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series editors’ preface

Does flawed global development policy translate into policy failure? Need it be 
so? challenging conventional discourses on human (in)security and gendered 
development, this timely collection, the 16th in our series, sheds new light on the 
prospectus and progress of millennium development goals established for the year 
2015. We are particularly pleased that Development in an Insecure and Gendered 
World contains cutting–edge new theoretical chapters, previously unpublished, 
and yet it also links theory to practice, policy, and particular places around the 
Pacific. 

editor Jacqueline leckie introduces the volume by inviting readers to share an 
interrogation of the ‘madness of development’. she begins by mapping the contours 
of the book’s emergent critiques about overly restrictive notions of human security 
and global development. the exercise in critical assessment is rendered all the 
more urgent by such catastrophic environmental and social disasters as the 2004 
tsunami which cut a swath of destruction through south and southeast asia. this 
is the context on the minds of some contributors to the volume who gathered at the 
otago Foreign policy school in new Zealand a little over one year later, to begin the 
initial conversations that led to the production of this book. as leckie explains, the 
debates explored in various chapters expose how mainstream approaches to human 
security seem unable or unwilling to accommodate gendered violence, arguing 
instead for broadening policies and practices without losing sight of other forms 
of inequality. Global development agendas are seen as similarly restrictive. Hence 
contributions broach important critiques about gender mainstreaming and other 
now taken–for–granted approaches to human development, empowerment being 
one particularly important example. But the debate here over the contemporary 
relevance of development agendas and approaches also presents an array of voices 
(theorists, activists, and policy makers, all with innovative ideas to share) and a 
range of cases from around the world. We highly recommend Development in an 
Insecure and Gendered World to a wide readership interested in understanding 
how to engage with contemporary approaches to development in these times 
of heightened global economic distress, when development spending and the 
circumstances of aid recipients have all but disappeared from view.

pauline Gardiner Barber
marianne marchand

Jane parpart 
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this book originated from the 40th otago Foreign policy school in 2005 that 
considered ‘Human security and Development. meeting the millennium 
Development Goals?’ the theme was considered timely as that year marked the 
united nations’ 60th anniversary. i codirected this school with Jenny Bryant–
tokalau and paul Hansen who were a great pleasure to work with. We could not 
have realized the success of the event without our coordinator, Julie Wilson, and 
other members of the academic committee of the otago school, who provided 
us with necessary advice and support, including robert patman, philip nel, ian 
Frazer, louis leland, rob rabel, David macDonald, Giora shapira, Betty mason, 
stephen Haigh and Bill Harris. 

i can now confess that one of my motives for accepting being a Director 
of the otago school was to inject a gendered perspective and introduce a little 
anthropology. We achieved this through attracting several prominent female 
speakers. this book has resulted from my concern to link development, 
international relations and gender. Diverse perspectives on this were aired at the 
conference. i thank all the presenters but especially those who have been able to 
contribute chapters relevant to the themes of this collection. the later contribution 
of chapters from authors who did not attend the school has really strengthened this 
book. i am especially indebted to suggestions and support for this publication from 
Jenny Bryant–tokalau, Haroon akram–lodhi, pauline Gardiner, Jane parpart and 
claire slatter. ashgate publishing has been great to work with, especially margaret 
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the assistance of karin reid, marsa Dodson and stephanie Dobson. loving 
support came from my partner Graham and our young daughter tara. i really 
value our conversations about many of the issues covered in this collection.
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it is to the young and the communities who suffer and survive within an 
insecure and gendered world that this book is dedicated. We have a tiny window 
into this with sreedevi’s poems. thank you, sreedevi and thank you, Jubilee 
rajiah for allowing me to reproduce how the human spirit endures.



 

part i  
introduction
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chapter 1  

Development, Gender and security  
in a new millennium

Jacqueline leckie

offering
tied from the roof rafters
 the child you rocked in the hammock
to save this precious child
 You were thrown high on the roof top
You gave up your life

Your body the tsunami carried
 on its shoulders
as you saved the child you bore
 on your shoulders
and you lost your life

to all women
 Her life was an offering
to the tsunami
 Her life was an offering
my verses all
 to this mother an offering.
    (sreedevi 2005)

sreedevi’s poem ‘offering’ is both a dedication and a poignant opening to 
this publication. It evokes the sacrifice people make during catastrophic and 
unpredictable disasters to secure the survival of their loved ones and the 
sustainability of their communities. this poem was written by a grieving and 
traumatized young survivor from the ‘Boxing Day tsunami’ of 26 December 
2004 in south india. sixteen months later, in the midst of a snowy winter in 
southern new Zealand, Jubliee rajiah recited sreedevi’s poem to delegates at 
the 40th university of otago Foreign policy school.1 this book emanates from 

1 i codirected the 2005 otago Foreign policy school ‘Human security and 
Development: meeting the millennium Development Goals?’ with Jenny Bryant–tokalau 
and paul Hansen. as elaborated in Bryant–tokalau’s chapter, Dr rajiah, a psychiatrist, 
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this meeting that focused on Human security and the millennium Development 
Goals (MDGs). These once confident goals were contested especially when 
several speakers brought gender to the fore. conventional concepts of security 
were also disrupted with attention to gendered violence, as well as a broader and 
more inclusive rendering of human development, considering, for example, food, 
environmental, economic and reproductive security. the otago Foreign policy 
school was a microcosm of divergent perspectives on the mDGs being voiced by 
2005. These ranged from official governmental endorsement, outlined here in Phil 
Goff’s (new Zealand’s former minister of Foreign affairs and trade)2 and maría 
angélica arce mora’s (then mexico’s ambassador to new Zealand) chapters, 
to the critiques and increasing disillusionment of the project by expressed by 
academics, non governmental workers and others. the later inclusion of other 
contributors is indicative of the mounting divergence over the rationale and 
feasibility of the mDGs. the result is this collection that considers development 
in an insecure and gendered world. 

speakers at the otago Foreign policy school also discussed if the mDGs would 
be attained by 2015. already by 2005 serious critiques had emerged of not only the 
mDG blueprint of mainstream development but also whether the goals were ‘on 
track’. Four years later, writing this introduction during the 2009 global economic 
recession, earlier scepticism about the discourse, outcomes and possibilities of this 
global development plan is warranted. However as addressed in several chapters in 
part iii of this book (‘localizing Development in an insecure World’), the mDGs, 
or a global strategy to broad based development, still matter to many in the ‘lesser 
developed regions.’3

sreedevi’s other poems, reproduced in Jenny Bryant–tokalau’s concluding 
chapter, also question the politics and practices of well–meaning development aid 
and the role of non Governmental organizations (nGos). sreedevi was frustrated 

worked in five coastal villages in southeast India. She encouraged young survivors of the 
tsunami to write poems as part of their recovery after the disaster. the poems reproduced 
here have been translated from tamil.

2 Goff was also Minister of Justice, and Minister of Pacific Island Affairs. His chapter 
is an indication of the international perspective and pivotal role new Zealand had on 
security and development in 2005. Goff is now the leader of the opposition and the new 
Zealand labour party. 

3 the discourse of development remains problematic. arturo escobar’s (1995) 
foundational work interrogated the making and implications of the discursive binary, 
development/underdevelopment. ‘Development’ both as discourse and practice was 
reconsidered in Development by renowned experts and practitioners (alloo, antrobus, Berg, 
emmerij, escobar, esteva, Horn, kerr, kothari, mahfouz, moseley, mumtaz, mwapachu, 
okello, raghuram and rice 2007). most ‘development experts’ now reject the concept of 
the third World. Just as that concept could imply derogatory categorizations, so too can the 
designation of ‘south’ for less developed regions. We now take pride here in the ‘south’ 
Pacific of our colonial nomenclature but also recognize that between and within the ‘North/
south’ development divide there are many inconsistencies of wealth and resources.
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by international and national aid agencies to respond and manage disasters such 
as the 2004 tsunami. this critique extends to the paradoxes of international 
development and human security in an insecure world. Her village in southeast 
coastal india, along with millions of others throughout south and southeast asia, 
and communities in the indian ocean, were decimated when people elsewhere 
were recovering and cleaning up after the excesses of christmas celebrations. if a 
traumatized young woman can discern such ironies of development why do think–
tanks and higher level agencies often fail to do so?

sreedevi’s poems speak to people’s pain, struggles and survival in a gendered 
world, a theme that runs through several of the contributions in this book. she 
also articulates another aim of this collection, to address empowerment and 
development in an insecure world. Her poems relate to not only the subjectivity of 
empowerment but also that of development and international relations. christine 
sylvester’s chapter alerts us to how subjectivity, expressed through poems, novels, 
or memoirs reveals the inconsistencies and ‘madness’ of development, or as Jane 
parpart coined at the otago school, development as ‘fantasyland’. a striking 
contradiction that emerges from these chapters is how to reconcile an imagined 
world that can be developed in a world where the realities of war and gendered 
violence are all too prevalent.

the interrogation of the ‘madness of development’ is critical to issues that 
weave through this book. We explicitly address the contradictions within 
mainstream solutions in development. although the united nations has, especially 
through the mDGs, focused on global programmes of development and security, 
as investigated in part ii of this collection (‘Beyond Bare life to reconsidering 
empowerment’), these have continued to be denied by many postcolonial regimes. 
sylvester (page 46) observes that, ‘for some, it is better to die from the very things 
the un seeks to eradicate than die at the hands of one’s own “developmental” 
government.’ parpart’s chapter goes on to explore how the literatures of (a) 
gender, empowerment and development and (b) war and conflict generally do 
not speak to each other. such divides are investigated in several case studies 
in this volume, especially in part iii, ‘localizing Development in an insecure 
World.’ ronni alexander’s chapter especially traces the gaps between discourse 
and practice surrounding gender, empowerment, development and conflict in the 
Pacific. She alerts us to communities where gendered and environmental security 
has been threatened by us security within military bases in okinawa and Guam. 
alexander’s chapter speaks to the place of nGos and social movements in a brutal, 
insecure and gendered world. the possibilities of these movements are explored in 
Helen Hintjens’ chapter on gender justice movements as a challenge to insecurity 
and the quantitative targets of the mDGs. 

But first we need to consider the historical context and further critiques of the 
mDGs, as a contemporary global development paradigm. the contradictions of 
development in an insecure world dominated by neoliberal economics are then 
addressed in several of the book’s chapters. This introduction briefly considers 
violence and development in the ‘new wars’ including the exigencies of ‘bare life.’ 
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We know that gender matters here but can this be reinstated through an emphasis on 
empowerment and gender mainstreaming? this takes us back to retracing concepts 
of security where we argue that a gendered perspective broadens conventional 
parameters to a more inclusive approach, including environmental security. Within 
both the general chapters and the case studies, gender issues remain crucial to a 
broader rights approach that does not loose sight of other collective inequalities. 

MDGs in the dawn of a new millennium

sreedevi’s poems were written in the aftermath of the new millennium that had 
heralded the mDGs. these emerged from the millennium Declaration adopted 
by the united nations General assembly in 2000 that became the primary global 
development framework within the united nations (un) system.4 the mDGs 
identified specific targets that should be achieved to surmount and eradicate key 
problems in human development by 2015. table 1.1 lists the ambitious aims of the 
mDGs while a more complete list, including the targets, are in table 4.1 within a. 
Haroon akram–lodhi’s chapter.

The first seven goals targeted nations of the global ‘South’ while MDG 8 pinpointed 
issues of trade and aid that were inclusive of the ‘north’ as partners. this collection 
does not address all of the mDGs but several chapters focus on gender issues 
especially problematic for women. mDG 3 is most relevant and contentious, as it 
aims to promote gender equality and empower women. We argue that this should 
not be isolated from the other mDGs, as these affect women. Gender is central to 
the discourse and implementation of the mDGs in the context of human security 
(and insecurity). 

4 ashwani saith (2006, 1169–1170) provides a useful synopsis of the origins of the 
mDGs.

Table 1.1 The Millennium Development Goals 

Goal 1 eradicate extreme poverty and hunger
Goal 2 achieve universal primary education
Goal 3 promote gender equality and empowerment
Goal 4 reduce child mortality
Goal 5 improve maternal heath
Goal 6 combat Hiv/aiDs, malaria and other diseases
Goal 7 ensure environmental sustainability
Goal 8 Develop a global partnership for development
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When the mDGs were interrogated at the 2005 otago Foreign policy 
school, it was clear that criticism about these goals had set in. By 2005 un 
Secretary General Kofi Annan was concerned at the lack of progress towards 
attaining the MDGs (Annan 2005; UN Millennium Project 2005). So too was his 
successor Ban ki–moon who called for an ‘aggressive push’ towards attaining 
the anti–poverty targets world leaders had pledged to achieve by 2015.5 this 
was in response to the 2008 united nations millennium Development Goals 
report that alerted the detrimental impact that high food and fuel prices and 
the global economic slowdown would have on progress towards the mDGs 
(united nations 2008). as detailed in terence Wood and vijay naidu’s chapter, 
the critiques embraced both the scope and bias of the original mDGs, as well 
as their monitoring and progress. the goals were ironically considered both 
too broad and too narrow in scope (e.g., saith 2006). However vandemoortele 
(2008) points out that there does not have to be an all encompassing global 
strategy for the mDGs because not all nations have been held responsible to 
the commitments that emanated from various un conferences during the 1990s 
(Barton 2005a, 78). 

others have questioned the base line and monitoring of the goals or what 
thomas pogge in his 2005 address to the otago Foreign policy school referred to 
as ‘statistical gimmicks’. He critiqued the narrowness of the ambitious first MDG 
(see Pogge 2004) by challenging the official statistics that linked this worthy goal 
to halve extreme poverty by 2015. the World Bank placed us$1.08 per day in 
purchasing power parity terms as the most basic poverty line, lumping those below 
to be in ‘extreme poverty’. pogge argued that this negated that the poorest spend 
around 80 per cent of their income on food – rendering any universal ‘consumption 
basket’ – as meaningless. He also presented statistical evidence to question the 
base lines from which poverty measurements are tabulated and compared. this 
manipulation has lead to a huge distortion of progress primarily because poverty 
levels have been set too low. vandmoortele’s (2008) analysis also begins by 
locating mDGs from a base of 1990 from which targets are projected over a 25–year 
period. this contrasts the lack of implementation since 2000 against 1990–2000 
achievements. However as raghuram (2008, 242) cites, vandmoortele ‘defends 
global target setting and suggests that though the target is entirely achievable, 
but rarely met, it is still the raison d’etre for the realization of several important 
targets.’ This is indicative of official optimism for the framework of the MDGs, as 
outlined in the chapters by Goff and arce mora.

this book addresses some of the most trenchant criticisms of the mDGs –
development, security and gender (see also Henry 2007). a growing body of work 
by academics, practitioners and participants have demonstrated the shortcomings 
of development, including the mDGs, to address the viability of human security in 
a gendered world; referred to earlier as the ‘fantasyland’ of idealistic development. 

5 <http://www.endpoverty2015.org/english/news/ban-urges-urgent-action-
millennium-goals/11/sep/08>, accessed 3 February 2009.
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a human rights framework has been notably absent in the mDGs despite this being 
key to the millennium Declaration. For carol Barton (2005b), this contradiction 
is especially striking given the questions about the viability of combining human 
development goals and a neoliberal agenda (see also Gold 2005). in a recent 
review of the discourse on the mDGs, shobha raghuram (2008, 244) suggests 
a critique of the mDGs should not be about the ‘…targets but about the bigger 
silence on democracy, social justice and citizenship, which are vital for providing 
for the conditions of a social environment in which these goals may be set.’ 

akram–lodhi’s and Hintjens’ chapters echo saith’s (2006) assessment 
of the mDGs as highly instrumentalist and limited in the context of the global 
economy. Akram–Lodhi strongly contests the ‘florid rhetoric’ of the MDGs that 
lack an intellectual foundation, calling for ‘a humane, democratic, alternative and 
socially–embedded development paradigm that highlights the agency–led systemic 
changes necessary to achieve human security’ (see page 76). referencing long 
and Long’s (1992) foundational work, Akram–Lodhi identifies the contradiction 
between agency and structure as lying at ‘the heart of the conundrum that is the 
mDGs.’ likewise, parpart’s chapter interrogates similar contradictions in gender 
mainstreaming and empowerment. 

ironically although this collection explicitly critiques the mDGs from a gender 
perspective, akram–lodhi (pages 81–82) reminds us that, ‘gender equality is 
neither a necessary or sufficient condition for the fulfilment of the MDGs; the 
fulfilment of the MDGs is quite consistent with increased gender inequality.’ 
similarly, Wood and naidu caution against rejecting the mDGs because of the 
shortcomings in addressing gender and development.

Despite their optimism, Wood and naidu echo other concerns that earlier un 
global commitments on gender were not reflected in the MDGs; specifically Goal 3  
on gender equality and the empowerment of women. eileen kelly’s address to 
the 2005 Otago Foreign Policy School profiled this silence within the MDGs.6 
the absence of goals towards achieving universal access to quality sexual and 
reproductive health by 2015 was a glaring omission in the health and poverty 
aims of the Goals (see also Antrobus 2003; Wood and Naidu, page 149). Instead 
kelly argued, that components of the 1994 cairo international conference on 
Population and Development’s definition of reproductive health were distributed 
blandly among various other mDGs: particularly Goals 5 and 6 on maternal health 
and Hiv/aiDs. kelly argued that this circumvented global agendas concerning 
sexuality. this was considered necessary if nations with different religious, 
cultural or moral views on reproductive security and development were to accept 
the mDGs (for example, with programmes addressing women’s control over their 
fertility). arce mora touched on these impediments in her address to the 2005 
otago Foreign policy school (and here in chapter 11), noting that although by 

6 titled, ‘the mDGs and poverty – How can civil society make a Difference?’ 
kelly was manager, Family planning international Development.
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then mexico had made considerable progress in meeting the mDGs, both child 
and maternal mortality remained serious problems. 

By 2006, a new target to ‘achieve, by 2015, universal access to reproductive 
health’ was added to mDG 5. nevertheless the continued fundamental issue of 
achieving any consensus on global reproductive rights and development does not 
augur well for feminist visions of development. the chapters that address this 
issue in this volume do not adopt a universal feminist development model but lean 
towards a more nuanced approach to development and empowerment.

Violence and development: new wars and ‘bare life’ 

another glaring weakness of the mDGs was the absence of measures towards 
reducing human conflict and war, essential to enhancing human security and 
development. the limitations of development in an insecure world are confronted 
particularly in Part II of this book, reflective also of Mary Kaldor’s (1999) 
analysis of the differences between ‘new wars’ and ‘old wars’ (also Duffield 
2001, 2007; Munkler 2005). ‘New wars’ allow one soldier to kill many more 
civilians than before, thereby reversing the proportion of military to civilian 
deaths. several military forces today are not regular forces but are assembled 
from children and mercenaries. the chapters in part ii by sylvester and parpart 
and in part iii by alexander address how gender permeates the new wars, both 
through violence against women and also with women’s violent engagement 
in wars such as the 1994 rwandan genocide. parpart questions whether this 
is ‘empowerment’ for women. in her address at the otago school she urged 
feminists to confront women’s complicity in militarization and to ‘look the dark 
side in the face’ (see sjoberg and Gentry 2007). the new wars have socialized 
people into accepting different levels of violence that perpetuate violence and 
insecurity.7 Hoogensen and rottem reiterate this cycle that links war and global 
violence with domestic and gendered violence. if the latter is overlooked in the 
bigger stakes of international security it, 

7 this can begin with the seemingly innocuous such as a cheap packaged starchy 
snack, ‘Rambos’, that was released in Fiji in 1989, two years after the Pacific’s first military 
coup d’etat. not only did the slogan ‘rambos – Fiji’s newest snack food hero’ reference 
the fictional cult figure played by Sylvester Stallone but Rambo was also a nickname given 
to colonel sitiveni rabuka after he had staged the 1987 coup. the snack was marketed at 
children with the packet portraying three menacing ‘warriors’, one carrying an automatic 
rifle, another brandishing a bow and arrow and a third wielding a sword. Rambos’ promotion 
included an ‘assault course’ for children to test those ‘tough enough’ to complete it. this 
coincided with the huge burgeoning of military infrastructure when Fiji was subjected to 
military rule until the mid 1990s. Danone snacks in malaysia produces rambos snacks.
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…prevents us from fully understanding the causes of the latter. recognizing the 
nature and causes of these different levels of violence allows us to work with, 
and cooperate on, these securities before they develop into the sort of atrocities 
that are often the primary focus of the human security agenda. a broadened 
understanding of security can work towards prevention (Hoogensen and rottem 
2004, 169).

Barton (2005a, 77) has also addressed how political–religious fundamentalisms, 
neoliberalism, and militarism, war and similar interventions are interlinked 
forces that have intensified in recent years. Duffield (2007, 1–31) documents 
the long genealogy behind this and among which (following agamben 2005), 
the contemporary intensification is a return to a liberal problematic of security. 
this has severely undermined women’s rights and jeopardized women’s lives. in 
recent decades, many mainstream and alternative global development agencies 
have identified violence and specifically gendered violence as a development 
issue (e.g., Jacobsen 1993; WHO 2005). Arce Mora’s case study indicates how 
gender insecurity remains a problem on mexico’s borders while alexander’s 
chapter focuses on gendered violence in the Pacific in the context of war and 
militarization. she argues that the latter is promoted through neoliberal strategies 
for development, which glorify consumption while simultaneously destroying 
traditional livelihoods. alexander employs the concept of cultural governance, 
which emphasizes ‘gender’ to ironically create both spaces for resistance to 
violence and recreate the militarized culture of violence in the region. this ‘double 
edged sword’ relates to gender mainstreaming and empowerment as expanded in 
parpart’s chapter. 

sylvester chillingly depicts that a goal of the new wars is not necessarily control 
of land but over bodies. Her chapter focuses on postcolonial transitions in parts of 
africa where the state actively injures or kills local citizens in the name of justice 
and development. using Zimbabwe and rwanda as cases of such transitions, and 
drawing on selected development and postcolonial writings, sylvester positions 
these examples of the ‘bare life’ camp biopolitics articulated by Giorgio agamben 
(1998). this is beyond negotiation, and at its most extreme, is the concentration 
camp. the ‘camp’ is not just physical but a zone of indistinction where people 
are made to disappear. this is ‘bare life’, where the individual is homo sacer and 
submitted to the sovereign’s state of exception. people exist as beings but the 
state denies them any political significance because homo sacer is a non–person. 
sylvester outlines this scenario in Zimbabwe, where the state has excluded an 
increasing number of citizens from rights, a biopolitical war against ‘enemy 
bodies.’ she suggests that states that employ this enter into the terrain of fascism, 
a form of political economy that has been neglected in development studies and by 
international agencies, notably the un. since it is unlikely that any development 
goals can be achieved in the context of pernicious biopolitics, so it is problematic 
that the mDGs ignore such threatening issues of personal security – the injury, 
suffering and genocide of local governments against their citizens. sylvester 
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(page 38) emphasizes the contradictory connections between security, gender and 
development within the biopolitics of postcolonial states: 

african women’s legs bowed out under the weight of water pots on their heads, 
flies hovering around children’s faces undeterred by the listless hosts, men 
drinking themselves into oblivion at 10 am. roadsides hold the remains of rusted 
technologies of development. Hospitals can be places no one should be allowed 
to enter. Death can arrive swiftly and early – through aiDs, civil violence, or 
something as relatively curable as diarrhoea. these biopolitical horrors stand 
side–by–side, incongruously, with clear markers of development achievement: 
a new school in a village, a dredged port, posters informing people of how to 
avoid contracting Hiv, clinics for pregnant women, literacy classes for adults. 
the picture is crowded with inconsistent objects that beckon our attention.

sylvester (page 37) cites ravij patel and philip mcmichael’s (2004) who 
identified ‘patterns associated with European colonial–development projects to 
moments of a postcolonial state under economic and political pressure.’ she asks 
how can we help women, implement development in an insecure world when the 
‘pernicious state’ fails to protect its citizens? this can range from direct violence 
to prohibiting access to relief aid. a recent case in 2008 was after cyclone nargis 
decimated coastal myanmar when tens of thousands of lives were probably lost 
because of the junta’s prolonged delays in granting visas to relief workers and 
accepting foreign aid.8 

non state actors

The ambivalent role of non state actors, specifically NGOs, in doing development 
in an insecure world requires elaboration. nGos can be caught in contradictions 
when operating within the ‘liberal problematic of governance’ (Duffield 2007, 34). 
Hintjens outlines the dilemma of the united nations Development Fund for Women 
(uniFem) in trying to endorse small governmental steps towards improving women’s 
conditions while simultaneously supporting more proactive programmes from non 
state actors. Wood and naidu’s chapter also addresses the ambivalent relationship 
between the state and civil society in development in the Pacific. More invidiously the 
conundrum of when non state actors work within repressive regimes can be extended 
to the ‘entitlement of exception’ (Agamben 2005). Duffield (2007, 51) asserts that 
nGos, especially in emergency intervention, do decide the point of exception and 
exercise a sovereign power over life – as in whether or not to direct aid into feeding a 
starving child (who may die) or helping a poor child (with better chances of survival 

8 For a timeline of the delays and frustrations in providing aid to myanmar see 
<http://www.siiaonline.org/?q=programmes/insights/myanmar-cyclone-nargis-timeline>, 
accessed 2 February 2009. 
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but at what cost?) ‘nGos have shown a tenacious ability to accommodate despotic 
rule as a necessary price of betterment’ (Duffield 2007, 44). Duffield (2007, 33) 
has trenchantly questioned the growth and bureaucratization of the nGo movement 
within the liberal problematic of security: ‘…it has internationalized and deepened 
its institutional reach through the expediency of permanent emergency’. nGos 
justify working within illiberal regimes by arguing that ‘the alleviation of poverty 
must come before politics, reduced to a life of exception, if they [the poor] are to 
helped’ (Duffield 2007, 44). 

However nGos and social movements occupy many different spaces and 
positions within the neoliberal world. claire slatter, a nGo activist based in Fiji,9 
articulated this diversity in her summation at the 2005 otago Fps. as slatter 
explained elsewhere:

in the current new world order of neo–liberalism, civil society organisations 
have emerged as an important countervailing force to the power of multilateral 
institutions and transnational corporations, and as watchdogs on states. the 
global movement against neo–liberalism and its manifestation in economic 
and trade liberalisation is an unprecedented international resistance movement 
comprising a broad range of civil society organisations, social movements, 
development nGos and public interest groups opposed to the ideological, 
economic and political forces that have been reshaping the world in the past 16 
or so years with devastating impacts on the lives of millions of people, and the 
environment (slatter 2006, 23).

mary kaldor, Helmut anheier and marlies Glasius (2003, 4) stress global civil 
society’s role in fostering human development, as an ‘answer to war’ but do not 
see this as a magical solution or alternative to war. the un millennium project 
identified civil society’s ‘watchdog role’ in ensuring the MDGs were on track,

in every country [civil society organisations – csos] can focus public attention 
on the Goals and the actions under way – or not under way – to achieve them. 
csos drive broad–based mobilization and create grassroots demand that can 
hold leaders accountable and can help place the Goals at the heart of national 
debates (un millennium project 2005).

With hindsight this appears overly optimistic. the paradoxes faced and produced 
by non state actors and social movements, operating within a neoliberal world, and 
at times fascistic regimes are interrogated in Hintjens’ chapter. 

9 slatter is a founding member and former General coordinator of Development 
alternatives with Women for a new era (DaWn), and a founder member of the citizens’ 
constitutional Forum in Fiji. she has a background in the anti–nuclear, women’s, trade 
union and democracy movements in Fiji. 
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empowerment and gender mainstreaming

the advocacy of the mDGs by global development agencies and by implication 
endorsement by nGo ‘watchdogs’ is a form of development mainstreaming. 
The cooption and commodification of ‘Making Poverty History’, such as during 
new York Fashion Week, (see Figure 1.1) or as saith, referring to the monterrey 
consensus (2006, 1170), ‘…embedded the mDG implementation process within 
mainstream neoliberal strategic and policy framework’.10

several authors in this book question gender mainstreaming. this development 
strategy was affirmed at the 1995 Beijing UN Conference on women and endorsed 
by the un and other key development agencies. parpart builds upon earlier work 
(parpart, rai and staudt 2002) to directly challenge mainstream notions of gender 
empowerment. akram–lodhi engages with this, advocating the need to deepen 
efforts at gender mainstreaming into international institutions, bilateral donor 
agencies and partners. 

Gender and empowerment have become identified with agency, voice and 
the ability to transform society. Whether analyzing empowerment from a critical 
alternative or a more mainstream perspective, the literature on empowerment, 
particularly gendered empowerment, tends to assume that institutions, structures 

10 When us president George Bush announced us support for the mDGs in 2002. 
saith (2006, 1171) discusses the ‘…new raft of public–private partnerships (ppps) on a 
widening and increasingly intimate relationship between the un and business.’

G–star and mDG: a unique collaboration between the united nations 
millennium campaign and international denim brand G–star raw sets out to raise 
awareness for the eight millennium Development Goals (mDGs) during new York 
Fashion Week.

actors alan cumming and Heather Graham will lend their support to draw 
attention to the commitments made by world leaders to achieve the mDGs and end 
extreme poverty by 2015. the platform will be the G–star raw spring/summer 
2009 runway show. Following the runway show both actors will curate the first 
new York edition of the global G–star raw night series, on behalf of the un 
millennium campaign.

performers will get total creative freedom to bring their talents to highlighting the 
mDGs in an original and pure form. uniquely designed mDG–themed decor will 
decorate the venue and there will be a dedicated mDG room where, guests will be 
able to take action by sending digital messages of support for the mDGs to Heads 
of state (Youtube 2008).

Figure 1.1 Mainstreaming the MDGs at new york Fashion Week
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and even attitudes and practices can be transformed to create a gender equitable 
world (see also Bessis 2001). the practice of gender mainstreaming has become a 
technical ‘fix’ that should guarantee women’s empowerment. Hilary Charlesworth 
(2005a, 2) (who presented at the 2005 otago Foreign policy school) also questioned 
‘the rather bland, bureaucratic acceptance of the method of gender mainstreaming 
in international institutions…to suggest that it detracts attention from the ways 
that sexed and gendered inequalities are woven into the international system.’ 
mainstreaming has, according to charlesworth, ‘effectively drowned out the 
project of equality between women and men.’ 

chapters here by akram–lodhi, Hintjens, kelsey, parpart, Wood and naidu 
address the contradictions of development and empowerment, including those for 
women, within the dominant macroeconomic framework. akram–lodhi, Wood 
and naidu highlight women’s ‘time poverty.’ akram–lodhi (page 85) endorses the 
significance of development goals such as MDG 2 to achieve universal primary 
education, but argues that ‘improved training and education for females…may not 
obviate labour market discrimination or the time poverty that results in underutilised 
human resources, lesser incomes, and poverty.’ along with Wood and naidu, 
akram–lodhi calls for a reconceptualization of how the ‘care economy’ and other 
social assets ironically generate ‘macroeconomic processes that foster discriminatory 
outcomes that are wholly inconsistent with MDG 3’ (Akram–Lodhi, page 85; also 
Elson and Çağatay 2000; Kurian 2006; Truong 2006; Truong, Wieringa and Chhachhi 
2006, xx–xix; van Staveren 2001). Akram–Lodhi also introduces gendered time as a 
missing premise in macroeconomic analysis of the mDGs. 

Barton (2005a, 79–80) has also questioned how women’s empowerment 
translates into the mDGs and the task Force that expanded the scope of Goal 3  
to affirm the human rights framework along with government commitments to 
ceDaW and those made at the Beijing and cairo un women’s conferences. the 
task Force’s proposals reintegrated goals on reproductive rights, violence, and 
women’s unpaid labour, labour market discrimination and property rights. Barton 
(2005a, 79) reiterated the mDG task Force’s ‘call for meeting goals through 
“fundamental transformation in the distribution of power, opportunities and 
outcomes for both men and women.”’ 

Gender mainstreaming in development ignores the limits placed on agency 
and social transformation by inequality, violence and conflict, particularly 
for women. alexander’s chapter further illustrates this through case studies 
of conflict in the Pacific. She questions the liberal feminist approach of 
international security and development communities, presented in resolution 
1325, that aimed to promote gender mainstreaming (see also charlesworth 
2005a; Shepherd 2008). Although the ultimate goal of gender mainstreaming 
is to include women as actors with equal opportunities to men’s, ‘in practice, 
however, it often entails merely the addition of numbers of women, without 
concomitant changes in patriarchal social structures’ (alexander, page 135), 
and may conversely reinforce the reproduction of traditional gender roles and 
inequalities, perpetuating and violence justified on cultural grounds. Bryant–
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tokalau cites ruth pearson (2005, 169–170) that although gender is now 
mainstreamed, there is little evidence that gender is acknowledged in practice. 
as a result many mDG targets will not be realized, as shown for example with 
the statistics on access to fresh water. Gender mainstreaming has too often 
produced ‘an inherent teleology of approach’ (shepherd 2008, 168). 

parpart makes a strong plea for gender equality and empowerment to be rethought 
as conventional practices have both underestimated the deeply held and intractable 
impediments to gender transformation and failed to acknowledge the courage 
and empowerment of people who struggle to survive in desperate circumstances. 
she rejects the binary of empowerment and disempowerment to advocate a 
more nuanced notion of empowerment, to foster more critical assessment of the 
obstacles to gendered empowerment while encouraging scholars, policy makers 
and practitioners to recognize, analyze and support the many ways empowerment 
occurs in an increasingly insecure and often violent world. For many women silent 
and secret strategies can empower their lives; ‘partial, incomplete, tentative and 
sometimes barely voiced’ (Parpart 2009; also McKenzie Aucoin 2008). Parpart 
reminded participants at the otago Foreign policy school of agency, the power of 
emotion, silence and secrecy even within ‘the camp’ (also parpart 2009). 

From security to human security to human insecurity

this book considers gender and development in the context of human security and 
human insecurity. David Roberts (2008, 5–6) identified Critical Security Studies as 
reflecting ‘a growing consensus relating to a relationship between development and 
security, especially when security was defined in terms of the environment, natural 
resources and poverty.’ Human insecurity are ‘avoidable civilian deaths…that 
could have been avoided and not caused by guns, bombs or machetes’ or what he 
identifies as a ‘problem of good intentions having lethal unintended consequences 
which are then ignored or denied’ (roberts 2008, 5). this is pertinent to gender 
and development, especially when considering the shortcomings of the mDGs. 
The reduction and elimination of conflict is pivotal to achieving the MDGs but 
reasons for failures to meet these, notably in sub–Saharan Africa and the Pacific, fall 
within a broader concept of human insecurity. this collection stresses that gender 
insecurity has exacerbated in an increasing insecure world, with gloomy prospects 
for development. 

Feminist critiques of international relations and security studies were crucial in 
the development of post–realist security studies that widened the subject from that 
of state actors, the economy and the military (roberts 2008, 159–163). part ii of this 
book builds upon a feminist critique of international relations and foreign policy that 
one of the authors, Sylvester (2002), explores in her ‘Unfinished Journey’ through 
Feminist International Relations. this also examines foundational works in feminist 
international relations; principally Jean Bethke Elshtain (1987), Cynthia Enloe 
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(1989) and J. ann tickner (1992).11 tickner was as an early advocate of the need to 
eliminate unequal power hierarchies, including gender, to attain human security:

…attempts to alleviate these military, economic and ecological insecurities 
cannot be completely successful until the hierarchical social relations, 
including gender relations, intrinsic to each of these domains are recognized 
and substantially altered…the achievement of peace, economic justice, and 
ecological sustainability is inseparable from overcoming social relations of 
domination and subordination; genuine security requires not only the absence of 
war but also the elimination of unjust social relations, including unequal gender 
relations (tickner 1992, 128).

in a later publication tickner further developed the link between feminist revisions 
of international relations and security/insecurity:

Whereas conventional security studies has tended to look at causes and 
consequences of wars from a top–down, or structural, perspective, feminists 
have generally taken a bottom–up approach, analyzing the impact of war at the 
microlevel. By so doing, as well as adopting gender as a category of analysis, 
feminists believe they can tell us something new about the causes of war that 
is missing from both conventional and critical perspectives. By crossing what 
many feminists believe to be mutually constitutive levels of analysis, we get 
a better understanding of the interrelationship between all forms of violence 
and the extent to which unjust social relations, including gender hierarchies, 
contribute to insecurity, broadly defines (Tickner 2001, 48–49).

sylvester has reemphasized the feminist input into broadening state centred 
security to human security: 

ir generally poses international relations in abstract and unitary terms, while 
feminists are mostly attuned to the social relations of the international…
Feminists tend to see aspects of sociality – positive or negative in their 
outcomes for women and other groups in the international system – as the 
reality of international relations. Just as neorealists see very little (and then 
often irritable) sociality in an anarchic system (Sylvester 2002, 10; also 
Blanchard 2003). 

Specifically, mainstream concepts of security have overlooked everyday security 
issues faced by women, especially gendered violence, which are linked to gender 

11 there is now substantial feminist analysis of international relations. Youngs (2004) 
provides an excellent survey of this while Grant (1991) traces the origins of gender bias 
in international relations. on feminist theory and international relations see also (pettman 
1996; Steans 1998; Steans 2006; Sylvester 1994; 2002). 
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inequalities. this is detailed in alexander’s chapter while globally Gillian Youngs 
(2004, 83) and the collection edited by thang–Dam truong, saskia Wieringa and 
amrita chhachhi (2006) have surveyed how traditional parameters of security have 
neglected the impact of war, military occupation, militarization, migration (including 
forced migration), human trafficking, sexual and other forms of slavery on women 
and children – serious issues that link gender with development and security.

Hilary charlesworth’s address on ‘sex, Gender, War and international law’ at 
the 2005 otago Foreign policy school echoed enloe’s (1989, 133) earlier question 
of ‘Where are the women?’ in academic and media accounts of war. charlesworth 
outlined how women’s voices and experiences were mostly excluded from 
representations of the war in iraq (charlesworth 2005b), with the exception of 
condaleeza rice, former Head of the united states national security council. 
in her 2005 presentation at otago charlesworth depicted the war against terror 
after ‘9/11’ (terrorist attacks in the us on 11 september 2001) as ‘a men–only 
event’: ‘Women’s voices and experiences are regarded as especially unimportant 
when issues of homeland security, war, and retribution are at stake’. according to 
charlesworth, the absence of women’s voices in the formation of international law 
skews its development and undermines its legitimacy. 

although several of the chapters in this collection critique international 
relations and security studies through a feminist lens and question the possibilities 
of development in an insecure and gendered world, they and others recognize shifts 
in mainstream policy and practice that have disrupted conventional militarized 
concepts of security. indeed un proclamations concerning this originated after 
World War ii but it was the 1994 united nations Development programme’s 
Human Development Report which explicitly identified human security as pivotal 
to development, defining human security as ‘freedom from fear, freedom from 
want’ (unDp 1994: 23–24). 

UN General Secretary, Kofi Annan endorsed these aims in the 2000 UN 
millennium report:12 ‘…“human security” can no longer be understood in purely 
military terms. rather, it must encompass economic development, social justice, 
environmental protection, democratization, disarmament and respect for human 
rights and the rule of law.’ this laid the foundations of the mDGs and indicated 
a mainstream shift that ‘no longer focused on the negative “absence of threat” 
approach, human security speaks to ‘enabling, making something possible’ and 
‘making each secure in the other’ (Hoogensen and rottem 2004, 157 citing 
mcsweeney 1999: 14–15). mainstream development embraced, 

A broader definition of security, trickling up and out to policymakers and 
community action, allows for deeper and more effective exploration of the 
insecurities articulated by diverse identities – including through gender – 
regarding famine, disease, the sex trade, environmental degradation, oppression 
and, among many other things, war (Hoogensen and rottem 2004, 169).

