women’s
concentration in low-productivity and low paid jobs, and women’s lack of decision-
making power in employment and policymaking. The report included a % page graph
entitled “women everywhere are less likely than men to be in the labor force” (17) as
evidence of the persistence of inequality. Discrimination and interrupted labor market
participation were also marked as problems, and macroeconomic reform measures in
transition countries were criticized on the basis that they could aggravate women’s

unemployment (54). These patterns were repeated in Advancing Geﬁder Equality (1995):
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the growth of women’s unemployment was considered cause for concern (World Bank
1995a, 38; 54), wage disparity was criticized, and the report highlighted the need to
change discriminatory labor laws “to facilitate women’s participation in the labor force”
(7). Increasing labor force participation rates were regarded as evidence of success, and
projects to “bring women into the mainstream of economic life” (13) by getting them into
work were prominent, with 12 of 14 case study examples of Bank assistance containing
reference to employment.

The Bank’s post-Beijing progress reports on gender also highlighted employment.
The 1996 evaluation of Bank gender policy gave five “examples of projects with a direct
impact on women” in Europe and Central Asia - three concerned work. The report also
considered work-related projects on “Integrating Women into Economic Development”
to be evidence of the institution’s commitment to “participatory methods for gender
analysis” (World Bank 1996b, 3), and examples of the successful involvement of NGOs
in policy formulation highlighted entrepreneurship and employment projects (7). Again,
the Bank was urged to move beyond a focus on “traditional sectors” (7) and to endorse
microenterprise initiatives that encouraged entrepreneurship and income-generation (8;
10). These patterns were replicated in the second progress report, in 1997.

The 1997 official evaluation of GAD lending, Mainstreaming Gender in World
Bank Lending, reiterated many of these concerns, criticizing the continued focus on
traditional sectors and urging increased attention to women’s productive roles. Examples
of policy failure emphasized employment; a text box on “missed opportunities” focused
again on the Mexican retraining project which did not get women into jobs (Murphy

1997, 24), and as evidence of “sectoral bias” the report highlighted a Guinean country
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assistance strategy that failed to link gender concerns to “general iséues in employment,”
even while acknowledging “that women constitute a large majority of Guinea's rural
labor force” (41). Again, increased attention to work was framed as policy progress. A
text box on “promising practices” focused on a Sri Lankan poverty alleviation initiative
“to increase income-generating opportunities” and involve women in microenterprise and
credit activities (30), while the highlighted example of a WID assesément that influenced
state policy was a Chinese anti-poverty initiative “which contains extensive measures to
increase women's labor mobility” (37). Indeed all of the five examples given in the
discussion of “promising practices: gender issues in sector work” concerned employment
(38-9).

Work was also central to the vision of gender and development policy set out in
the Bank’s 1999 review on mainsteaming gender, written by Caroline Moser and other
gender staff. This highlighted employment in all of its summaries of the Bank’s country
gender studies (Moser, Tornqvist and von Bronkhorst 1999, 24-5), and in four of the six
summaries of the Bank’s regional action plans on gender (27-29). The summary of the four
gender policy texts reviewed in the report also concentrated heavily on employment; the
overview of Advancing Gender Equality (1995) provided in Moser’s report gave one
example of “constraints on women's opportunities,” for example, focused on work (22).

This emphasis on work was again evident in the Bank’s 2000 report on gender,
also (confusingly) entitled Advancing Gender Equality. Once more, the Bank’s
institutional story of WID/GAD policy emphasized the shift from “traditional sectors” to
areas of lending in which employment is more important (World Bank 2000a, 9), and

examples of policy success were overwhelmingly focused on work. Both of the examples
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provided to prove that post-1997 adjustment lending addressed gender issues emphasized
measures to increase women’s labor force participation (16-17). The report included a text
box on microfinance describing an Albanian urban employment project to get women
into work (7), and later the Bank highlighted its role in grassroots initiatives teaching
“entrepreneurial skills, including keeping accounts, accessing and ﬁianaging credit,
preparing business plans, and improving savings and profits” (28).

Finally, work-related strategies saturated the Bank’s second policy research report
on gender, Engendering Development Through Gender Equality in Rights, Resources,
and Voice. Five of the 11 tables listed on the contents page were focused on work, and
increased female labor force participation was one of three pieces of evidence cited in the
summary to show that progress had been made in reducing gender disparities (World
Bank 2001, 3). The first of four proposed ““active policy” suggestions mentioned in the
summary was “promoting gender equality in access to productive resoﬁrces and earnings
capacity,” to secure “fair and equal access to employment opportunities” (22). The
opening chapter, giving an overview of gender inequality, contained a four and a half page
section on employment and earnings, reiterating the “problem” of low female labor force
participation, occupational segregation, and wage differences. This was more than the
space devoted to education, and more than double the space given to inequalities in “voice”
(women’s ability to influence decisions in the home and in society).