12 available at <http://www.un.org/millennium/sg/report/full.htm>.
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Global mainstream concepts of security were further widened in 2000 when 
united nations security council resolution 1325 was passed. this broadened 
the notion of security to address gender issues in conflict areas by recognizing 
women’s key role in peace–building and conflict resolution and the differential 
effects of conflict on women and men. Shepherd (2008) has linked this with 
development through a discursive deconstruction of 1325. she illustrates how 
such discourse is simultaneously descriptive, constitutive and proscriptive of 
development. alexander ‘s chapter also critiques the implementation of un 1325, 
to reiterate how, especially in the Pacific, cultural governance interferes with 
gender mainstreaming and other initiatives for women.

environmental security 

Corpses
We dug and dug to get the bodies
Why dig to bury again?
What sin did we do?
that you should so hunger for our lives
You have made us stand 
 in the streets to eat
though we are homeless
 We still depend on you for our livelihood.
We cannot see God
But we can see you
You have sent us away to God
We can’t even find the bodies
 and we toss and weep
the waves auctioned death
now the ocean is still. 
   (sreedevi 2005)

a poem by sreedevi, written in the aftermath of the 2004 ‘Boxing Day tsunami’, 
opened this chapter. We return to another poem by sreedevi, ‘corpses’, which 
evokes how environmental security is fundamental to human security. military and 
civilian conflict decimate but so too do environmental disasters, that may also be 
consequences of human conflict (see Roberts 2008). For Sreedevi the ocean is as 
omnipresent as God but ‘We cannot see God/But we can see you’. ecological security 
is political (tickner 1992), and pertinent to angelica arce mora’s assessment of 
mexico’s implementation of the un millennium Declaration. she notes that for 
many years state economic policies have overridden environmental issues and that 
environmental sustainability was not on the national agenda until the 2001–2006 
national Development plan was adopted, environment issues there also link with 
security and gender. For example, water is a national security issue in mexico 
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but also has direct implications in millions of women’s lives. the links between 
environmental and human security (and development) and the political context 
are explicitly investigated in Budy resosudarmo’s chapter on the environment 
and development in the world’s largest archipelago, indonesia. it is rich in natural 
resources but still confronts extreme poverty and hunger and a seriously uncertain 
future of environmental sustainability. this has not augured well for indonesia meeting 
the mDGs but a change in political direction with the fall of president soeharto in 
1998 provided the opportunity for indonesia to quickly instigate ‘reformasi’. this 
aimed to replace previous authoritarian rule with more democratic governance. a 
key means of achieving this was through shifting from a highly centralized towards 
a more decentralized system of government. resosudarmo remains gloomy about 
the impact of these radical changes that have instead created an environment of 
political uncertainty, inconsistent laws and regulations, weak law enforcement, a 
weak governmental system and insecurity of land tenure. these all have gendered 
implications. resosudarmo’s study of environmental security in indonesia under 
the Reformasi era highlights the contradictions of environmental reform aimed 
at promoting sustainability and democratic governance when corruption and 
competition between interest groups remains rife.

Feminist dilemmas: Rights and development in a neoliberal world

While human security has become more central to both development studies 
and international relations, there remains the question of human rights. nira 
Yuval–Davis (2006, 1) suggests that human security has to some extent become 
a substitute for human rights – gaining currency after the post–cold war era and 
especially post 9–11. This ‘reflected the growing unease not only with the spread 
of ethnic conflicts and wars but also with the growing poverty and inequity under 
[sic] neo–liberal globalised market.’ Yuval–Davis indicates that the shift from 
human rights to human security was influenced by the capabilities approach 
(Sen (1981, 1992; Nussbaum and Sen, 1993; Nussbaum, 2000) that ‘rejects the 
discourse of rights and entitlements as well as of general measures of opulence, 
such as Gnp per capita, and instead focuses on the ways people positioned in all 
groups in society are capable to achieve quality of life in terms of achievement and 
freedom. it argues that resources have no value in themselves apart from their role 
in promoting human functioning’ (Yuval–Davis 2006, 2). is the discourse of human 
security more open to cultural relativity than that of the more universalistic human 
rights? (see Yuval–Davis 2006; also Sen 2000). Global feminist organizations 
such as DaWn and the Women’s international coalition for economic Justice 
advocate that human security should be integrated with rights, gender and 
development. As Hintjens outlines here, feminists have also reaffirmed linkages 
with broader social movements and with human rights activists of all genders. 
Hintjens interrogates examples ranging from inductive ‘top–down’ agendas, as in 
ceDaW to deductive, ‘bottom–up’ strategies such as the self employed Women’s 
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association (seWa). thang–Dam truong, saskia Wieringa and amrita chhachhi 
(2006, xxii) argue: ‘When grounded in realities of deprivation for which a politics 
of social transformation is required, an interpretative approach to human security 
can contribute to redressive action more properly suited to the context in which 
rights are claimed.’

However Barton has identified the persistent divide between people working 
on gender justice issues, such as sexual and reproductive health, violence, GlBt 
(Gay, lesbian, Bisexual and transgender) rights, and women’s control over 
their bodies, and those in development and economic justice. this gap remains 
despite the cairo international conference on population and Development and 
the Beijing Fourth World conference on Women that linked agendas of rights and 
development with feminist development networks.

While feminist economists and economic justice activists have worked hard to 
develop a feminist macro–economic analysis over the past 20 years addressing 
debt, structural adjustment, trade, neo–colonialism, and the current neo–liberal 
model from a feminist perspective, this is often still marginalized from what 
is considered a ‘feminist’ agenda. at the same time, women working in the 
development arena have too often failed to name issues of violence, sexual and 
reproductive health, and sexual rights as critical issues in addressing women’s 
poverty, as well as factors feeding the ascendancy of right–wing political forces 
that advance both the neo-liberal agenda and war (Barton 2005a, 75). 

neoliberalism’s failure for women, and the direct links to insecurity echoes 
through many of our chapters. akram–lodhi critiques neoliberalism through the 
concept of ‘feminist development economics’. He echoes earlier links between 
human rights, gender justice, and the mDGs with insecurity (neuhold 2005). 
Wendy Harcourt connected this with patriarchal relations: 

…we cannot pretend government keep to promises if there is international 
pressure to spend money else where – such as the military on top of the pressure 
to enter the world market etc. nor can we deliver health and education services 
if there is on–going conflict which is destroying those services…Gender is 
about power relations, so in terms of security we are speaking about hierarchical 
patriarchal relations where masculine orders determine behaviour which condone 
violence and rape as a weapon of war (Harcourt 2005, 23–4).

Harcourt is suggestive of the need to interrogate gender as a crucial component 
of identity and security in non state views of security, to consider how ‘identity 
shapes individual and collective security needs’ (Hoogensen and rottem 2004, 
156), and development. identity is also embodied and human (in)security and 
informs this, as discussed in part i of this book. truong, Wieringa and chhachhi 
(2006, xviii) also emphasized:
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s/he is not just an abstract construct of the ‘person’ as a bearer of rights, but also 
a body inscribed with cultural mores that shape their mode of being and relating, 
and a socially–embedded actor whose pursuit of rights and responsibilities in 
everyday life requires flexible structures of negotiation and resolution of tensions. 
security of existence entails security of identity and a sense of belonging.

at the otago Foreign policy school, parpart highlighted the silence in the mDGs 
on masculinity and patriarchy in her critique of gender mainstreaming and 
conventional models of development through women’s empowerment (see also 
Henry 2007; Jones 2006; Parpart and Zalewski 2008).

Pacific peoples in an insecure and gendered world

A deliberate decision was made to include several chapters that embrace the Pacific 
region. Despite constituting the largest space on the globe (albeit water not land),13 
Pacific nations and cultures are invariably absent from the international literature 
on issues of gender, security and development. Here we offer four chapters on the 
Pacific. This includes Goff’s keynote address to the Otago Foreign Policy School. 
He outlined the new Zealand government’s contribution in 2005 to regional and 
global development and security. the mDGs are addressed here as an external 
issue as part of new Zealand’s external aid and not as a domestic issue. 

Alexander’s chapter considers examples from the Pacific that apply several 
of the global and theoretical issues presented by sylvester and parpart. this 
addresses the intersection of militarization, gendered violence and resistance 
within gendered and militarized spaces. although the numbers involved, for 
example, in the decade of armed conflict on Bougainville Island, may have been 
much smaller than genocide elsewhere, the parallels of gendered violence and 
implications for human security and development are striking. alexander also 
reminds us of the negative implications for those societies and environments 
affected by military bases in the Pacific, such as Okinawa and Guam. She coins 
such militarization as ‘costly development’ for women and human security. this 
chapter also critiques gender mainstreaming from a Pacific institution, the Pacific 
Women’s Bureau. Its monitoring of the implementation of the Pacific Platform for 
action on the advancement of Women and Gender equality and the mDGs poses 

13 epeli Hau’ofa’s (1993) paper is foundational to rethinking representations of the 
Pacific or Oceania as an inclusive ‘sea of islands’ rather than a Eurocentric gaze of ‘islands 
in a far off sea.’ He stressed the spiritual, historic and contemporary linkages between 
the many cultures in the region. see Bryant–tokalau and Frazer (2006) for a collection 
on Pacific regionalism. Anne–Marie Hilsdon, Martha Macintyre, Vera Mackie and Maila 
Stivens (2000) compiled a collection on gender politics and human rights in the Asia Pacific 
region while more recently m. anne Brown’s (2007) collection interrogated security, 
development and conflict management in the Pacific.
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the contradiction of providing a political space for the promotion of women ‘while 
at the same time subjects all women to the gender mainstreaming lens invoked by 
the international development/human security community’ (page 121). 

Wood and naidu’s chapter opens with the contradictory representation of the 
Pacific as a predictably marketed touristic idyll and that of an unpredictable arc 
of crises (Fry 1997) that threaten development and human security in the region. 
although their examination of the strengths and weaknesses of the implementation 
of MDGs within Pacific Island Countries (PICs) is not optimistic, they present 
the key impediments of conflict and gender issues as challenges (see also Huffer 
2006).14 the authors argue that better human development and security outcomes in 
the Pacific are feasible not only through changes within the Pacific Island countries 
but are also possible with changes in how the ‘regional powers’ interact with the 
pics. their chapter advocates that nations such as new Zealand and australia 
should cease acting only in self interest within areas such as trade agreements. 
along with other chapters, Wood and naidu reiterate a more pragmatic, people–
centred approach to development instead of practices being dictated by economic 
ideology. this is expanded in Jane kelsey’s chapter that asks who is setting the 
‘trade driven development’ agenda of a proposed ‘Pacific Economic Community’. 
this model has become so pervasive that it excludes examination of the economic, 
social and political consequences for pics and their people. kelsey interrogates 
food, employment and temporary migration, to reveal the tensions between trade 
liberalization and people centred development, and the contradictions that are 
embedded in the mDGs. 

Conclusion: offering and survival in a global world

Globally, millions of people in very basic ways, daily and persistently, against 
huge odds, aim for personal and collective security. Despite publicized attention 
to international agreements and the quieter sharing of human values, there is not 
always consensus on the meaning and priorities of security, who sets this agenda 
and what the desired outcomes are. moreover individual security requires the 
guarantee of collective rights. this is especially pertinent to the interrogation of 
human and gender rights that runs through this book. it is imperative that collective 
rights and needs are not lost sight of in the project of securing gender rights.

this chapter began with a young woman’s grief in the aftermath of a catastrophic 
environmental disaster. sreedevi recognized the power of nature but she was far 
less accepting of the destructiveness and wastefulness caused by human power. 
Her grief evoked anger – not just from personal loss and insecurity – but also 
from the frustration at the delivery of relief and development aid. likewise, such 

14 elise Huffer originally presented this at the 2005 otago Foreign policy school, as 
‘Human security, Development and the millennium Development Goals in oceania. How 
do they fit into the Pacific Plan?’
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anger and disappointment, has emerged from many of the intended recipients of 
the mDGs. the vision of the mDGs to ‘make poverty history’ and secure basic 
measures of development by 2015 was based upon ostensibly achievable goals. 
although many contributions in this book are optimistic about the rationale of the 
mDGs, and applaud the goals that have been reached, they are equally cautious. 
some contributors are not simply hesitant about this global development agenda 
but see the goals as unachievable not only within the timeframe but also because, 
as Akram–Lodhi (page 72) assesses, of a flawed ‘…analytical framework that is 
used to drive the policies and programmes designed to achieve the mDGs and 
hence enhance human security offer only a partial transcript of actually–existing 
social and economic processes.’ 

this book covers extreme contexts of violent and gendered insecurity, from the 
horrors of kigali on the african continent to those on the island of Bougainville in 
the Pacific. Too often in academic discourse and global development and security 
policy the island states outside the major continents are neglected. We only offer 
selected case studies but hope this will heighten awareness that life threatening 
and livelihood issues of development, gender and insecurity are as applicable to 
the islands of Pacific and Asia as they are to centres of conflict that have attracted 
global attention or condemnation. Human insecurity extends from cosy homes 
to the camps of ‘bare life.’ these may as alexander argues, constitute a form of 
gendered structural violence, but only under certain circumstances result in direct 
violence. 

We aim within the general chapters of Part II and addressing specific contexts 
in Part III, to highlight significant gaps in the development and security literature. 
Gender is a vital link between development, conflict and human security. This is 
not only through how this speaks to women’s continued subordination and threat 
of violence (despite gender mainstreaming in development) but also provides a 
lens for a broader and equitable conception of development. several writers in this 
collection critique the shortcomings of mDG 3 to promote gender equality and 
empower women, not only because of this Goal’s limited targets but also because 
it can be argued that the aims are at odds with other mDGs, such as mDG 10 to 
develop a global partnership for development. even in countries with high rates 
of female political participation, such as new Zealand, women’s incomes still lag 
behind men’s and many women face appalling rates of gendered violence.15

We emphasize the interweaving of regional and global crises and the impact 
of this on community development and security. resoduarmo reminds us of 
the 1997 asian economic crisis that affected global markets that subsequently 
compromized indonesia’s development goals, including those aimed at more 

15 the new Zealand council of trade unions (2007) reported a gender pay gap of 
around 14 per cent for women, while Heather Henare, chief executive of the national 
collective of independent Women’s refuges (2008) stated that ‘the scale of family violence 
in new Zealand is at an epidemic level’ (see also Fanslow and robinson 2004). see Human 
rights commission (2008) for a census of women’s participation.
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democratic outcomes. this points to the entanglement of regional, global and local 
interests during the financial, fuel and food crises of 2008–2009. Bryant–Tokalau 
paints a gloomy prognosis in the final chapter. The current economic recession has 
compromized the possibility of halving those living in sub–saharan africa on less 
than $1 per day while millions others face severe poverty there and in south asia 
(united nations 2008). 

the already tenuous commitment of aid donor countries to overseas 
development has come under more intense review with the impact of the recession. 
most countries whether donors or recipients of aid face drastic declining exports 
and employment redundancies. the decline in external remittances from overseas 
kin is already impacting upon communities in the Pacific Islands. Internal 
economic support systems within developing countries will also be eroded. 
current economic realities depressingly contradict the cautious optimism of some 
of our book’s contributors for a global consensus on attaining the mDGs and the 
alleviation of poverty.

the gendered impact of the 2009 recession is still unravelling. Dame carol 
kidu, papua new Guinea’s only female parliamentarian (and minister for 
community Development), asked how this recession will impact upon women in 
the subsistence and semi–subsistence sector, especially as many families depend 
upon internal remittances to pay for basic costs such as education, health and 
‘cultural obligations.’16 this does not even address other basic needs such as food, 
housing, water or sanitation.

sreedevi survived the 2004 tsunami that devastated her family, community, 
region and thousands elsewhere. the mother is both the victim of the disaster but 
also the saviour of a child in the poem ‘offering’. countless other women and men 
have faced similar choices about life and death within immediate disaster or daily 
survival.17 they also agonize over decisions in more enduring situations – such as 
food, work, income, education, health, environment – as addressed in the mDGs. 
We retain optimism in people’s empowerment as they encounter such challenges but 
as the following chapters indicate, this is within a gendered and insecure world.
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chapter 2  

Bare life as a  
Development/postcolonial problematic1

christine sylvester

Finding useful intersections of development studies and postcolonial studies can be 
a challenge. Development studies is an applied field of social science – managerial 
in thrust, practical in orientation, and in thrall historically to economic theories 
and technologies. it aims to develop theory and practice that can assist countries 
of the so–called third World in achieving economic targets and higher, sustainable 
standards of living. Postcolonial studies is not an applied field. Associated with 
the humanities, and often based in academic departments of language, history, 
and cultural studies, it reexamines a long historical, cultural, and spatial record in 
which colonies and post colonies appear as (problematic) children of european 
history. postcolonial theory also looks at interpenetrating hybridities that all 
of us experience as a result of the world–historical experience of colonialism, 
while development theory creates spaces between places deemed developed and 
those deemed less developed. Everyday lives feature in the novels, films, and 
testimonials that postcolonial studies examines, whereas development studies 
generally conceives of the third World as a problematic of progress that can be 
arrayed well in statistical terms.

a small body of work is starting to compare and contrast the ‘disparate tales 
of the Third World’ (Sylvester 1999) that flow out of these two separate traditions. 
some of it discusses how indigenous knowledges appear in and could better 
influence development thinking (Briggs and Sharp 2004), and some probes the 
ways subalterns can, and cannot, speak to be heard by development experts (kapoor 
2004; from Spivak 1988). Crossover work in development studies considers how 
novels and travel tales can infuse development practice with a keener sense of local 
texture and dailiness (e.g., chan 2005, sylvester 2000b, 2004). Within an incipient 
search for meaningful interdisciplinarities in works that examine the third World 
in very different ways, i want to raise a topic that a combination of approaches 
enables us to apprehend – pernicious, bare life biopolitics that could be termed 

1 this chapter was originally published as christine sylvester, (2006) ‘Bare life 
as a Development/postcolonial problematic’, The Geographical Journal 172: 1, 66–77. 
reproduced with permission of Blackwell publishing ltd. a version of this was presented 
to the university of otago Foreign policy school, Dunedin, new Zealand, 26 June 2005, as 
‘security and Development in a time of Bare life?’
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fascism. the topic arises from observing recent postcolonial transitions in africa, 
where some states inflict pernicious injury, suffering, death, and even genocide on 
portions of their own citizenry in the name of development. While development 
studies can neglect focused study of such regimes, there is no similar neglect in 
postcolonial works, in which the many dimensions of bare life development with 
a fascist edge become clearer.

the essay begins with a foray into political philosophy. the French sociologist 
and philosopher Michel Foucault (for example, 1980a) was one of the first to 
draw attention to body facets of politics in his studies of sexuality, security and 
governmentality. more recently, Giorgio agamben (1998) has interwoven the 
biological with the political in ways that push Foucauldian thought into dark 
spaces. agamben writes about the politics of sovereign exception that enables, 
in the extreme, the state construction of bare life zones of indistinction for ‘homo 
sacer’ – those who can be killed but whose deaths are not seen as sacrifices. His 
work is central to understanding historical and contemporary bare life forms, albeit 
he draws examples largely from european circumstances.

two development–oriented specialists, rajeev patel and philip mcmichael 
(2004), extend agamben’s work to third World contexts. they argue that 
development activities of today continue a colonial, capitalist, biopolitical project 
that has always carried latent traits of global fascism. colonial governance worked, 
to the degree it did, by managing and controlling bodies. that project has not 
ended, they claim, but rather has been carried into postcolonial state dynamics. 
one might say that the postcolonial condition is not adequately ‘post’ – it retains 
the sovereign exception and thereby keeps assigning statuses that are despised, 
dispossessed and, as agamben would describe these, ‘bare’.

Aspects of the fascist experience also emerge in essays, films, testimonials, 
and fictional literatures that depict everyday forms of pernicious biopolitics in 
postcolonial settings. the focus here is on experiences depicted in novels by 
Chenjerai Hove (1988), the late Yvonne Vera (1994) and Gil Courtemanche (2003); 
these revolve around Zimbabwe in recent years and rwanda in the mid–1990s. 
Rwanda is identified with a genocidal campaign against Tutsis and moderate 
Hutus, which took place in 1994 as the world looked on. Zimbabwe’s pernicious 
biopolitics is not at this extreme. the government has, however, unravelled 20 
years of development over the past five years to the point where the country now 
has the highest rate of child deaths in the world (The Guardian 2005, 10), the 
fourth highest level of Hiv/aiDs (24 per cent of the total population), alarming 
cases of malnutrition, and a political climate of racial scapegoating, routine 
political violence by parastatal groups, and limitations on all forms of opposition. 
a combination of approaches brings these problems of bare life into focus.
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Agamben on pernicious biopolitics

agamben theorizes that sovereign states exempt themselves, or make themselves 
exceptions to, their own laws against killing and their own (usually) constitutionally 
proclaimed standards of justice. in the name of the state, people can be killed 
by the state through capital punishment, death in detention, death by torture, 
or death through war. Death in a war context is thought to be sacrificial, which 
means that such deaths can be honoured and memorialized.2 in the case of capital 
punishment, death occurs at state hands after a criminal trial finds an individual 
guilty of a heinous crime; this exception to the state prohibition against killing is 
lawful in some polities. people tortured in prison, gathered into asylum facilities, 
exterminated in camps, or made to disappear by the state are in the category of the 
‘homo sacer’. they are killed or severely mistreated by sovereign states without 
public acknowledgement or eulogy, in circumstances that fall outside the usual 
arenas of state exception taking. That is to say, such deaths are neither sacrifices 
to and for the state nor cases of permissible state punishment by homicide. 
entirely excluded from a community of rights, the homo sacer enters a ‘zone of 
indistinction between sacrifice and homicide’ (Agamben 1998, 83), a ‘camp’ of 
bare life existence without hope of justice, where individual life–taking follows no 
logic. among all the variants of pernicious biopolitics of this sort, agamben calls 
auschwitz ‘the pure space of exception’ (1998, 134).

agamben argues that contemporary politics is still captured by the sovereign 
exception and the bare life it can exact. in the democratic west the realm of bare 
life was originally situated at the margins of the political order. Gradually, it has 
come ‘to coincide with the political realm, and exclusion and inclusion, outside 
and inside, bios and zoe, right and fact…a zone of irreducible indistinction’. 
Gradually, that is, democracy and totalitarianism have been converging around 
an inner solidarity of the sovereign exception: life is valuable – ‘[t]oday politics 
knows no value (and, consequently, no nonvalue) other than life’ (1998, 10) – and 
yet the state may except itself from the preservation of life. to agamben, ‘until 
the contradictions that this fact implies are dissolved, nazism and fascism – which 
transformed the decision on bare life into the supreme political principle – will 
remain stubbornly with us’ (1998, 10).3

2 not all would agree with this view. veronique pin–Fat and maria stern (2005) argue 
that soldiers are actually not sacrificed in war but are among the homo sacer.

3 agamben is not alone in this view. paul virilio argues in Art and Fear that 
contemporary art and the contemporary art museum have taken on the pitiless aesthetic 
and creepy ambient murmuring of a fascist prison camp. He writes: ‘When i visited the 
museum at auscHWitZ, i stood in front of the display cases. What i saw there were 
images from contemporary art and i found that absolutely terrifying. looking at the exhibits 
of suitcases, prosthetics, children’s toys…I suddenly had the impression I was in a museum 
of contemporary art. i took the train back, telling myself that they had won!’ (2003, 28, 
emphasis in original). Zygmunt Bauman connects agamben’s ideas to what he calls the 
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indeed, if we believe that democracy has banished bare life, we need only 
think of the current situation of prisoners in international and national wars on 
terror, who inhabit zones of indistinction in political camps or jails set up by 
democracies. these prisoners are excluded from society and its democratic laws 
and rights by democratic states. their bodies are often forced into nakedness and 
subjected to humiliating tortures and ghastly living conditions; frequently we are 
not sure who the dead among them are. several united states (us) courts have 
pronounced these practices ‘in discord with fundamental principles of american 
jurisprudence’ (Diken and Laustsen 2005, 29; also Butler 2003), which means 
they operate in an expanded realm of sovereign exception. in this regard, it is 
noteworthy that achille mbembe (2003, 19) calls the ‘intimate, lurid, and leisurely 
forms of cruelty’ evident today, examples of necropolitics.

agamben (1998, 167) mentions ‘the campos de concentraciones created by the 
spanish in cuba in 1896 to suppress the popular insurrection of the colony…the 
“concentration camps” into which the english herded the Boers toward the start of 
the century’. He reminds us that the first concentration camps in Germany were set 
up by social Democratic governments in 1923, for communists and later for eastern 
European refugees (these were not extermination camps); the Nazi’s described 
their death camps in state documents as exceptional. there is nothing historically 
new about a pernicious camp politics. What is new is the sneaky normalization of 
such logics after their apparent defeat, militarily and judicially, in and following 
World War II. It is not easy to refigure spaces of pure exception once they enter 
political practice. like rhizomes, the exceptions can proliferate until they ‘begin 
to overcome the rule’ (1998, 168–9).4 To Agamben, we have identified victims of 
european fascism and condemned that era’s fascist forms, but we have not defeated 
its attitudes and technologies. patel and mcmichael provide some reasons why this 
can be so, focusing on places far from europe and its historical fascist period.

The long biopolitical development era

in common with several critics of development thinking (for example, escobar 
1995; Crush 1996; Nederveen Pieterse 2000), Patel and McMichael (2004) imply 

wasting of lives; however, he views wasting in general as ‘an inescapable side–effect of 
order–building (each order casts some parts of the extant population as “out of place”, 
“unfit”, or “undesirable”) and of economic progress (that cannot proceed without degrading 
and devaluing the previously effective modes of “making a living” and therefore cannot but 
deprive their practitioners of their livelihood)’ (2004, 5, emphasis in original).

4 Bulent Diken and carsten Bagge lausten (2005) argue that the camp has become 
the prototypical social unit of contemporary western life. it can be a jail or detention centre 
run by the state as well as a gated residential community, sex tour, or party zone, where 
participants choose to ‘liberate’ themselves from messy urban life, acceptable sex partners, 
or general social decorum. today, exception and norm have become indiscernible.
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that a large geospatial pattern of pernicious biopolitics emerged around state 
building in europe and capitalist colonialism elsewhere. colonial practice clearly 
relied on biopolitics. local people were routinely made to cover their bodies, 
subject their bodies to hygiene, fill their bodies with western knowledge, move 
their bodies to different lands, use their bodies for slave and wage labour, and fight 
other bodies in the name of the colonizing state. Bodies that seemed too ‘other’ 
to fit on the approved colonized/development line could suffer assault and death 
through holocausts of the sort australians conducted in tasmania, the cavalry 
led in the us West, and the spanish and portuguese unleashed in the american 
colonies (Davis 2001; Stannard 1992). Both the ‘normal’ and the abjecting forms of 
development relied on and exemplified a ‘deployment of disciplinary technologies 
at the level of the individual’ (patel and mcmichael 2004, 234). indeed, patel and 
mcmichael argue that ‘development was integral to colonialism’ (2004, 237), and 
both were body disciplining.

Development thinking and practice, they remind us, was not confined to 
the colonies. in europe, capitalist development also featured body regimes to 
regulate citizenship, marriage, education, health, sport, and labour, often on the 
basis of ‘rules’ about what was appropriate for one’s race, class, and/or gender. 
‘For the first time in history, no doubt’, Foucault (1980b, 142) noted, ‘biological 
existence was reflected in political existence’, with the sovereign state controlling 
bodies as a way of achieving hegemony. normal biopolitics became extreme at 
several points in european history, not least during the global economic crisis of 
the 1930s, when Germany, in particular, was ‘forced to structurally adjust by the 
league of nations powers as a consequence of the collapse of the gold–sterling 
regime’ (patel and mcmichael 2004, 234). Fascism emerged there around the 
‘manoeuvring of elites and a populist appeal by the nazi party to regenerate an 
idealized national culture through selective mobilization based on ethnic and racial 
intolerance, and dedicated to reconstructing modernity via state technologies of 
control’ (2004, 234–5). if the impetus was economic, as patel and mcmichael 
claim, the solution was political – unifying and purifying citizens, workers, family, 
military and national culture by policing bodies and exterminating or brutalizing 
those designated as contaminants.

patel and mcmichael do not ‘claim that the tendencies at work from the 
early days of the development project replicate the features of mid–1930s and 
1940s Germany, italy and Japan’ (2004, 233). What they maintain is that the 
biopolitics of our time and place resonate latently with past capitalist crises as 
well as with contemporary currents that globalize the commodity form, glorify the 
market, and assault organized labour, peasant cultures, and public goods. Having 
cut their teeth on colonial biopolitics, the development project, and, one might 
add, violent decolonization in many locations, postcolonial elites are familiar 
with the sovereign exception and subsume it into statecraft. the development 
conditionalities they face are very real in a world of unequal statuses – this cannot 
be denied. international political economy can become the stage, though, on which 
exceptional local policies are defended as normal by those who see themselves as 
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‘sinned against and unsinning, demonizing – correctly – the imperial apparatuses 
of control without implicating themselves in its functioning’ (2004, 236). ongoing 
development challenges simultaneously empower that ontological attitude and 
conjure up a host of colonial/imperial demons to exorcise.

the Dutch Development minister, agnes van ardenne, and ugandan president 
Yoweri museveni recently exchanged words that exemplify the pattern. she charged 
the president with planning to retain power by amending the constitution to allow 
unlimited terms of office, and warned him that donors would not support such 
efforts. the president retorted, seemingly asymmetrically, that uganda donates its 
raw materials to the West, which are processed for profit overseas (Hague Times 
2005, 1). the confrontation is typical: sinned against by the imperial apparatus of 
uneven development, museveni implies that a postcolonial head of state cannot be 
a sinner. For her part, van ardenne tries to ward off museveni’s anticipated sins 
without implicating her own state’s colonial– development sins of the past and 
present.5

or consider Zimbabwe. the state–led era of socialism proclaimed in the 1980s 
gave way to a structural adjustment political economy in the 1990s and then to 
failed development under increasingly authoritarian politics (see early treatments 
in Mandaza 1986; Moyo 1999). Elements of pernicious biopolitics were evident 
through all the transitions, inherited from the colonial era and the armed struggle 
and amplified by challenges of postcolonial development. The ZANU–PF 
(Zimbabwe african national unity–patriotic Front) government was clearly ill 
at ease with the give and take of democratic politics, to the point where it sent 
troops into the south of the country only a few years after independence to punish 
a popular rival movement. it was intermittently critical of whites, of women in 
the cities, of journalists, donors and former colonial countries (sylvester 1991, 
2000b). the authoritarian system with fascist undertones, however, emerged only 
after 2000, when we might say that the Zanu–pF state stopped worrying about 
maintaining a legitimate sphere of politics and turned exceptions into the rule (see 
raftopolous and campagnon 2003).

pressured to deliver more than it would (not more than it could), ageing 
state elites created a twisted version of the anti–colonial struggle as the purest 
biopolitical moment of Zimbabwean history (sylvester 2003). Within that story, 
they could resurrect themselves as young militants through the parastital militias 
of youth calling themselves, impossibly, ‘war veterans’. these irregular forces 
occupied euroZimbabwean farms and forced owners off without compensation. 
they broadened the list of sinners to include black farm workers, who were driven 
from their homes for the crime of having laboured for white bodies. Homosexuals 

5 museveni did persuade the ugandan parliament to vote overwhelmingly to end 
the constitutional restrictions on presidential terms. opposition leader kizza Besigye was 
then arrested on charges of treason and rape, prompting another round of criticisms from 
european governments and further ripostes from museveni that he is doing nothing wrong: 
countries with colonial histories are the ones with sins on their plates.
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came under state pressure. courts scaled back the inheritance rights for women 
that the regime had once touted. urban Zanu–pF youth turned physically on 
opposition party members and the government tossed foreign journalists bodily 
out of the country under the tag of being British agents. this war against enemy 
bodies of Zimbabwe also killed foreign investment, donor aid, agriculture, most 
industry and tourism.

ignoring its 20 years of power, decisions, and policies, the Zanu–pF 
government accepted no blame for Zimbabwe’s harsh turn, even as it widened 
the circle of exception to exclude more and more Zimbabweans from rights. 
the sinners are always elsewhere, with the latest being urban dwellers, whose 
supposed sin of supporting opposition parties electorally resulted in the burning 
and bulldozing of market stalls and homes. the state as camp commandant then 
dumped many in re–education camps or in rural areas. Zimbabwe, says the minister 
for national security, Didymus mutasa, ‘would be better off with only 6 million 
[people], with our own people who support the liberation struggle’ (lamb 2005, 
22). Zimbabweans will be Zanu–pF bodies or else. that is the ‘rule’.

echoes of an earlier development era in europe, with its even harsher 
scapegoating biopolitics, are discernible in this case; but Zimbabweanists are 
reluctant to say so openly. We avoid giving the devil his due by continuing to 
refer to the government as authoritarian or neoauthoritarian (e.g., Darnolf and 
Laakso 2003; Raftopolous and Campagnon 2003) or totalitarian (Chan 2005). In 
an era of so–called democratic transitions, development can look away from cases 
that frustrate expectations (Way 2005). patel and mcmichael force us to push the 
envelope in the context of third World transitions from colonial to postcolonial 
pernicious regimes. they provide a basis for thinking about a genus of politics that 
combines and extends patterns associated with european colonial development 
projects to moments of a postcolonial state under economic and political pressure. 
We might call that pernicious bare life biopolitics, ‘fascism’.

putting together what agamben is saying with patel’s and mcmichael’s ideas, 
when the colonized territory becomes a sovereign state, it takes on the normal 
state entitlement of exception. that is, it takes up the ‘right’ to create a range of 
people that can be killed by the state for a variety of exceptional reasons. When the 
reasons proliferate and the exceptions grow in pernicious effect, an international 
community of wink–wink states endeavours to look the other way; or it complains 
feebly. local populations experiencing a creeping collapse of recognizable politics 
can eventually take the increasing exceptions as either inescapable or nearly 
normal.6 agamben enables us to consider that fascism is always already latently 
present in the sovereign exception, not just in economic conditions associated with 
capitalism and colonialism. patel and mcmichael help us see that elites armed 
with inherited biopolitical tools continue the pattern as a matter of anticolonial 

6 this is the only way i can make sense of Zimbabwe today. the mugabe government 
has considerable power to intimidate people, but this is also a society that has experience in 
overturning an offensive system.
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revenge and response to real and manufactured postcolonial development crises. 
The circle of sinners to rout gets wider and wider as the ‘unsinning’ elites define 
more spaces and statuses for themselves. and then the tables can turn, with the 
unsinning becoming homo sacer later, in a vicious and overwhelming biopolitics.

Postcolonial images of biopolitics and development

additional insights into contemporary pernicious biopolitics come from an 
unlikely source for development analysis – essays, novels, films, and poetry 
depicting postcolonial fascist practices. arundhati roy (2002, 18) has recently 
said that ‘[f]ascism is about the slow, steady infiltration of all the instruments of 
state power…the slow erosion of civil liberties [and] unspectacular day–to–day 
injustices’. it is about ordinary people losing control over their lives and then 
‘being made to feel proud of something’. Writing much earlier, Frantz Fanon (1967, 
132, 138) named the postcolonial state as progenitor of a local fascism. He said 
it is usually economically powerless and ‘unable to bring about the existence of 
coherent social relations’, so it ‘makes a display, it jostles people and bullies them, 
thus intimating to the citizen that he is in continual danger’. Gil courtemanche 
looks fascism in the face and names it in 1994 rwanda in his novel, A Sunday at 
the Pool in Kigali (2003). By contrast, development analysts often cannot speak 
the word ‘fascism’ without coughing into their handkerchiefs.

like many development specialists, i have seen some of the harshness of daily 
life in postcolonial contexts – african women’s legs bowed out under the weight 
of water pots on their heads, flies hovering around children’s faces undeterred by 
the listless hosts, men drinking themselves into oblivion at 10 am. roadsides hold 
the remains of rusted technologies of development. Hospitals can be places no one 
should be allowed to enter. Death can arrive swiftly and early – through aiDs, 
civil violence, or something as relatively curable as diarrhoea. these biopolitical 
horrors stand side–by–side, incongruously, with clear markers of development 
achievement: a new school in a village, a dredged port, posters informing people 
of how to avoid contracting Hiv, clinics for pregnant women, literacy classes for 
adults. the picture is crowded with inconsistent objects that beckon our attention.

professionals engaging development problems often work from a laudable sense 
of urgency and impatience, but many with the greatest resources are tangled in an 
economic paradigm of development. structural adjustment might work reasonably 
well (maybe, perhaps) when applied to stable, seasoned, democratic societies that 
have the economic capacity to manage change and absorb negative externalities. 
to prescribe it for countries that lack similar capacities can be inappropriate at 
best or a recipe for biopolitical tragedy – thus deepening the urgency. as Britain 
today pushes a new programme of aid to africa, its advocates can seem unaware 
that if local elites direct aid in ways that benefit projects of hegemony or their 
bellies (see Bayart 1993), development can be stymied and local people gravely 
injured. Postcolonial fiction writers have fewer illusions. Their vantage points 
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on the postcolonial development situation are close range rather than remote and 
abstract. the politics they record is messy, often nasty. even those who do not 
live in the societies they depict – and there are many of these – often produce 
work that emphasizes the complex humanity of local people, often poor people, as 
against development reports that provide cases, numbers, needs, and theorizations 
of always deferred human capabilities.

Consider two short fictional scenes that portray commercial farm sites in 
pre–2000 Zimbabwe. in Without a Name, the late Yvonne vera evokes an entire 
biopolitical economy with a few words: 

at the end of the day mazvita felt weak, felt faint and frantic from the tobacco 
smell which spread toward her, like decay. the tobacco rose from inside her. the 
air was mouldy. Dark and wet. she turned her eyes towards the asbestos roof 
where the air hung downward like soot. it choked her, that smell (1994, 22). 

vera is describing the after–effects of a normal day of work on a commercial farm 
in Zimbabwe. chenjerai Hove gives those types of words accompanying sounds 
in his novel about commercial farm workers, Bones:

Marita, listen to Manyepo shouting at the other women who have not finished 
weeding their daily portion. the words you used to say were that the women will 
one day break their backs weeding the fields of the white man. Things are still 
as they were when your feet walked here, marita. these women will not have 
any back to use for playing with their husbands, you used to say, marita…You 
women over there, stop gossiping about the latest love potions and get on with 
the work (Hove 1988, 16–17).

should such scenes sound contrived or inspired by a gender–aware political 
correctness, consider the words authored by a woman commercial farm worker in 
the 1990s, who speaks to me while she labours:

Farm managers try to get around minimum wage stipulations by increasing 
quotas on contract workers and paying them less if they can’t do it. It’s difficult 
to make a quota because it’s too big and because a lot of the maize is rotten and 
has to be thrown away [before we pack it]. to make ten bags, you have to hire 
your friends to help you. the problem is that if you do not do ten bags, you’re 
only paid forty cents per bag completed. many days we work all day from 6:00 
to 12:00 and from 1:30 to 5:00 and only complete one bag. on those days, we 
only make forty cents (see sylvester 2000b).

The fictional Mazvita ends up killing her baby in a moment of emotional and 
physical breakdown – ‘madness’ – after she has been betrayed by her man and 
has further ‘lost her capacity for dream’ (vera 1994, 35–6) in the city, with its 
‘offerings and denials, its testimonies and silences’ (1994, 56–7). she descends 
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into abjectness, as ‘no one cast her a pitiful glance. she was not there at all’ (1994, 
46). the women i interviewed on commercial farms in the late 1980s and early 
1990s carry on working as casuals on mostly white–owned properties. ten years 
later, no one casts them pitiful looks either, as their jobs disappear in a biopolitical 
rage directed first at their employers and then at them. Manyepo is not the problem 
then: these workers face the postcolonial developmental state, highly privileged 
over the years in the pantheons of development aid, and ‘war veterans’ who claim 
to have fought on behalf of that state–to–be against oppressor rhodesians/British. 
a new biopolitics commandeers land, drives off owners and the workers, and 
effectively takes the country out of large scale food production.

Development experts recognize this type of display when they see it, but also 
have difficulty reading themselves and their activities into communities displaying 
themselves like this (sylvester 2002, 224–41). Development missions carried 
out by democratic western states, and local programmes that install pernicious 
biopolitics, can share a territory that is not usually named. agamben (1998, 134) 
calls it ‘humanitarianism separated from politics’. perhaps it is more accurate to 
call it humanitarianism absorbed into biopolitics. agamben says: ‘the “imploring 
eyes” of the rwandan child, whose photograph is shown to obtain money but who 
“is now becoming more and more difficult to find alive”, may well be the most 
telling contemporary cipher of the bare life that humanitarian organizations, in 
perfect symmetry with state power, need’ (1998, 134–5). that view of development 
practices has some empirical base. Philip Roessler (2005, 224) finds that the rise of 
violent irregular units (for example, informal militias, paramilitaries, vigilantes, and 
warlords) in kenya and rwanda relates to pressures development agencies put on 
the states and their elites to install democracy. He says pointedly: ‘unfortunately, the 
international community, particularly western donors, was an unwitting accomplice 
in driving rwanda and kenya to communalize their repression and turn to marauding 
militias and other irregulars to maintain their ever precarious privileged position. 
this privatization of repression had devastating consequences for democracy and 
the protection of human rights, ironically the very two issues the international 
community felt its external conditionalities and pressure would promote’.7

When museveni, once touted as a promising democratic leader for an african 
renaissance, mystifies development experts by playing with the ‘rule’ of democracy, 
a Dutch Development minister plays the part of not–seeing Dutch complicities 
in a script of exception that repeats the colonial–development/postcolonial–
development drama over and over. When Zimbabwe’s robert mugabe (or idi 
amin earlier in uganda or ‘emperor’ Bokassa of the central african republic 
in the 1980s) turns on citizens in the name of proper development, we decry his 
behaviour, impose punishments, and often refuse further development aid until 

7 Mark Duffield offers the related idea that efforts to use aid networks as levers for 
social change in third World countries result most often only in new rounds ‘of agency 
reinvention and repackaging…[which] leaves underlying assumptions and relations 
unchallenged…deepening normalization of violence around us’ (2002, 1068).
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the biopolitics change – as if we were not complicit in those. From agamben’s 
perspective, bare life biopolitics provides moral humanitarians with something to 
rescue ‘in perfect symmetry with state power’.

this point can be missed by those who hope the pernicious biopolitics of 
rwanda, Zimbabwe, uganda, cambodia, Bosnia, chechnya, Burma, and pakistan 
will prove fleeting in a world increasingly bound to neoliberalizing norms of 
globalization. When richard sandbrook and David romano (2004) compare 
how egypt and mauritius responded to the structural adjustment medicine dolled 
out under neoliberal globalization regimes, they find uneven outcomes that 
give little cause for optimism. ‘mauritius’, they conclude, ‘has deftly navigated 
the maelstrom of globalization by achieving growth with considerable equity 
and genuine democracy, whereas egypt has followed a path characterized by 
belated and partial liberalization, irregular growth, the rise of new inequalities 
and insecurities, repression, and violent islamist movements. if mauritius is 
globalization’s prodigy, egypt is one of globalization’s bastards’ (2004, 1009). 
the difference between the two postcolonial countries lies in what the authors 
regard as mauritius’s ‘peculiar’ colonial experience. the more usual outcome of 
interaction between the local and international financial institutions is along the 
lines of the egyptian case.

if we are to look the bare life problematic in the eye as a matter of human 
security and development, we must look at ourselves looking at and aiding others. 
courtemanche’s A Sunday at the Pool in Kigali puts this challenge across especially 
well. the novel depicts the build up to the 1994 genocide in rwanda from the 
vantage point of an expatriate development worker and his local friends. events 
filter through white man’s eyes, but the novel does not flinch before an extreme 
biopolitics, which the united nations (un) security council, neighbouring states, 
and former colonial powers chose to not–reckon with. its faux eyewitness story 
thinly fictionalizes events, atrocities, and traumas that appear now in various 
public records (for example, africa rights 1995). By storifying genocidal facts, 
victims, and perpetrators, courtemanche enables us to see interchangeable sinners 
and sinned behaving both true to form and in ways we might not expect in zones 
of indistinction.

Looking pernicious biopolitics in the eye: A Sunday at the pool in Kigali

courtemanche’s (2003, preface) characters, all of whom ‘existed in reality’, form 
three identity and corporeal groups. there are western embassy and military 
personnel, clerics, and development/aid workers, all of whom are temporarily 
posted in rwanda and have the connections necessary to exit the country if they 
wish. rwandans are more permanently on site as hotel workers, militants, aiDs 
sufferers, taxi drivers, prostitutes, lovers, wives, and families. the rwandan 
state and its parastital militias form a third, shadowy group of characters, whose 
pernicious biopolitics is arterial and capillary.
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the westerners in the novel come across as mostly opportunistic and 
narcissistically biopolitical. there in a helping capacity of some sort, 
courtemanche helps the reader appreciate the other things that can inspire them, 
like status, sex, and bodily comforts. there is a certain detached recklessness to 
their lives, a certain complacency mixed with an apprehension and exceptionalism 
that regularly compromises ethics. courtemanche has little sympathy for the 
diplomatic community in kigali, particularly the French, Belgians and canadians. 
their hard drinking white bodies gather around the swimming pool at the mille 
collines Hotel, or at a local golf course, and imbibe the desires and ambitions 
associated with a B film along with their French food and wine. They mythologize 
the (often brutal) sex they have or want to have with locals. they make a lot of 
noise. some (e.g., Belgian soldiers) come across as yobs and others epitomize a 
certain dull–eyed western ineffectuality: courtemanche paints romeo Dallaire, 
the canadian commander of un peacekeeping troops, as a ‘miracle of mimesis, 
a perfect incarnation of his country…[u]nassuming, apprehensive, ineloquent and 
naïve…’ (courtemanche 2003, 12). ‘He is not yet used to this peace that kills on 
a daily basis’ (2003, 14).8 at least the General is polite. most others are guilty in 
courtemanche’s eyes of every colonial trope in the imperial book of manners.

the rwandans are no angels themselves. they make the best of the veneered 
but harsh colonial–postcolonial development environment – entrepreneurially, 
resignedly, violently, enthusiastically, cynically and opportunistically. they are 
savvier than their many temporary friends and do ‘concealment and ambiguity 
with awesome skill’ (2003, 10). most interesting is the intricate ethnic game some 
among them play. in an environment where a particular ethnicity is good one 
day and bad the next, one response is to turn oneself into whatever seems to be 
privileged at the moment. Alternatively, one can try to lose ethnic identification and 
find some zone of distinction, some place of safe citizenship that will safeguard the 
body against the biopolitics of the present moment and the turnabout biopolitics 
of the future. a central character, Gentille, clings to the idea that love with a 
westerner can confound local–colonial development biopolitics, even though she 
thinks love is an unnecessary western emotion that is its own form of excess. the 
personal collapses into the political through the body, though, and no camouflage 
really works. everyone sits anxiously in the forecourts of fascism, trying to ignore 
the scent of extermination. Yet courtemanche shows people living daily life as 
though nothing was amiss. no matter that trucks of youths brandishing machetes 

8 courtemanche (2005, 11) now says that his presentation of Dallaire is harsh. on 
learning the General tried to commit suicide after leaving rwanda, ‘i frantically crossed 
out several paragraphs of my novel. i was caught up by his tragic humanity and i felt guilty 
for criticizing a man who sought oblivion in death for his own failure. this man had paid 
too dear a price’. Indeed, Dallaire’s ‘failure’ in Rwanda is open to interpretation. In the film 
Hotel Rwanda, he is shown using a tiny contingent of un forces to stand down extreme 
militants on more than one occasion. see Dallaire’s (2004) memoirs.
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cut down people at random and leave them by the side of the road to be found 
anew every morning. life continues.

the rwandan state has a virulent voice in the novel but little in the way of 
corporeal presence. ‘it’ consists mostly of disembodied voices – radio broadcasts 
that call for the demise of the tutsi ‘cockroaches’. We see a soldier or two and a 
few tanks guarding the presidential palace or encircling ‘the obligatory symbols 
of decolonization: constitution square, Development avenue, Boulevard of the 
republic, Justice avenue…’ (2003, 2). the key players of state are not–state, 
which is to say they are paramilitary extremists, who simultaneously plan 
genocide against the minority tutsi population – and tell everyone about it well 
in advance, as though advertizing an upcoming social event – and plan a secret 
coup d’etat against their own Hutu head of state, which they can blame on the 
tutsis. circa 1994, structural adjustment programmes that contribute to high 
levels of indebtedness today do not yet heavily weigh down the rwandan state. its 
sovereignty lodges in Foucauldian governmentalities of bodily control that make 
the exception the rule. it is a governmentality of hate and retribution rather than 
one of institutions and laws.

The narrator of the novel is a Canadian film maker, Valcourt, who has been in 
rwanda for some time awaiting funding to make a documentary on aiDs (one–
third of rwandan adults were Hiv/aiDs positive in 1994). He is a quiet observer 
and a sinner in his own ways: ‘valcourt pooh–poohed racist theories that claimed to 
deduce a person’s origin from the shape of a nose or a forehead, or the slenderness of 
a body. But, unwittingly [he was] a prisoner of these stereotypes himself’ (2003, 31). 
Endlessly, and with barely suppressed adolescent desire, he fixates on the breasts of 
a very much younger hotel waitress. He assumes, by her body appearance alone, 
that she is (always already) tutsi. He goes on living at the hotel, sitting at the pool, 
noting the buffoons around him with one eye and the signs of death with the other. 
like other humanitarians in rwanda, he claims exception and powerlessness in the 
face of what becomes an unmistakeable genocide. It is not that he is ‘an accomplice; 
his presence here did not indicate his approval or even his indifference. much as he 
might like to be a general, he was only a solitary onlooker, and he could act only 
as such, a man alone’ (2003, 108). one of his rwandan friends reminds him of the 
‘true story’ of his kind – that it was white colonials, Belgians, who started ‘a kind 
of nazism here’ (2003, 108) by energetically rewarding the tutsis for their ‘white’ 
looks. Yet valcourt never seems to worry that he will be sinned against for the crimes 
committed in the past by his body lookalikes. His job – and it is a classic – is to 
protect Gentille’s body from her own society.

Bare life as life

one of valcourt’s friends, méthode, experiences bare life most acutely, presciently, 
and complexly. He is 32 years old, militant in his tutsi identity, and also 
experiencing the last stages of aiDs. as other forms of corporeal violence swirl 
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around him, méthode acts as though he wants ‘to die clean, drunk, stuffed with 
food and in front of the television’ (2003, 41). He says he prefers to die ‘before 
the Holocaust’ comes to rwanda, but not before he can read up about that other 
Holocaust in Europe. He marvels at that one’s cold and scientific technologies, 
calling it ‘a terrifying masterpiece of efficiency and organization. A monstrosity 
of Western civilization. the original sin of the Whites’ (2003, 41). there will be 
a different holocaust in rwanda, he surmizes. it will be ‘the barbarian Holocaust, 
the cataclysm of the poor, the triumph of machete and club…dirty, ugly, lots of 
severed arms and legs, women with bellies ripped, children with feet cut off, so 
these Tutsi cockroaches could never again walk and fight’ (2003, 41–2). Although 
international biopolitics keeps the best aiDs drugs for itself and not for people 
like méthode, he considers it a relief to die from a body–destroying disease rather 
than by the chop of a triumphant machete.

at the end, méthode has sex for the last time with a willing partner his friends 
have summoned, gets shot full of morphine by a canadian development worker, 
upends a bottle of whiskey, and asks Valcourt to film his parting soliloquy. He 
dies, ‘fulfilled, if only through his eyes’ (2003, 45). He has made his choices, as 
he sees them, and has lived his life well, even in his double zone of indistinction 
as an aiDs victim and an ethnic victim. and he insists that he is the one choosing 
and cleverly defying the machete and club. His mode of departing in celebratory 
style – emphasizing the body as vessel of pleasure and choice – momentarily 
reminds us that bare life is life. one who is in it as homo sacer may try to control 
death by rewriting its script, substituting another biopolitics of exception for the 
one that was to be his fate. this particular homo sacer refuses the state’s fascist 
machetes and accepts pernicious international epidemiology. the trade–off is far 
from ideal.9

The characters in Kigali never escape what film director, Raoul Peck (cited 
in macnab 2005, 9), calls a monster slowly conjured into being. speaking of 
decisions he made in filming Sometimes in April, one of the three films made 
recently on the rwandan genocide,10 peck claims that just about everyone in a 
community gearing up for genocide is complicit in creating it: 

You look aside the first time when someone is slapped in public. You don’t say 
anything. the next day, they kill him in front of you and you don’t say anything. 
then, on the third day, they can come and take your wife and rape your wife. 
and then it’s too late for you to do anything. that is how the monster arrives. it 
starts with little things. 

Wrapped up in and overcome by the small to enormous biopolitics of genocide, no 
one can experience a ‘normal’ death and no one can claim to be a mere bystander or 

9 For another recent fictional account of bare life as life, this one set in a European 
concentration camp and later away from it, see imre kertesz’s novel Fatelessness (2004).

10 The other films are Hotel Rwanda and Shooting Dogs.
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observer. a character in courtemanche’s (2003, 86) novel remarks that development 
experts ‘discuss life and death like great philosophers. We just talk about people 
who are living and dying’. He tells valcourt to ‘leave us to die peacefully alive’ 
(2003, 82). it can all be indistinct in this zone of creeping bare life.

We ‘great philosophers’ see the genocide coming but act as though we cannot 
see death. one of courtemanche’s rwandan characters asks: ‘monsieur valcourt, 
don’t people die in your country… (2003, 79–80) [or is it that you all] die by 
accident, because life hasn’t been generous and leaves you like an unfaithful 
wife’ (2003, 86)? the un in particular has the information about local deaths 
required to evaluate what is going on in rwanda, but it is wrapped up in the cloak 
of exceptionality woven by its member states. an intricate tale of precolonial, 
colonial, and development biopolitics combusts while international relations 
carefully weighs the political merits of humanitarian intervention and passes 
this one by. a resigned consent of silence bows to the sovereign exception of 
violent politics and bare life in a country that ranks low on international security 
agendas.

rwandan women rank even lower than rwanda. they are raped by genocidal 
forces or treated as ‘rape bait’ sex objects by international helpers. they are 
politicized biological specimens, routinely insulted, routinely subjected to 
sexualized injuries by the agents of genocide, such as lobbed off breasts, and then 
routinely left to die (this was Gentille’s fate).11 sometimes small girls are spared, 
with the intent of humiliating and torturing them when they are older, for the 
enhanced sexual pleasure of the attacker. more often the fate of girls depends on 
the perceived identities and politics of their families. attempting to place a girl at 
an orphanage run by Belgian nuns, valcourt confronts a Belgian mother superior 
who informs him: 

that hers was an establishment of excellent reputation on which hundreds of future 
Belgian parents were depending for the adoption of children that were sound in 
body and mind…the little girl sleeping in Gentille’s arms did not appear to have 
the necessary endowments. if her parents were killed at a roadblock it was no 
doubt because they were doing something wrong. and when there’s something 
criminal in the parents, there’s often some in the children (courtemanche 2003, 
105–6). 

Biopolitics all the way down.
at the very bottom, bare in all ways, are the sick. touring a hospital with 

the latest canadian embassy staff member, valcourt describes the ultimate zone 
of indistinction, a ‘final solution’ camp. Consisting of about thirty low buildings 
separated by grassed spaces and asphalt paths, it features people wearing long 

11 it was only when an unprecedented number of babies were born nine months after 
the genocide in Rwanda began that the UN’s fact finding mission noted systematic sexual 
violence against women. see Gallagher (1997).
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white coats and gurneys pushed at breakneck speeds. But there is nowhere to 
go there, no place where it is remotely possible to help bodies on gurneys. the 
hospital shelves hold no antibiotics or even aspirin. What they have in ample 
supply is some antifungal ointment sent by a donor country and bottles of Geritol, 
marketed in the west as a treatment for ‘iron poor blood’. the hospital emergency 
ward consists of three beds with soiled sheets, bloodstained floors and a bedpan 
of urine. in the next room, male and female nurses gather around a table drinking 
coffee from an espresso machine. pavillion B has only 68 beds for 153 patients. 
‘How many with aiDs, Bernadette?’ ‘about a hundred’ (2003, 126).

When patel and mcmichael speak of global fascism, they hint at an idea that 
Agamben’s work makes plain and that postcolonial ‘fictions’ about Rwanda sum 
up: in response to a variety of challenges, violence of the sort witnessed during 
World War ii repeats in rwanda, its in–securing as repetitive as poverty, as elusive 
as universal primary education and gender equality and maternal health, and as 
crushing as child mortality and Hiv/aiDs. the horror thought that comes from 
considering Méthode’s ‘fictive’ choices is this: for some, it is better to die from 
the very things the un seeks to eradicate than die at the hands of one’s own 
‘developmental’ government.

The bare life development/postcolonial problematic

Bare life, homo sacer, camps, and elements of fascism: these are spaces many do 
not want to enter. We see that reluctance in the distancing behaviours international 
agencies took from rwanda circa 1994 and from nazi camps during World War 
ii. We peer into the dragon’s mouth after some time has passed, but not at the 
time the fire breath first sends out its stink. To take up the challenge quicker 
requires tools to name and respond to pernicious biopolitics as the expected local 
and international relations that agamben, patel and mcmichael, and writers of 
postcolonial scenes chronicle. Between regimes in europe that invented fascism 
(but not camps) and later regimes located elsewhere, the resonances of fascism 
linger, stoked by international indifference and/or by international involvement. 
perhaps patel and mcmichael are right in insisting that fascism is now in the fabric 
of international political economy. many actions we abhor may not be exceptions 
so much as the rule.

We must sort out important conceptual issues, though, something patel and 
mcmichael begin but do not satisfactorily carry out. What is fascism today? 
Where is it? of what does it consist? What are its varieties? Does ‘it’ exist or 
would another concept, a broader register perhaps, better serve the study of 
pernicious biopolitics? How do its exceptionalities unfold in various places? 
How do we identify and study the often latent, sometimes all too apparent, fascist 
conditions evident today while maintaining historical and cultural specificities, 
safeguarding wounded sensibilities, and drawing conceptual parameters around 
fascist camps and other zones of indistinction? and how do we speak critically 
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of fascism, bare life, and pernicious biopolitics in third World contexts today 
without inadvertently feeding the neoconservative effort to force regime change 
abroad through military means? should we not also avoid pinning a complex 
problematic on one international or local tendency alone, such as colonization or 
globalization? sandbrook and romano (2004, 1028) suggest that globalization in 
particular must not be demonized without careful study of individual cases, even 
though its darker scenario ‘will more often prevail than the sanguine neoliberal 
scenario’.

the need for comparative case study also underlies stephen chan’s (2005, 
370) sense that the violence unleashed against white farmers, black commercial 
farm workers, and Zimbabweans who support the opposition is a limited violence 
– ‘[w]e are not talking of the terrors of war in liberia’. chan goes on, though: 
‘Having said that, both the means and ends partake in a rationality that is 
simultaneously cold–blooded and ruthless, and full of the talk of a yet–to–be–
completed liberation’ (2005, 370). it is that local talk that can uncork the adrenaline 
and glorify an armed struggle now sufficiently in the past to be unknown by today’s 
youth. it is that kind of talk that unsettles, combined with the discipline, nerve, 
and intensity of the Zanu–pF machine in insisting that the fascists are racially 
marked capitalist farmers, global financial institutions, British, and local sinners 
of various sorts. although Zimbabwe today is not genocidal rwanda of 1994, the 
state brings global fascist histories home through biopolitics that deliver pain to 
the very Zimbabweans it once endeavoured to rescue. overwhelmingly, it is the 
black subaltern there who cannot speak (out) and increasingly cannot eat. How 
do we help her when the pernicious state would like to harm her and increasingly 
prohibits even nGos from getting close to her?

rwanda presents a different/similar picture. the state in 1994 wants to give the 
impression that a wave of violence by the dominant ethnic Hutu against the minority 
Tutsi, who can be killed and not sacrificed, is the consequence of Belgian colonial 
favouritism, unfair peace accords, poverty, and, importantly, the characteristics of 
the tutsi population. the state orchestrates, commands, and controls the forces of 
genocide so effectively that humanitarian agencies inside and outside rwanda are 
caught flatfooted. In hindsight, perhaps we are overly accustomed to taking our 
gated–community exceptions to put our bodies in spaces of such stark violence. 
We can become morally inert, mobbing the first planes out as the relief workers 
arrive. it is telling that the immediate biopolitics of genocide subsides in rwanda 
only when rebel tutsi forces move up from the congo and drive out the sinners – to 
become sinners themselves in different ways in an ongoing story that development 
efforts have not resolved.

The novelist of postcolonial bare life may not stick around either; or s/he might 
not have been witness to the events portrayed – courtemanche was not in rwanda 
in april 1994, for example. But s/he can conjure a vivid sense of people in the 
midst of a specific crisis, and, if there, can recall and write down details, make 
composite pictures, and put memories in situ. Development texts too often assume 
that technologies of development lie outside politics (or should), and/or that conflict 
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is temporary (or should be). the rendered stories of life on the ground convey 
relentless experiences of bare lives in conflict and in pain, reasoning through and 
trying to bargain with various biopolitics of death, taking small pleasures in the 
midst of the horrors of extermination (see other examples in orford 2003). Where 
development often does not stick, stories about ‘it’ and its follies stick to the gut 
and the brain, because they force the coolly distant development expert to the 
inside of a maelstrom, where we can watch ourselves fleeing the scene for another 
hotel pool in a less scary space.12 sinners and the unsinning come at us – indeed 
become us – at the uncomfortably close range that should be the usual vantage 
point of international assistance.

there are many sovereign exceptions a variety of state agents can and do grant 
themselves/ourselves routinely, with horrible consequences for local development 
and for humanitarian/human outcomes. there are also brutal local transitions that 
defy any sense that the world is moving in generally democratic directions. it 
is important to follow bare life politics into its hideouts, and into our texts and 
toolboxes as well, searching with undeflecting and nuancing eyes. That is the 
promise of development studies working with postcolonial studies and other bodies 
of thought: together we can see and address more of the troubling biopolitics of 
our times.
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chapter 3  

Fine Words, Failed policies:  
Gender mainstreaming in an insecure  

and unequal World
Jane parpart

Introduction

At the dawn of the twenty–first century, the international development community, 
spearheaded by the united nations, concluded that development to date had not 
brought the promised reduction in poverty around the world. member states agreed 
to support a set of millennium Development Goals (mDGs), which promised to cut 
world poverty in half and to produce a more equitable, tolerant world by 2015. the 
third goal focused on promoting gender equality and the empowerment of women. 
unlike the others, this goal was framed in the familiar development language of 
gender equality and empowerment. Despite the ambitious and lofty discourse, the 
carefully crafted policies and generous commitments of money and institutional 
support, implementation of the third mDG has been disappointing, both in the 
scope of its aims and the achievements of its goals (Johnson 2005; Kabeer 2005). 
this pattern of well–crafted gender policies producing disappointing results 
is not new. Gender mainstreaming policies, trumpeted as the technical fix for 
operationalizing gender equality and women’s empowerment, have also achieved 
limited results (Moser and Moser 2005; Perrons 2005; Standing 2007). 

as these failures have become increasingly apparent, some policy makers and 
development scholars have sought new ways to close the gap between policy and 
praxis. their ‘solutions’ bring little new to the table, for the most part calling 
for more of the same – more resources, stronger institutions, more accountability 
and greater commitment. even suggestions to include men fail to move beyond 
well worn strategies such as more gender sensitization workshops, more inclusive 
project administration, better laws and training in domestic violence (united 
nations population Fund for activities (unFpa) 2005). clearly new thinking 
and new approaches are needed; ones that interrogate the consequences of an 
uncritical, triumphalist discourse on gender mainstreaming, gender equality and 
women’s empowerment as well as the need to address the challenges thrown up 
by the increasingly masculinist, violent and unequal world emerging in the wake 
of global economic restructuring and the neoliberal (dis)order.
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Gender equality and women’s empowerment: Discourse and policy

While the language of empowerment had been popularized in the 1970s by critical 
educationalists such as paulo Freire (1970) and small nGos,1 who adopted it 
as a tool for encouraging social transformation from the bottom–up/grassroots, 
mainstream development agencies generally regarded empowerment as a minor 
sideshow to the real issues of economic growth and modernization. However, as 
economic inequality and social dislocation intensified in the 1980s, the World Bank 
sought to mitigate the harsher effects of neoliberal policies (without disturbing 
their core values) by adopting the language of empowerment and participation 
(Hales 2007; Kerr and Tsikata 2000). Pressured by the Beijing Declaration and 
platform for action’s call for globally empowering women,2 empowerment 
moved from the margins to the centre, becoming a central pillar of gender policies 
and praxis. The United Nations Development Program (UNDP 2002, v; see also 
unDp 2003) declared gender equality and women’s empowerment ‘central to 
human development’, boldly arguing that ‘gender inequality is an obstacle to 
progress, a roadblock on the path of human development. When development 
is not “en–gendered” it is “en–dangered”’. Government development agencies, 
such as the canadian international Development agency (ciDa 1999), 
adopted similar language and in 2001, a World Bank (2001, 35) policy report, 
Engendering Development, identified gender equality and women’s empowerment 
as core development issues, ‘whose failure both harms well–being and hinders 
development.’ 

the link between gender equality and women’s empowerment inspired a shift 
from earlier concerns with gender equity – seen as ‘the process of being fair to 
women and men’ – to a focus on gender equality, defined by CIDA (1999, 7) as ‘the 
equal valuing by society of both the similarities and differences between women 
and men, and the varying roles that they play.’ similarly, the World Bank (2001, 
35) defined gender equality as ‘equality under the law, equality of opportunity…
and equality of voice.’ While acknowledging the challenges to achieving gender 
equality, the report optimistically called for a three pronged strategy involving: 
reform of institutions to establish equal rights and opportunities for women and 
men, fostering more gender sensitive economic growth and taking active measures 
to redress persistent disparities in command over resources and political voice. 
Women’s empowerment was seen as a critical element of this strategy (World 
Bank 2001, 231, 272). 

1 as Batliwala (2007, 558) points out, empowerment has a long history that can be 
traced to the protestant reformation in europe, quakerism, democracy, early capitalism, 
Black power and other social justice movements. it has also been adopted to serve more 
conservative agendas, including management gurus and neoliberal political agendas. 

2 the 1995 Beijing meeting was the Fourth un Global Women’s conference and 
its support for women’s empowerment and gender mainstreaming entered into national 
planning documents around the world.
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scholars and practitioners of gender and development contributed to these 
discussions. caroline moser (1993) called for placing gender and women’s 
empowerment at the centre of development planning. Drawing on lessons 
from empowerment practice in south asia, in 1993, srilatha Batliwala (2007, 
560) rejected one–shot ‘solutions’, emphasizing process and the importance of 
challenging ideological and institutional practices supporting gender inequality. 
While acknowledging the problems of measuring empowerment, naila kabeer 
(1999, 437; see also Kabeer 1994) defined women’s empowerment as ‘the 
process by which those who have been denied the ability to make strategic life 
choices acquire such an ability.’ Her focus on agency, seen as actively exercising 
choice in ways that challenge power relations; resources, which are necessary 
for exercising such choices and achievements, namely the degree to which the 
potential to choose is realized, has had considerable influence on development 
policy and praxis (kabeer 2005,13–16). While adopting a more nuanced approach 
to power, Jo rowlands (1997, 129–130) also equated empowerment with increased 
self–confidence, self–esteem and agency while Jane Parpart, Shirin Rai and Kathy 
staudt (2002) called for more attention to political processes at all levels. Despite 
the caveats, the tone of this literature has been optimistic – women’s empowerment 
was seen as a laudable and reachable goal. 

policy makers and practitioners in development agencies picked up the 
celebratory language of choice and agency, while largely ignoring caveats about 
measurement and broader ideological and institutional issues (cornwall, Harrison 
and Whitehead 2007; Mukhopadhyay 2007).3 CIDA defined empowerment as 
being ‘about people – both women and men – taking control over their lives: 
setting their own agendas, gaining skills, building self–confidence, solving 
problems, and developing self–reliance’ (1999, 8). similarly, the World Bank 
(2001) defined empowerment as ‘the process of enhancing individual’s or group’s 
capacity to make purposive choices and to transform those choices into desired 
actions and outcomes’. empowerment discourse became shorthand for women/
gender–friendly World Bank policies and projects. By 2005 over 1,800 World 
Bank projects mentioned empowerment in their documentation (alsop, Bertelsen 
and Holland 2006, 1). the unDp (2002) also claimed empowerment and gender 
equality as central pillars of their work, placing both at the centre of human 
development, with an emphasis on enlarging women’s choices and addressing 
gender inequities in social, economic and political spheres. resistances melted 
away as development agencies lauded the possibilities of gender equality and 
women’s empowerment. 

Development institutions (and supportive scholars) soon set about trying to 
operationalize these goals through gender mainstreaming, which became the approved 
mechanism for achieving gender equality and women’s empowerment. this has 
been defined by the United Nations Economic and Social Council (ECOSOC) as:

3 anne marie Goetz (1994) points out that development bureaucracies tend to 
incorporate information that fits in with their own views.
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…a strategy for making women’s as well as men’s concerns and experiences an 
integral dimension of the design, implementation, monitoring and evaluation of 
the policies and programmes in all political, economic and societal spheres so 
that women and men benefit equally and inequality is not perpetuated (1997, 
chapter iv). 

Gender mainstreaming soon became a central pillar of un development efforts. 
the unDp predicted that gender mainstreaming would contribute to profound 
organizational transformations ‘by taking account of gender equality concerns in 
all policy, programme, administrative and financial activities’ (UNDP 2000). In 
collaboration with the united nation Development Fund for Women (uniFem), 
unDp optimistically predicted that gender mainstreaming would ‘transform 
the gender order throughout society, including organizations, programmes and 
projects…through deliberate and focused interventions at every level’ (de Waal 
2008, 210). as a unDp (2002, 6) report triumphantly exclaimed, the ‘why’ had 
been supplanted by the ‘how’ of gender work. 

policy makers, practitioners and scholars soon constructed measurements 
for ensuring the success of gender mainstreaming, gender equality and women’s 
empowerment. responding to the requirements of results based management and 
intense governance oversight, development agencies ignored kabeer’s (1999) 
warnings; empowerment frameworks and gender mainstreaming guidelines 
proliferated (Alsop Bertelsen and Holland 2006; Narayan 2005). Specific 
measurements for relevance, effectiveness, efficiency, impact and sustainability 
were drawn up for project managers and development agencies (de Waal 2008; 
malhotra, schuler and Boender 2002). an impressive array of analytical tools, 
such as checklists, Gender impact assessments, awareness raising, training 
manuals, hearings, expert meetings, databases and measurements of participation 
in decision making reinforced arguments that empowerment could be both achieved 
and measured. Gender mainstreaming moved ‘beyond politics’, beyond resistance 
and became ‘something that just needs to be done’ (Verloo 2005, 351–52; Verloo 
2001). ‘the political project of gender and development had been reduced to a 
technical fix’, guaranteed to work when applied with rigour and care (Cornwall, 
Harrison and Whitehead 2007, 7–8). 

the mDGs adopted the same tone and strategies, particularly the technical 
language so characteristic of development discourse. the mDGs set out eight targets 
for action, including number three, dedicated to promoting gender equality and 
empowering women. More specifically, the third goal called for the elimination of 
gender disparities in primary and secondary education, on the assumption that this 
would improve women’s literacy, employment opportunities and involvement in 
national parliaments. Despite slow progress, the language has remained optimistic 
(UN 2007; Kabeer 2003). A recent UNFPA document describes the MDGs as ‘an 
unprecedented opportunity to realize the promise of equality and freedom from 
want and gender mainstreaming is seen as central to the process’ (unFpa 2005). 
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these lofty goals with their optimistic projections have continued to dominate 
development discourse and praxis. this optimism is no doubt reinforced by a 
neoliberal discourse that assumes women are relatively free agents, able to speak 
out and confront gender bias; that education and argument can effect change; 
that most societies believe in and support law and order; and that widespread 
support exists for gender equality and women’s empowerment. the possibility 
that profound and intractable resistances to gender mainstreaming might derail 
these plans has received little attention from the development community. the 
problem has been seen as finding the right technical fix, the right formula for 
success, not interrogating complex and often deeply held resistances to gender 
transformation. 

The gap between policies and praxis: Challenges of implementation

some success stories can be found, and many proponents of gender mainstreaming 
and the mDGs continue to insist that ‘rapid and large–scale progress is feasible’, 
especially when strong government leadership and appropriate policies are 
combined with adequate financial and technical support from the international 
community (un 2007). Gender has been mainstreamed into law reform in 
Botswana, almost half of the rwanda parliament is female, women have joined 
men in the Burundi peace process and many national machineries for women have 
gained skills and voice. as rao and kelleher point out, ‘these examples are not 
the norm’ (2005, 57). Fundamental change remains uneven and largely elusive; 
successes are few and failures depressingly common (united nations research 
institute for social Development (unrisD) 2005). evaluations of gender 
mainstreaming for some mainstream development agencies and nGos report 
patchy and often ineffective efforts to address gender mainstreaming (moser and 
moser 2005, 15). moreover, the third mDG promise that education for women 
would bring quality employment and political participation has proven illusory 
(united nations economic commission of latin america and the caribbean 
2005, 3). 

Gendered assumptions and practices continue to impede women’s economic 
and political progress. in the caribbean, for example, women outperform and 
outnumber male students in secondary and university education, yet they continue 
to have a higher unemployment rate and fewer well paying jobs than their male 
counterparts (Johnson 2005, 61). While involvement in waged labour has increased, 
women continue to cluster in the less skilled, poorly paid and most insecure jobs. 
Many have to migrate to find employment, usually poorly paid and sometimes 
illegal and dangerous. increasing global competition and economic turbulence is 
undermining corporate commitment to gender balance (rao and kelleher 2005). 
moreover, while political participation is increasing, the rise is painfully slow 
– only 0.5 per cent a year (unrisD 2005, 147–49). High levels of participation 
in politics have often failed to improve women’s lives. the impressive number 
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of women parliamentarians in south africa has not stopped south africa from 
having one of the worst rape and gender based violence records in the world (rao 
and kelleher 2005, 58).

it is in regard to gender based violence, largely but not entirely perpetrated 
against women, that the possibilities for gender equality and women’s empowerment 
seem most depressingly slow and even retrograde. in south asia, ‘one in every 
two women faces violence in her daily life, and social customs and attitudes that 
support violence against women are entrenched and institutionalized at all levels – 
home, family, community, society, and the state’ (mehta and Gopalakrishnan 2007, 
41). Women around the world are more often killed or hurt by people they know. 
the WHo reported that almost half the women raped in alexandria, egypt, were 
soon killed by a relative determined to protect family/male honour. in australia, 
canada, israel, south africa and the united states, over half of women murder 
victims were killed by their partners, frequently in the context of an ongoing 
abusive relationship (WHo 2002, 93). Gender based violence is further fuelled 
by global economic restructuring, with the rise of female earners and the loss of 
many ‘masculine’ jobs leaving many men feeling displaced and devalued (nurse 
2004; Perrons 2005).

Gender based violence is particularly common in conflict and post–conflict 
societies. attacks on civilians, including women, have escalated as civilian 
involvement in conflict has increased. The ratio of military to civilian casualties 
has moved from 8:1 (military to civilians) in 1900, to the opposite. Fighting is 
increasingly carried out by untrained forces, often young males with little concern 
for civilian lives, and an inclination towards rape and sexual savagery as a means 
to control frightened populations (Kaldor 2001, 8; Munkler 2005, 20). In these 
circumstances, rape, particularly group rape, provides an opportunity to humiliate 
enemy males by physically and symbolically ‘marking’ enemy women’s bodies 
with semen, a site for performing loyal masculinity to comrades and a vehicle for 
educating or training reluctant soldiers in the practices of violence (kaldor 2001, 
44–53; Munkler 2005). These practices often continue in post–conflict societies. 
liberia is experiencing an epidemic of violence, especially against young girls. 
rape and domestic violence rates are escalating in south africa, rwanda, peru 
and many other post–conflict societies, despite official support for gender equality 
and women’s empowerment (kelly 2000, 55; Pederson 2008).

War and conflict, within and between nations, intersect with poverty and gender 
discrimination with deadly effect, destroying health infrastructure and consequently 
increasing maternal and child mortality as well as spreading Hiv/aiDs, particularly 
among women who are more physically vulnerable to the disease. War related 
violence along with widespread domestic violence has created an epidemic of abuse 
with gendered consequences. While some of this crisis can be attributed to poverty, 
violence against women cuts across class, religious and cultural contexts (WHo 
2002). Clearly, widespread official commitment to gender mainstreaming and 
the mDGs has not disrupted long established gender hierarchies and masculinist 
practices. Gender equality and women’s empowerment remain distant goals. 
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Looking for solutions in all the same places

the failures of gender mainstreaming (and the third mDG) have inspired some 
reflection on problems and possible solutions. Senior gender experts in the 
unDp successfully lobbied for evaluations of gender mainstreaming within the 
organization and its programmes (rosina Wiltshire, personal communication, 
2008). The first report, published in 1998, highlighted a number of organizational 
constraints, most notably: the isolation of working level staff from management, 
a weak gender skill–base, weak accountability demands from headquarters, 
isolation from other focus areas, limited opportunities for sharing experience and 
organizational learning, a hierarchical organizational culture, and reluctance to 
recognize gender personnel as professional colleagues (schalkwyk 1998, 4–5). 
eight years later, another evaluation reiterated many of these concerns, describing 
unDp gender mainstreaming policies as ‘good starts and lost momentum, 
intermittent declarations and mixed signals’ (unDp 2006, vi). the report called 
for more proactive leadership by senior management; accountability and incentives 
for gender mainstreaming at all levels, monitored by senior management and 
the Executive Board; the revitalization of gender mainstreaming programming 
and the strengthening of its institutional framework at headquarters; developing 
capacity in gender analysis in country offices as well as among all UNDP staff; 
providing adequate financial resources; clarifying coordination with UNIFEM; and 
strengthening advocacy and partnerships (unDp 2006, 45–51). noeleen Heyzer, 
Director of uniFem, worried about many of the same issues, particularly the 
need to hold stakeholders, such as governments, un agencies, the private sector, 
and civil society, accountable for implementing both gender mainstreaming and 
the mDGs (Heyzer 2005). 

the unDp evaluations raised both institutional and operational questions. at 
an institutional level, the emphasis on strengthening leadership of senior managers 
at both the international and country offices suggests some serious doubts about 
the degree of understanding, sympathy and commitment to gender mainstreaming 
of at least some of unDp’s top management. the reports also reveal concerns 
about the knowledge, communication skills and capacity of local unDp gender 
experts, particularly the gender focal points. Both reports emphasize the need 
for greater accountability, driven from the top, including oversight by the 
executive Board. While some new suggestions emerge, such as offering prizes for 
successful gender work and setting up a unDp corporate Gender Development 
Office at headquarters and country offices, for the most part the reports return 
to familiar development practices, calling for more commitment and oversight 
by administrators at all levels, more technical gender experts in practice areas/
thematic foci, more financial support and more training/capacity building. To date 
solutions have been largely sought within established institutional structures and 
practices (UNDP 2006; Schalkwyk 1998).

the unDp evaluations also return to established strategies for improving 
implementation of gender mainstreaming. they assume that strengthened and more 
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committed management will enforce accountability and consequently ensure better 
performance of operational programming. accountability surfaces repeatedly, 
presented as a magical solution to weak commitment and implementation. the 
Corporate Gender Development Office is expected to get the UNDP ‘on the right 
track’ by setting targets and monitoring policies and action plans (unDp 2006, 
47). moser and moser (2005) produce similar arguments, calling for consistent 
and systematic monitoring and evaluation of gender mainstreaming outcomes 
and impacts. World Bank gender experts argue or assume that the problem of 
gender mainstreaming implementation can be solved by using the ‘right’ gender 
empowerment framework (alsop, Bertelsen and Holland 2006, 64–81). these 
frameworks and measurements have been used in the past, often with little success, 
but this has not undermined faith in their relevance. as moser and moser (2005, 
18–19) argue, the solution is to try harder, to seek ‘conceptual clarity, appropriate 
and consistent methodologies, and organisational support and institutional 
consistency.’