Particularly interesting is the centering of work in the report’s discussion of
economic restructuring. Again early structural adjustment initiative; were criticized for
their negative employment effects, and early social protection programs were faulted for

failing to employ women (227; 264). The report also highlighted work when charting the
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effects of the East Asian crisis, focusing on gendered disparities in unemployment,
wages, and working hours (211). Human welfare concerns (such as the impact of
the crisis on school enrollment and nutritional levels) were raised later, and
received less text space (212). This pattern was repeated in the Bank’s narrative of
problematic transition in Eastern Europe (220-222). Proof that “adjustment benefits
gender equality” was also work-focused, with the Bank arguing that restructuring raised women’s
labor force participation rates, especially in export manufacturing (214).' Indeed the shift to a
market economy in Vietnam and China was framed as successful, in GAD terms,
because it opened up “new nonfarm employment opportunities” for women in areas such
as electronics, textiles, and apparel (222). Thus transition experiences in the Former
Soviet Union and Asia were differentiated in terms of their impacts on employment,
since in the former:
“Labor has borne a disproportionate share of the cost of change in downsized sectors,
although neither women nor men have a monopoly on the losses. In contrast, in
the transition countries in Asia-where the economy is expanding rather than
contracting - there is room for more winners and women are benefiting, mostly by
taking new jobs in a modernizing economy. Their experience illustrates the positive
side of economic development” (225).
Whether women gained or lost during transition was therefore determined solely in the
realm of employment and earnings.

In short, then, employment started out as one among many solutions for the WID
policy problem, and ended up being the center piece of the Bank’s gender lending efforts.
This shift occurred gradually, but had been firmly institutionalized in official documents
by the time of the UN’s fourth international conference on women in 1995. On a straight

code count, for example, later documents contained more words associated with a work

focus than earlier texts - using one very broad definition of the work focus which
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includes misspellings, the 1979 text registered 156 hits, versus 1985 for Engendering
Development“. As demonstrated in the pie chart below (chart 1), the 1995 Towards
Gender Equality text contained 10% of the references to the work measured in this way,
but the vast majority (44%) occured in the 2001 policy paper. On a éecond, narrower
measure of the work focus including far fewer terms (employment, jobs, labor, wages,
work, and workers), a similar picture emerges (see table 2 in appendix 2, and chart 2
below) - 83 hits for the 1979 text versus 1076 for the 2001 policy paper. The percentages
of text in each document taken up by these work-related comments remain relatively
steady, but again clear peaks are evident with the 1995 Towards Gender Equality and
2001 Engendering Development reports, which devote more relative text space to work-
related comments than other documents.

Given that crude statistical counts of keywords give a rather superficial overview
of the importance of a particular concept or theme to a document, however (see appendix
1), they can be complimented with close reading strategies focused on how a term is
deployed, involving manual coding to ascertain the emphasis placed on employment. As
explained above, this demonstrates that the problem of GAD was defined, in large part,
as a problem of work. Indeed the need for gender policy is now justified through
reference to work, examples of policy success and failure focus on work, interventions
are evaluated in terms of their impact on work, and employment is considered such a
“familiar marker of gender equality” (World Bank 2001, 35) that it can be used as a
measure of such in Engendering Development. It remains to analyze why this shift

occurred. The remainder of this chapter will be devoted to exploring three factors that
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Total Hits in Work Cluster By Document (%)

4%

44%

G Series1 |

% of text auto-coded in work cluster 2

1 2 3 4 5 6 7 8 9 10 11 12 13 14 15 16
Document

(Document 1: 1979 Recognizing the Invisable Women in Development; 2: 1990 WID Progress Report; 3:
1994 Enhancing Women’s Participation (first policy paper); 4: 1995 Murphy Gender Evaluation; 5: 1995
Wolfensohn Beijing speech 6: 1995 Promoting Gender Equality report 7: 1995 Towards Gender Equality;
8: 1995 Advancing Gender Equality; 9: 1996 Implementing the Bank’s Gender Policies; 10: 1997
Implementing the Bank’s Gender Policies; 11: 1997 Mainstreaming Gender (Murphy); 12: External Gender
Consultation Group report; 13: 1998 Mainsteaming Gender (Moser et al); 14: 2000 Precis discussion of
gender; 15: 2000 Advancing Gender Equality; 16: 2001 Engendering Development (second policy paper).
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appear particularly important in this regard: 1. the linking of work to productivity and
market growth in a way that denies the Bank’s own role in promotiﬁg it 2. the framing of
work as a way to achieve other development goals, and 3. the promotion of employment

as empowering.