Deeper and more intractable resistances to gender equality and women’s 
empowerment are rarely mentioned in development documents, and when they 
are, the answers generally focus on familiar ‘solutions’, largely considered the 
responsibility of women. the UNFPA State of World Population 2005 acknowledges 
that men must join the struggle for gender equality as partners if real change is to 
be achieved. its chapter on ‘partnering with Boys and men’ is a welcome balance 
to development discourse that generally ignores men as gendered beings. Drawing 
largely on literature from development meetings, the report acknowledges the many 
ways gendered assumptions and practices about masculinities tend to reinforce 
male authority over women. the report highlights the global rise in gender based 
violence and the complications raised by the masculine crises emerging from an 
increasingly unequal and violent world. Yet its recommendations return to the 
usual calls for empowering young people, transforming and engendering health 
systems and increasing resources (2005, 57–63, 85–92). the deeply held, subtle 
resistances to gender equality and women’s empowerment (by many men and 
women) are largely ignored, as is the possibility that fresh insights and solutions 
might be gained from relevant feminist and masculinity studies scholarship.4

scholars and activists concerned with gender and development propose 
many similar ‘solutions’. They call for more specific, high level accountability, 
stronger leadership, more training and capacity building at all levels and greater 

4 ian Bannon and maria correia’s collection, The Other Half of Gender (2006) is a 
welcome exception to this trend, along with Francis cleaver’s Masculinities Matter and 
the work of andrea cornwall (2000). However, all of these authors agree that men and 
masculinity has not been sufficiently integrated into development policy and practice. 
moreover the development literature largely ignores the literature on masculinism (connell 
1995, 2005; Hooper 2001) as well as the feminist literature on masculinities, masculinism, 
gender, politics, war and violence (see Cockburn 2007; Enloe 1993; Halbertsam 1998; 
Parpart and Zalewski 2008; Wiegman 2001; Zalewski and Parpart 1998 and many others). 
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financial commitment to gender programmes (Moser and Moser 2005; Rao and 
Kelleher 2005; Tiessen 2007). Some concern with deeper resistances to gender 
transformation has been raised in the scholarly literature, particularly rao and 
kelleher’s call for more attention to organizational culture, including male bias, 
which, whether conscious or unconscious, can affect organizational gender 
relations by fostering ‘heroic individualism; the split between work and family; 
exclusionary power; and the “monoculture of instrumentality”’ (2002, cited in 
Moser and Moser 2005, 16; see also Mukhopadhyay 2007, 138–39). Rao and 
kelleher argue that deep structures of organizations, the collection of taken–for–
granted values and ways of thinking and working often obscure entrenched beliefs 
and practices undermining gender transformation. these forces work through 
political access, accountability systems, cultural systems and cognitive structures 
(existing norms and understandings). challenges to these structures are sought 
in familiar places: from women’s activism, internal negotiations, leadership for 
cultural change, organizational process and programmatic interventions (rao and 
kelleher 2005, 64–66). moser and moser (2005, 17) agree, calling ‘for work on 
transforming attitudes, and for training’, including culturally sensitive gender 
training within institutions trying to carry out gender mainstreaming. resistance 
to gender mainstreaming may be overcome by women organizing and pushing 
for change, by better laws, more accountability, gender sensitive training and 
more financial support (Moser and Moser 2005; Rao and Kelleher 2005). The 
possibility that the discourses, definitions and approaches to empowerment and 
gender equality, along with a failure to look beyond established development 
literature, may be contributing to the problems facing those trying to implement 
gender mainstreaming has largely been overlooked. 

Rethinking and refocusing gender mainstreaming policy and praxis

new ways of thinking and acting are required to overcome the gap between 
gender mainstreaming policy and praxis. as discussed, development discourse on 
gender mainstreaming, women’s empowerment and gender equality has focused 
on women’s (and marginalized men’s) ability to make choices, to speak out and 
to challenge established social, political and economic structures. this rather 
triumphalist discourse has presented empowerment and gender mainstreaming as 
a doable, technical problem that can be overcome with sufficient determination 
and commitment. Gender mainstreaming policies promise not only to empower 
women, but also to change the gender order of society. potential resistances 
disappear in the optimism of this language (cornwall 2008, 159). the possibility 
that gender equality and women’s empowerment are often partial, that these 
have to take into account many obstacles, and that they can be expressed, but 
not always in the manner predicted by gender and empowerment discourse, has 
largely been ignored. 
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the triumphalist tone of the development literature on gender equality and 
empowerment is reinforced by a widely held neoliberal perspective which posits a 
world where rational arguments can win out and where gender inequality and women’s 
empowerment can be ensured through constructive engagement with rational state 
actors, supportive institutions and law–abiding citizens (Harvey 2005). as Judith 
squires points out, this world view has inspired two dominant approaches to gender 
mainstreaming: the strategy of inclusion, which aims to integrate women as equals 
into a world that excludes them; and the strategy of reversal/difference, which calls 
for greater acknowledgment and tolerance for difference based on non–hegemonic 
gender identities and cultures (usually female). neither approach challenges the 
gendered nature of established power structures; rather they call for more inclusion 
and greater tolerance for those allowed into the inner circles of masculinist power 
without questioning the nature of that power and the transformative potential (or 
not) of such a move (Squires 2005; Verloo 2005, 345–46). 

efforts to destabilize gender hierarchies and empower women from within 
established structures have not lived up to their promises. Gender based violence 
is on the rise and neither laws nor institutions of governance have proven capable 
of bringing this violence under control. the new wars continue to fester and 
expand around the world, women and girls continue to suffer disproportionately 
and supposed ‘solutions’ like more education have failed to ensure success in 
economic and political arenas. these failures have inspired a third approach to 
gender mainstreaming, the strategy of displacement/transformation (squires 2005). 
Drawing on postmodern thinking, this strategy ‘aspires to move “beyond gender”’. 
it aims to destabilize the assumption that progress will be gained by simply 
including women and marginalized groups, instead problematizing ‘not (only) the 
exclusion of women, or men as a norm, but the gendered world in itself’ (verloo 
2005, 346). this approach challenges established assumptions about gender and 
power, acknowledging the struggles involved in such reordering, and the need to 
address powerful resistances to gender transformation (verloo 2005, 352). the 
challenges to such a move are many, both at the level of understanding and praxis. 

transforming gender power relations requires a more profound understanding 
of how existing gender practices operate. as Diane perrons points out, ‘for gender 
mainstreaming to become genuinely transformative and retain feminist aspirations, 
an understanding of the processes leading to gender inequality is crucial’ (2005, 
405). While attention to women’s voices, collaboration with gender sensitive 
organizations and building alliances with institutions, programmes and persons 
committed to gender equality and women’s empowerment are important forces 
for change, transforming gender relations requires attention to how systemic 
blockages to gender equality and women’s empowerment operate and maintain 
their grip on power. Failure to address this process, in all its variations, leaves 
proponents of gender equality and women’s empowerment operating in the 
dark, with little appreciation of the often deeply held, but subtle and persistent 
resistances to their efforts (verloo 2005). a deeper analysis of the masculinist 
operations of power reveals the limits of the ‘body count’ to gender transformation. 
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simply allowing women (and marginalized men) into the inner circles of power 
does little to change the way the ‘rules of the game’ are played, the predominance 
of a ‘common sense’ equation between certain forms of masculinity and power. 
‘Outsiders’ soon find themselves pressured to ‘play by the rules’ and given the 
flexibility of gendered practices, and the separation of sexed bodies from gendered 
practices, it is quite possible (and even probable) for women and marginalized 
men in positions of power to adopt hegemonic masculine traits (Hooper 2001; 
Hutchings 2008; Zalewski and Parpart 2008; Wiegman 2001). This is a common 
practice that continues to reinforce the common sense nature of masculinist power 
and feminine disempowerment around the world. 

attention to the workings of masculinist practices helps to explain why so 
many women support the status quo. these women have been dismissed as 
disempowered, ignorant of their own needs. large numbers of women have chosen 
to side with male authority and it is necessary to understand why that choice is 
seen as more attractive and empowering than opposition to gender hierarchies. 
in rwanda many Hutu women actually killed and/or actively supported the 
1994 genocide (el–Bushra 2000, 74, 81). Women have also played a crucial role 
in legitimating war by applauding their troops and celebrating harm to enemy 
women (enloe 1993). some women have developed a warrior style femininity 
such as the amazonian guard around charles taylor (one of the warlords in the 
Liberian struggles), who wore tight fitting camouflage uniforms with matching 
handbags, high heels and pistol holsters. they reeked of perfume and bristled with 
side–arms and assault rifles (Moran 1995, 84). How do we understand this kind of 
empowerment? is el–Bushra right when she argues that women’s involvement in 
nationalist wars should not be seen ‘as an aberration but rather as a component of 
“agency”, or ways in which individuals carve out an acceptable life for themselves 
within the constraints imposed by their various and possibly conflictual identities’? 
(2000, 81). can we dismiss this behaviour in a world where gender based violence 
continues to flourish? An all or nothing approach to women’s empowerment and 
gender equality does not help.

moreover, the empowerment/disempowerment binary, with its emphasis 
on choice as agency, does not allow an understanding or evaluation, that could 
be partial, incomplete, tentative and sometimes barely voiced steps towards 
empowerment and gender transformation (parpart 2009). in many situations, 
particularly within conflict and post–conflict zones, and societies with widespread 
criminal activities, gender violence and deeply masculinist practices, the choice to 
publicly challenge male power is often extremely dangerous and even foolhardy. 
a World Health organization (WHo) study on violence and health concludes: 

…most abused women are not passive victims…Some women resist, others flee, 
while others attempt to keep the peace by giving in to their husbands’ demands. 
What may seem to an outside observer to be a lack of positive response by the 
women may in fact be a calculated assessment of what is needed to survive in 
the marriage and to protect herself and her children (2002, 95). 
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many individuals and communities have quietly, even secretly, sought to protect 
victims of violence (el–Bushra 2000, 69–70). others have risked their lives, such 
as a woman running a soup kitchen in somalia in the early 1990s who was driven 
into exile (unrisD 2005, 225). How do we evaluate these small steps, these acts 
of courage in a dangerous world? i think they need to be seen as empowering, and 
as crucial building blocks for future change, not as failures to choose, to speak and 
to transform the world for gender.

nor can a binary model of empowerment/disempowerment explain silence and 
secrecy as a survival strategy in the face of overt violence. How do we understand 
refusal to admit to rape? We understand it by acknowledging the real fear of honour 
killing and the courage required to choose silence. We need to stop thinking that 
voice/choice is an easy option; in situations of terror and rape, silence can be a 
considered and intelligent option. in Zimbabwe, everjoice Win concludes: ‘as 
any woman in a violent situation will tell you, there are no prizes for speaking 
out. if anything, you are ostracized by your own family and community. You are 
branded a bad woman, or worse, you are violated all over again for daring to open 
your mouth’ (2004, 76). often, ‘there is only personal survival under abnormality, 
especially when there is a subverted state without an intervening free civil 
society’ (chan 2005, 372). the costs of speaking out have to be acknowledged, 
and alternative options considered as potentially empowering, with potential to 
unsettle and possibly undermine gendered hierarchies. 

resistance to masculinist power can also take the form of silent acts and everyday 
performances. Just as wearing a veil has been a symbolic performance of opposition 
to colonial rule or to the right–wing anti–muslim politics emerging in many parts 
of the world (Butler 2004; Sullivan 1998, 228), so too are acts of resistance to 
patriarchal oppression around the world. in afghanistan, for example, wearing 
western clothes and platform shoes, makeup and jewellery, painting toenails and 
other prohibited practices are small, silent protests/performances in an oppressive 
situation (Armstrong 2002, 3, 112; Hans 2004, 244). In French immigrant housing 
projects many young muslim women have challenged the authority of their fathers 
and elders by wearing revealing clothing, dressing in Western fashions and using 
makeup, sometimes outrageously. they want individual freedom and the right to 
equality and respect with young men. ‘makeup has become war paint, a sign of 
resistance. It is their way of fighting’ (Amara 2006, 75). 

Given the resilience of masculinist power, in all its many variations, and the 
discouragingly tentative steps taken to improve gender equality and strengthen 
women’s empowerment, it is easy to understand why some gender specialists 
have called for abandoning the language of transformation. Hilary standing, for 
example, contends that sectoral bureaucracies, which have often been posited as 
sites for gender transformation by the gender mainstreaming literature, are actually 
dedicated to maintaining and reinforcing the status quo. certainly most of the few 
success stories in gender mainstreaming praxis have focussed on capacity building 
within established structures, particularly the gender machineries in many nations 
of the Global south. standing sees sectoral bureaucracies as appropriate sites for 
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a gender mainstreaming dedicated to increasing inclusivity and difference within 
established structures, arguing that ‘the appropriate space and place for driving 
transformation is in the political arena’ – ‘the apparatus of gender mainstreaming 
can at most make a modest contribution to political transformation’ (2007, 105, 
110). she would like to see gender mainstreaming rescued from its impossible 
mission with the hope that instead, real progress can be made in the lives of women 
and men (Standing 2007, 110; Subrahmanian 2007). 

this argument is persuasive on some levels. it is true that ‘despite decades 
of struggle, large parts of “the mainstream” in all our societies, including their 
androcentrism and male bias, remain stubbornly intact’ (Woodford–Berger 2007, 
131). it is also true that the technical bias of gender mainstreaming has created 
an obsession with matrixes, frameworks and measurements for processes that are 
inherently extremely difficult to measure (Woodford–Berger 2007, 131). Yet the 
argument that gender transformation should be left to politics ignores the daily 
struggles around gender, the everyday contestations over gendered assumptions and 
practices that are taking place in every corner of the world. Struggles to redefine and 
reshape gendered practices also bleed into institutions and structures, yet they are 
often difficult to understand or control. To argue that gender transformation should 
be left to political processes ignores their internal, fragile, complex and multileveled 
nature. as Judith Butler points out, transforming gender requires staying on the edge 
of what we know, questioning our own certainties and through that, creating openness 
to risk that allows ‘another way of knowing and of living in the world’ …that expands 
‘our capacity to imagine the human’ (2004, 228). this is no small task, and it is 
understandable that people committed to measurable change regard such statements 
with suspicion. Yet gendered struggles are taking place all around us, and are critical 
for understanding the trajectory of much of the global gender based violence.

Developmental praxis that pays attention to feminist and masculinity studies’ 
writings on masculinist power provides an entry point for understanding both the 
way power is gendered and the limits and possibilities for gender transformation. 
moving beyond established development literature to incorporate insights from 
the burgeoning masculinities and feminist literature dealing with masculinities, 
sexualities, gender and power (see Connell 2005; Cornwall 2000; Cornwall, Harrison 
and Whitehead 2007; Cornwall, Correa and Jolly 2008; Parpart and Zalewski 
2008) holds open the possibility that gender transformation can be understood 
and encouraged. this literature both helps to explain the resilience of masculinist 
power and the need to understand the many ways that resistance to that power can 
emerge, often through subtle strategies and small triumphs that deserve support 
and respect. it is this literature that reminds us that spaces need to be found where 
non hegemonic actors can struggle to transform/perform gendered practices so that 
they begin to reframe the ‘normal’. it is this literature that reminds us that there are 
many actors, of all sexual orientations, who are dedicated to gender equality and 
empowerment for all. We need to encourage these actors, to remain open to risking 
untested waters, and above all, to adopt a gradual, process–oriented approach while 
never losing sight of the ultimate goal (Verloo 2005, 347, 350; Kesby 2005). 
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Conclusion

Gender transformation has become another development buzzword, bandied 
about as if it were easily achieved with the right mix of gendered policies, plans, 
measurements and accountability. this language has been particularly commonplace 
since the adoption of the discourse of empowerment and gender equality, with 
its reliance on transformational imagery and symbols. as discussed, mainstream 
development agencies have promised to transform the gender order throughout 
society, including organizations, programmes and projects. this ambitious, even 
triumphalist language has been presented as a reasonable, reachable goal that 
simply required the right mix of technical solutions or drivers, the will to put them 
to work and the necessary accountability to ensure implementation. the possibility 
that deeply held resistances might subtly (and not so subtly) undermine attempts to 
alter gendered power relations and hierarchies has rarely been raised as a serious 
reason for abandoning such grand and ambitious goals.

Yet masculinist power has long proven difficult to destabilize, let alone 
dislodge. Feminist struggles over the centuries have demonstrated the difficulty 
of disturbing the commonsense link between hegemonic masculinity and power in 
both the public and private realms. efforts to incorporate symbolic ‘others’ – such 
as women and marginalized men – into the inner circles of power have done little 
to loosen the grip of cognitive shortcuts equating certain styles of masculinity 
with power – in all its variations (Hutchings 2008). the introduction of women 
and some non–traditional men into circles of power have also done little to detach 
femininity from disempowerment. emasculation continues to be a synonym for 
loss of power. the struggle to maintain masculine privilege is clearly ongoing, 
particularly in the boardrooms and bureaucracies, but also on the battlefields, in 
the streets and in the bedrooms. the current epidemic of gender based violence 
around the world is a sorrowful testimony to this truth. the child soldiers using 
their guns to threaten and humiliate civilians, the frightening rise in rapes in war 
and in post–conflict societies, the defence of honour killings and widespread 
domestic violence all testify to the intensity of the current gender wars – worsened 
no doubt by global economic restructuring and a winner take all mentality in an 
increasingly unequal, crisis ridden world (WHO 2002; UNRISD 2005; Munkler 
2005).

in such a world, standing’s (2007) warning about the transformative limits of 
gender mainstreaming policies within sectoral bureaucracies and most institutions 
has some appeal. Given the impediments to gender transformation, it can be seen 
why many would be ready to jettison the language of transformation. it could be 
argued that the less ambitious, but more doable goals of inclusivity and diversity 
may be all the gender transformation that can be reasonably expected. certainly 
given the long history of opposition to more ambitious gendered reordering, there 
is nothing wrong with focusing on strengthening these more limited approaches 
to gender mainstreaming. even they will encounter plenty of resistance, which 
will need to be dealt with. even modest goals will require a clear understanding 
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of the resilience of masculinist power, its many allies and its disciplinary power 
over those who might disturb the status quo. modest goals will still require a 
more flexible understanding of empowerment and gender equality, wherein small, 
tentative steps can be acknowledged as critical building blocks for change. Given 
the historical resistance to gendered equality, progress will be slow, but at least 
gender mainstreaming will not be promising the impossible.

this is an attractive solution for many who have found comfortable (or 
at least paying) positions within the development enterprise and its cognate 
institutions. Yet the incorporation of a few women and marginalized men into 
established power structures seems a hollow victory when so many continue 
to suffer the brunt of masculinist power. moreover while the current epidemic 
of gender based violence could be seen as evidence of hardening gender 
hierarchies, it also suggests intensifying struggles over gendered meanings and 
relations. challenges to masculinist privilege, and their many allies, as well 
as to established gendered practices/‘traditions’ are being launched in many 
places and contexts. they are often tentative, sometimes unspoken, embodied 
subversive practices. some challenge directly, others work through established 
channels, aiming at slow subversion from within. men and boys are involved, 
seeking new ways to think about and perform gender in a changing world. allies 
have to be sought in unexpected places. safe places/spaces have to be created 
where new ways of being gendered can be performed and practiced. possibilities 
will vary with contexts, but the goal has to remain the same – to understand 
and overcome resistance to gender transformation, to seek ways to foster a 
world where masculinity can be more vulnerable and femininity more assertive 
and authoritative, where fixed practices dividing notions of the masculine and 
feminine will decline and openness to new ways of thinking and ordering the 
world will become possible both to think and do. this seems an impossible 
goal. indeed if it is just empty rhetoric, it is worth abandoning. However, if 
gender mainstreaming can become a venue for opening up new ways of thinking 
and performing gender, particularly in this time of global economic crisis and 
reactionary politics, then the promise of a new gender order just may become a 
possibility worth dreaming and fighting for. 
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chapter 4  

the macroeconomics of Human insecurity: 
Why Gender matters

a. Haroon akram–lodhi

Human security and the Millennium Development Goals 

the global food and economic crisis of 2008 has strongly reinforced the evidence 
that across the developing world there is a marked lack of human security.1 prior 
to the food crisis it was estimated that at least 854 million people suffered from 
the insecurity of chronic hunger and malnourishment (Weis 2008). in 2008, 
according to the World Bank, the food crisis pushed a further 100 million people 
into poverty and eradicated seven years of poverty reduction across the developing 
world (akram–lodhi and kay 2009). moreover, for tens – and possibly hundreds 
– of millions more people, the global food crisis undermined their livelihoods and 
made life dramatically more insecure. this dramatic deterioration in the immediate 
circumstances facing the world’s insecure was then compounded by the global 
economic crisis: collapsing exports meant collapsing incomes for those working 
in export–oriented activities and rendered unemployed; remittances, which play a 
key role in sustaining livelihoods, were cut as employment dropped; and bilateral 
aid flows were reduced as governments in the developed world focused upon using 
their revenues for domestically–targeted fiscal stimuli. For the world’s insecure, 
the situation has become even more dire than was previously the case.

the principal means by which global human insecurity is to be addressed in 
the contemporary world is the millennium Development Goals (mDGs). these 
are a consequence of the millennium Declaration, signed by 189 countries at 
the september 2000 millennium summit of the united nations (un), which 
unequivocally stated that in an insecure world there were essential values and 
inalienable rights that were shared by humanity: the right to be freed from hunger 

1 a preliminary version of this chapter was presented to the annual meetings of the 
canadian association for the study of international Development in vancouver in June 
2008. in developing this chapter, the work of Diane elson, nancy Folbre and lucia c. 
Hanmer has been extremely influential. So too has been the opportunity, over a prolonged 
period, to work with irene van staveren. thanks also to Jacqueline leckie for giving me the 
opportunity to contribute to this volume and for her careful editorial oversight. the writing 
of this chapter has not been a gender–neutral task, and i thank catherine, cameron and 
róisín for putting up with early morning absences. the usual disclaimers apply.
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and fear; the right to equality, solidarity and tolerance; the right to expect that nature 
would be respected; and the right to expect that the international community had a 
shared responsibility for development. the millennium Declaration has formalized 
a long standing shift in the understanding of what is meant by ‘development’ 
towards a so–called ‘rights–based’ approach to development designed to enhance 
‘human security’: the social, political, economic, environmental and cultural 
conditions that guarantee an individual and collective right to physical safety, 
basic wellbeing, a sustainable livelihood and the opportunity to strengthen core 
capabilities.

as a rights–based approach to human insecurity there can be little doubt that 
the mDGs have transformed the practice of development in the early years of 
the twenty first century. Within the UN system analytical and technical reportage 
as well as development policies and programmes quickly and explicitly came to 
reflect the focal concerns of the MDGs. Simultaneously, bilateral donors began to 
structure their independent development cooperation flows around the consistency 
of such assistance with the mDGs. Finally and crucially, the international monetary 
Fund and World Bank overtly incorporated the mDGs into the policy framework 
and monitoring arrangements used for the release of resources under the aegis of 
poverty reduction strategy papers (prsps). as a consequence, the aim of global, 
national, and subnational interventions designed to challenge human insecurity 
by enhancing social and economic development, at least in the official rhetoric 
employed by global political appointees, international and national civil servants, 
and the array of consultants currently employed in the ‘business of development’, 
is now about achieving the mDGs.

the purpose of this chapter is to use feminist development economics to 
critically evaluate the capacity of the mDGs to confront human insecurity.2 it 
builds the discussion around the macroeconomics that underpins mDG–consistent 
policy and programme interventions, to argue that this analytical framework is, 
from a gender perspective, fundamentally compromised because of its failure to 
take account of the allocation of time. this renders the macroeconomics of the 
mDGs as being at best incomplete and at worst incoherent. as a result, it comes as 
no surprise that it is probable that the MDGs will not be achieved; the analytical 
framework that is used to drive the policies and programmes designed to achieve 
the mDGs and enhance human security offer only a partial transcript of existing 
social and economic processes.

the chapter is structured as follows. Following this introduction, the next 
section introduces the mDGs and critically highlights, in particular, how they are 
often thought to represent a new mode of thinking about development policy and 
practice. section three discusses the macroeconomic foundations upon which the 
mDGs are constructed. section four provides a gender based critique of those 

2 To my knowledge, the phrase ‘feminist development economics’ was first used 
by myself and irene van staveren at the institute of social studies in the Hague, the 
netherlands in 2002. it remains an uncommon phrase, even within feminist economics.
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Table 4.1 The Millennium Development Goals and Targets

Goal Target
1. eradicate extreme 
poverty and hunger

1. Halve, between 1990 and 2015, the proportion of people 
whose income is less than one dollar a day
2. Halve, between 1990 and 2015, the proportion of people 
who suffer from hunger

2. achieve universal 
primary education

3. ensure that, by 2015, children everywhere, boys and 
girls alike, will be able to complete a full course of primary 
schooling

3. promote gender equality 
and empower women

4. eliminate gender disparity in primary and secondary 
education, preferably by 2005, and in all levels of 
education no later than 2015

4. reduce child mortality 5. reduce by two thirds, between 1990 and 2015, the 
under–five mortality rate

5. improve maternal health 6. reduce by three quarters, between 1990 and 2015, the 
maternal mortality ratio

6. combat Hiv/aiDs, 
malaria and other diseases

7. Have halted by 2015 and begun to reverse the spread of 
Hiv/aiDs
8. Have halted by 2015 and begun to reverse the incidence 
of malaria and other major diseases

7. ensure environmental 
sustainability

9. integrate the principle of sustainable development into 
country polices and programmes and reverse the loss of 
environmental resources
10. Halve, by 2015, the proportion of people without 
sustainable access to safe drinking water and basic 
sanitation
11. By 2020, to have achieved significant improvement in 
the lives of at least 100 million slum dwellers

8. Develop a global 
partnership for 
development

12. Develop further an open, rule–based, predictable, 
non–discriminatory trading and financial system
13. address the special needs of the least developed 
countries
14. address the special needs of landlocked developing 
countries and small island developing states
15. Deal comprehensively with the debt problems of 
developing countries through national and international 
measures in order to make debt sustainable in the long term
16. in cooperation with developing countries, develop and 
implement strategies for decent and productive work for 
youth
17. in cooperation with pharmaceutical companies, provide 
access to affordable essential drugs in developing countries
18. in cooperation with the private sector, make available 
the benefits of new technologies, especially information 
and communications

Source: united nations 2009.
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foundations. Section five discusses aspects of the macroeconomics of gender and 
care that must be captured within the macroeconomic foundations of the mDGs 
if they are to offer a fuller account of the processes upon which human security is 
or is not enhanced. 

The MDGs: What’s new for development and human security?

What’s new about the MDGs?

the mDGs, as the framework by which enhanced human security might be 
achieved, are listed in Table 4.1, in terms of the 8 specific goals of the MDGs 
and the 18 targets associated with attaining those goals. In addition, 48 specific 
indicators were identified so as to be able to monitor and evaluate progress towards 
meeting both the goals and the targets within the stipulated time frame, if one is 
attached, of each target.

the use of a set of clearly stated intentions as a means of galvanizing political 
will and public support are as old as the ‘development industry’, largely because 
they act as a simple, easily understood, heuristic device. although in this regard the 
mDGs tread a familiar path they are different in seven ways. this emerges from 
table 4.1 and distinguishes the mDGs from previous sets of stated intentions.

The first difference is that the MDGs clearly offer a broader understanding of 
‘development’ than economic growth, being rooted in a perspective that requires 
improving wider human capacities and capabilities. in this sense, the mDGs are 
focused upon enhancing human security rather than merely fostering economic 
development. the second difference, which follows, is the ambition of the mDGs, 
which set them apart from previous efforts to target development outcomes. as is 
clear from table 4.1, the mDGs cover the range of human security and economic 
development indicators first identified by the United Nations Development 
programme’s Human Development Reports in the early 1990s as constituting a 
broader and more meaningful conception of ‘development’ than that associated 
with income–based measures. moreover, the mDGs simultaneously provide targets 
for these indicators. achieving the mDGs would, in a globally unprecedented way, 
begin the process by which it would be possible to enhance human security and 
‘make poverty history’ in the broadest sense in the countries of africa, asia, latin 
America and the tropical Pacific.

the third difference is that the targets are not merely descriptive statements 
of aspiration. They are specific, in a measurable and quantitative sense, in ten 
out of eighteen cases. Of significance is that the MDGs suggest that efforts to 
enhance human security can be measured rather than being merely described. the 
fourth difference is that each quantified target is placed within a particular and 
specific time horizon, which again raises the MDGs above being more than mere 
aspiration by placing an additional quantifiable emphasis on both the ambition 
and specificity of the targets contained within the MDGs. The fifth difference is 
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that mDGs can provide a basis upon which to judge policies and programmes 
and hold governments, donors and international institutions accountable for their 
interventions. as a mechanism of accountability, the sixth difference of the mDGs 
is that they provide a basis upon which non state actors from within civil society 
can critically intervene in global policy making debates from a rights–based and 
human security standpoint.

One final difference distinguishes the MDGs from previous sets of publicly 
stated intentions: they are underpinned by an unprecedented degree of global 
political agreement, by the national political consensuses that sustain them, and the 
extent of civil mobilization that seeks to achieve them. this is despite the reality, 
that for some officials in global institutions and national governments, attachment 
to the mDGs is merely rhetorical. nonetheless for many, whether within civil 
society, government or the international development institutions, the mDGs 
serve to align a broad and diverse set of concerns into a reasonably coherent and 
consistent vision of the ends of development in practice. in this sense, the mDGs 
are the most successful and important set of development goals that have yet been 
articulated.

The MDGs, structure and agency

in establishing a set of intended results that global institutions and national 
governments should seek to achieve, the mDGs fall squarely into the trend 
towards evidence based interventions and outcomes that has been articulated by 
the theorists of ‘new public sector management’ (pollitt 2003). For these theorists, 
development is represented by the targets and indicators of the mDGs, the 
attainment of which will constitute, the ‘end’ of development. the processes by 
which these ends are attained do not represent a set of moral and ethical decisions 
regarding the meaning of global social justice. indeed, theorists of the new public 
sector management explicitly eschew philosophical standpoints in favour of a 
‘third way’, that are supposedly pragmatic choices in which (significantly but not 
stated) the ends determine and justify the means.

However by eschewing the moral and ethical decisions that must be made 
to sustain the possibility of development, theorists of the new public sector 
management do not question the set of social relations that serve to constrain the 
set of pragmatic choices that are ultimately capable of being made and which 
subsequently structure the development outcomes and degree of human security 
that are capable of being achieved. the ‘technocratic instrumentalism’ that 
underpins the new public sector management and the mDGs contains within it 
the germ of an explanation as to why achieving the mDGs was always going to 
be problematic.

the mDGs offer easy answers to complex, systemic questions rooted in an 
overriding global, national and local geopolitical context dominated by neoliberal 
globalization. the mDGs do not challenge the prevailing set of global capitalist 
social relations that foster insecure, unequal, market–embedded, neoliberal 
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outcomes. the mDGs are technocratically instrumentalist in aspiration so are not 
predicated upon human insecurity as the outcome of a set of socially constructed 
poverty creating processes. this set of structural constraints is not recognized 
within the development paradigm of the MDGs. For all their florid rhetoric, the 
mDGs are not intellectually entrenched within a humane, democratic, alternative 
and socially embedded development paradigm that highlights the agency–led 
systemic changes necessary to achieve human security. enhancing human 
security to the extent necessary to achieve the mDGs requires a degree of agency 
capable of challenging the structure within which the mDGs are located. this 
contradiction between agency and structure (long and long 1992) is at the heart 
of the conundrum that is the mDGs.

The macroeconomics of the MDGs

Orthodox approaches

the contradiction between agency and structure that is most vividly demonstrated 
by the technocratic instrumentalism of the mDGs is most easily witnessed in the 
macroeconomic analytical framework upon which the mDGs are predicated. 
Given the ambition of the mDGs, it might be expected that they were developed 
after careful consideration of the macroeconomic dynamics necessary for their 
fulfilment. This suggests that the MDGs were developed within an alternative 
macroeconomic paradigm but this was not evident. indeed when seeking to 
investigate the macroeconomics of the mDGs there is remarkably little that emerges 
as an explicit macroeconomic analytical framework. rather, when researching the 
macroeconomics of the mDGs what consistently emerges is another target: the 
resources that must be mobilized in order to generate the possibility of meeting 
the mDGs.3 the macroeconomics of the mDGs is usually portrayed as a function 
of the financial cost of meeting the MDGs.4 this requires a series of implicit and 

3 Googling macroeconomics and MDGs results in 29,000 hits; the highest results are 
dominated by documents dealing with the costs of meeting the mDGs.

4 i do not discuss possible criticisms of the various estimates of the cost of meeting 
the mDGs, other than to note that some assumptions underlying estimates may not be 
robust and that the data provided for estimates may be of suboptimal quality – which 
suggests that mDG estimates may be methodologically dubious. nonetheless, a number 
of alternative estimates of the cost of meeting the mDGs have been generated. the Zedillo 
report, prepared for the monterrey conference, estimated in 2001 that achieving the 
mDGs would require an additional us$50 billion a year in aid by donors to 2015 (united 
nations 2001). the World Bank’s initial estimates in 2002 of the cost of achieving mDG 1 
ranged between us$54 billion and us$62 billion a year in additional aid by donors to 2015 
(Devarajan, miller and swanson 2002). the other seven mDGs added estimated costs of 
between us$35 and us$76 billion a year to donors to 2015, meaning that comprehensively 
achieving the mDGs would cost between us$89 and us$138 billion a year in additional 
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explicit assumptions concerning appropriate and inappropriate macroeconomic 
strategy to meet the mDGs but is not addressed.

there is a remarkably widely held assumption that there is agreement over 
the macroeconomic analytical framework of the mDGs. this assumed consensus 
has allowed the World Bank, as the globally preeminent development cooperation 
institution, to take the lead in crafting ‘second–generation’ prsps that are ‘mDG–
consistent’. mDG based prsps require development partners to establish mDG–
consistent priorities on the basis of political consultation between state and civil 
society. once priorities have been politically determined, the partners then identify 
the funding gap between available and necessary domestic and foreign resources 
so that the priority becomes achievable. Having established a set of domestic 
budgetary allocations and necessary foreign resources the prsp is then designed 
based upon meeting a set of core macroeconomic policy objectives that are not 
directly referred to within the mDGs but which, according to the Bank, are a 
necessary policy precondition if the mDGs are to be met.

not surprisingly, these core macroeconomic policy objectives replicate those 
prior to the mDGs: macroeconomic stability based upon budgetary balance, an 
‘enabling’ environment for the private sector based upon internal deregulation and 
external trade liberalization, a ‘realistic’ exchange rate, and export led growth. 
in most instances, discussion of the macroeconomics of the mDGs, whether by 
international institutions or national governments, focuses upon the most cost 
efficient way of achieving these ends within the prevailing macroeconomic 
orthodoxy espoused by international financial institutions. The prevailing 
macroeconomic orthodoxy is not usually challenged despite a staggering over 25 
years of failure in many developing countries and particularly in sub–saharan 
africa. this failure was starkly illustrated in 2008 when the world was hit with 
simultaneous food, fuel and financial crises.

Heterodox approaches

there is some institutional dissent to this orthodoxy within most notably, the un’s 
World institute for Development economic research and the united nations 
Development programme’s international poverty center (ipc). the ipc has 
produced a ream of research that challenges the macroeconomic orthodoxy of the 
World Bank and that of many client governments. key issues that have been raised 
by the ipc include: the poverty elasticity of income under alternative income 
distribution scenarios, which suggest that income redistribution may be a necessary 

donor–financed development cooperation to 2015. Finally, the UN’s Millennium Project, 
led by Jeffrey sachs, prepared a costing of the resources necessary to comprehensively 
attain all of the mDGs (united nations millennium project 2005). the project estimated 
that there was a need to gradually increase net flows of official development assistance 
from their 2002 levels from an extra us$70 billion in 2006 to us$130 billion in 2015 if the 
mDGs were to be met.
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condition of facilitating the growth necessary to achieve the MDGs; assumptions 
concerning input–output flows, capital–output ratios and national savings rates, 
all of which have implications for the macroeconomic dynamics of growth that 
underpin the possibility of achieving the MDGs; and, perhaps most significantly, 
the extent to which countries are capable of absorbing the additional resources 
implied by MDG–predicated increases in official development assistance.

However, even the more heterodox analysis developed by the ipc, frames 
much of its discussion within quantitative variables, estimated costs, and resource 
flows. Less discussion is given to more fundamental questions regarding what 
constitutes the nuts and bolts of macroeconomic processes. is the approach to 
macroeconomics appropriately reflective of the social and economic processes 
that currently sustain human insecurity?

the need to undertake a deeper, more fundamental ‘root and branch’ 
reassessment of the conceptualization of macroeconomics that underpins the mDGs 
has important implications for the attainability of the mDGs. in The Millennium 
Development Goals Report 2008 the un secretary General unambiguously states 
that ‘we are not on track to fulfil our commitments’ (United Nations 2008, 3). I 
argue that going off track was preordained because of the analytical framework 
that is used to array discussion of the macroeconomics of the mDGs. more 
specifically, conventional macroeconomics, in both orthodox and heterodox forms, 
fails to adequately account for the role of gender in macroeconomic processes. 
considering macroeconomics from a gender perspective both challenges the 
underlying macroeconomic analytical framework of the mDGs and suggests 
why achieving the mDGs is currently off track. it was always problematic that 
the mDGs would be achieved because they were constructed on the basis of a 
macroeconomic analytical framework that failed to take into account the gendered 
allocation of time in human households. this phenomenon has pivotal implications 
for human security and insecurity.

Gender relations and macroeconomics

What is macroeconomics?

A standard dictionary defines macroeconomics as ‘a branch of economics that 
focuses on the general features and processes that make up a national economy and 
the ways in which different segments of the economy are connected’ (microsoft 
ltd. 2001). macroeconomics emphasizes aggregate output levels, price levels and 
employment, focusing on either short run fluctuations around a trend or the factors 
that contribute to the long term expansion of economic activity. macroeconomic 
theory is concerned with understanding the relationship between a set of variables 
that determine national output and income, including consumption, investment, 
savings, government expenditure and trade, while macroeconomic policy seeks 
to alter the relationship between these variables so as to alter the overall level of 
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economic activity. mDG–consistent macroeconomic policy, such as that proposed 
within mDG–consistent prsps, seeks to increase the rate of growth of aggregate 
output and income and lay the foundations by which the mDGs might be met. 

Gender relations

For most macroeconomists the focus of attention on aggregate variables appears 
to preclude an analysis that integrates gender relations. Gender relations are a 
set of social norms, values, conventions and rules that informally or formally 
regulate practical daily relationships between men and women (akram–lodhi 
1996). However, one aspect of gender relations transcends the complex gender 
based cultural differences that can be found across societies – the systemic and 
structural asymmetries of social power between men and women that benefit men. 
the universality of these systemic and structural asymmetries lies behind the 
placement of goal 3 within the mDGs. these systemic and structural asymmetries 
are constructed on the basis of dominant gender ideologies that emphasize those 
aspects of life that differ between men and women. the power of gender ideology 
lies in its capacity to conflate the biological with the social and render as ‘natural’ the 
allocation of tasks by gender.

the most notable material impact of gender ideologies is in the division 
of labour within the household, where women usually have a distinct role in 
performing the caring, maintenance and service activities that comprise ‘household 
production’. at the most minimal, these activities often consist of the biologically 
necessary tasks of food preparation, child and familial care, sanitation and family 
reproduction.

It is difficult to precisely trace the impact of macroeconomic processes 
on gendered individuals. Households mediate the relationship between 
macroeconomic variables and outcomes and understanding the ways in which this 
mediation takes place is essential if the identification of the gendered individual 
effects of macroeconomics is to be made (akram–lodhi 2002). moreover, in 
households three material elements affect the pattern of gendered social relations 
and the mediation between macroeconomic variables and outcomes: production, 
consumption, and reproduction. three types of reproduction simultaneously occur: 
biological reproduction, labour force reproduction and social reproduction (edholm, 
Harris and Young 1977). social reproduction can be unpacked into its obligatory and 
relational components (Himmelweit 1995).

Gender, economics and macroeconomics

the focal role of the household in mediating economy wide trends with individual 
impacts has resulted in the analysis of the economic role of the household 
being dominated by a branch of neoclassical microeconomics termed the ‘new 
household economics’ (Becker 1981). in contrast, the macroeconomic analysis 
of the household and the gender relations that operate within it remains, despite a 
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great deal of work (Çağatay, Elson and Grown 1995; Grown, Elson and Çağatay 
2000), in its infancy. the analytical variables that are considered relevant to 
macroeconomics are, as aggregates, deemed by most macroeconomists to not 
be relevant in understanding the social identities that reflect and affect gender 
relations in households. as a consequence the tools of macroeconomic theory 
and policy are seen as being gender neutral. However, this perception of gender 
neutrality is incorrect, for two interrelated reasons.

The first reason is that the perception of gender neutrality largely reflects an 
orthodox neoclassical conceptualization of the domain of macroeconomic analysis 
that assumes that the distribution of aggregate output is given, and is analytically 
exogenous. this assumption is not shared by heterodox macroeconomists working 
with the ipc on the mDGs, and is also fundamentally challenged by feminist 
economists (Çağatay and Erturk 2004) because it is at best, misleading and at 
worst, wrong. this error is because the distribution of aggregate output is the 
outcome of a series of explicit and implicit social choices (evers 2003). Gender 
relations are an extremely important determinant of the structure of these choices 
and of the distribution of aggregate output, particularly with regard to implicit 
choices.

This has three implications. The first is that factors effecting the distribution 
of aggregate output must be investigated. the second is that gender relations are 
likely to be a key factor in structuring the distribution of aggregate output. the 
third is that this has implications for those policies and programmes designed 
to alter economic outcomes that will advance the mDGs and enhance human 
security. Gender, as a power relationship, affects the division of labour in the 
performance of household maintenance and service activities and consequently 
the division of labour between paid work in the commodity producing economy 
and the caring labour engaged in household production. as a result, the labour 
market is segmented on the basis of gender.

this gender based distortion can be transmitted into other economic processes 
that can be segmented on the basis of gender. For example, constraints on female 
labour supply as a result of the gender division of labour have implications for 
the output gap between potential and actual production, which has implications 
for the ability to meet the mDGs. therefore, factor market segmentation affects 
production, productivity and incomes, and the distribution of aggregate output, 
macroeconomic growth processes and the resulting capacity to attain the mDGs.

as a consequence, the distribution of time, income and wealth, all often 
gender differentiated within and between households, can affect consumption 
and investment choices, productivity, and the distribution of aggregate output, 
macroeconomic growth processes and consequently the capacity to meet the 
MDGs. Gender inequalities can generate ‘hidden’ structural inefficiencies that 
affect aggregate investment, aggregate production, distribution and economic 
growth, leading to the suboptimal outcomes that the mDGs seek to address 
(Hanmer, pyatt and White 1999).
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For example, it is well established that gender inequality in early childhood 
education for females reduces long term economic growth (king and Hill 1995). 
this is one reason why goal 2 has been placed within the mDGs. the response of 
a government to such gender based inefficiencies can affect its budgetary position, 
in that, in response to suboptimal growth, it must spend more relative to its tax 
revenues. Moreover, the efficiency and equity of public spending can be subject to 
gender based distortions. these two reasons are cited to justify the economic case for 
public intervention with notably market failure and redistribution; both the outcome 
of the structure of gender inequalities (akram–lodhi 2002). thus, gender relations 
can act as a structural constraint on the economy as a whole (Folbre 1994).

the second reason that the perception of macroeconomic gender neutrality 
is incorrect is related to the first. The behaviour of economic agents reflects 
their social identity as gendered individuals (Çağatay and Erturk 2004; Akerlof 
and kranton 2000). this microeconomic phenomenon has macroeconomic 
implications, suggesting that patterns of consumption (Dwyer and Bruce 1989), 
investment (Arndt and Tarp 2000; Warner and Campbell 2000) and savings 
(seguino and Floro 2002) at an aggregate level may be gender differentiated. this 
has clear implications for the ability to meet the mDGs. again it appears that 
gender relations can act as a structure of constraint on the economy. this suggests 
that macroeconomic variables should not necessarily be treated as homogenous. 
this perspective is inconsistent with orthodox neoclassical macroeconomics.

Following from these points, it is necessary to introduce three key propositions 
that differ from those in orthodox macroeconomics but which are essential to an 
engendered macroeconomic analysis (Grown, Elson and Çağatay 2000). These 
aim to integrate gender structures into the macroeconomic analysis that underpins 
the policies and programmes designed to meet the mDGs. First, economic 
institutions – international organizations, states, markets and households – bear 
and transmit gender bias. Second, the economy must be defined to include the 
unpaid caring labour that goes into household production and whose supply is 
generally inelastic with respect to non caring labour. third, gender relations affect 
the division of labour, the distribution of productive inputs, the distribution of 
employment, income, output and wealth. in so doing, gender relations structurally 
affect aggregate production, savings, investment, net exports and macroeconomic 
processes. all three propositions have implications for the mDGs.

engendering the macroeconomics of the MDGs: Implications  
for human security 

Achieving the MDGs through increased gender inequality

the promotion of gender equality and empowering women’s agency is both 
an important goal in its own right and critical to the achievement of the human 
security that underpins the mDGs. However, gender equality is neither a necessary 
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or sufficient condition for the fulfilment of the MDGs; the fulfilment of the MDGs 
is consistent with increased gender inequality. For example, it is feasible to 
construct a scenario in which mDG 1 is achieved, but at the cost of increases 
in the allocation of female time towards household production and care. it can 
be suggested that this is not consistent with improvements in gender equality. 
similarly, it is possible to construct a scenario in which mDG 4 is achieved, but 
again, at a cost of increases in the allocation of female time towards household 
production and care. this logic can be applied to the range of the targets used to 
indicate progress towards achieving the mDGs.

While mDG 3 is explicitly about gender relations, engendered macroeconomic 
dynamics permeate the goals, targets and indicators of the other mDGs. 
consequently, progress towards achieving the mDGs could be profoundly gendered 
unless MDG 3 is more broadly defined and is mainstreamed across all goals and 
targets. not doing so has profound implications for human security. the following 
section offers some suggestions to tentatively regard ways in which economic 
policies need to be reconsidered to take account of the structurally engendered 
character of macroeconomic dynamics. i argue that it is only by integrating gender 
into macroeconomics that the attainment of the mDGs in a manner consistent 
with aggregate improvements in human security could become even a remote 
possibility.

Time and care

time is central to a structurally engendered understanding of macroeconomic 
dynamics, and feminist development economics, as suggested above, argues that 
the economy has to be defined to include the unpaid caring labour that goes into 
household production and which sustains commodity production. it is important to 
clarify what is meant by ‘care’. susan Himmelweit (1995) has persuasively argued 
that tasks such as childcare are not work because the task cannot be separated from 
the person that performs the task. this means, that while a wide range of household 
production can be commodified, caring labour, whether it is for children, older 
family members, the differently–abled, or others, cannot be totally commodified. 
caring labour is different from other forms of social reproduction because quality 
is a function of the social relations that connect those that give and receive care. 
Himmelweit argues that treating care as work devalues what is performed. 

it could be suggested that from a gender perspective, to accommodate the 
macroeconomic dynamics of care time is a ‘missing’ mDG, cutting across all 
the goals in ways that have clear implications for human security. Women supply 
their labour to household maintenance activities at no cost, often for relational and 
self fulfilling reasons of care but also often for socially necessary and obligatory 
reproductive work. such labour affects the allocation of resources by imposing 
a structural constraint upon the agency of women in other activities beyond the 
household. ingrid palmer (1995) has termed this the ‘reproduction labour tax’. 
the structural constraint upon women’s agency imposed by care and household 
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maintenance activities places fundamental limits upon the capacity of gendered 
economic agents to strive to achieve the mDGs in a manner that enhances human 
equality and security.

The care regime

there is a need to transform the dynamics of the ‘care regime’ to ease the ‘time 
poverty’ that women bear because of their performance of socially necessary, if 
at times relational, tasks. A care regime can be defined as the basis on which care 
responsibilities are allocated, with particular reference to the specific balance 
between the household, the market and the state as the providers of care (Bettio and 
plantenga 2004). in recent comparative research on europe ‘the relative reliance 
on informal care and formal care, and the different modalities of formal care 
provisioning, like leave arrangements, financial provisions and social services’ 
(Bettio and Plantenga 2004, 108) were identified as important markers of the 
pattern of care provision. links from the care regime to labour markets, poverty 
and macroeconomic dynamics have also been identified in this research.

a key implication from the concept of the care regime is the need to boost 
investment in the social and physical infrastructure that reduces structural 
constraints on women’s time and which enhances women’s access to social assets: 
the relational rules, norms, and values of civic responsibility and social community. 
Both would alter the dynamics of the prevailing care regime.

In developing countries poor women in particular spend significant parts of 
their day collecting water and fuel as well as transporting people and goods. this 
is done as women try to combine their caring labour, household maintenance 
activities, and income generating work, tasks that take place in infrastructural 
environments that place heavy time burdens on women, and particularly poor 
women. increased investment in physical and social infrastructure that is designed 
to overcome women’s time poverty will have the potential to enhance the capacity 
to meet women’s human security needs by freeing up the time to undertake tasks 
such as education, participation in governance, as well as paid employment 
(akram–lodhi and Hanmer 2008). this is consistent with the aims of mDG 3, but 
cuts across the other mDG goals, once the need to more broadly conceptualize the 
economy is recognized. 

Questioning efficiency

A set of assumptions within conventional economic thinking about efficiency must 
be questioned, because these assumptions are predicated upon failing to recognize 
the specific structural burdens placed upon women as a result of care. As discussed, 
one rationale for state intervention in the provision of services is the failure of 
markets to provide ‘public goods’. The ‘cult of efficiency’ (Stein 2002) implicitly 
propagated by neoclassical economics assumes that there is a free supply of unpaid 
caring labour, which acts, as a public good subsidizing the commodity–producing 
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economy. Women’s unpaid care substitutes for the provision of publicly provided 
healthcare and education within poor families. Women’s unpaid care produces 
goods and services that both markets and states fail to provide or which are 
provided in ways that price women out of the market despite need. caring labour 
is a social asset central to the macroeconomic dynamics of the care regime, but 
conventional measures of efficiency take this for granted. Once care is recognized 
not as a public good but as a relational service and that more obligatory household 
maintenance services can be substituted by public or private provision there is 
a need to consider ways of developing the social infrastructure that facilitates 
meeting some degree of household maintenance services and as a result reduces 
time constraints.

consider, for example, water privatization. Water privatization, as often 
proposed by the World Bank under prsps, may bring long term supply 
improvements but the immediate cost prices many poor users out of the market 
which increases ill health. the task of caring for this ill health usually falls 
to women even when most are unable to participate in the market because of 
their time poverty. a direct consequence of privatization, through its impact on 
wealth differentiated access to services, is an increase in women’s time poverty 
as households and communities place greater reliance upon more fully using 
the social asset that is women’s caring labour. many similar examples can be 
provided, suggesting that the fulfilment of MDG 3 requires an awareness of time 
as a key component of a gender aware macroeconomics. time is a completely 
missing consideration from the existing macroeconomic analysis that underpins 
the mDGs.

conventional macroeconomics, as noted, have set assumptions about 
distributional parameters. as stressed, time affects the division of labour. similarly, 
policies within prsps promoting the establishment of user fees for services are 
clearly predicated upon a gender–blind view of the distribution of income and 
expenditure. as a result, payment systems for public services are not designed 
upon the distribution of income and expenditure within households, which is often 
inequitable, as resources are not pooled. these distributional parameters have the 
potential to affect macroeconomic dynamics. there is a need to reconsider the 
terms and conditions under which men and women access and use consumption 
and investment commodities and social and physical assets. market and non market 
based payment structures and systems, including both ‘private’ decision making 
and publicly mandated taxation, are constructed on the basis of ability to pay, 
which is predicated upon how households allocate time, wealth and money both 
within and between themselves. it is suggested that efforts designed to meet the 
mDGs requires consideration of these macroeconomic distributional parameters if 
human security is to be enhanced in a gender equitable fashion.

in terms of the distribution of work in the commodity economy, there is clear 
gender inequality with gaps in pay, security and protection. Women are concentrated 
in poorer paid jobs, with greater degrees of casualization and lesser degrees of 
formality, and with lower elements of social protection that may sometimes be 
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absent. labour market inequality is predicated upon the assignation of women 
to care within the home and the community, generating the previously noted 
structural time constraint that formal employment cannot accommodate but which 
casual and informal employment can partially accommodate, even as household 
income requirements places the onus on women to seek out casual and insecure 
work to sustain gendered household expenditure patterns.

the improved investments in ‘human capital’ suggested by mDG 4 therefore 
appear inadequate. improved training and education for females, important as that 
is, may not obviate labour market discrimination or the time poverty that results in 
underutilized human resources, lesser incomes, and poverty. the economy needs 
to be unpacked, to recognize the ways in which the provision of care and social 
assets generates macroeconomic processes that foster discriminatory outcomes 
that are inconsistent with mDG 3. this also suggests the need for greater social 
investment in the public provision of childcare, to reduce time poverty, as well as 
enhanced social transfers to better meet the costs of raising children. Both have 
implications for state budgetary positions, especially under the terms of prsps, 
but the target of fulfilling MDG 3 suggests the need to creatively and explicitly 
recognize the role of caring labour and social asset investment in macroeconomic 
processes and dynamics (akram–lodhi and Hanmer 2008).

The open economy

The discussion so far has been that of a ‘closed’ economy; that is, one without 
international flows. Opening this up, the liberalization of trade, investment and 
finance has globally increased the participation of women in paid employment. 
However, it has not reduced gender inequality in labour markets; by affecting the 
types of jobs that are available, it may have exacerbated labour market inequality. 
the implications of economic liberalization for gender equality or otherwise in the 
labour market must be considered when trade, investment and finance policies are 
developed. liberalization must be placed within the binding structural constraint 
that is the provision of care. it cannot be assumed that the liberalization of trade, 
investment and finance has no effect on time poverty; rather, the dynamics of the 
open economy must be investigated and evaluated from a gender perspective.

Global, national and local markets are very important in the transmission of 
goods and services. Such markets cannot be assumed to be gender neutral; overt and 
covert discrimination against women often occurs, in the markets for both services 
and goods. this has implications for macroeconomic dynamics, generating gender 
based distortions that engender human insecurity and which have the potential to 
reduce the capacity to meet the goals of the mDGs. moreover, participation in 
markets is predicated upon the provision of care, which must be provided prior to 
market based activity. as stressed, the provision of care is the binding constraint 
that structures market oriented decision making.
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Economic governance

in that markets can be subject to gender based distortions, this suggests that there is 
a need for fundamental change in the institutions that govern economic processes. 
in other words, there is a need for economic reform, albeit economic reform that 
differs from that suggested by prsps. in particular, there is a fundamental need 
to reform economies to better achieve de facto rights that are currently de jure. 
this includes legal reform, embracing effective implementation, and programmes 
promoting legal literacy regarding property and inheritance rights.

the importance of this for enhancing human security cannot be overstressed. 
Bina agarwal (1994), for example, has extremely successfully argued for the need 
of effective and independent land rights for women to improve welfare, equality 
and empowerment, while simultaneously promoting more productive use of 
resources. the achievement of mDG 1 requires, in part, effective and enforced 
land rights for rural women. in so doing, agency is enhanced even as structures 
are reformed.

meanwhile, given the macroeconomic dynamics of market based provision 
of consumption and investment commodities, it cannot be assumed that markets 
do not require substantive regulation if social inefficiencies and discriminatory 
outcomes are to be avoided. the establishment of land markets that may 
accompany the provision of land rights for women can lead to a reconcentration 
of land in the hands of richer owners, including foreign owned agribusiness. in 
such circumstances, women’s ownership may only be temporarily effective and 
enforced, after which both women and men working in agriculture begin to become 
landless labourers or tenant farmers working under conditions of contract farming 
to agribusiness. in such circumstances, de facto rights, once established, may be 
quickly lost, compromising the ability to attain the human security objectives that 
underpin the mDGs.

this suggests a need to reconsider systems of economic governance. in 
particular, there is a need to consider systems of economic governance that sustain 
the care of human capabilities and nurture human security. Governance systems 
should be constructed that foster the provision of gender equitable social assets, 
that reinforce the capacity of household to provide care in gender equitable ways 
and which ensure that social and physical investments are made that reduce time 
poverty (akram–lodhi and Hanmer 2008). the task is to construct systems of 
economic governance that are consistent with enhanced, gender equitable human 
security. For example, the effective privatization of social provisioning under 
the aegis of structural adjustment and prsps has effectively eliminated ways of 
developing ‘collective, egalitarian and solidaristic’ (elson 2004, 11) systems of 
social provisioning that have a greater potential to promote gender equality, the 
empowerment of women, and meet mDG 3 than do market based mechanisms of 
social provisioning. there is a clear need to connect goal 3 with goal 8, as economic 
governance structures nationally and internationally need to be considered for their 
impact on the gender relations that structure macroeconomic dynamics.
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this means, at the very least, the facilitation of an effective and resourced 
women’s machinery in government, the strong presence of women in legislatures, 
accountability mechanisms within government and between government and civil 
society and sustained efforts to estimate the direct and shadow costs of gender 
inequalities, as well as directing the resource flows necessary to obviate such 
inefficiencies. In so doing, women’s agency is enhanced.

internationally, it suggests the need to deepen efforts at gender mainstreaming 
into both international institutions, bilateral donor agencies, as well as with 
partners. there is the need to create a gender aware global partnership for human 
security and economic development, a creation that would be very different to 
the current notion of partnerships for development that would institutionalize an 
engendered understanding of agency into the interstices of governance in order to 
offset the transmission of gender bias in economic processes.

Conclusion

the mDGs represent a global compact designed to enhance rights–based human 
security. However, the mDGs are in danger of not being met. in many ways this 
is not surprising. Macroeconomic policies that flow from MDG–consistent PRSPs 
do not recognize the limitations inherent in the orthodox macroeconomic analytical 
framework that is used to craft mDG–consistent economic policies and programmes. 
in particular, gender relations act as a structural constraint on macroeconomic 
processes and this has implications for the capacity of the mDGs to actually enhance 
women’s agency, both individually and collectively and improve human security.

a gender analysis of the macroeconomics of the mDGs reveals that time is 
a missing structural constraint on agency, and that, as such, time is the ‘missing’ 
mDG. perhaps time cannot be added to the mDGs, but certainly targets and 
indicators should be reconsidered in light of their impact upon the gendered 
allocation of time. moreover, the integration of time – and care – into the mDG 
framework would lead into a reconsideration of the prevailing care regime as well 
as questioning orthodox understandings of efficiency, which may be predicated 
upon the introduction of economic reforms promulgated in the name of mDG–
consistent prsps that are not gender neutral. this is turn suggests that economic 
governance, of which the mDGs are now clearly a part, needs to be fundamentally 
rethought in ways that both enhance women’s agency and in so doing challenge 
the prevailing structures of power and privilege that place women in the most 
insecure strata within society.

in short, the mDGs should challenge the prevailing set of global capitalist social 
relations that foster insecure, unequal, market–embedded, neoliberal outcomes, 
and in so doing transcend a prevailing development paradigm that creates human 
insecurity. the objective of such a challenge would be to achieve gender equitable 
human security. that such a challenge is not currently on the agenda suggests that 
addressing human insecurity is also fundamentally not on the agenda.
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chapter 5 

Gender and social Justice Beyond 
the millennium Development Goals: 

challenging Human insecurity
Helen Hintjens

this chapter outlines challenges for rights–based action by global social and 
gender justice movements in the current climate. non Governmental organizations 
(nGos), civil society groups, grassroots organizations and loose transnational (or 
translocal) networks of actors build sets of social and gender justice claims that are 
much broader and more structurally interconnected than the limited quantitative 
targets of the millennium Development Goals (mDGs). my main argument is that 
the ‘complex internationalism’ of global gender justice movements emphasizes 
basic rights, and that this challenges the bureaucratic logic, or ‘frozen architecture’ 
of more formal, institutional approaches to development (Della porta and tarrow 
2005). This latter approach is typified by the adoption of the fixed, quantitative 
targets of the mDGs.

if the mDGs were ever achieved in the future, the best way to ensure that they 
remained sustainable would be by linking them with broader social and gender 
justice aims. Unlike the specific results sought by the MDGs, social movements 
tend to tie their various demands together into complex, interwoven bundles 
of rights claims. For example, gender justice would be seen as completely tied 
up with equal access for girls and women to education, but also to prioritizing 
women’s rights to have adequate food, clothing and shelter, as well as clean water, 
minority rights protection and health entitlements, among others. elements of 
the distinctiveness of gender justice movements/nGo/civil society in relation to 
security and insecurity will be explored in this chapter using two main examples. 

each case shows, in a different way, how demands and rights claims from 
below can be integrated and combined with legal and policy prescriptions from 
above. The first case concerns the implementation processes embedded in CEDAW 
(convention on the elimination of all Forms of Discrimination against Women) and 
how its gender justice demands have been put into practice. this case shows how 
important it is to mobilize civil society actors so that a legally based set of ‘corrective 
mechanisms’ can work effectively. the second case is a social movement of women 
demanding gender equality ‘from below’, that of seWa, the self employed 
Women’s association of india. together with other similar movements, during the 
1990s, seWa helped form translocal networks that pressed for rights claims to be 
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formalized into the international labour organisation (ilo) convention on Home 
Work (finalized in 1996 and coming into force in 2000) (ILO 1996). SEWA was the 
prime mover behind this convention, which has in turn become a tool for advocacy 
for some of the world’s most vulnerable women workers to claim their basic rights 
(Gallin 2007). this chapter uses these examples to show how chinks in the armour 
of global neoliberal capitalism can be used to open up challenges to the neoliberal 
dominance of market values. the globalized market economy cannot be replaced 
in the near future but a more socially based economic system based on different 
values, is an alternative. this chapter outlines how a global politics of security 
and insecurity has been challenged both from above, through law, especially 
international human rights law, and from below by social movements and nGos, 
to include issues of wider social justice in the global agenda. 

Why social movements? 

social movements are important because they can both expose and respond to 
the paradoxes and inherent contradictions of the liberal paradigm of security 
and political economy. systemic legitimacy failures, especially the structural 
incapacity to meet the most basic rights of the poorest populations, open space 
for such social movements and nGos. this is not to romanticize the possibilities 
for action, since: ‘glorification of the splendid underdogs is nothing other than 
glorification of the splendid system that makes them so’ (Adorno 1974, 28). Even 
so, over the past two decades at least, global women’s movements and other 
social justice movements have organized across borders leading to major rights 
claims being recognized, including by the un and member states (sen 2005). in 
this chapter, two examples illustrate how political spaces can be used to promote 
social and gender justice alongside strategic use of national and international 
legal and policy instruments. the emergence of ceDaW (the convention on the 
elimination of all Forms of Discrimination against Women) as a process shows 
the importance for implementation processes to be embedded in civil society. 
this example highlights the facilitating role of uniFem in bringing together the 
inductive levels of claims among gender justice nGos and deductive formal legal 
processes, to overcome this artificial distinction. 

such complex interconnections between social justice movements and wider 
rights–realizing institutions like the un, states and transnational corporations are 
generally ignored within, for example, the targeted approaches underpinning the 
mDGs. as authors in this volume emphasize (see chapters by sylvester, akram–
lodhi), it is not expected that targets can adequately deal with processes as 
complex as those involved in social transformation. the global social and gender 
justice movements expose the reality that even full attainment of the mDGs would 
not pull the world’s population out of structural poverty (prontzos 2004). those 
who comprise the ‘wasted humanity’ of the global system, and fall through the 
cracks of market failures, are most in need of advocates (Bauman 2005). 
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in stating that human rights are transformational and ‘performative i.e. they 
require action on the part of those who hold them’, Bas de Gaay Fortman (2006,  
41, 37) provides an avenue to the examples i consider, the second example, seWa 
is simultaneously a registered trade union, social movement, local organization, part 
of a global network as well as an nGo. seWa promotes women’s organizational 
ability on the basis of social insurance schemes that remove some of the very 
lowest status women workers from debt. through an innovative mix of national 
and translocal strategies of applying pressure in certain areas (legal, professional 
and political) seWa has forged networks and connections that stretch to europe, 
mexico, thailand and elsewhere. While the ilo played a central role in the seWa 
case, uniFem has been the main facilitating agency for ceDaW. each of the 
two cases in this chapter involves gender issues as central in a broader rights–
based approach. there is also a constant emphasis on linking up policies and legal 
processes at different levels with organized, socially grounded claims, demands 
and pressures from below, expressed for example through citizens’ claims or nGo–
led campaigns. sometimes the environment may not be conducive to campaigns, 
demands or claims to essential rights, or may ‘actually be hostile to any effort for 
the protection of basic human dignity’ (de Gaay Fortman 2006, 38). 

Some (Roberts 2008; Richmond 1994; Alexander 1996; Bond 2001) argue 
that today’s world, because of its gross inequalities and tight restrictions on 
movement, closely resembles pre–democratic south africa, with its rampant, 
legally enforced and arbitrary inequalities. in this ‘global apartheid’: ‘people 
with greater power control safer land, and governments and political institutions 
determine where poor and vulnerable people live by denying access to better 
land through a range of means and justifications’ (Roberts 2008, 1). In this 
context, progressive social justice movements and nGos are like a global anti–
apartheid movement. simply by advocating equal rights, gender and other social 
justice movements start to expose the deep democratic deficits and qualitative 
shortcomings in the dominant system. state authorities have a tendency to 
exaggerate the level of threat to their own and by implication their citizens’ 
security. Social movement organizers can easily find themselves accused of 
a form of ‘terrorism’ or some other crime of thought or association. When 
campaigns start to identify the root cause of people’s poverty as being inside 
the routine structural violence of the global economic system, this alarms those 
in power (prontzos 2004). some even claim that global neoliberalism takes the 
form of a ‘war on the poor’, and especially a ‘war on women’ (Sen 2005; Roberts 
2008). screened from accountability, neoliberal economic policies continue to 
be imposed even during a crisis that they arguably created. 

peaceful social movements for gender and social justice are often faced with 
deeply unpopular policies. they can expose the defects of ‘free’ market economic 
and social policies, the criminality of the ‘war on terror’, and the draconian 
surveillance of citizens and restrictions against human movement across borders. 
Politics designed to shore up untenable national ideals; to bully and bamboozle the 
emerging global solidarity movements need to be exposed. otherwise, the politics 
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that goes with neoliberal hegemony tends to find new victims at home and abroad 
to blame for our problems. 

‘Joined up’ rights–based approaches are supposed to widen room for 
manoeuvre by people themselves, using a mix of skill in timing, arguments 
based on economic self–interest and moral persuasion (de Gaay Fortman 2006; 
Gready and ensor 2005). compared with the static targets of the mDGs, the more 
holistic goals of creating ‘alternatives’ to existing forms of globalization provoke 
enormous engagement of various publics. the real challenge is to enable other, 
sentiment–driven and non–market–reducible values to penetrate the debate at key 
moments (Goodwin, Jasper and Polletta 2000; McDonald 2006). The ‘loose activist 
networks adopting self–organizing communication technologies, and advocating 
multiple issues, multiple goals and inclusive identities’ pose a real challenge for 
fixed outcome targets (Della Porta and Tarrow 2005, 17). 

A lack of fixed structures and permanent organizations signal, from this 
perspective, the effectiveness and creativity of global gender and social justice 
movements compared with many more conventional forms of national organizations 
(Albert 2002). Fluidity in form matches the fluidity of global capital, and the ‘social 
energy’ released can accumulate over time and be used for many different goals 
and campaigns (Hirschman 1983). Despite some serious resource and capacity 
constraints, social movements act at different levels to move the debates beyond 
the static quantitative goals typified by MDG targets. 

even so, by being widely known and discussed, and holding governments 
accountable internationally, mDGs have usefully encouraged broader demands to 
be made. promoting a genuine politics of human security in the face of the insecurity 
engendered and exacerbated by neoliberal deregulation and marketization is seen 
as a matter of urgency (George 2004). in this chapter, one of the key points is how 
broad social and gender justice strategies, working on a rights–based foundation, 
need social movements, nGos and un agencies to work hand in hand. the central 
organizing principle is laid out by Bas de Gaay Fortman (2008), when he explains 
that for social justice, rights–based approaches must combine ‘deductive’ and 
‘inductive’ elements in order to start to be effective.

Mapping the global: Lethal outcomes 

Warfare is not the most significant cause of preventable deaths in the world today 
(Pogge 2008; Prontzos 2004; Roberts 2008). While whole countries are left to 
rot as so–called failed states, ecosystems decay, and millions face displacement 
from their livelihoods (Bauman 2005; Ziegler 2008). The global economic system 
continues to be geared around high cost and ‘hard’ security surveillance and military 
spending. the global security business sector has sprawled into areas previously 
confined to the state, such as detention, prison and policing. New technologies 
of control and surveillance have created business opportunities for the sector 
(Bauman 2004; Nederveen Pieterse 2004). Amid a race for strategic resources 
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by huge corporations and postindustrial countries, the focus since at least the late 
1990s has been on global military security first, and human development second 
(chomsky 2003). the failure of the ‘system’ to create possibilities for the real 
improvement of the lives of the majority of the world’s population has become 
quite apparent, even to a child (prontzos 2004).

struggles over development – and debates over reaching the mDGs – are 
also conflicts about where responsibility should lie for the deprivation and 
economic misery of the poor, of women and of the most vulnerable people on 
the planet. the struggles of illegally housed, landless and undocumented people, 
of those trafficked and smuggled, of stateless or indigenous minorities not given 
recognition as full citizens, are everywhere apparent. even for many of the poorest 
people, to claim their rights, such as food, housing, water and education, is a life 
threatening challenge. irene Grootboom, whose name became famous from a legal 
battle around low cost housing in south africa, died in august 2008 in her shack, 
still awaiting implementation of the judge’s final decision in the Grootboom case 
in 2000. she was just 39 (Joubert 2008). asking for decent housing, land, food, 
health and schooling, falls within the scope of the mDGs, yet even the most basic 
rights claims (land, housing, water, education, health) may seem to be extremely 
challenging to politicians, lawyers and business people. this may be because 
such rights violations against the poor are structurally embedded (the very need 
to invent the MDGs in the first place suggests this is the case) (Roberts 2008; 
Pogge 2008; George 2004). Consumption is still confined mainly to those who can 
afford it, and many have to fall by the wayside, dying young and living in misery 
(Bauman 2005; Prontzos 2004). 

With the current economic crisis, whatever the impact on high income 
consumerist value systems and lifestyles, although global consumption may be 
reduced, ecosystemic imbalances and resource exploitation are likely to continue 
to worsen. meagre sources of sustenance are likely to diminish further for the 
poor. With economic decline, the dominant neoliberal order is entering a phase of 
chronic legitimacy crisis, which no amount of global consensus building on basic 
development goals like mDGs can resolve. an economic system that is completely 
unable to ensure ‘full stomachs’ for a large part of the population has a serious 
legitimacy deficit (Ziegler 2008; Golay 2008). A result of social problems is the 
tendency to blame them on victims, including migrants, refugees, poor people, and 
especially poor women (Bauman 2005; Ryan 1971). 

in this context of state failure, global social movements – including women’s 
movements and civil society nGos – may need to help with alternative modes 
of rights realization and mass provisioning, and this relationship can be highly 
problematic, leaving social movements with little autonomy in relation to the 
state or NGOs (Bendana 2006). Civil society cannot make up for deficiencies in 
the market and the state, both of which are very apparent. state structures will 
need to be recuperated and reconstructed before even the most basic entitlements 
to food, shelter and a sustainable livelihood can be better ensured for women and 
the poor in general. although the state remains crucial to this, the examples 
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presented in this chapter provide some hope of other ways of promoting rights 
for the poorest and particularly for women. 

Paradoxes in the status quo 

there are some clear paradoxes in the current state of affairs. increasingly more 
governments fall under the purview of international un legal institutions and these 
governments’ accounts of gender and justice progress are confronted with ‘shadow 
reporting’ by nGos and other civil society organizations. For example, ceDaW 
means that signatory governments should become more accountable for fulfilling 
their wider obligations towards all citizens, and ensuring equal outcomes for men 
and women (Hintjens 2008). Governments should be more actively accountable 
to their citizens than before, to poor women, minority groups and others with low 
status and poor life chances. 

the paradox is that those same governments that are required to report regularly 
on progress in terms of meeting mDGs, such as ensuring access to free education 
for girls, for example, are also subjected to international structural adjustment 
regimes which require them to meet financial and trade deregulation conditions 
that in turn reduce these governments’ longer term capacity to meet both mDG 
goals and basic rights claims from the poor and vulnerable. instead of responding 
to criticism of their record by political opponents, governments square the circle 
by fighting ‘dirty wars’ of violence and propaganda against political opponents, 
especially the organizers of the poor, who may be falsely charged with ‘terror’ or 
other criminal associations, disappeared, incarcerated or killed. 

this paradox results from the contradictions between economic and political 
liberalism. the same states obliged to respect principles of equality and rights 
protection, which are striving to meet mDG goals, are also required to take 
economic and financial deregulation measures that make it less and less likely that 
they can ensure that the poor have access to the most basic economic and social 
rights. the rights to land for subsistence agricultural food production, access to 
clean and low cost urban housing, provision of broad and adequate health care 
and access to affordable or free education, all appear out of reach so long as a high 
proportion of revenues, Gnp and taxes are gobbled up by the neoliberal machine. 
spilling externalities onto the surrounding and distant population, this economic 
machine, driven by politically embedded global corporations mashes up the global 
stratosphere and the subsoil in its wake. it dumps toxic by–products especially onto 
minorities, women, children and the socially vulnerable. David roberts (2008, 12) 
calls this ‘non–military violence against civilians’ and includes the use of food as a 
weapon to reinforce, for example, what both south african transnational activists 
and the Brazilian citizenship movements have termed ‘global apartheid’ (Bond 
2001; Dagnino 2005; Kent 2005, 152; Stendile 2002). 

this implies a renewal of older notions of democratic participation, whereby 
elections and competing parties no longer define politics and political power. 
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prontzos (2004, 319) notes: ‘ultimately, the only way in which structural violence 
will be significantly reduced is if the political economy of each nation, and of 
the world as a whole, is effectively democratized.’ if this is to happen, then it 
will have to be a collaborative task, which combines the energies of global social 
movements, women’s organizations, trade unions, citizens’ campaigns and the like, 
with the legal, institutional and economic capacity of international organizations 
and perhaps even some transnational companies. campaigns that express popular 
and widespread disenchantment with the conventional business order can achieve 
their goals (such as ‘Jubilee 2000’, ‘blood diamonds’, the campaign to ban land 
mines)1 but are usually brief and have to respond to the prevailing logic of the 
market in order to be successful (Gready 2004). 

the global social justice movement, with its many nGo and grassroots 
components, campaigns and alliances, offers a different form of engagement 
from the dominant liberal model, where citizens, essentially atomized, combine 
along class, party or identity lines. there are few ‘central command’ structures 
among social movements today; information is much too diffuse to be controlled 
or filtered systematically. The prevailing culture of fear and apathy has been 
identified by Noam Chomsky (2003). This can be contrasted with the model 
proposed by alain touraine (2005) where the consumer, as individualized as 
s/he is, responds as an organized social actor, someone who does not confine 
their sense of autonomy to voting every few years, or to consuming various 
products.

CeDAW: From deductive to inductive 

in an unpromising wider global context, it is worth considering how international 
rights discourses can positively influence social change. CEDAW emerged after 
many years of discussion, lobbying, campaigning and negotiation among well 
meaning governments, an international array of women’s and feminist nGos 
and gender experts. ceDaW obliges ratifying governments to promote, protect 
and fulfil the equal rights of men and women in their own jurisdictions. Complex 
oversight mechanisms are attached to the convention, which amount to a form of 
global governance around gender justice (sen 2005).