Why it Works (i): Employment Enhances Productivity, and Will Occur Without the Bank
The first — and arguably most important - component of the Bank’s successful
mobilization of work as the key policy ingredient in WID/GAD efforts was the equation
of employment with increased productivity and efficiency, ensuring that the policy fit the
Bank’s long-standing institutionally-conditioned emphasis on “efﬁciency rhetoric.” As
explained in the introduction, in this institutional context value is given to interventions
that increase productivity, growth, productivity, and efficiency, and that are “proven” via
quantitative research showing “demonstrable costs” to the market (World Bank 1994,
64). This often leads policymakers to frame their actions as technocratic non-political
measures designed to secure growth. Work succeeds as a policy priority in GAD in part
because it fits the requirements of this institutional context extremely well. Indeed in
many respects the higher employment-higher productivity claim is a beautifully simple
one for feminist policy entrepreneurs to make. The benefits are stun;iingly easy to prove,
since any policy that keeps women out of the labor force can be shown to have costs.
What gets counted as productive in the versions of mainstream economics upon which
Bank staff draw means that, put bluntly, getting women into “work” cannot help but

increase productivity. Paid labor in the market place usually gets into GDP statistics,
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unpaid labor usually does not, and work thus Enhanc(es) Women's Participation in
Economic Development by default. Indeed all Bank gender documents claim that
raising the female labor force participation rate will increase growth, and that getting
women into work will raise productivity; these claims stand as legitimate because their
tautological nature is elided.

The emphasis on employment as a productivity enhancer was evident from the
earliest WID documents. The 1979 review noted with concern, on its first page, that
“economic change has often altered the traditional division of labor at women’s expense,
pushing them out of their traditional economic activities and widening the productivity
gap between their labor and that of men” (World Bank 1979a, 1). Discriminatory
development efforts were seen to increase such discrepancies in productivity, with new
agricultural techniques being taught to men, or focused on crops that men controlled (6-
7). The overarching problem, therefore, was that women “tend to be concentrated in low-
productivity jobs that require relatively little training. Low skills, low productivity, and
low wages reinforce each other to keep women at the bottom of the economic scale” (12).

The 1990 WID progress report revealed a stronger and more coherent emphasis
on work as a strategy designed to raise productivity. Productivity enhancement through
employment was linked to growth and poverty reduction, and framéd as part of an effort
to expand women’s opportunities and earning potential (World Bank 1990, 1). Although
work offered productivity-related benefits for all, “women are an important target group
for employment policy, on grounds of equity and because constraining their access to the

wage labor market creates significant inefficiency in the economy” (29).
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The 1994 policy paper intensified this emphasis on “the payoffs to investing in
women” and the need to reduce “the inefficiencies of inequity” (World Bank 1994, 11).
President Conable’s foreword noted that “women's productivity remains low - both in
income-generating work and in home production. Improving women's productivity can
contribute to growth, efficency, and poverty reduction-key development goals
everywhere” (14). Productivity enhancement was thus made the key rationale for labor
force participation; indeed the section headed “Increasing Women's Participation in the
Formal Labor Force” stated: “the main strategies here include increasing the productivity
of women, reducing the constraints women face while participating in the labor market,
and improving the efficiency of the labor market” (47). The need to help countries ensure
gender equality through increasing female labor force participation rates was hereby
framed as an issue of productivity enhancement, and the Bank promised that it: “will
assist governments in their efforts to reform and establish a strong legal and regulatory
framework in order to tackle the access problems for women and improve their
productivity” (57). While the Bank acknowledged that these attempts to increase access
to productive activities for women might seem controversial, because they aim to change
the position of men and women in society, it suggested that objections could be overcome
“by focusing on strong economic arguments showing that women can and must play a
full role in the economic development of their countries” (15). In this way gender
policymakers appealed to efficiency discourses to render their employment-promotion
activities apparently apolitical.