From around the mid 1990s, when the un started to reintegrate human 
rights into its internal operations, there has been a positive commitment made to 
mainstream human rights–based approaches across all un agencies and policies. 
prioritizing gender equality and empowerment became a way of ensuring that 

1 Jubilee 2000 was an international coalition movement in over 40 countries that 
called for cancellation of third world debt by the year 2000. Blood diamonds are also known 
as conflict diamonds, diamonds that are used by rebel groups to fuel conflict and civil wars. 
See http://www.globalwitness.org/pages/en/conflict_diamonds.html. See <http://www.icbl.
org/intro.php> on the international campaign to ban land mines.
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un agencies were committed to a human rights–based approach. Gender equality 
goals come into all programming, as do the priorities of securing human rights, 
and should be given practical expression in terms of goals and outcomes of un 
policy processes (uniFem 2007).

the united nations Development Fund for Women (uniFem) has recently 
been identified by the UN Secretary General as the key agency, tasked with 
coordinating both gender justice and human rights–based approaches as shared 
goals across the main un agencies. Gender justice and rights are to be more and 
more coordinated and mainstreamed. the UNIFEM Strategic Plan for 2008–
2011 (uniFem–plan 2007) noted however, that if ceDaW was to continue to 
‘bite back’ against resistance to gender equality and human rights agendas, then 
additional resources would have to be found to match the organization’s growing 
responsibilities. 

the ceDaW committee sporadically receives government reports, sometimes 
accompanied by ‘shadow reports’ from monitoring nGos or nGo coalitions in 
the country concerned. Shadow reports can play a disciplining role; helping to 
unpack the claims of governments and expose some of the neglect that underlies 
declared achievements. uniFem mainly relies on persuasion, on reassuring 
dialogue with governments, and behind–the–scenes meetings with officials. 
through trained negotiators and gender experts, the organization tries to persuade 
bureaucrats and ministers to see the advantages of greater transparency. uniFem 
filters the more strident voices but endorses their expression within NGO fora and 
networks. Gender related nGos and movements therefore have an input, however 
indirect, into the counterweight of the shadow reporting process, an integral part of 
ceDaW implementation. uniFem acts as broker and mediator, both supporting 
inter–organizational collaboration in–country, and negotiating access to key policy 
makers for organized opinion ‘from below’ (Hintjens 2008). 

playing both ends of the advocacy game makes uniFem a powerful actor, 
not because it can control the outcomes, but because it sets processes in motion, 
which can sometimes develop their own momentum, pushing for positive change. 
Linking deductive, legally based actors, like lawyers and officials, with more 
inductive grassroots based groups, nGos and movements, is the key contribution 
that uniFem has made in countries where its work has been prolonged and 
sustained, like the philippines case considered below (Hintjens 2008). uniFem 
is supportive of even minor improvements in performance by government, while 
simultaneously supporting and facilitating shadow reporting processes and being 
constructively critical of those policies. ceDaW’s own mechanisms of reporting 
and comment make this double role possible and a vital part of the accountability 
process.

a recent uniFem–ceDaW report exposed some of the contradictions that can 
arise between principles and institutions of international legal ceDaW machinery, 
and the priorities and working habits of uniFem (uniFem 2007). combining 
gender equality and a human rights–based approach within a single framework 
is perhaps the major contribution of uniFem and the remit it has been given 
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internally within the un system. uniFem’s impact can only be measured as a 
catalyst but quantifying such impacts is very difficult. Ironically UNIFEM must 
generate change that promotes gender equality at government level and inside 
the un, and demonstrate this impact. in the context of mainstreaming human 
rights–based approaches across the un system (uniFem 2007, 5), uniFem has 
a good track record, as relatively flexible and responsive to those governments and 
coalitions of actors willing to innovate in gender responsive social technologies. 

in contrast, the mDGs are much more easily measurable and achievable than 
gender justice and a human rights–based approach, even within the un system. 
Yet measurability is not proof of inherent significance, as processes often prove 
more significant than ‘targets’ which can be measured as outcomes at specific 
moments. some of the most important forms of social change, where pressure 
brings about a change in values, attitudes and perceptions of interests, are not 
easily quantified. How UNIFEM’s impact could be assessed remains a puzzle, 
but this does not undermine the important potential work of the organization in 
promoting and realizing greater gender equality. 

the task of unearthing the reality of women’s rights in different countries is 
facilitated by uniFem supporting a ‘shadow reporting’ process from nGos, 
especially women’s nGos, often representing social movements and grassroots 
organizations of the poor. By commenting on the official CEDAW report of the 
national government presenting to the ceDaW committee (uniFem 2007, 
10–12), the nGos and civil society organizations are able to provide a deeper 
contextual analysis of gender equality problems. this is vital, as one report 
notes: ‘(a) universal set of gender equality requirements could actually be an 
obstacle rather than an asset for gender equality work, if it was too abstract or 
rigid’ (uniFem 2007, 13). What are needed are more responsive guidelines that 
acknowledge (just as ceDaW mechanisms do) that women’s social organizations, 
already established in particular societies, play a vital role in holding governments 
accountable for promoting human security, gender equality and transparent 
political practices. 

ceDaW’s national level impacts and outcomes in terms of gender equality 
and social justice are significant because of their quality, not their measurable 
impact. ‘the fundamental innovation of the substantive model of equality is to 
use the conditions of women’s actual lives, rather than the wording used in laws, 
as the true measure of whether equality has been achieved’ (uniFem 2007: 52, 
emphasis added). in line with this, uniFem engages in interventions that seek 
to relate official government reports to CEDAW with particularly the substantive 
impacts on poor women’s lives. this provides crucial ‘evidence’ for that policy to 
be based on, rather than relying only on official documents.

ceDaW’s substantive model of equality makes it an interesting and useful 
vehicle for women’s justice movements and nGos concerned with gender justice, 
worldwide. one of the more original features of ceDaW is that equality is detached 
from its minimalist liberal frame and reinserted into a socialist understanding of 
reality. equality thus implies much more, under ceDaW, than the state desisting 
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from discrimination. It means more than the absence of gender discrimination; 
indicative that policies and actions should be undertaken that will overcome the 
structural disadvantages suffered by women compared to men, with other factors 
being equal. 

other forms of structural inequalities in society can also be viewed through 
this lens, such as class, cultural and religious identity, age and sexuality. the poor, 
landless, slum dwellers and indigenous people can all suffer from compound 
discrimination, especially if they are also women. the notion of equality should 
not be coopted by the liberal concept of a market economy, in which, economically 
rational and gender neutral actors operate each with their own separate maximizing 
strategy of indifference and non–cooperation. in terms of human security, this 
model leads to lose–lose outcomes rather than the win–win outcomes generally 
sought by nGos, women’s movements and social movements for whom social 
and gender justice are core values. in relation to property, work and how it is 
defined, and reproductive rights, the implications of the substantive equality 
model of rights can potentially be far reaching, especially when adopted by state 
institutions (Williams 2006).

under conditions of endemic economic insecurity, employment opportunities 
appear and soon vanish. Workers are obliged to be constantly mobile in the hope of 
finding some kind of livelihood security, and the substantive model of equality can 
appear utopian. Yet from within the mechanisms and provisions of ceDaW, uniFem 
tries to ensure that some of the substantive equality demands that have motivated 
gender justice social movements and nGos are fed back into the policy process. the 
human rights–based approach to programming that has become part of the uniceF 
and other un agencies’ core agendas and modes of operation, is of potentially great 
significance for women’s organizations, especially in the ‘global South’. 

in comparison to other un agencies, uniFem is considered ‘ahead of the game’ 
in relation to understanding equality as substantive, as well as formal. uniceF also 
has been making practical headway in terms of realizing gender equality, by working 
at different levels simultaneously, including with community based networks and 
nGo alliances. like uniFem, uniceF also works: (i) at the macro, national or 
regional levels to help reform laws and policies; (ii) at the meso level to support 
institutions, undertake advocacy and enhance evaluation capacities; and (iii) at the 
micro level in communities, to help support organizations that have engaged with 
shifts in attitudes towards citizenship rights, gender rights and overall value systems 
conducive to more inclusive social change in future (uniFem–plan 2007, 25).

some positive experiences have emerged from countries such as the philippines, 
and this example is briefly considered in the wider context of UNIFEM’s work 
within ceDaWseap programme (‘Facilitating ceDaW implementation towards 
the realization of Human rights in south east asia’).2 this programme operates 

2 the experiences of women’s nGos in the philippines are illustrative of the 
possibilities for nGos to hold government accountable through ceDaW mechanisms, 
which uniFem has been instrumental in developing. more information on this is available 
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in seven countries of east and southeast asia (cambodia, indonesia, laos, 
philippines, thailand, timor–leste and vietnam), and supports women’s nGos 
by training them about ceDaW’s provisions and mechanisms. the main idea is to 
enhance the local organizations’ ability to gather and independently analyse data 
available on gender equality outcomes, from a rights–based perspective. national 
and local nGos use these data to make their own collective recommendations 
in individual country shadow reports. the ceDaWseap programme also trains 
nGo representatives in how to present shadow reports and how to engage in 
dialogue with ceDaW experts during ceDaW committee sessions in Geneva 
(rodriguez in Hintjens 2008).

in most southeast asian countries, many women’s organizations and social 
movements did not understand the significance of CEDAW’s provisions and 
implementation mechanisms prior to uniFem’s intervention. they did not know 
how the shadow report could be compiled, why it was vital to do this, and why 
it mattered that evidence should be effectively presented. in many southeast 
asian countries, shadow reports were either not presented, or written by a few 
unrepresentative nGos. according to luz rodriguez of uniFem, the work 
of uniFem in the philippines promoted an environment more conducive to 
ceDaW implementation. a small number of philippino women’s nGos were 
encouraged to file the first shadow report in 2006. When a second shadow report 
for the Philippines was filed, 95 NGOs and women’s organizations were involved. 
taking safety in numbers, the second shadow report was more assertive about a 
number of gender equality issues, including reproductive rights.

the interesting lesson from this case is that a broader notion of ‘civil society’ 
and security, as proposed in this study, is being worked out through the ceDaW 
reporting process. through increased involvement in advocacy at all levels, 
uniFem can develop its substantive rather than formal equality approach more 
consistently in a country like the philippines. 

Homeworkers: From inductive to deductive rights 

across the world, millions of women earn a pittance. in india some of the lowest paid 
women sew garments, grow and sell vegetables, head load construction materials, 
pick up scrap, and roll cigarettes or incense. most are paid by the piece, and self 
employed and homeworking women and their families are often heavily in debt. in 
the early 1970s, the textile labour association Women’s Wing (created in 1954) 
gave rise to seWa, the self employed Women’s association. led by ella Bhatt, 
seWa had roots in the cooperative movement in ahmedabad (rose 1992). 

in uniFem’s report, Going CEDAW in the Philippines, which provides detailed information 
on various experiences with the shadow reporting process in the philippines. available at: 
<http://cedaw-seasia.org/philippines_resources.html#goingcedaw > section 2, chapters 2 
and 4 are particularly relevant to the argument here. 
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the textile workers’ radical history inspired seWa ideals, giving the association 
a form of historical legitimacy in the anti–colonial national movement. seWa 
activities now bring together groups of women homeworkers in rural areas and 
urban slums in several regions of india. seWa encourages groups of self employed 
women to become more self reliant. it has features of a nGo in its funding 
structures, while continuing to work like a social movement and registered as a 
trade union, with the seWa umbrella connecting networks of women’s groups. 
services are provided by the central seWa organization and in 2002–2006, total 
membership was estimated at between half and three–quarters of a million. 

court cases against government and employers have been one tactic used by 
seWa, along with negotiations and bargaining, microcredit and savings schemes 
and environmental and health actions (rose 1992). naming and shaming is 
carried out through media campaigns, such as fighting corruption by exposing 
poor employment practices. community video and the internet are also used to 
encourage learning among seWa members about how to organize. after serious 
riots and killings of muslims in Gujarat in 2002, seWa members took the lead in 
rehabilitation and reconciliation efforts, drawing on funds from government and 
donor agencies like oxfam (Jhabvala and kanbur 2002). security, in the widest 
sense, was the priority for seWa member groups, who continued with this work 
despite efforts by the Gujarat government to stop the organization working with 
muslims. seWa has been central to the global network that has campaigned for 
rights for homeworkers, in coordination with homeworkers’ movements from the 
united states, the netherlands, the philippines, south africa and elsewhere. as 
mentioned earlier, this global network was instrumental in the formulation of the 
1996 ILO Convention 177 on Home Work (SEWA website; Gallin 2007; Jhabvala 
and kanbur 2002). 

a feature of global social and gender justice movements, and for people 
entering such movements or campaigns, is a sense of hope that they can act 
constructively in a collective way. What adorno (1974) called the politics of love, 
or solidarity, involves seeing the ‘similarity in the dissimilar’ and has informed 
many women’s movements worldwide. seWa brought together many women 
workers with disparate, but almost equally insecure, forms of self employment 
and piecework, often carried out at home. member organizations sought a new 
notion of authenticity that departed from the collective bargaining of trade unions 
when they were unable to work within mainstream trade unions. abstract, grand 
schemes were rejected and instead the practices of seWa centre on the ‘politics 
of the possible’, working with groups of women in a range of very disparate, but 
uniformly poorly paid, professions (rose 1992). the gender related mDG 3 is part 
of seWa’s repertoire, but even all the mDGs together might prove inadequate to 
meet the organization’s members’ needs, because of their special vulnerabilities 
as home–based, often self–employed workers. instead, seWa women members’ 
rights claims centre on a basket of goods and services, private and public, which all 
aim to end their indebtedness. Significantly, debt is not mentioned in the MDGs.
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seWa arose from a refusal to see marginal, poorly paid and previously poorly 
organized, women as obstacles to progress. instead, as low status workers, slum 
dwellers, and poor people who cross caste, race, and religious divides in terms of 
identity, seWa groups of members have produced some answers to their extreme 
poverty and low status, without waiting for the mDGs to be achieved. the women 
who comprise the movement are assumed to be resourceful, capable of organizing 
themselves and of identifying how they can best promote their own interests. they 
organize peacefully; using legal weapons but also nonviolent civil disobedience, 
involving thousands in marches, films about their experiences, and legal advocacy 
and lobbying work. the members of seWa propose how they can repay debts, 
and support themselves and their families. seWa offers its members the chance 
to exercise their popular power, to renew their social relationships with women 
around them, and to construct a ‘politics of hope’ for others who may despair 
(Hintjens 2009). the government of india has been one of the main interlocutors 
of seWa, mainly but not only through the process of legal claims in court around 
seWa members’ conditions of work, and the duties of those who supply and 
purchase their goods. the aim is to make both public and private patrons behave 
more responsibly, by using the law to expose their neglect and even intimidation. 
this social movement thus challenges market led economic choices with actions 
that can affect the government in all domains of governance and public policy, 
from health care to water and gene pools, via criminal justice, the position of 
women, children and the press (Gallin 2007).

For the state and for corporations, social movements like seWa do pose a 
challenge. state repression and violence can often be defended against through 
nonviolent forms of organizing, but this depends vitally on the support of key 
professionals: lawyers, doctors, agronomists, journalists and politicians as well 
as business people. Global support and solidarity networks may perform a similar 
role in keeping open the route of peaceful social action rather than armed rebellion. 
the security claims of states can be hard to reconcile with security claims of the 
poorest and most marginalized people. often those who lack the most basic needs 
want material security first, though not at the expense of other forms of freedom. 
they may even be obliged to use illegal means to obtain a minimal life, let alone 
a decent one (Zikode 2006, 185–9).

Global insecurity, translocal justice 

it seems the nation state has less and less autonomous control over the movements 
of global trade and capital. What little autonomous policy making there was in 
the ‘south’, following colonial withdrawal or expulsion, has been stripped from 
postcolonial states by processes of forced deregulation and structural adjustment. 
social movements that have grown in many parts of the globe, and processes of 
accountability that start to be embedded in international institutions like uniFem, 
focus on the state, of necessity. social movements can bring many people from the 
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middle class strata together with some of the most excluded people (such as landless, 
low caste women, indigenous people, the indebted and disabled). these movements 
are increasingly translocally interconnected, as the seWa and philippines cases 
illustrate. New media and internet, film and other forms of networked communication 
can help social movements, for whom: ‘…the generation of transnational support 
may be crucial for their survival’ (olesen 2005, 213). internet and new media can 
help to create the transnational ‘local’ forms of identities that are mobilized by 
gender justice movements and cut across differences of caste, class, religion and 
political ideology (Castells 2008; Hintjens 2006; Nederveen Pieterse 2004). 

many global social justice movements – such as those that meet in the annual 
World social Forum each year – claim to represent the ‘global south’, and those 
excluded from the benefits (though not costs) of globalization. These claims have 
little resonance unless there is some hope of ‘being heard’ at decision–making 
levels. among urban slum dwellers, rural landless, small farmers, poor women, 
long term jobless and indigenous people, organizing is a visible vector of social 
demands in relation to higher level institutions. inequalities and forms of exclusion 
can only be addressed by claiming spaces on the basis of justice. in Brazil, among 
the citizenship movements that emerged during the late 1990s, it was hoped that 
the state would take on the citizenship demands as its own (Dagnino 2005). this 
social meaning of class and citizenship was to propose a more inclusive notion of 
citizenship as the basis for social, political and economic life. these ambitions have 
been realized only in part under the government of lula. even in the heartlands 
of the united states, united kingdom, France and australia, social renewal 
and community regeneration are the only way forward for some of the poorest 
communities (Wainwright 2003), who are faced with devastated postindustrial 
landscapes, neglect, crime and structural unemployment. Democratising political 
and social life, whether in the ‘global south’ or ‘global north’, requires clearer 
provisions over how citizens’ control services and utilities, electricity costs, water 
supplies and schooling and affordable basic commodities (Williams 2006). 

economic change swallows lives and spits them out, to high mortality, poor 
health and poverty leaving them to be ‘supported’ (and frequently left to starve) by 
systems that are unable to ensure basic subsistence (Pogge 2008; Prontzos 2004). 
they look to the state, and can sometimes get a small pension or allowance, but as 
in Brazil, for example, the right to food remains far from realized, as does the right 
to land. in the case of Brazil the rapid increase in the minimum wage paid in the 
formal sector, over the past decade or so, has had the greatest impact on reducing 
poverty, rather than the social measures targeted particularly at the elderly, disabled 
and children. People will find it almost impossible to work themselves out of the 
dire poverty and marginality in which they find themselves unless they can shake 
off the parasitical strata that lived off the difference between their incomes and 
expenditures; in other words off their debts (Kent 2005, 151–55).3

3 thanks to Brazilian phD student, larissa Barbosa da costa, for providing this 
information, may 2009.
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Promoting gender security and social justice 

in the struggles to defend social and economic justice for workers, men or women, 
organization remains a key weapon. people may operate independently, unable to 
manage the resources that are required to build collective solutions to commonly 
faced problems. This is how privatization works; it fragments social movements, 
disorients nGos by generously funding their activities and may divert gender 
justice movements from their collective and feminist goals into ‘coping’ mode, as 
services are cut. the deceptions of sponsorship, corporate social responsibility and 
environmental respect by oil conglomerates, continue to deprive social movements 
of some of their authenticity, turning them against themselves, with one part of 
many movements being attracted to more and more violent solutions. this is often 
the result of severe legal and politico–military persecution, of the more ‘moderate’ 
leaders of social movements of the dispossessed and downtrodden. 

in many parts of the world, the rise of the informal sector in the 1980s 
accompanied the undermining of formal state structures under the impact of 
austerity packages, whether homegrown or imF (international monetary Fund) 
and World Bank imposed. as developmental and welfare states were cut back, 
people resorted – through necessity rather than choice – to informal economic 
activities and self–help social relations, and this included the middle classes, 
who started to face an insecure future. new movements emerged from an era 
of state cutbacks and acceleration of privatization policies. such movements 
work in ways, nationally and globally that are only partly understood by social 
scientists. 

most contemporary social movements view neoliberalism and economic 
restructuring of the global economy as key threats to human security and well 
being across the planet (olesen 2005). in various guises, deregulation, privatization 
and corporate control of the economy and of politics are blamed for war, chaos, 
unemployment, poverty and political crisis. social movements have tended to 
respond to upheaval, disorder and changing social structures, transnationally, 
nationally and locally. revolutionary movements are also social movements, 
which today operate across borders and differences, gathering up people’s capacity 
for autonomous agency and giving this capacity direction. in seeking to change 
things for the better, social movements: ‘relate not only mechanically’ to external 
constraints, economic and security challenges, but ‘also shape and create political 
opportunities through their actions’ (olesen 2005, 36). 

as arundhati roy (2004, 53) reminds us, ‘under the spreading canopy of the 
War against terrorism, the men in suits are hard at work.’ social and women’s 
movements need particularly strong organizational capacity during this period. 
loose alliances, sometimes with the overarching support of nGos, can provide 
needed organizational funding (such as for the World social Forum, for meetings 
and websites). social movements are almost always alongside nGos: ‘think of 
any of the grand issues of our time, of peace, environment, gender, development, 
or identity, and the depiction of some kind of social movement seems to follow 
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automatically’ (Walker 2005,140). this list includes land rights, employment and 
labour rights, equal access for boys and girls, decent housing, clean water, food 
and even free movement across borders.

Conclusion 

exercising social and political power has generally unpredictable outcomes, not 
reducible to competing or converging interests or identities. instead of a block 
confronting the security state, new social movements are akin to a long wave, 
breaking and reforming at different points along a shore, at various angles, and 
over various surfaces. each has their own sense of time, relational values and new 
technologies that produce new, complex and multilevel relations and forms of 
action. they are part of a wave in that they respond to and seek to replace globally 
generated processes of change. When people become more open to the experience 
of others elsewhere in the world, in comparable circumstances to their own, they 
may become willing and able to act collectively. Self interest is redefined to include 
engagement and cooperation with others across social movements, in order to 
secure much wider goals. Human security, thus conceived, goes well beyond usual 
understandings of liberal theory, rooted in the isolated individual self. 

as Bauman (2005, 50) puts it: ‘…on a full planet, the messages of emancipation 
need to be legible to sailors sailing all of the planet’s oceans and seas, to stand a 
chance of having a radical effect.’ since ‘no life of dignity or gratifying human life 
are conceivable without an admixture of both freedom and security’, and since: 
‘…a fully satisfying balance between the two values is seldom achieved’ (Bauman 
2005, 35), the job of social movements is never likely to be done. Specific social 
movements may rise and fall but the need for social movements will remain latent, 
to be realized with the emergence of new informal associations when the time is 
ripe. in historical terms, the evidence of rights struggles suggests that no targets or 
charters achieved can ever bypass this necessity. 

as narrow forms of state based security take centre–stage in global realities, 
people use whatever weapons they have left at their disposal – collective actions, 
legal or not, their own bodies, the networks they communicate with, social and 
organizational skills and creativity, and education and the media – in order to 
defend themselves against threats to their broadly defined human security and their 
dignity as citizens. sometimes the wolf comes in sheep’s clothing, as with a recent 
proposal to provide ‘legal empowerment for the poor’.4 this recommended that 
the best way to resolve the poverty of 4 billion people was to ensure that they have 
legal title to property. Yet these same people have been pushed into marginality by 
just such a system; one based on recognition of legal title to property. The ‘Legal 
empowerment’ proposals did include a nod in the direction of collective property 
rights, but it was just a nod. this kind of measure is very risky, and can deepen 

4 see <http://www.undp.org/legalempowerment/>.
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rather than resolve the economic crisis for the poorest and most vulnerable. it may 
make the poor more bankable, marketable and visible, but it may expose them to 
additional controls, surveillance and modes of discipline. Determined states can 
respond by tightening security unilaterally and by making it difficult for democratic 
alternatives to emerge within the formal or informal public arena. legal title is little 
protection against arbitrary exercises of political and corporate power. Demands 
for peace, global justice, environmental protection, cultural identity, indigenous 
rights, land rights, free movement, gender equality and distributional justice will 
continue whatever is achieved by the mDG process. precisely because processes 
of social transformation are inherently discordant, alive and ongoing, pressures 
from below will continue to shape changes in international, regional and national 
law. Global gender and social justice movements will remain closely connected. 
Globally, social movements are unlikely to disappear so long as human insecurity 
remains. 
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chapter 6  

costly Development?  
Gendered Insecurity in a Militarized Pacific

ronni alexander

i am one of the victims of army abuse. a military policeman named robin monai 
raped me. He buggered me and raped me wearing a coffee mug handle on his penis…
this caused me internal damage. this man is still here on Buka and nothing has been 
done to correct this injustice. this is a man who used to cut the ears off and then kill 
our men. He is still here. Nothing has been done; there is no justice. There are many 
women’s organizations, but they are of no help. they have funding but i do not know 
what they do with this money. They do not fight for our women’s rights and they do 
not help us, the victims. today we must try to forgive and forget (miriori 2004, 65). 

as in many former colonies, the euphoria that followed independence in the 
island countries of the Pacific has faded, or perhaps morphed, into a militarized 
postcolonial mish–mash characterized by rhetoric of development and human 
rights, in stark contrast to the realities of everyday life. Despite their reputation as 
‘paradise,’ colonization and militarization have made the Pacific Island Countries 
and territories (picts) a part of the complex culture of violence that envelops 
our world. states and militias, hidden behind the cloak of national security or 
liberation struggle, legitimize much of that violence; most of the remainder is a 
by–product of the militarization of everyday life. Women and women’s bodies are 
used to legitimize violence and militarization, even as states, development agencies 
and local leaders proclaim the need for special measures such as the millennium 
Development Goals (mDGs) to address the needs of women and children. 

this chapter interrogates the intersection of militarization, gender(ed) violence 
and resistance within gendered and militarized spaces in the Pacific Islands. It 
explores how current cultural governance which emphasizes ‘gender’ (in this case 
generally meaning women) both creates spaces for resistance to violence and 
recreates the militarized culture of violence in the region. 

Gender(ed) violence is both pervasive and elusive; I recognize its existence 
in some forms and spaces, but not in others. i suggest that to eliminate gendered 
violence, we must also address the intricate web of violence created by militarism 
and militarization, much of which is promoted through neoliberal strategies for 
development that glorify consumption while also destroying traditional livelihoods. 
resistance results in both internal and external militarization, increasingly 
legitimized by invoking the ‘threat of terrorism’. 



 

Development in an Insecure and Gendered World114

To address these questions, this chapter first looks at the concepts of cultural 
governance, militarism/militarization and gender(ed) violence in the context 
of the Pacific Islands region. It then introduces three brief case studies to offer 
diverse illustrations of how these concepts intersect. The first illustration offers 
a regional perspective for addressing women’s issues and violence, including the 
implementation of the united nations security council resolution 1325. the 
second addresses an armed conflict – the Bougainville crisis – focusing on the 
role played by women in peace making. While this conflict occurred before the 
adoption of Resolution 1325, it is typical of the kind of conflict that that resolution 
hopes to address. the third case study examines a problem beyond the realm of 
resolution 1325 – the situation of the removal of us troops to Guam from us 
bases on okinawa. it suggests that to be transformative, resistance must address 
not only gender and gender(ed) violence, but also militarism/militarization and 
demilitarization. 

Colonization and militarization in the Pacific Islands region

The Pacific Ocean covers approximately one–third of the globe and many of its 
island countries encompass more water than land. With the exception of tonga, 
the Pacific Islands dotting the ocean surface were all colonized, and most achieved 
independence in the 1970s. While island products and mineral resources were 
coveted by outside powers, from the perspective of the colonizers, the value of 
the Pacific Islands lay not so much in the exploitation of the land resources so 
much as in the access they provided to ocean spaces and resources. the strategic 
importance of marine and deep–sea spaces to the extra–regional powers remains 
significant today, even after decolonization. 

The colonization and militarization of Pacific spaces has not been limited 
to physical spaces, but has created militarized cultures, identities and bodies. 
military coercion has become embodied through the intergenerational effects 
of nuclear and toxic contamination on Pacific peoples, their forced migration or 
relocation due to the contamination of their living spaces, and the amerasian1 
and other children of mixed background living near military bases. it is visible 

1 According to the instructions for filling out US Citizenship and Immigration 
service Form i–360 (petition for amerasian, Widow(er), or special immigrant), an 
amerasian is ‘any person who…was born in korea, vietnam, laos, kampuchea, or 
thailand after 31 December 1950, and before 22 october 1982, and was fathered by a us 
citizen’ (US Public Law 97359;1982) <http://www.uscis.gov/files/form/i-360instr.pdf >, 
accessed 4 January 2008. The Amerasian Foundation defines an Amerasian as, ‘any person 
who was fathered by a citizen of the united states (an american servicemen, american 
expatriate, or us Government employee (regular or contract)) and whose mother is, or 
was, an asian national asian’ <http://amerasianfoundation.org/?page_id=15>, accessed 
10 January 2008.
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as well in the Pacific Islanders serving overseas in Peace Keeping Forces, those 
working for private security companies in iraq, and the families those soldiers are 
supporting both through wages and sometimes through death.2 it is also visible in 
the ways women’s bodies and gender roles have been shaped by Western values 
and development strategies.

The militarized Pacific is also visible in the increase in intra–regional and 
internal conflicts since the end of the Cold War. Militarization has exacerbated 
the difficulty of post–independence negotiations, resulting in, for example, several 
coups in Fiji, armed conflicts in the Solomon Islands, Papua New Guinea, Timor 
leste and West papua. While tonga was never colonized, it has been the site 
of political violence in recent years in response to demands for democratization, 
and blood has been shed in the struggle for decolonization in new caledonia, 
although that country has yet to achieve independence. as asian countries such 
as the philippines and Japan attempt to reassert their sovereignty and oust us 
bases, the relative importance of military facilities on US Pacific territories 
grows. an example that will be considered here is the current us plan to relocate 
roughly 8,000 marines and their families from okinawa (marine corps air station 
Futenma) to Guam. 

Cultural governance and the management of identity

colonized spaces are controlled not only through military coercion and economic 
regulation but also through the creation and management of identity. colonization 
creates new and often artificial borders, while after independence, postcolonial 
states take over the attempt to align territorial and cultural boundaries. the creation 
and maintenance of gendered identities plays an important role in this cultural 
governance, which often seeks legitimacy in militarism and capitalist modernity. 
resistance comes from many places, some of which may reinforce the objectives 
of the state while simultaneously working to eliminate or stop violence, and create 
peace. 

cultural governance creates and destroys both personal and collective 
identities. Colonization created ‘the Pacific,’ an entity composed of islands in a 
far sea but the Pacific is also a sea of islands, a holistic totality of oceans and 
islands (Hau’ofa 1993, 7). In the binary world view of the West, the Pacific Islands 

2 in 2005 an estimated 1,000 Fijians were working as private security contractors in 
iraq and another 2,000 former Fijian soldiers were working for the British army. see for 
example inter press service news agency, ‘Fijian Deaths in iraq revive mercenaries’ issue,’ 
<http://ipsnews.net/print.asp?idnews=33580>, accessed 27 December 2007. By December 
2006, 13 Fijians had been killed. the number of military personnel from american samoa 
killed in iraq on a per capita basis is almost 13.5 times the us national average. news: us 
Department of the interior, <http://www.doi.gov/news/06_news_releases/060706.htm>, 
accessed 16 november 2006.
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were neither Orient nor Occident; even today they are neither East nor West, but 
‘other.’ the mission of ‘civilizing’ the ‘savage’ islander was a powerful tool in 
the colonization process (for example, Callahan 2006; Hau’ofa 1993). Unlike 
the caribbean, where indigenous island cultures were exterminated, indigenous 
Pacific Islanders have remained, although the experience of colonization brought 
many changes to the nature of that ‘indigeneity’. in those islands that remain 
under foreign rule, indigenous people are marginalized, their rights and sometimes 
their very existence denied by majority populations and colonial governments. 
examples include the native Hawaiians in Hawaii, the chamorus in Guam and 
kanaks in new caledonia. 

Beginning with the independence of Samoa in 1962, most of the Pacific 
islands have now moved to independent or self–governing status. Despite this, 
the extra–regional powers have continued to view the Pacific Islands as strategic 
spaces and to use them for military purposes. the us navy from 1899 to 1950, 
for example, governed Guam, and World War II brought intense fighting and the 
establishment of military bases and facilities to many Pacific Islands. An extreme 
example of the militarization of the post–World War II Pacific was its use by the 
us (in micronesia), Britain (in australia) and France (in French polynesia) to test 
nuclear weapons. the end of us testing in 1963 did not end militarization, but did 
allow for the negotiation of new political status for the micronesian countries. in 
contrast, French nuclear colonialism and testing continued until 1995, and French 
polynesia, new caledonia and Wallis and Futuna remain as French territories 
even today. 

military bases are one place where the priorities of cultural governance, 
militarization and militarized spaces are visible. Bases bring military activities 
and create military economies, but military and militarized cultures remain, even 
after the bases are gone. violence, particularly gender violence, is one example. 
often resistance to this violence seeks to be transformational, aiming at alternative 
cultural production, but much of it actually serves to promote hegemonic militarism 
and militarization. 

Militarization as a tool for cultural governance

When societies and institutions commit themselves and their resources to the 
waging of war they are engaging in militarism (reardon 1985). militarism is most 
visible in militarization, a mechanism which privileges military concerns, giving 
‘value’ to aspects of ordinary life normally not directly related to the military, such 
as fashion design, and making people accepting of military values and solutions 
without their necessarily being aware of what is happening. often militarization 
and development go hand in hand, as in the privileging of military and police forces 
for reasons of security or to quell internal resistance to development projects. 

militarization is a powerful tool of cultural governance and uses gender to 
further its goals. the archetype of women as mothers, wives and caregivers 
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commits women to bearing and raising sons to send off to war to fight for their 
nation. When care giving institutions are militarized, the people who work there 
(largely women) are serving military aims, even if they do not consciously support 
these. similarly, when development agencies target women as ‘vulnerable’ and 
in need of ‘protection,’ they are legitimizing the use of violence for that purpose. 
moreover, through the engendering of some women as ‘good’ and others ‘bad,’ 
cultural governance and militarization work together to legitimize some forms 
of gender violence but not necessarily others. For example, the construction of 
masculinity in the military is a major factor in prostitution and the gendered 
violence, which surrounds military bases, but the military often disregards or fails 
to give importance to that violence. in the words of cynthia enloe, 

Feminists from india, Zimbabwe, and Japan to Britain, the united states, serbia, 
chile, south korea, palestine, israel, and algeria all have found that when they 
have followed the bread crumbs of privileged masculinity, they have been led 
time and again not just to the doorstep of the military, but to the threshold of all 
those social institutions that promote militarization (enloe 2000, 33). 

 laura kaplan (1994, 124) explains the relationship between privileged masculinity 
and militarization as ‘patriarchal militarism,’ which encourages men to create 
images of women as ‘devalued others’ and then use those images as a ‘model 
for training and inspiring masculine warriors to devalue and distance themselves 
from enemies.’3 patriarchal militarism uses dual images of male and female, often 
moulding traditional gender roles to fit into the larger system of modern warfare. 

Conflict and gender violence

In the Pacific as elsewhere, militarization and militarized mentalities do not 
necessarily take the form of direct violence. often they constitute a form of structural 
violence, which is inherently gendered and but under certain circumstances results 
in direct violence. this often takes the form of gender violence, usually directed 
against women by men. Gender violence is ‘a systematic, institutionalized and/or 
programmatic violence (sexual, physical, psychological) that operates through the 
constructs of gender and often at the intersection of sexuality, race and national 
identity’ (nayak and suchland 2006, 469). 

In the Pacific, conflict and gender violence are partially a legacy of colonial 
rule, which institutionalized male privilege through systems for control over social 

3 kaplan (1994, 124) lists two additional features of patriarchal militarism: (1) since 
war is seen by many to be a creative masculine act, the commitment of social resources to 
war is a male project and (2) the public is convinced that militarism is necessary for safety 
because those who are different must be dominated for the good of both themselves and 
the dominators.
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and economic resources such as land and social position, as well as recreating 
and reinforcing gendered roles. in addition to patriarchal militarism, colonization 
and cultural governance also created ethnic tensions as different ethnic and tribal 
groups were brought together, often in ways that suited the colonizers rather than 
the colonized and later the needs of local elites. In the postcolonial Pacific, these 
trends continue under the rhetoric of development. the privileging of gender, race 
and class has generally ensured certain men a secure spot on top and relegated 
indigenous women to the bottom. 

Pacific women identify the following as the major causes of conflict in the 
region: 

…increasingly unequal access to land, paid employment and economic 
resources, particularly when inequality is based on ethnicity; centralization of 
resources and services; lack of involvement in decision–making and authority; 
a weakening of traditional methods of dispute resolution; and the growth of a 
‘rambo’ culture of violence and guns among young unemployed men (thomas 
2005a, 157). 

these causes occur against a background of changing demographics including 
migration and urbanization and a growing gap between a small wealthy minority that 
has profited from ‘development’ and an increasing number of impoverished people. 
Thomas identifies a lack of information about political processes as exacerbating 
the situation and draws links between the influence of media violence, domestic 
violence, a growing culture of violence and national conflict (Thomas 2005b, 3–4).

particularly in recent years, the international development and security 
communities have attempted to address some of these issues of gender violence. 
evidence of this is the adoption of resolution 1325 by the un security council in 
2000. this resolution encourages member states to ‘ensure increased representation 
of women at all decision making levels in national, regional and international 
institutions and mechanisms for the prevention, management, and resolution of 
conflict,’ and calls on all involved actors, ‘when negotiating and implementing 
peace agreements, to adopt a gender perspective’ (unsc 2000). the adoption of 
unsc resolution 1325 led to an increase in cooperation among governments, 
international governmental organizations (iGos) and non Governmental 
organizations (nGos) at transnational as well as local levels. this should have 
had enormous implications for organizations working with women in conflict 
situations. Although we hear more about the ways conflicts are affecting women, 
there is still a long way to go before those situations are rectified in the Pacific 
islands region as elsewhere.

one reason for the seeming inability of transnational networks to end gender 
violence may be that the liberal gender perspective and the associated focus on 
women adopted by most agencies working in international development and human 
security seek to find solutions in increasing the number of women involved rather 
than changing structures, which adversely affect women. the terms gender and 
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women are often conflated. Liberal feminism recognizes that women are absent 
from public view, but places responsibility for this on individuals rather than on 
gendered institutions. as a result, the reason for lack of access becomes one of 
individual prejudice. Connell (1990, 513) points out; liberal feminism ‘…has not 
been able to grasp the character of gender as an institutional and motivational 
system, nor to develop a coherent analysis of the state apparatus or its links to a social 
context.’ increasing the number of women can be effective for increasing access, 
but in failing to address gendered systems such as patriarchy which institutionalize 
gender hierarchies, it proves to be ineffective at addressing power imbalances, 
gendered and otherwise. states, through laws and administrative practices, create 
and reproduce gender relations. the state, using coercive and other methods, 
sets the limits for the use of personal violence but also ‘…protects property (and 
thus unequal economic resources), criminalizes stigmatized sexuality, embodies 
masculinized hierarchy, and organizes collective violence in policing, prisons, and 
war’ (connell 1990, 520). 

changing the ways that states produce and reproduce violence requires more 
than increasing the numbers of women involved. concomitant changes must be 
made in the ways states negotiate gender and violence. this involves addressing 
gender hierarchies and patriarchy itself, looking at the ways in which women’s 
‘free choices’ are coerced by social norms and standards of behaviour. this does 
not imply that measures such as affirmative action or gender mainstreaming 
are meaningless; they are very important and can be effective. Simultaneously, 
an increase in the numbers of women does not necessarily change patriarchal 
structures or address the problem of marginalization of some women, because 
only the women who have successfully negotiated the existing system can become 
a part of it. such measures can also reinforce the reproduction of patriarchal and 
traditional gender and power roles and the accompanied violence. militaries engage 
in the production and reproduction of feminized others (for example, ‘savage’ and 
irrational men, uneducated women) on personal, social, and national levels. this 
othering creates hierarchies of authorized sexuality and behaviour that may both 
encourage soldiers to be ‘men’ and be critical of sexual violence. one result is that 
regardless of gender education and mainstreaming, much of the sexual violence 
in the military goes unreported and unpunished. The challenge is to find ways to 
challenge this process of othering so that women do not merely go from being 
othered to othering, but help to increase acknowledgement of diversity. 

Case Studies: Working for peace and opposing violence in the Pacific

As discussed, militarization is a feature within the Pacific Islands. The presence 
of us military bases in Japan, Guam and Hawaii, linked with alliance partners in 
australia and new Zealand encompass the region in a military circle. the primary 
focus of that circle of military installations has been outward toward asia rather 
than inward toward the Pacific but in recent years the region has been the site 
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of several armed conflicts (such as Papua New Guinea, Bougainville, Solomon 
islands, timor–leste, West papua) and political violence (including for example 
Fiji and tonga). Women have been seriously affected by the militarization of the 
region, not only where direct conflicts have occurred but also in places where 
militarization is most visible, such as foreign military bases. 

 measures such as resolution 1325 have provided an impetus for work at the 
regional and national levels to deal with gendered violence, but so far the results 
have been limited. Here i examine the structures for dealing with gendered violence 
in the picts and then consider two contrasting examples of militarization, both of 
which include gendered violence: the Bougainville crisis and the relocation of us 
marines from okinawa to Guam. 

At first glance, there may be little to connect the three cases offered here. 
according to the norms purveyed by cultural governance, Japan (but not necessarily 
Okinawa) is outside the ‘Pacific Islands Region’ (but part of the Pacific). The 
political status of Guam is that of an unincorporated territory of the united states, 
locating it like Japan, outside the purview of regional organizations in the Pacific 
islands region.4 The Bougainville crisis was a prolonged internal conflict which 
ended before UNSC Resolution 1325 was enacted; US military bases in Japan 
are not generally regarded as being within the intended realm of that resolution 
in the first place. This dissonance allows us to recognize how cultural governance 
imposes boundaries and how resistance can work to change them. it is hoped 
that these examples will help to promote discussion of the relationship between 
gendered violence and militarization and illustrate the ways in which these are 
influenced by cultural governance. 

Addressing gendered violence at the regional level 

In the Pacific region, the organization responsible for coordinating gender 
mainstreaming and equality at the regional level in the Pacific is the Pacific Women’s 
Bureau (pWB).5 established in 1982, the pWB is the sole regional organization 

4 Japan is an observer in the Pacific Islands Forum and other regional organizations 
and some regional bodies include non–independent entities such as Guam, american 
samoa, new caledonia and French polynesia.

5 PWB is part of the Secretariat of the Pacific Community (SPC). Japan is not a 
member. Membership includes 22 Pacific Island countries and territories: American Samoa, 
cook islands, Federated states of micronesia, Fiji islands, French polynesia, Guam, 
kiribati, marshall islands, nauru, new caledonia, niue, northern mariana islands, palau, 
papua new Guinea, pitcairn islands, samoa, solomon islands, tokelau, tonga, tuvalu, 
Vanuatu, Wallis and Futuna. In addition, the 26 members of the Pacific Community include 
the four remaining founding countries: australia, France, new Zealand, and the us. the 
united kingdom withdrew at the beginning of 1996 from spc, rejoined in 1998 and 
withdrew again in January 2005. <http://www.spc.int/corp/index.php?option=com_content
&task=view&id=17&itemid=46>, accessed 10 January 2008. 
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recognized by governmental and non governmental women’s organizations 
as advocating gender awareness, gender mainstreaming and women’s needs in 
the region. pWB belongs to the social resources Division of the secretariat of 
the Pacific Community (SPC; former South Pacific Commission) and has as its 
goal to foster ‘empowered Pacific Island women and young people and strong 
cultural identities’. It endeavours to improve the status of Pacific women through 
the monitoring of the implementation of the Pacific Platform for Action on the 
advancement of Women and Gender equality (ppa)6 and the mDGs. the ppa has 
been used in conjunction with the Beijing platform for action to promote national 
and regional initiatives for empowering women in political, legal, social and 
cultural spheres. the convention on the elimination of all Forms of Discrimination 
against Women (ceDaW) and the mDGs have provided a standard by which 
the progress of these endeavours is measured. this creates a political space for 
the promotion of women while simultaneously subjects all women to the gender 
mainstreaming lens invoked by the international development and human security 
community. 

 although picts have established institutions for women at the national level 
and thirteen countries have ratified CEDAW, resources for these institutions are 
scarce. Few Pacific Islands countries mainstream gender, and compliance with 
ceDaW is minimal in some countries. the levels of women’s participation in 
political and public decision making is generally low, and reduced budgets due to 
regional and local conflicts, structural reforms and financial crises have served to 
further marginalize women and women’s issues. Women are under–represented in 
business, particularly in senior management positions, including the media and only 
a few countries have specific measures to foster women’s economic participation. 
Despite many picts having achieved universal primary education, as a group, 
women, particularly rural women, are less well educated than men. moreover, 
an asian Development Bank survey shows that poverty is increasing overall in 
the region, particularly in women–headed households. the exploitation of women 
migrant workers and the impact of trade liberalization policies are further areas of 
concern. With regard to gender violence, violence against women and domestic 
violence are prevalent, as are teenage pregnancies, school dropouts and broken 
families. these trends are linked to alcohol and substance abuse, which remains 
common (Pacific Women’s Bureau 2005, 2–3).

 the pWB works in close collaboration with un agencies in the region such as 
the united nations Development Fund for Women (uniFem), other international 
organizations and in particular with the member organizations of the council 

6 the ppa was the result of wide regional and sub–regional consultations and was 
approved at the 6th Regional Conference of Pacific Women and the Ministerial Conference 
on Women and sustainable Development, both held in noumea in 1994. it was revised in 
2004. This plan formed the basis for the Pacific region’s contribution at the 1995 World 
conference for Women in Beijing and the current ppa incorporates the Beijing +5 outcomes 
and commitments under CEDAW (Pacific Women’s Bureau 2004).
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of Regional Organizations in the Pacific (CROP).7 it also works with national 
Women, peace and security (Wps) coordinating committees,8 which tend to 
include government and women’s nGos, as well as other nGos in the region 
concerned with security issues. 

 With regard to peace and security, a regional workshop was convened in 2006 on 
Gender, Conflict, Peace and Security under the auspices of the Pacific Islands Forum 
secretariat with the support of ausaiD (the australian Government’s overseas 
aid programme), unDp (united nations Development programme), uniFem, 
International Women’s Development Agency and FemLink Pacific, and a follow–up 
meeting was held in april of 2007. the results of these consultations have been 
presented to the Pacific Islands Forum Secretariat in the context of human security.

 The regional structure for handling security issues is based on the 2000 Pacific 
islands Forum, Biketawa Declaration,9 which mandates response to security 
issues at the regional level and reiterates the rule of law, individual freedoms, 
equal rights regardless of gender, race, colour, creed or political belief, and the 
right to participation in political processes. In 2005 the Pacific Plan adopted a 
broad definition of security that listed human security as one of four priority goals 
for the region and included gender equality as a cross–cutting strategic objective. 
the implementation of unsc resolution 1325 in all countries, including those 
that have not experienced recent violent conflict was considered useful as it 
provides a framework to ensure ‘due consideration to gender dimensions of peace 
and stability, particularly with regard to the pervasive nature of violence against 
women, boys and girls in these countries’ (see Pacific Islands Forum Secretariat 
2006, 1).

7 These include the Pacific Islands Forum Secretariat, Forum Fisheries Agency, Pacific 
Islands Development Programme, Secretariat of the Pacific Community, South Pacific 
Applied Geoscience Commission, South Pacific Regional Environmental Programme, 
South Pacific Tourism Organization, South Pacific Board for Educational Assessment, 
University of the South Pacific, Fiji School of Medicine, START (Global Change System 
for Analysis, Research and Training) – Oceania Secretariat, PACSED (Pacific Centre for 
environment and sustainable Development).

8 These committees are affiliated with the UN WPS Coordinating Committee, 
established in 2005 to further implement unsc resolution 1325.

9 the Biketawa Declaration was signed in Biketawa, kiribati in 2000. it is a 
security framework building on a number of other frameworks dating back to the Honiara 
Declaration of 1994. it has several key features that make it unique to the region. ‘these 
include its commitment to upholding democratic processes and good governance, its 
recognition of indigenous rights and cultural values and the process for addressing crises 
in the region.’ the Biketawa Declaration has been invoked twice since its promulgation in 
2000, with the Regional Assistance Mission to Solomon Islands (RAMSI) and the Pacific 
regional assistance for nauru (pran). three successful election observer missions in the 
region – Bougainville, solomon islands and Fiji – have also been undertaken under this 
framework. < http://www.forumsec.org/_resources/article/files/Biketawa%20Declaration.
pdf>, accessed 11 January 2008.
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Civil society organizations in the Pacific are numerous and some are very 
active. A regional umbrella organization, Pacific Island Association of NGOs 
(PIANGO) has coordinating committees in most PICTs. Church affiliated groups 
are also prevalent. With regard to women’s organizations, most picts have a 
national council of Women or the equivalent, as well as a variety of primarily 
development–oriented organizations. among the better known women’s 
organizations working in the area of peace, security and violence against women 
are the Fiji Women’s crisis centre, Fiji Women’s rights movement, Bougainville 
Women for peace and Freedom, and leitana nehan Women’s Development agency 
(Bougainville). neither Guam nor okinawa is involved in these organizations. 
regional networking most often, although not exclusively, occurs within either 
the southern or northern Pacific region, and then along the lines of the colonizing 
power. Hence, Guam tends to be more involved in US–related, northern Pacific 
groups, while Bougainville and Papua New Guinea are in the southern Pacific.

In the Pacific, both women and men have worked to oppose violence and 
create peace. Women, often at great risk to themselves, have engaged in vigils and 
peace marches, lobbied political leaders, talked with soldiers and armed fighters, 
networked to provide information, shelter, food and other assistance and worked to 
restore their communities once the direct violence has ceased. Despite this, work 
for peace by women, like much of the other work performed by women, becomes 
virtually invisible as little consideration is given in peace and post conflict policy–
making to ‘…the role that Pacific Island women have played, and continue to play, 
in establishing communication channels between warring parties, in restoring and 
maintaining peace, in rebuilding communities and in working to overcome the 
physical and psychological trauma of conflict’ (Thomas 2005a, 155).

Women are also excluded or unacknowledged at the policy–making level on 
issues of security. For example, fewer women are actually engaged in fighting and 
are thus thought to have less legitimacy than men; it is assumed that what men 
want is also what women want; negotiation teams generally come from diplomatic 
and military circles where there are few women; women are often excluded from 
public life by custom or tradition; women’s actions are not considered political 
nor is outright political action considered appropriate for women; logistical and 
security issues exclude women; and participation is limited by the inability of 
women to access resources or because of their caring commitments (onubogu 
and etchart 2005, 39). these factors serve to encourage women who want to be 
involved in resistance to do so in women’s groups, but also make them subject 
to the limitations of gendered cultural governance which not only defines the 
ways in which women and men are expected to behave, but also whether, and 
in what ways the intersection of women, militarism and militarization and 
demilitarization will be addressed. ironically, both the involvement of women in 
the work for peace and their invisibility occur for Pacific women because of the 
ways cultural governance constructs women; gender roles as peace makers and 
gendered power relations have given women a space from which to resist and 
a methodology for doing so within a patriarchal social discourse. Women have 
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played important roles, yet their work often goes unacknowledged because it 
occurs within the parameters of and is made invisible by patriarchal militarism.

The Bougainville crisis

one thing the army did was to make men strip and commit anal sex with each 
other at gunpoint. people were afraid of the gun and would do these things to 
avoid being shot (miriori 2004, 64).

violence is glamorous masculinity in melanesia (macintyre 2000, 35). 

Bougainville island, together with neighbouring Buka island and several small 
atolls, forms one of the nineteen provinces of papua new Guinea. When papua 
new Guinea attained independence in 1975, Bougainville likewise declared 
independence, but it lasted only one day. While Bougainville is geographically and 
ethnically closer to the solomon islands than to papua new Guinea, the presence 
of the panguna mine in central Bougainville ensured that independence would 
come at a high price, if at all. the mine, at the time of its opening in 1972, was the 
largest open–pit mine in the world and during the 1970s and 1980s, it was papua 
new Guinea’s main source of foreign exchange, serving as the backbone of the 
papua new Guinea economy. 

in 1989, a former mine employee Francis ona, on behalf of all Bougainvilleans 
affected by the copper mine on their ancestral lands, formed the ‘new panguna 
landowners association’ and demanded the company pay up 10 billion kina 
(au$14.7 billion (1989 value)) in compensation for the impact of the mine 
(Garasu 2002). When his demands were not met, a campaign was launched to 
sabotage Bougainville copper limited and ultimately the national government. in 
June 1989, the papua new Guinea government declared a state of emergency in 
Bougainville and the papua new Guinea Defence Forces (pnGDF) were sent to 
quell the violence. a blockade, enforced with patrol boats donated by australia, 
halted almost all air and sea transport, including emergency medical and food 
supplies. ona declared independence for Bougainville on 17 may 1990, and a 
free–for–all of violence began. local resistance forces armed and supplied by the 
PNGDF sprang up in communities, adding a new party to the conflict. Thousands 
fled into the bush in an effort to avoid the violence. The Bougainville crisis lasted 
for ten years. It was the longest and bloodiest clash in the Pacific since the end of 
World War ii, and by its conclusion, more than 15,000 people had lost their lives, 
most of them civilians (volker and Garasu 2004, 568).10 

the war had an impact on all women and men on Bougainville, both in 
terms of their everyday lives and in terms of their communities. Bougainvilleans 

10 issue 12 of Accord, edited by carl and Garasu (2002) provides much of the 
background information on the Bougainville conflict.
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traditionally live by gardening, hunting and fishing and society is built around 
land, of which the women are the traditional custodians. in particular, it is the 
woman’s line that determines inheritance and use of land. Women are therefore 
powerful, although they seldom raise their voices directly in the public arena but 
instead speak through male relatives. Due to their strong connection with the land, 
women are often referred to as ‘mothers of the land,’ a term that has been used 
frequently in describing the role played by women during and after the conflict. 

the development of the mine disrupted the social fabric not only through the 
presence of ethnically and culturally different workers but also through destruction 
of the land itself and forced relocation. moreover, the papua new Guinea 
constitution only provides for compensation for the surface of the land, giving 
complete ownership of everything else to the papua new Guinea government. 
Compensation for use by the mine was made only once (if at all); there was no 
renegotiation.

‘i can’t pass the land on now because most of it has been covered up by the 
mine,’ patricia Dave said in 1988 as she stood among her grandchildren. ‘the 
traditional system will never work again. the company has only paid the parents 
for this. What Ona is fighting for is that everybody, right down to the last born, 
should get compensation because our traditions have been broken and we will 
not be able to pass anything down to them.’ it was this loss – the loss of land not 
to just one generation but to all the generations to come and all those that had 
been, that the miners did not seem to comprehend (o’callaghan 2002, 8). 

Women in government controlled areas had limited access to food, medicine and 
other necessities and could not go daily to their gardens due to restrictions and fear 
of violence. the breakdown of services affected women’s reproductive health due 
to shortages of human and material resources including medicine. interruption of 
the supply of sanitary protection made it difficult for women to leave their homes 
during menstruation. 

militarization and the presence of weapons brought rampant sexual violence to 
Bougainville. in the absence of traditional or modern cultural restraints, murder, 
rape and robbery in the name of the ‘war’ became everyday occurrences. rather 
than being in the hands of chiefs, power was in the hands of young men because 
they had guns. Women were raped and tortured, often in front of their husbands 
and children (Hakena 2005, 162). Women in care centres were subject to sexual 
abuse by pnGDF and Bougainville resistance Force soldiers, and were frequently 
required to pay for necessities with sexual acts. these problems were compounded 
for women in the Bougainville revolutionary army (Bra) controlled areas, as 
they not only suffered from sexual violence and harassment from the government 
and resistance Forces, but from the Bra as well (Garasu 2002). 

 the breakdown of traditional social rules and conventions made childrearing 
difficult; many mothers complained that their children were growing up without 
any socialization and were running wild. 
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men, women and children as young as nine mix fruit juices with yeast and sugar, 
ferment it, and a few days later, drown their sorrows…children who have seen 
close relatives die make their own home–brew because they have learnt from 
their mothers. absenteeism from school is high and exam results are poor. prior 
to the crisis the people were well–educated and went to university. now, 80% 
of children don’t go to school…children who were eight or nine when the crisis 
started are in their late teens now. They have joined the fighting and they don’t 
even know why they are fighting (Hakena cited in McCutchan 1997, 1). 

Women in the Bra controlled areas had to endure attacks by the pnGDF and the 
resistance, while the blockade prevented access to basic necessities and medical 
care. Those who fled into the bush had to plant new gardens and build shelters 
to live in, forcing people to put their skills and creativity to work. For example, 
they figured out how to make ‘blockade soap’ from cocoa pods, run their cars 
and trucks on coconut oil and store the hydroelectric power they generated from 
mountain streams in used car batteries. Women supporters of the Bra became 
‘mamas’ for the men when they came to the villages, and in exchange for feeding 
and caring for them, the men brought smuggled supplies or smuggled sick children 
out to the solomon islands for treatment (Havini 2004, 70).

In terms of community and women’s organizing, before the conflict, there were 
two women’s organizations on Bougainville. During the 1960s, the churches’ 
Women’s organization held programmes for self–reliance in the villages, and the 
northern solomons provincial council of Women was active in the 1970s and 
1980s. the latter was trying to form a network of women’s organizations when the 
conflict began, putting an end to their efforts (Garasu 2002). 

the ‘divide and conquer’ strategy of the pnGDF and resistance Forces 
made networking difficult, and peace groups had to begin work within their own 
communities in isolation from one another. Women formed church and other 
groups to provide aid and assistance to one another and their children. sometimes 
women used their traditional role as ‘peacemakers’ to go into the bush and 
bring their sons back from fighting; high status women served as intermediaries 
to help negotiate peace, sometimes going into the jungle to negotiate with the 
Bra. using prayer meetings, reconciliation marches, peace marches, petitions 
and international support through contacts in australia and new Zealand, women 
were able to influence the peace negotiations. For example, peace marches led by 
women in 1993 and 1994 instigated peace negotiations and in 1995 women from 
both sides sent delegations to the Beijing Women’s conference. the Bougainville 
Women for peace and Freedom (BWpF)11 was a group of Bra and Bougainville 

11 the BWpF is an organization that developed a human rights programme in the 
formerly blockaded areas of Bougainville. their meetings for women also attracted large 
crowds of men and chiefs. During the war, BWpF members recorded human rights abuses, 
often risking their lives to send information to sydney. these lists have been recognized by 
both the Bougainville interim Government and the BWpF as their own documents although 
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interim Government supporters who worked for peace and unity from the Bra 
side, networking with nGos in other countries (Havini 2004, 71). 

 in their traditional capacity as ‘peacemakers,’ women were able to organize 
and participate in the peace building process. the extent of their success, however, 
is subject to debate. according to one of the founders of BWpF, ruth saovana–
spriggs, one of the reasons they were able to be persuasive was their emphasis on 
unity. ‘…women have made it our mission to speak with one voice, a far larger 
voice than individual women’s groups previously achieved, on separate issues of 
unity, reconciliation, an end to war, and rebuilding our lives and homes’ (saovana 
spriggs 2004, 123). 

critics suggest that even when women spoke, they were not necessarily heard, 
and the actual negotiations and decisions were carried out by men (Garasu 2002). 
‘Women’s public status, condoned male violence, the law – both formal and 
traditional – and the ways in which it is interpreted and implemented, are crucial 
elements in the lack of attention paid to women’s views and opinions’ (macintyre 
2000, 41). moreover, while some extol the role of women, macintyre claims that, 

Men listened to women when they finally got sick of fighting–not when their 
wives died in childbirth because of the lack of hospital facilities; not when 
women were being routinely raped by soldiers, police and other Bougainvillean 
men; not when women had to struggle to find food for their families away from 
their villages. Women had no political presence when so–called peace talks were 
foundering. violence by men was constantly met by counter–violence. rapes 
were avenged by rapes, killings by killings (macintyre 2000, 43). 

Macintyre goes on to say that in post conflict Bougainville, the reality of women 
in reconstruction is that ‘women’s organizations are heavily dependent on outside 
funding, and that, in projects aimed at reconstruction and development, men are 
the major decision makers and beneficiaries’ (Macintyre 2000, 43). 

the letania nehan Women’s Development agency, founded in 1992 and 
recipient of the first UNIFEM Millennium Peace Prize in 2001, is one of the 
women’s organizations working for peace and reconciliation. letania recognized 
that the violence experienced by women during and after the crisis did not arise 
solely as a result of the conflict but rather was related to violence that also existed 
in peacetime. moreover, they recognize ‘a strong connection between violence 
against women and militarization of Bougainville society’ (Hakena 2005, 165). as 
a result, they are currently working with entire communities, including men, youth 
and ex–combatants. The influence of the international development community is 
visible in letania’s belief that gender mainstreaming needs to be improved and 
strengthened. they give evidence with such examples as when they began to work 

they contained information of abuses committed and suffered by all sides in the conflict. 
<http://www.converge.org.nz/pma/bouwom.htm>, accessed 2 February 2008. 



 

Development in an Insecure and Gendered World128

on arms disposal, they were told ‘bluntly that arms control was not a women’s 
issue’ (Hakena 2005, 168–9). 

letania is facing the dissonance between traditional and transformative 
roles for women. During the conflict, the success of women in peace making 
in Bougainville was through use of their traditional gender roles as women, 
combined with an acknowledgement from outside that women are important in 
reconstruction and rehabilitation. in other words, women used their gender in a 
form of cultural governance to promote peace. a feminist analysis of this use of 
traditional women’s roles would conclude that it limits the opportunities for peace 
making. However, an anti militarist approach to peace ‘insists that traditional 
images of masculinity and femininity reinforce both militarism and sexism’, as it 
fails to challenge the ways these roles contribute to the continuation of patriarchy 
and militarism (Burguieres 1990, 6, quoted in Bates 2005, 81). Hence, efforts for 
peace making might be successful, but only if they stay within the confines of 
established gender roles. unless the conceptions of masculinity and femininity 
that sustain systems and structures of domination and oppression are transformed, 
post conflict society will return to pre–conflict modes of gender expression and 
domination. perhaps what we are seeing in Bougainville today is a version of 
continued oppression due to the inability to totally dismantle and rebuild traditional 
gender and power relations after the war ended.

okinawa/Guam (Guahan)

in times of war, the military takes people’s lives. in times of peace, the military 
takes the dignity – and often lives – of women (mikanagi 2004, 97).

Militarization is enhanced and exacerbated by actual fighting but it is more a 
product of preparation for war than of war itself. preparing for war has enormous 
economic benefits for weapons’ manufacturers but may wreak havoc on the people 
and environments where the actual preparation takes place. opposition to the 
planned relocation of us marines from okinawa to Guam has created a new site 
for resistance to us and Japanese cultural governance, as it has brought women 
of both sides together in a united stand. this has also meant that they address the 
question of militarization as one of structural violence and has forced them to 
look at the violent intersection of militarization, gender and racism. the following 
focuses on how a group of women opposing the bases in okinawa has changed to 
incorporate the struggle in Guam/Guahan. 

Guam

to fully understand the impact of militarization on Guam and its implications for 
Okinawa, it is useful to first take a quick look at the history of the US military 
occupation of that island. Guam came under us administration in 1898 as a result 
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of the spanish–american War12 and was occupied by the Japanese imperial army 
in 1941. the us bombardment of Guam beginning on 18 July 1944 was ‘the 
most intense crescendo of conventional firepower ever inflicted on any locality 
in the Pacific War’ (Rogers 1995, 181). It eroded the last vestiges of discipline 
in Japanese soldiers and policemen. in agana, 11 chamoru men, women and 
young children were bayoneted to death. at a cave near agat, Japanese soldiers 
raped more than a dozen teenage girls, and at another cave, Japanese killed an 
unknown number of chamoru men (rogers 1995, 181). us military records show 
18,377 Japanese dead on Guam, of whom about two hundred were civilians. an 
additional 1,250 Japanese surrendered. american casualties numbered 1,747 dead 
(1,520 us marines) and 6,053 wounded. During the Japanese occupation about 
600 chamorus were reported as killed (rogers 1995, 194). 

the us navy quickly reinstated its authority on Guam, and proceeded to use 
the island as an entry point from which to invade other mariana islands and the 
Japanese mainland. most of the chamorus were placed in refugee camps run 
by the us and their lives were governed by the needs of the us war, although 
the us provided some education and employment. after the war, the number of 
military personnel on Guam was greatly reduced, but the island remained under 
the administration of the us navy until 1950 when the passage of the organic 
act made Guam an organized unincorporated territory of the united states and 
the chamoru population of Guam became us citizens. Guam continues to house 
important us military, primarily naval, facilities.13

What impact has the us military presence on Guam had for the human security 
of chamorus? victoria–lola montecalvo leon Guerrero, of the Guahan indigenous 
collective, offered the following moving testimony to the un committee on 
Decolonization in 2006:

…since World War ii, the us military presence on Guahan has been devastating 
to the survival of our language and culture as a chamoru people, our right to 
create our own form of government, our right to own the land that was passed 
down to us by our ancestors, our civil right to vote for all our leaders including 
the us president that is the commander in chief of the military that occupies 
30 percent of our island, and our basic human right to survival. the legacy of 
World War ii has led to the toxic pollution of our land and surrounding waters 
from nuclear and other carcinogenic waste and has increased the amounts of 
cancers and deaths among chamoru people. and the legacy of World War ii 

12 the chamoru people were not consulted in the transfer of sovereignty from spain 
to the us, and the ensuing treaty did not recognize indigenous sovereignty nor did it oblige 
the us to protect indigenous rights, promote their political, economic or social wellbeing 
or bring them to self government (rogers 1995, 113).

13 For more on the marine corps in Guam, see: <http://usmilitary.about.com/gi/
dynamic/offsite.htm?zi=1/XJ/Ya&sdn=usmilitary&cdn=careers&tm=39&f=00&tt=14&&
bt=1&&bts=1&&zu=http%3a//www.globalsecurity.org/military/facility/mcas.htm>. 
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has meant that our chamoru sons and daughters are forced to leave Guahan, 
their homeland, because the united states has limited our economic resources to 
tourism and military spending.

…there is a shortage of competitive jobs for young chamoru people, who choose 
to enlist in the us military because they are told it will give them a brighter 
future. Yet, in every war the US has fought since World War II – Vietnam, the 
Gulf War and the current ‘War on Terror’ more Chamorus have died per capita 
than any other soldiers. and what do chamoru families get when they lose a 
son or daughter to war? What do we get when we lose a life we poured 21 years 
and our hopes for the future into? We get a small sum of money, a US flag and a 
free burial spot to visit at the veteran’s cemetery. What about that life? How do 
we get that back?

How do we get back the lives we’ve lost, the chamorus who have been forced 
off their homeland, and the land we need to build on so that they can return? 
We do not get these resources back with an increased military presence on our 
island. But without the right to self–determination, we have no power, no legal 
recourse in which to stop this military build–up that will further displace the 
chamoru people. 

…earlier this year, the us Department of Defense unveiled its plan to move 
8,000 marines and their 9,000 dependents from okinawa and Japan to Guahan, 
and to increase the existing population of navy and air Force personnel on the 
island. By 2014, there will be an estimated population increase of at least 35,000 
people, which will greatly impact the island’s current population of 168,000 and 
change our cultural, political, social and ecological environment…14 (emphasis 
in the original).

the repeated appeals of the chamoru people for decolonization and self–
determination remain unsuccessful and the influx of military and other personnel 
as a result of the military build–up there has served to further reduce the percentage 
of chamoru residents.15 today, more chamorus live on the us mainland than in 
Guam. the exodus of chamorus from Guam comes partly as a result of the rising 
cost of living, making chamorus unable to afford to live there any longer. this will 
be further exacerbated by the influx of 8,000 marines and their families, and local 
residents are concerned about the environmental, healthcare, education and social 
impact of the population increase. these concerns mirror those of local residents 

14 <http://blindelephant.blogspot.com/2006/11/un-testimonies-4-this-great-exodus_
07.html >, accessed 16 november 2006. see also aguon (2006).

15 in 1980, chamorus made up 45 per cent of the population but it had fallen to 37 per 
cent in 2000 and continues to fall. <http://decolonizeguam.blogspot.com/2007/11/question-
of-guam-2007.html, accessed 27 December 2007.
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in okinawa, where most of the us bases are located. the okinawa side of this 
issue is now considered.

Okinawa

the us presence on okinawa began with the Battle of okinawa, the only land 
battle on Japanese soil during World War ii. one out of every three okinawan 
civilians died in that battle. us troops remained in okinawa, even after the treaty 
of peace with Japan entered into force on 28 april 1952. the okinawan islands 
remained under us control until 1970, and still houses 75 per cent of the us forces 
in Japan. these utilize 10 per cent of the total land area of the okinawan islands, 
and 19 per cent of the main island, okinawa (chinen 2007, 62). us soldiers 
stationed on Okinawa have been sent to fight in the Korean, Vietnam, Gulf and 
iraq wars, and bases in okinawa have provided logistical backup. on the main 
island, the US bases cannot be avoided; the sound of planes taking off and landing 
interrupts school lessons, military vehicles clog the roads and military personnel 
roam the streets. Despite the current economic downturn, the bases are surrounded 
by bars and shops with large signs in english trying to attract military customers. 
One aspect of those businesses is military prostitution; another is rape and other 
forms of sexual violence.

okinawa is home to 12 us marine corps installations, including the marine 
corps air station Futenma, located in Ginowan city on the main island of 
okinawa, and has been a us military airbase since the Battle of okinawa in 1945. 
the Futenma Base is located very close to an urban area, and there has been much 
concern over safety. air and noise pollution has been a subject of controversy, 
and these concerns were amplified on 13 August 2004 when a marine helicopter 
crashed and burned inside the campus of okinawa international university. three 
marines were injured in the crash but no one at the university was hurt. 

in 1995 a 12 year old okinawan girl was kidnapped and repeatedly raped by 
three american servicemen. this incident brought to the surface the smouldering 
anger of the people of okinawa and a month later, an anti–base rally drew 85,000 
people.16 in 1996, in what was initially seen as an attempt to quell the anger of 
the okinawan people, the government announced that the Futenma Base was to 
be returned. it soon became clear that the base was to be relocated to an offshore 
location in Henoko Bay in the northern part of okinawa island (special action 
committee on okinawa 1996). the new base was to be built in a beautiful section 

16 on 18 august 2008, one of the perpetrators of the rape, kendrick ledet, committed 
suicide after strangling a 22 year old co–worker to death (Japan Times 25 February 2008). 
the number of protestors was exceeded on 29 september 2007, when a rally protesting 
Japanese government plans to take out of textbooks all mention of the role played by 
Japanese soldiers in the mass suicides in okinawa, attracted 110,000 people. in February 
2008, Japan was shocked by two more accusations of rape, both incidents perpetrated by 
us military men in okinawa. the victim in one is a 14 year old girl. 
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of ocean, rich in marine wildlife and home to the endangered dugong, as well 
as the Okinawa woodpecker and Okinawa rail. Plans called for filling in a huge 
section of ocean, 2,500 metres long and 730 metres wide. it would be used for 
helicopter flight training as well as other activities. 

shortly after plans for the relocation became known, a sit–in began at 
Henoko, organized by the Henoko ‘society for the protection of life.’ this sit–
in still continues in 2009. in 2004 authorities attempted to begin construction of 
offshore towers to be used for boring the seabed. protesters in kayaks and other 
small craft engaged in non violent resistance, impeding construction of most of 
the planned towers. although plans had called for boring in 63 locations, the 
protestors succeeded in completely preventing it. in 2005 the towers that had been 
successfully installed were removed. 

in october 2005 us and Japanese authorities announced a change in plans. 
the designated area for the relocation was changed to a section of Henoko that 
was already included within the area of camp schwab, another marine corps 
facility. the reason given for the change was that it would make construction 
easier, although members of the society for the protection of life attribute the 
real reason to the success of their protest. By 2008 authorities were engaged in 
environmental assessments and it is hoped that the presence of endangered species 
such as the dugong will help to further delay, if not prevent, construction.

most people in okinawa desire the relocation of us bases and military 
forces outside Japan (especially outside okinawa).17 us bases may bring some 
opportunities for employment, tourism and business, but these supposed advantages 
are off set by the reality of accidents, sexual and other violence, pollution and other 
hazards. the psychological cost of having us bases on okinawa is very high. 
many okinawan people strongly oppose their forced role in hosting us troops, 
who provide logistical support for foreign conflict or train on Okinawa, and then 
leave to kill people elsewhere.

suzuyo takasato is one okinawan who is strongly opposed to us bases. in 1995, 
after the rape of the okinawan girl by us soldiers, takasato and her supporters 
established ‘okinawa Women act against military violence’ (oWaamv), an 
association aimed at stopping military violence and military power. simultaneously, 
they opened the ‘rape emergency intervention counseling centre – okinawa’ to 
support victims of sexual violence. one of their activities was to compile a list of 
sexual violence committed against women by us soldiers, and they were surprised 
to find how pervasive that violence had been. In addition to the many unwanted 
and forced pregnancies which resulted from frequent raping of women and girls at 
gunpoint after World War ii, they found instances of a nine month old baby who 
was a victim of sexual violence in 1949 and a six year old girl who was raped and 

17 a 2005 citizens’ referendum on Henoko showed strong opposition to the 
construction of the new base. For information in Japanese on results of local referenda 
held in 2005 on us bases see <http://www.geocities.co.jp/Wallstreet/1412/rd/news71.
html#no3>, accessed 17 December 2007.
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killed in 1955. two to four people were reported to have been strangled to death 
every year by us soldiers. During the vietnam War years, it is reported that the 
violence continued even after okinawa was returned to Japan in 1972, where rape 
or attempted rape victims included both a 10 year old and a 14 year old girl.18 

When the rape of the girl aged 12 years occurred in 1995, takasato had 
returned from the Fourth World conference on Women in Beijing where she 
had given a presentation with other women from okinawa on ‘military violence 
against Women in okinawa’. she was furious when she heard the news, and took 
immediate action to mobilize women to protect themselves and their families, 
taking the position that the very existence of the military bases on okinawa was an 
example of structural and direct violence against women (takasato 1996). 

the initial objectives of oWaamv were to break the silence surrounding 
sexual violence by us soldiers and to oust us bases from okinawa. they soon 
learned that most americans knew little or nothing about the sexual violence 
committed by us soldiers abroad, and so takasato organized a peace caravan 
to the us to educate interested american women about the problem. Gradually 
oWaamv learned that the problem did not concern just okinawa and the us, 
but involved women wherever us bases were located. this awareness led to the 
formation in 1997 of the ‘east–asia–us–puerto rico Women’s network against 
militarism’ with women from the philippines, korea, us and puerto rico. through 
this network, the women realized violence against women is not only a violation 
of human rights, but that it is fundamentally related to the racism, patriarchy, sex 
discrimination and economic oppression brought by militarism and globalization 
(takasato 2003, 185). 

after the seoul conference in 2002, the oWaamv network expanded to 
include Hawaii and Guam. although there were similarities among the women 
within different countries, there was not a direct and obvious link with okinawa. 
this changed Guam’s inclusion into oWaamv and growing awareness that 
although the relocation of us soldiers from okinawa to Guam might mean relief 
for okinawan women it could threaten the chamoru people, because plans for 
Futenma included the relocation of 8,000 marines and their families from okinawa 
to Guam. For oWaamv, this realization meant that it was no longer possible to 
simply oppose the presence of the military on Okinawa; they found they could only 
oppose bases on okinawa if they were also willing to oppose them on Guam. the 
oWaamv subsequently embarked on a campaign to address this issue, calling 
for security policy based on ridding the military and weapons, rather than being 
based on military strength (akibayashi 2003, 175). in January 2008 they initiated 
a study–tour to Guam to find ways to cooperate.

18 in Japanese, refer to <http://www.space-yui.com/koudou.htm>. also see: 
‘outposts of empire: the case against foreign military bases.’ transnational institute, 
march 2007. <http://www.tni.org/detail_page.phtml?andact_id=16374andmenu=11e>, 
accessed 23 December 2007. 
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Conclusion 

this chapter has examined the intersection of cultural governance, militarization 
and gendered violence in the Pacific. It has addressed three very different aspects: 
regional structures for gender mainstreaming and the implementation of resolution 
1325, the role of women in the Bougainville crisis and resistance to presence of 
us bases abroad and the relocation of us marines from okinawa to Guam. these 
three aspects are linked through hegemonic militarism and its demands for the 
governance of gender. 

one of the underlying issues for all three cases viewed here is the question 
of development, the quest for sustainable and secure futures. While current 
international security and development policy recognizes that participation of 
women is essential for the creation and maintenance of societies free from want 
and fear, there is tremendous variation in the degree to which women are actually 
able to participate fully in all aspects of society. in the examples given here, gender 
mainstreaming and unsc 1325 are strategies to directly address women’s needs, 
based on experience in the international security and development communities; 
underlying the struggle in Bougainville is the question of who controls resources 
and possible futures; both Okinawa and Guam are peripheral regions of their 
respective states, and lives of people in both places are subject to the whims of 
patriarchal militarism. 

these cases have shown how cultural governance manipulates gender in 
the pursuit of security and development. For example, traditional roles and 
gender mainstreaming combine to involve women in every aspect of the conflict 
resolution process, but in reality, the voices of women are given relatively little 
notice, even when they play an active and constructive role in bringing armed 
conflict to an end. Moreover, the establishment of ‘peace’ does not necessarily 
include demilitarization or new roles for women. it is suggested that traditional 
roles of women as ‘peace makers’ and gender initiatives which fail to recognize 
the gendered and structural violence upon which they are predicated fall short 
of truly involving women in the processes of governance and peace building. 
These processes must redefine the terms of cultural governance, making gendered 
violence visible, and engaging in demilitarization.

In the Bougainville crisis, women on both sides paved the way for the official 
peace talks through recognizing the importance of unity and arranging for discussions 
among Bougainvilleans. in the case of okinawa and Guam, the requirements of 
cultural governance from the perspective of tokyo call for the incorporation of 
okinawa into Japan, glossing over its history of colonization and different culture. 
a similar process occurs with Guam, which Washington treats as being essentially a 
part of the united states. opposition to the planned relocation of us marines from 
okinawa to Guam has created a new site for resistance to us and Japanese cultural 
governance, as it has brought women of both sides together in a united stand. they 
have recognized that the cost of development for their islands will be increased 
militarization, no doubt accompanied by gender and racial violence. 
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Women working within international organizations, as well as those on 
Bougainville, okinawa and Guam have used their gender identity as an entry point 
for opposing violence and militarization. in the liberal feminist approach of the 
international security and development communities, measures such as resolution 
1325 use gender mainstreaming to increase the participation of women and focus 
on their needs. in its ideal form, gender mainstreaming calls for the transformation 
of society to include women as actors with opportunities equal to those of men. 
in practice, however, it often entails merely the addition of numbers of women, 
without concomitant changes in patriarchal social structures. moreover, while 
in theory, measures such as gender mainstreaming seek to address both ‘gender 
violence’ and ‘gendered violence,’ the conflation of gender with women has kept 
attention on the former to the detriment of the latter, limiting their potential for being 
transformative. in Bougainville, women used their traditional role as ‘peacemakers’ 
to call for unity among the warring parties and pave the way for official peace 
talks. in so doing, they were able to transcend their allegiance to one side or the 
other in to recreate and reembody themselves as ‘Bougainvilleans.’ in the case of 
okinawa and Guam, the rape of a 12 year old girl became the catalyst for a growing 
network in opposition to militarization and military violence, which is calling for a 
redefinition of the basic concepts of security. In both of these cases, transformation 
only became possible once they had overcome the binaries imposed by cultural 
governance. in both cases, ‘unity’ could not have become a goal without a rejection 
of militarization and military means to problem solving.