The definition of the GAD problem as one of inefficiency and low productivity,

and the emphasis on employment as the preferred solution, was repeated in the Beijing
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documents and subsequent evaluations of gender lending. Wolfensohn’s foreword to
Towards Gender Equality claimed that “persistent inequality between women and men
constrains a society’s productivity and, ultimately, slows its rate of economic growth”
(World Bank 1995¢, vii). Low productivity employment in the service or informal sector
was marked as a particular problem, and women’s participation in export manufacturing
jobs was encouraged (16). Advancing Gender Equality (1995) repeated the claim that:
“improving women's productive capacity can contribute to growth, efficiency, and
poverty reduction-key development goals everywhere” (World Bank 1995a, 2). Again,
there was a perceived need to shift women into high productivity wérk in certain sectors:
the case study on Indonesia framed women’s concentration in informal sector work
negatively, for example, with problems of long hours, poor working conditions, weak
legal protection, and unsteady incomes (28). Conversely the 1997 progress report gave
favorable mention to an Indian initiative to increase women’s productivity by
“diversifying women's economic activities” (World Bank 1997¢, 9) to encompass
commercial agriculture, agro-processing, textiles, and handicrafts.

The “work as a productivity enhancer” discourse was especiglly central to
Engendering Development. This reiterated the efficiency approach to GAD by arguing in
the first line to the preface that “gender inequalities undermine the effectiveness of
development policies in fundamental ways” (World Bank 2001, xiii), specifically by
“reduc(ing) productivity in farms and enterprises and thus lower(ing) prospects for
reducing poverty and ensuring economic progress” (8). The summary claimed that “higher
productivity and new job opportunities often reduce gender inequalities in employment” (2), and

the section headed “Inefficient Allocation of Labor” focused on how traditional
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gendered divisions of labor “have negative consequences on production” (85). Indeed
Engendering Development repeatedly argued that gender equity involved judging people
based on productivity rather than prejudice, “so that productivity rather than gender (or
race or age) is the primary criterion for employment and compensation in labor markets”
(108). Thus if markets operate properly getting women into work will increase
productivity, growth, wages, and women’s opportunities.

Many of these claims linking work to higher productivity are tautological, although
they at least avoid egregious errors such as measuring productivity By wages.iii For
example Advancing Gender Equality (2000) claimed that the forthcoming policy paper
proved gender equality benefits development since:

“In all countries, but particularly in the poorest, giving women and men the same
rights, allowing them equal access to education, jobs, property, and credit, and
fostering their participation in public life produces positive outcomes. These out-
comes include decreased child mortality, improved public health, a decline in
population growth, and a strengthening of overall economic growth.” (World Bank
2000a, 30).
The link between getting people into jobs and increasing economic growth is simply
circular given the way that the Bank counts, but as framed here it reads as proven by
research in the policy paper. Engendering Deviopment itself argued that gender equality —
one measure of which is getting women into work - is good for growth by citing studies
that measure growth as GDP per worker (World Bank 2001, 88); these claims prove, in
effect, that getting women into work gets them into work.

However, although the deployment of this bundle of concepts seems easy I wish to

contest assumptions that feminists can always utilize efficiency discourses without trouble.

Tensions frequently emerge in gender texts over the claim that work is the ultimate pro-

growth, anti-poverty strategy, not least because it is apparent to most development
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specialists that poor people work. For example Murphy’s 1995 review argued that GAD
policy is linked to poverty alleviation because it can increase women’s productivity (and by
implication their wages), but she also noted that in a Mexican training project women
worked more hours but did not increase monthly earnings (Murphy 1995, 62). Moreover:

“During the 1980s, the formal employment of women increased everywhere, yet women

continue to have less access to education, resources, and services than men. They are

paid less, and remain more likely to have incomes below poverty level” (22).
Likewise Advancing Gender Equality recognized in its case study of Iﬁdia that “the poorer
the family, the more it depends for survival on the earnings of a woman” (World Bank
1995a, 41).

Most recently, Engendering Development had to make extensive efforts to disprove

a 1994 study that found a negative relationship between equality and growth, based on
the fact that female secondary schooling and economic growth were negatively
correlated. A text box “establishing that gender equality affects economic growth” cited
other studies which turned the relationship positive, in part by excluding many of the key
negative cases,” and in part by “us(ing) a different specification of vthe growth
regression....(These studies) find that the effect of female education on output per
worker is significantly positive” (World Bank 2001, 89 emphasis added). Again
worker output was measured as growth, in keeping with other work-related measures
of productivity used in this chapter such as framing schooling as “an indicator of the
skills of the future workforce,” and measuring “output lost as a result of prejudice in the
labor market” (83). Reliance on these productivity measures allowed the Bank to claim

definitively that “faster progress in closing gender gaps in schooling would accelerate

economic growth” (91), because “female illiteracy and low female education hurt
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productivity and earnings - for women and for the economy” (84). However even after
these data manipulations authors conceded that their findings proved very little. In a
footnote to a bar graph designed to prove that “where rights are more equal, gender gaps
are smaller,” the report stated: “given the limitation of the data, it is not possible to deter-
mine whether this is a causal relationship” (146). Readers were directed to an appendix on
the methodology by which the regression model was constructed (297:;300) — it says nothing
about the causal relationship between rights and gender inequality.” These observations help
demystify the expert status of Bank research, and they reiterate a point raised in the
introduction that efficiency discourses are not always easy to “prove.” Work is chosen in
part because it can, by default, be shown to raise productivity in standard, economistic,
quantitative terms; however it remains an important policy priority even when the data are
messy and the causal relations are too complex to be represented in a bar graph. This is a
crucial reminder of how difficult it is for policy entrepreneurs to use efficiency discourses,
a necessary corrective to the over-simplified notion that framing one;s arguments using
economistic truth claims is discursively easy, if politically dangerous.

A connected reason why work is so central to Bank gender efforts is that it can be
framed as a non-policy, since increased labor female labor force participation is
understood to occur without the Bank’s intervention. It thus represents a market
adjustment, an inevitable, natural response to shifting patterns of productivity and
profitability. This allows the institution to frame itself as a non-intervenor in the market,
or as a handmaiden of a change that would occur more slowly by itself were the market
left to freely respond to productive incentives. This framing of work is. expressed in its

fullest form in more recent gender policy texts, where the Bank argued that increasing
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female labor force participation rates are an almost automatic consequence of
development. As Advancing Gender Equality put it: “because firms operating in
competitive environments treat women more fairly in terms of hiring and pay than
do firms operating in protected environments, making markets more competitive -
and fair - can help promote gender equality” (World Bank 2000a, 31). Thus “economic
development that increases productivity and creates new job opportunities often
benefits women more than men” (31).

This argument — contained in an annex to the 2000 report — was central to the
second policy paper on gender, which devoted a 50 page chapter to the question of free
markets, economic development, and gender equality. Again, getting women into work
was used as a key justification for neo-liberal policies. Asking “How do competitive
forces, strengthened by open and freer markets, affect gender disparities?” the Bank’s
two-page answer focused solely on work and the effect of trade opénness on wages,
with seven studies cited on the issue (World Bank 2001, 196-198). The first gendered
benefit of economic development was understood to be the breaking down of rigid,
inefficient traditional divisions of labor, since growth leads to “more labor market
opportunities for women” in new sectors of the economy (186). Industrialization was
framed as a process that inevitably, inexoherably increased women’s work opportunities,
first in factories then in the service sector (103-4), and open markets were understood to
increase wages (196-198). Arguing that “a more vibrant economy can increase
gender equality through several pathways” the report mentioned ;JVork first, on the
following basis:

“economic development expands job opportunities and raises worker productivity
in labor markets - and leads to the emergence of labor markets where none has existed.
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These improvements can eliminate some economic inefficiencies, make it more costly
for those not employed to remain unemployed, and send signals to households and
individuals about the benefits of greater economic participation by both men and
women” (182).
Open market, neo-liberal policies will thus reduce labor market discrimination, since
“when markets function openly they facilitate information exchange and embody a powerful
set of incentives for making choices on the basis of productive efficiency rather than gender,
ethnicity, or age” (144). In contrast discrimination:
“is easier where markets are relatively closed or undeveloped. In fact...firms
operating in more competitive markets appear to engage in less gender discrimination
in hiring and pay practices than do firms with significant market power operating in
less competitive markets. More generally, policies and investments that deepen markets,
redress gender inequalities in access to information-combined with sanctions on
those who discriminate-all help strengthen incentives for gender equality in the
labor market” (241).
By 2001, then, the Bank was clearly arguing that free markets increased female labor force
participation rates, in a seemingly natural process that did not require policy intervention.
Again, however, this connection between work and efficiency is more complex
than it at first appears, and not only because the Bank concede in footnotes that it may
be disproved by its own evidence." After all, if the market will increase female labor
force participation, why is work still the priority in gender policy — why intervene at
all? Policymakers negotiate this tension through the concepts of time and information.
The free market will indeed increase women’s labor force participation and break down
inefficient traditional gendered divisions of labor — in time, and with full information.
Bank intervention can speed this process up, and supply full information about

productivity so that employers are no longer reliant on inaccurate prejudices when

allocating jobs. The market thus needs a helping hand to ensure it functions efficiently;
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policy interventions are both marked as non-policies and justified in a narrow, neo-
liberal sense on this basis.
Consider firstly the time argument, central to Engendering Development’s
summary of Ester Boserup’s claims about women’s role in economic development:
“That the relationship (between economic growth and gender equality) may be
nonlinear was recognized three decades ago when Boserup (19