What remains unclear, is the extent to which ‘unity’ and the rejection of 
militarization in a particular situation leads to a more generalized stance in 
opposition to structural violence and ultimately to non violent work for peace. 
Without such an analysis, the success of ‘women’s efforts’ in such situations 
may lead to perpetuation of factors underlying the violence in the first place, 
giving temporary relief without providing a long term solution. this chapter has 
shown that work to overcome gendered violence must include efforts to address 
militarization in all its forms, including racism and patriarchy. this involves 
recognition of various forms of difference, and also acknowledgement that we are 
both similar to, and different from, both our friends and our enemies. efforts to 
resist cultural governance and create alternatives must include such work if they 
are to be truly transformational. Focusing on women, or gender, or even ‘unity’ is 
not enough. 
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chapter 7  

Development and security: aotearoa/ 
new Zealand and the millennium Goals1

phil Goff

Security and development

the theme brings together two of the greatest challenges facing the world: 
security and development. United Nations (UN) Secretary General, Kofi Annan 
(2005), has emphatically reminded us of this in his challenging report, In Larger 
Freedom: ‘We will not enjoy development without security, we will not enjoy 
security without development, and we will not enjoy either without respect for 
human rights.’ annan’s report addresses security and development challenges, and 
the reformation of some of the principal organs of the un, including the security 
council.

this year (2005) should be a watershed year for the un and the global 
system. Five years on from the millennium summit and the establishment of the 
millennium Development Goals (mDGs) we are at risk of failing to meet the 
2015 targets in too many countries and regions, including the Pacific. In a post 
9/11 environment we have been mesmerized, not unreasonably, by global security 
issues. terrorism is an important issue but addressing its causes is as important 
as suppressing its symptoms. one cause is the alienation of those deprived of 
decent living standards and of hope. meeting the poverty gap and development 
challenges is complimentary to realizing the challenges of political security. the 
un secretary–General’s report (annan 2005) indicated that:

One billion people, one–fifth of the world's population, live in extreme 
poverty, and 800 million are under nourished;
one hundred million primary school children, 60 per cent of whom are 
girls, are not at school;

1 this chapter reproduces phil Goff’s keynote address to the 2005 otago Foreign policy 
School in his position as New Zealand’s Minister of Foreign Affairs and Trade. It is an official 
governmental stance on the mDGs and security with respect to new Zealand’s external 
aid partners. Goff’s speech indicated the proactive stance new Zealand took in supporting 
the mDGs but also indicates how already by 2005 serious doubts were being raised at 
governmental levels over whether the mDGs could be attained in an insecure world. this 
chapter also summarizes UN Secretary General, Kofi Annan’s assessment of the MDGs.

•

•
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Eleven million children under five die each year of preventable causes; 
life expectancy in the poorest countries is as low as 40, nearly half that of 
the life expectancy in our country. 

 
the existence of the poverty gap is a moral affront as well as a contributor to 
insecurity and a lost economic opportunity for masses of people. in september 
2000, the un General assembly ended on a historic note, with the adoption of the 
un millennium Declaration. the Declaration, covering human rights, security, 
peacekeeping, the rule of law, and the environment, also collectively committed 
governments, including new Zealand, to work towards freeing the world of 
extreme poverty and international development goals. 

The MDGs reflect unprecedented international consensus to close the poverty 
gap. never before has the global system set goals and timelines to address poverty 
in its many manifestations. these specify:

Halving the number of people living on less than $1 per day;
Halving the number of people suffering hunger; 
Achieving universal primary education and gender equality in education; 
Reducing infant mortality by two thirds; 
Reducing maternal mortality by three quarters; 
Halting and rolling back HIV/AIDS and malaria and other major diseases;
Addressing key environmental sustainability issues; and, 
Developing a ‘Global partnership for Development’, including freer, fairer 
and more open trade, more and better Official Development Assistance 
(oDa) and debt relief, and recognizing the special needs of small states 
and the poorest.

the mDGs have considerable strengths, which include offering a consensus 
vision of a better world, and collectively motivating the attainment of that vision. 
the mDGs are poverty and results oriented. they are also based on quantitative 
measures, which helps countries and aid agencies evaluate and then change their 
policies and activities.

Limitations to the MDGs: The need for local ownership

although the mDGs provide clear and simple directions as to where we should be 
heading, the future is not straightforward or easy. the mDGs are not comprehensive. 
For example, sexual and reproductive health and rights are a vital area within 
the goals of child and maternal health that require attention. the achievement 
of the mDGs will depend on a complex of factors, and a multiplicity of actors: 
such as global economic performance, the international trading environment, the 
quality of governance and of policy in developing countries, and the volume and 
effectiveness of oDa. there also remain challenges about priorities.

•
•

•
•
•
•
•
•
•
•
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While the mDGs are all interrelated, development experience suggests a 
first priority is basic education, especially for women, as that makes an essential 
contribution to improved health status for families and children. education is also 
essential for progress on reducing income poverty. new Zealand is prioritizing 
the rebuilding of the basic education system in solomon islands, for example, for 
these very reasons. new Zealand has reprioritized basic education as a component 
of overall educational aid, moving it from five per cent of expenditure in 1999 to 
31 per cent in 2005.

the right approaches are also essential to achieving the mDGs. no development 
is effective, or sustainable in the long run, unless it is locally owned. the 
development strategies for setting priorities and achieving the mDGs at country 
level must be nationally led and nationally owned to be effective. Where there 
is a regional dimension, for example in the Pacific, good regional cooperation 
is essential. that is one of the reasons why new Zealand is a strong promoter 
of the Pacific Plan being devised by Pacific Island Forum countries for greater 
cooperation and integration. 

another vital area is governance, which while not a mDG, is critical to 
their achievement. Governments that have the interest of their people at heart, 
and which avoid the cancer of corruption, will emphasize such matters as the 
provision of basic services to the people, and the creation of a policy environment 
that encourages economic activity and attracts investment. poor governance 
is generally a rapid route backwards into poverty, especially if civil conflict is 
also a factor, as recently indicated in papua new Guinea, solomon islands and 
afghanistan. However, new Zealand does not consider that poor governance is 
a reason to disengage from assisting fragile states. rather, we should be tailoring 
our engagement to address the problem, for example by focusing on strengthening 
the capacity, transparency and accountability of government systems. this type 
of approach is highly relevant to some of the fragile states in new Zealand’s own 
neighbourhood. 

Jeffrey sachs’ millennium project report released in January provided a useful 
account on progress of the developing world against the mDGs (un millennium 
Project 2005). East Asia is largely on track for most goals; with the economic 
growth rates following adoption of market economies, and policies targeting 
poverty in india and china, millions of people have been lifted out of poverty. 
that is the main contributor to the world already having halved the 1990 level of 
income poverty, on a population basis. However sub–saharan africa is off track 
against most goals. 

Development aid in the Pacific: A New Zealand perspective

after sub–saharan africa, the region most off track against meeting the mDGs is 
the Pacific. Statistics from some of New Zealand’s neighbours in the Pacific paint 
a grim picture: 
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In Vanuatu more than 66 per cent of adults are illiterate; 
over 16 per cent of people in kiribati are not expected to survive to the 
age of 40; 
papua new Guinea has the lowest living standards, the lowest average 
life expectancy, and the highest maternal and infant mortality rates of any 
country in the Pacific;
An increasing number of Pacific nations are beginning to live in the shadow 
of Hiv/aiDs.

The Pacific is a region that New Zealand knows well and where a real difference 
can be made. nZaiD, the government’s international aid and development 
agency, implements major bilateral and regional programmes there. the recently 
announced increase in our oDa funding is predicated on new Zealand aiming, in 
cooperation with partner governments, and donor agencies, at:

Ensuring every Pacific child has access to a good education;
Helping reverse the growing incidence of lifestyle diseases and Hiv/aiDs 
in the Pacific;
Meeting the basic needs of Pacific communities through the provision of 
access to clean water, good sanitation and adequate healthcare;
Improving the skills and knowledge of Pacific leaders and their officials;
Fostering sustainable economic growth and improved livelihoods across 
the Pacific and Asia, including through trade and development; 
contributing to regional and multilateral management of common 
challenges such as preparation and protection against natural disasters, and 
the pursuit of security and prosperity.

The following are a few specific examples of practical actions of New Zealand’s 
contribution to aid, development and security. I have referred briefly to Solomon 
islands. rebuilding the education system, in partnership with the government and 
the european union, involve new Zealand contributing $30 million over three 
to five years. We will be implementing a similar process in Tonga, where there 
are better foundations than in solomon islands but issues of access and quality of 
education remain – this time with the government and the World Bank. in papua 
new Guinea, we have been appointed a lead donor, not in volume of aid, but for 
policy coordination for the combined donor input to the health sector.

i mentioned the importance of governance. We continue to make major 
contributions in the areas of improved policing and corrections, judicial and 
prosecutorial capacity, public sector reform and strengthening and educating 
leaders. In July 2005 we will cohost with the University of the South Pacific, 
a major symposium on Pacific leadership: What is leadership, what state is it 
in and how can it be improved? The participants will be Pacific Islanders, not 
expatriates.

•
•

•

•

•
•

•
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•

•
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The New Zealand government contributes significant funding and expertise 
in areas such as trade facilitation and management of fisheries resources. We also 
recently provided $2 million to the united nations children’s Fund (uniceF) to 
help prevent HIV/AIDS affecting children in the Pacific through mother to child 
transmission.

new Zealanders, as revealed in a 2004 nZaiD/umr survey, strongly support 
New Zealand’s contributions to development in the Pacific. They recognize it is 
our home region and deserves our support. to do that, and much else in other 
regions where we are active – asia, africa and latin america as well as support 
for the un system – the government recognizes that increased funding is required. 
the longstanding international target of wealthy countries assigning 0.7 per 
cent of Gross National Income (GNI) to ODA has been repeatedly reaffirmed, 
at the millennium summit and the monterrey conference on Financing for 
Development in 2002. many of the oecD donor countries have committed to 
significant increases in ODA, including interim targets on the way to 0.7 per cent. 
total oDa projected for 2006 will be 28 per cent up on 2003 (us$66–83 billion). 
in keeping with the government’s commitment to move to the 0.7 per cent as 
our resources permit; the 2005 budget contains an increase of approximately $60 
million to development assistance. this increase, of 23 per cent, will take new 
Zealand from 0.23 per cent to 0.27 per cent of Gni and a total oDa contribution 
of $380 million. This is a small but significant step towards the target of 0.7 per 
cent of Gni. We will ensure that we hold at 0.27 per cent in 2006/07, and lift oDa 
to 0.28 per cent the following year. on current Gni estimates, that will be around 
$440 million per annum.

Debt relief and development 

the mDGs also call for the international community to address the debt position 
of many of the world’s poorest countries. the cost of servicing many unsustainable 
debt levels is a huge barrier to achieving the mDGs. although new Zealand has 
no bilateral debts to write off, it continues to play a constructive role in multilateral 
debt relief initiatives. new Zealand has contributed over $6 million to the Heavily 
indebted poor countries initiative.

i have welcomed the recent G8 Finance ministers’ agreement on a new package 
of debt relief, effectively cancelling the multilateral debts of all eligible Heavily 
indebted poor countries. new Zealand will be shouldering our share of the burden 
in respect of debt relief to poor countries owing debt to the World Bank and the asia 
Development Bank. increased and effective oDa, and effective and sustainable 
debt relief are two of the key requirements if the mDGs are to be met.
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Trade and development

trade is a third pillar in development. a key priority is improving market access. 
To quote Kofi Annan (2005): ‘No single change could make a greater contribution 
to eliminating poverty than fully opening the markets of prosperous countries 
to the goods produced by poor ones.’ new Zealand has a proactive record with 
this unlike some of the major members of the oecD. Developed countries are 
distorting the opportunities for developing countries to trade in an area of their 
comparative advantage, agricultural products, by keeping markets closed and/or 
subsidising their own exports. 

a recent oxfam (2005) paper used rice as an example. rice affects the 
livelihoods of two billion people – one third of the world’s population. smallholder 
farmers grow around 90 per cent of the world’s rice. rice is vital for food security 
and rural livelihoods in many developing countries. unfortunately, the global 
trade in rice is highly distorted by subsidies paid to developed country farmers. 
the us is currently the third largest rice exporter in the world but each tonne costs 
an average of us$188 to produce, two and a half times as much as in thailand and 
vietnam. in 2003 us farmers remained in business because their government paid 
us$1.3 billion in subsidies to the sector. this subsidized rice is then ‘dumped’ on 
markets in countries like Haiti and Ghana with devastating consequences for the 
livelihoods of rice growers in those countries, particularly women who tend to be 
more involved in the cultivation of food crops. While the report focuses on rice, the 
same arguments apply to crops such as cotton, soybeans and wheat. the european 
union, as well as the us, has been a major contributor to this problem. oecD 
countries currently expend around $280 billion a year on subsidising agricultural 
exports. this is more than three times the level of development assistance, around 
$80 billion a year, which these countries provide to the developing world. the 
Wto Doha Development round is critical to addressing this situation and new 
Zealand is playing a crucial role. new Zealand needs to secure improved market 
access, including that for developing country products, and needs to see export 
subsidies eliminated. i applaud the european union’s agreement last year to 
eliminate export subsidies on agriculture. 

Conclusion

i have touched on the three main inputs of aid, trade and debt relief towards 
achieving the mDGs but there are other issues. remittances, estimated at us$126 
billion in 2004, are very important for some countries such as india and the 
Philippines. Within the Pacific Samoa and Tonga gain 21 per cent and 41 per 
cent respectively of their Gni from remittances. the challenge is to harness 
some of these flows for development purposes. Private capital flows, much of 
it as investment, is also a large element, globally estimated at us$301 billion in 
2004. in particular, opportunities to increase spending on development from any 
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reduction in military spending are forgone when globally, the latter is currently 
estimated at us$997 billion per year.

in september 2005 world leaders will return to new York for the millennium 
plus 5 summit. they will be looking at more than progress on the mDGs. they will 
be debating proposals to reform the un and at strengthening aspects of security and 
human rights. While substantial un reform is uncertain, we need to make progress 
on some of Kofi Annan’s key proposals such as the Peace Building Commission 
and updating the Security Council. Above all, world leaders must reaffirm the 
vital importance of an effective multilateral system, with a strong united nations 
at its core. only then can we hope to address effectively the challenges and threats 
confronting us in this century, and to achieve progress in the interconnected areas 
of development, security and human rights. only then can we hope to succeed in 
tackling world poverty and enabling millions of poor people to be able to reach 
their full potential. 
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chapter 8 

Gender security and trade: the millennium 
Development Goals in the Pacific

terence Wood and vijay naidu

Introduction

Within the Pacific region, the increasingly short journey from the travel pages to the 
international section of any new Zealand newspaper feels like a voyage between 
two different parts of the world. The travel pages still reveal the Pacific of popular 
imagination: warm, welcoming and peaceful. the world pages, alternatively 
implode with a Pacific of much less cheerful images; corruption, poverty, ill health, 
instability and armed conflict. It seems implausible that these two Pacifics could 
exist in the same ocean, much less within the same newspaper. part of the reason 
for this contrast is simply that the Pacific of popular imagination never really 
existed. marketing campaigns and exclusive resorts insulated from the countries 
they are situated in have long kept issues of Pacific development out of the sight of 
tourists. likewise, the media has, until relatively recently, tended to under report 
Pacific issues, while now it is arguably guilty of over–sensationalizing them. It 
is difficult to escape the conclusion that the Pacific region is currently facing a 
series of challenges – some new, some the result of previously unaddressed issues 
coming to a head – that pose a major threat to the region’s development and most 
importantly to its people. 

Simultaneously as issues of Pacific development are coming to the fore, 
increasing emphasis has been placed on a major international development 
initiative, the millennium Development Goals (mDGs). these are a set of 
internationally agreed development targets that have become the major focus for 
international development efforts.

This chapter examines the state of Pacific development through the lens of the 
mDGs. it assesses progress towards meeting the mDGs and outlines the major 
obstacles to meeting the Goals and by inference, to development in the Pacific. 
it then considers potential solutions to the challenges confronting the region. 
Particular attention is paid to gender and conflict. Gender is not only a key area 
where the mDGs have been strongly critiqued but is also a key area where the 
Pacific region’s outcomes are of concern. Conflict is also highlighted because this 
has considerable potential to derail the achievement of the mDGs.
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The Millennium Development Goals and critics

The eight MDGs are divided into more specific targets and indicators. All of the 
targets have 1990 as a baseline year and most of the targets should be delivered 
by 2015. the indicators may be adjusted for particular countries and regions and 
are intended for use in monitoring progress towards each of the targets (asian 
Development Bank 2003). the eight mDGs are shown in table 1.1 and a complete 
list of the Goals, Targets and Indicators are on the official United Nations MDGs 
indicators’ page (united nations statistics Division n.d.). in January 2008 the 
United Nations updated the official list of MDG targets and indicators to reflect 
commitments made in the years after the original mDG list was drawn up. most 
of the changes made in the update are relatively minor and because data for the 
Pacific is not yet fully collated for the new targets and indicators, this chapter is 
confined to discussing progress against the original set of targets and indicators. 

While the first seven MDGs are measures of progress rather than policy 
prescriptions, the goals are not intended to be used simply as a development 
yardstick. Goal 8 outlines elements of a development partnership between 
the developed and developing worlds. moreover, development agencies and 
governments are expected to design policies around the objective of achieving the 
Goals. the Goals are intended to serve as a form of ‘soft law’ or moral imperative 
against which nations can be held to account, particularly by their own people 
(asian Development Bank 2004). 

Although the MDGs have become a central figure of the development 
landscape, their worth is far from uncontroversial. since their development, the 
Goals have been subjected to considerable critique. they have been decried both 
as under ambitious (Gold 2005), and as overly ambitious (clemens, radelet and 
Bhavnani 2004), although both these critiques appear to miss the point that the 
MDGs can be tailored to a country’s specific circumstances. 

more substantively, some critics of the mDGs have highlighted that these 
make no reference to indigenous and other minority groups within countries, or 
mandate the collection of separate statistics on these groups (minority rights 
Group international 2003). this omission is cause for considerable concern as 
in many developing and developed countries, various different minority groups 
have substantially worse human development outcomes than the national average 
(minority rights Group international 2003). 

in addition, the mDGs (unlike the millennium Declaration which they are 
based upon) make no specific reference to human rights (United Nations General 
Assembly 2000; Barton 2005; Gold 2005). This leads to the paradoxical situation 
where potentially a country that suppresses free speech, and detains and tortures 
dissidents can appear to have done more to improve human development, as 
measured by the Goals, than a neighbouring country that is democratic, and which 
respects human rights, but which has had a slightly lower reduction in poverty. 

some of the most trenchant critiques of the mDGs have come from those 
working with gender and development related issues. one area that elicited strong 
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critique was the initial exclusion in the Goals of any mention of women’s sexual 
and reproductive rights. to peggy antrobus, from Development alternatives with 
Women for a new era (DaWn), the absence of direct reference in the original 
mDGs to women’s sexual and reproductive rights was:

…inexcusable given that women’s sexual and reproductive rights is not only 
a goal but a crucial target and/or indicator of progress under at least 3 Goals 
– Goal number 3 (women’s equality and empowerment), Goal number 4 (child 
mortality), Goal number 5 (maternal health) and Goal number 6 (combating 
Hiv/aiDs) (antrobus 2003, 1). 

antrobus, and many other members of gender and development focused 
organizations, considered not only the exclusion vexing because it undermined 
the other Goals, but also because it represented retrogression from previous 
international agreements on gender such as the Beijing platform for action which 
had included references to these rights (Antrobus 2003; Barton 2005).

the campaign to include women’s sexual and reproductive rights to be measured 
in the Goals began before the release of the original list of mDGs. By 2008 it 
appears that this campaign has been successful. at the 2005 un world summit a 
commitment was made to recognizing the importance of sexual and reproductive 
rights. In 2006 Kofi Annan announced that a new MDG target of universal access 
to reproductive health would be included under mDG 5 (international planned 
Parenthood Foundation n.d.). By 2008 the official online list of MDG Goals, 
Targets and Indicators was finally updated to reflect this commitment (United 
nations statistics Division n.d.). 

even with the inclusion of a target on sexual and reproductive health, there 
are still significant shortcomings in how the MDGs treat issues of gender. While 
MDG 3 relates specifically to gender, many critics of the Goals have noted that the 
indicators associated with this Goal provide a very limited snapshot of the state 
of gender relations within societies (Antrobus 2003; Barton 2005). The Indicators 
associated with Goal 3 are:

indicator 9 – the ratio of girls to boys in primary, secondary, and tertiary 
education,
indicator 10 – the ratio of literate females to males in 15–24 year olds,
indicator 11 – the share of women in wage employment in the non 
agricultural sector,
indicator 12 – the proportion of seats held by women in the national 
parliament.1

1 the 2008 update of the mDG indicators has a new numbering system. indicator 9 
becomes indicator 3.1, indicator 10 is included under indicator 2.3, indicator 11 becomes 
indicator 3.2, and indicator 12 becomes indicator 3.3.

•

•
•

•
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to these critics, indicator 9 says nothing about the quality of education, while 
indicator 11 gives equal value to a woman working in a sweatshop as to a female 
heading a major organization. critics also identify missing indicators measuring 
violence against women, female infanticide and other social characteristics that 
indicate much about the status of women (Barton 2005).

Are the MDGs worth engaging with?

the limitations of the mDGs, most apparent in how they treat issues of gender 
and development, provide a potential reason for disregarding the Goals altogether. 
instead three key reasons as to why the mDGs must be addressed are presented 
here. First, as the experience of campaigns to have women’s sexual and reproductive 
rights included in the Goals has shown, those who are willing to engage with the 
mDGs may potentially succeed in improving the measures. secondly, while the 
mDGs have limitations, they are an improvement on the reductionist approaches 
to quantifying development (in which development was often equated only with 
economic growth) that were prevalent in the 1980s and 1990s. the mDGs are 
not a perfect set of measures for progress in human development but they are a 
starting point for a more holistic take on development progress. thirdly, the mDGs 
have become a central focus in the rhetoric and practice of most multilateral and 
national development agencies. this means that those who wish to engage with 
these agencies also need to engage with the mDGs. We consider that the best 
approach to the mDGs is one of careful engagement. in places where the Goals are 
not being met, it can be assumed that human development quantified in broader 
terms is also not taking place. the countries that are meeting the Goals indicate 
ground for optimism although further investigations are necessary to ensure that 
human rights are not being violated and that the needs of women and minorities 
are being met as part of overall progress.

Progress in the Pacific

This discussion of the Pacific Island Countries’ (PICs)2 progress towards meeting 
the MDGs begins with two caveats. The first is that measurement of the Goals 
is fraught with issues, particularly where aspects of the measures need to be 
estimated or derived from other observations (vandemoortele 2004). the second 
is that for many PICs there is insufficient time–series data to accurately discuss 
MDG progress (Secretariat of the Pacific Community 2004). Despite this caution, 
Figure 8.1 reports the pics’ progress with the mDGs. 

2 cook islands, Federated states of micronesia, Fiji islands, kiribati, marshall 
islands, nauru, niue, palau, papua new Guinea, samoa, solomon islands, tokelau, tonga, 
Tuvalu and Vanuatu (Timor–Leste is sometimes also grouped as part of the Pacific). 
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Progress in gender related indicators

at a cursory glance there appears to be something paradoxical about the pics’ 
progress on the mDG indicators related to gender: in two of the indicators 
(Indicators 9 and 10) the PICs perform well; in another (Indicator 11), their 

Figure 8.1 Pacific Islands Countries’ progress with the Millennium 
Development Goals by 2004

Source: Unless indicated, Secretariat of the Pacific Community (SPC) data (2004).
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performance is relatively poor; and in the fourth (Indicator 12) the Pacific’s results 
are egregious.

mDG indicator 9 is based on the ratio of girls to boys in primary, secondary and 
tertiary education. in primary education no pic has a boy to girl enrolment ratio 
of less than 0.8 and the majority have an enrolment ratio of 0.9–1.0 with nauru 
having more girls than boys enrolled in primary school (spc 2004, 47). similarly, 
at a secondary level only solomon islands and papua new Guinea have ratios of 
less than 0.8, while six pics have ratios of greater than 1.0 (more girls than boys 
enrolled) (spc 2004, 47). at a tertiary level, ten of the pics have a ratio of one or 
better (in niue the ratio is higher than 3 to 1) (spc 2004, 47).3 there are still some 
pics that stand apart from the positive results, most notably solomon islands and 
Papua New Guinea, but in general, the Pacific is doing much better than many 
developing regions in achieving gender parity in education. Data for indicator 
10 (literacy ratios) needs to be treated with caution as in many pics literacy rates 
are inferred only from primary school enrolment rates. if the quality of schooling 
is poor, the relationship between primary school enrolment and literacy may be 
tenuous. Data suggests that many pics have as many literate women as men (spc 
2004, 51). 

mDG indicator 11 is less positive as data indicates that the share of women 
in wage employment is near static or even decreasing in nearly half of the pics 
for which there is available information. moreover, indicator 11 is a highly 
inadequate measure of gender parity in employment as it equates a woman 
employed in a sweatshop with a corporate manager (Barton 2005). other data 
indicates considerable inequality and discrimination against women within the 
paid workforce of most PICs (SPC 2004; Narsey 2007). 

mDG indicator 12 provides further cause for concern. the spc’s 2004 report 
uses 2000 (or closest available year) data in its table for this indicator. this shows 
three PICs as having no female members of parliament, while in only two; over 
10 per cent of mps were women. in 2000 Fiji was the pic with the highest level 
of female parliamentary representation, with 15.5 per cent of parliamentary seats 
held by women. later coups have seen this number drop, as gender equality has 
suffered from political insecurity. Overall, the Pacific’s results for Indicator 12 
have fluctuated between being the worst (during 1990, 2008) and second worst (in 
2004) of any global region (united nations 2008, 19). 

the apparent paradox between the pics strong performance in indicators 9 
and 10 and their considerably poorer results in indicators 11 and 12 is illustrative 
of the limitations of mDG gender indicators. While education is empowering and 
a critical capability, much lies between having an educated female population and 
social conditions where women have equal voice in how they live their lives and 
societies are shaped. a broader set of mDG indicators could offer a more detailed 
picture of gender relations in the pics, showing whether the impact of education 

3 some care needs to be taken with tertiary rates as many are based on incomplete 
data or on estimates.
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was ‘trickling up’ through society and where obstacles to progress might lie. 
Further examination of the status of women in the pics, beyond that measured 
in the original set of gender related mDG indicators, suggests that there is cause 
for concern in the region. Domestic violence rates are high (spc 2004) while 
other goals such as universal access to sexual and reproductive health services are 
unlikely to be met in the near future (House 2000).

Nevertheless, the state of Pacific gender relations are not entirely bleak. The 
majority of PICs have ratified the Convention on the Elimination of all Forms 
of Discrimination Against Women (CEDAW) and all have endorsed the Pacific 
Plan for Action, which calls for Pacific–wide recognition of CEDAW (SPC 2004). 
some progress has been made in legislation around gender issues as indicated 
in a review of Pacific progress in implementing the Beijing Platform for Action 
(Young Women’s christian association 1999). House (2000, 63) details this:

…many governments seem to have made changes to national legislation or 
policies in order to improve the status of women and the pace of change has 
accelerated since 1995. new legislation or national policies have entailed changes 
in family law and implementation of procedures to punish gender violence, as 
well as policies to raise girls’ and women’s access to education and training.

these legislative changes must be continued, consolidated, enforced and extended 
across the region. Legislative progress needs to be reflected in tangible changes in 
the attitudes and actions of decision makers and men in general. 

The challenges ahead 

the mixed progress of the pics in meeting the mDGs is cause for concern but 
the region is still confronted by several challenges, which if not surmounted will 
further reduce chances of meeting the Goals and sustaining broad–based human 
development.4

Non communicable diseases and HIV/AIDS

A key challenge to Pacific MDG progress is that of the rising incidence of Non 
Communicable Diseases (NCDs) and HIV/AIDS. NCDs are not specifically 
mentioned in the MDGs, yet for many PICs, particularly within the more affluent 
ones, they pose a major challenge. nauru already has the world’s highest incidence 

4 Climate change is a significant challenge not addressed here. This is primarily 
because this is a global issue – requiring global solutions – as opposed to the other specific 
issues concerning the region. the issue of climate change stands as a huge challenge to 
human development in the Pacific. If no action is taken to remedy the problem, then the 
outlook for human development in the Pacific will be bleak.
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of diabetes mellitus per capita (international Diabetes Foundation 2003, 1) and 
several other pics also have very high incidences of not only diabetes but also 
heart disease. more troubling is that the available evidence on ncD risk factors 
suggests that ncDs may become more prevalent across the region in the future 
(spc 2004). the threat posed by ncDs is two–fold. these diseases have a direct 
impact through substantially increased morbidity and mortality. the treatment of 
ncDs threatens human development and attaining the mDGs through diverting 
government resources from other areas. treatment costs for ncDs account for 11 
per cent of the Fiji government’s health spending, 18 per cent of the total in tonga, 
and 27 per cent in samoa (spc 2004, 79). unless the trends in ncDs are reversed, 
costs are likely to increase in the Pacific in the future (Khaleghian 2003).

HIV/AIDS prevalence across the Pacific region remains significantly lower 
than the prevalence of ncDs yet the illness has as a potential to derail development 
progress in the region. Papua New Guinea is currently the only Pacific Island 
country experiencing a generalized Hiv/aiDs epidemic but the rapid spread, and 
impact, of the disease provides a sobering warning for the rest of the region. in 
1987, there were only six reported cases of Hiv/aiDs infection in papua new 
Guinea; by the end of 2003 an estimated 0.6 per cent and possibly as many as 
one per cent of papua new Guinea’s population were estimated to be Hiv/aiDs 
positive (Centre for International Economics 2002, 81; UNAIDS 2004, 1). Not 
only has the illness spread rapidly in papua new Guinea but direct implications 
such as loss of life and incapacitation), as well as indirect effects on economic 
and health resources are significant (Centre for International Economics 2002). 
The situation in Papua New Guinea may become significantly worse, with the 
epidemic potentially becoming as severe as that in some sub–saharan african 
countries. an epidemic of this extent has major development implications beyond 
the immediate impact of the illness (unaiDs n.d.). economies may stagnate, and 
social structures may unravel (unaiDs n.d.). 

unless action is taken, many other pics may have to address rising Hiv/aiDs 
levels. there are several reasons for believing that such a spread is a real risk. First, 
current statistics measuring HIV/AIDS incidence in the Pacific underestimate the 
prevalence of the disease. this is because many pics do not currently have adequate 
Hiv/aiDs testing programmes and also because the stigma associated with Hiv/
aiDs discourages people from being tested for the illness (aiDs new Zealand 
2005). Second, at present, across much of the Pacific there are high incidences 
of teenage pregnancies and incidence of sexually transmitted infections. the 
World Bank has recently estimated that papua new Guinea ‘generates over one 
million new cases of curable sexually transmitted infections (stis) every year’ 
(Fiji Times, 20 March 2008, 17). This is significant not only because pregnancies 
and the incidence of sexually transmitted infections is indicative of unsafe sex 
practices, but also because existing sexually transmitted infections can facilitate 
the transmission of HIV/AIDS (AIDS New Zealand 2005; UNAIDS 2004). 
Finally, the incidence of religious beliefs and other cultural practices in many pics 
make the discussion of sexual matters taboo. such taboos impede safe sex and 
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other illness awareness programmes that will be required to stop Hiv/aiDs from 
spreading (AIDS New Zealand 2005; UNICEF, UNESCAP and ECPAT 2006).

The rise of HIV/AIDS in the Pacific has consequences for the region’s 
women. virus transfer mechanisms mean that women are much more likely to 
contract Hiv/aiDs through heterosexual sex than men. Gender norms, as well 
as economic factors (in particular, men travelling for work as well as some of 
them having large disposable incomes) may lead to men having multiple sexual 
partners, thus increasing the risks of disease contraction for these women. Within 
relationships, gender power imbalances may mean that women are unable to 
request their partners to use condoms. Women are also often required to take on 
a disproportionate burden of care giving roles when a family member contracts 
Hiv/aiDs (WHo n.d.). 

Similarly, HIV/AIDS and conflict are interrelated. Due to its forced nature, 
sexual violence associated with conflict is more likely to lead to HIV/AIDS 
infection than consensual sex (WHO n.d.). Conflict situations can also prevent 
Hiv/aiDs positive people from receiving the treatment they need. the likelihood 
of the spread of HIV/AIDS through the Pacific and the destructive impacts of the 
disease lead us to conclude that it represents a major development challenge to 
the region. 

The imposition of inappropriate economic policies

In its geography, culture, institutional structures and history, the Pacific is like 
no other region on earth. not only is it unique, but also the region is diverse, 
with much variation between countries. it would seem apparent that a pragmatic, 
contextually specific approach to economic policy would be the most fruitful 
means to fostering economic development in the region. However, the past two 
decades have seen the opposite occur: neoliberalism, an economic ideology with 
a questionable record elsewhere in the developing world (Stiglitz 2002; Hardstaff 
2005) has been applied in a cookie–cutter fashion across the Pacific, usually at 
the behest of donor agencies, multilateral organizations, and foreign governments 
(ACFOA 2002; Coates and Lennon 2005; Kelsey 2004; Lennon 2005; Slatter 
2006; Storey and Murray 2001). 

neoliberalism is typically associated with a laissez–faire approach to both 
domestic and international economics. in most pics this has meant a shrinking of 
the state, where applied on the domestic front. this is not invariably negative: overly 
restrictive legislative regimes can stifle business development while oversized 
inefficient bureaucracies can drain money that could be best spent elsewhere. 
However, neoliberalism in the Pacific has not simply been restricted to these types 
of changes. instead, its advocates have pushed for across the board policy change. 
in the cook islands, for example, neoliberal reforms led the education budget 
being almost halved in the mid–1990s while the budget for housing and community 
services was reduced from $9 million to $1 million over the same period (acFoa 
2002, 11). in tonga, neoliberal reforms led to increased prices for services such as 
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electricity (acFoa 2002). in vanuatu neoliberal reforms precipitated increased 
urban unemployment (lennon 2005), while in Fiji reforms raised costs for basic 
services such as water and the introduction of value added tax (vat), leading to 
a rise in the cost of foodstuffs (ACFOA 2002; Barr 2004). The 1990s, when most 
of the reforms were introduced in Fiji, were a period of increased income poverty 
(abbott and pollard 2004), partly attributable to neoliberal economic policies 
(naidu 2002). the social costs of such reforms are extremely unlikely to aid the 
mDGs being met.

the neoliberal prescription for the domestic economies’ interface with the 
international economy is trade liberalization: lowering tariffs, reducing other 
barriers and increasing international trade. although the goal of increased 
international trade is broadly laudable, the neoliberal approach to international 
economics is as counter–productive to human development as its approach to 
domestic economics. much of the problem is that neoliberalism tends to equate 
increased trade with simply reducing formal barriers while paying no attention to 
less visible impediments along with countries’ capacity to trade. Yet capacity is 
crucial and, importantly, the creation of such capacity does not appear to simply 
follow reduced trade barriers (rodrik 2001). most of today’s developed countries 
achieved this status through various means, such as tilting the economic playing 
field in favour of their own domestic industries (Chang 2002). Requirements 
that the pics abandon such tools indicate that advocates of neoliberalism will 
significantly impede PICs’ development opportunities. 

neoliberalism also elevates increased trade from being a development strategy 
to be pursued, among others, to being the development strategy to be pursued at 
all costs. In the Pacific these costs are significant. For example, trade liberalization 
entails the removal of tariffs; yet in many PICs, tariffs are a major source of 
government income. in 2001, they comprised as much as 64 per cent of state 
revenue in kiribati (scollay 2001, 11). the international monetary Fund (imF) 
forecasted that with the adoption of the regional free trade agreements, countries 
like Fiji are likely to lose over us$100 million each year (Fiji Times, 21 march 
2008, 16). Given this, it is highly likely that large scale tariff reduction will entail 
either reduced state spending (often social spending) or the raising of revenue 
from alternative sources by pic governments, in the case of reduced government 
spending, when it comes from social services the consequences of this for meeting 
the mDGs are clear. However, the raising of revenue from alternative sources 
is also problematic, primarily because alternative revenue is typically raised via 
indirect taxation (such as VATs) with the flow on effect of increased costs for basic 
foodstuffs, that harms the poor5 (Barr 2004; Coates and Lennon 2005). 

5 theoretically, price rises associated with vats should offset price reductions 
resulting from tariff reductions; however, in the case of Vanuatu, this did not happen 
(lennon 2005). moreover, in many pics staple produce is often grown locally (and thus 
not impacted on by tariffs) while it is ‘luxury goods’ (of little relevance to the poor) which 
are imported.
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another cost associated with trade liberalization is the destruction of existing 
industries with increased competition. typically such ‘creative destruction’ is 
not seen as a problem by advocates of neoliberalism who argue that industries 
destroyed in the short term will be replaced in the medium to long term by newer, 
more efficient businesses. However, in the Pacific context of very small economies, 
such restructuring may not occur or restructuring may have considerable adverse 
effects on human development (Coates and Lennon 2005; Firth 2005).

neoliberalism and the economic change it brings also have gendered 
consequences. the destruction of traditional sources of income can lead to men 
travelling long distances from their homes for work, and marginalize women 
from traditional productive activities in small scale production for household 
consumption and for the domestic market. equally employment opportunities, in 
both export production sectors such as the garments and fish cannery industries 
and the service industries may favour female employment (e.g., emberson–Bain 
1994; Harrington 2004). Urbanization may also induce the disruption of traditional 
social networks that can lead to an increased burden of domestic work for women. 
the reduced government spending on health and education described above may 
also be borne most heavily by women (Willis 2005). 

the rising tide of neoliberalism has stemmed somewhat since its peak in the 
1990s yet it has not yet reversed in the region and there remains considerable 
pressure from the regional powers and some donors on the pics to adopt neoliberal 
policy, particularly with respect to trade liberalization (Kelsey 2004; Oxfam 
New Zealand 2005). Until this is reversed and a more practical context–specific 
approach to economics adopted across the region, neoliberalism will remain a 
hurdle to the meeting of the mDGs.

Regional powers, power imbalances and inappropriate engagement

the promotion of neoliberalism is not the only area where the regional powers 
are having an impact on the Pacific. Indeed, given the vast disparity in size and 
political clout between the pics and countries such as new Zealand, australia, 
Japan, china, taiwan, France and the united states, it is unsurprising that these 
countries continue to have a major influence on patterns of development in the 
Pacific. The European Union (EU) has also become a significant player as the 
partner of ACP countries in the region. Such influence is not always negative. Well 
given aid, for example, can enhance the pics’ development as can well planned 
peacekeeping missions. Yet too much of the engagement that these larger powers 
have with the Pacific is guided by self interest. Because of the power imbalance 
involved, self interested actions on behalf of the larger regional players have the 
potential to significantly impede Pacific development. 

one example of the problematic interaction between the regional powers 
and the PICs is the vying for influence between China and Taiwan for political 
representation, through embassies and access to Pacific resources (Perlez 2006; 
Shie 2006). This striving for embassies and influence has led to large ‘no strings 
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attached’ aid packages being offered to some PICs (Perlez 2006; Shie 2006). 
such aid is not invariably bad but it is potentially counterproductive as it is given 
with little conditions or concern for how it is used. this increases the potential 
for corruption and can even have a destabilizing influence as the Chinese and 
taiwanese governments exert pressure on pic governments and political parties 
(moore 2008). the race for resources is also not necessarily destructive – expanding 
markets for Pacific goods ought to aid development. Unfortunately, at present 
much of the economic activity is extractive, centred around natural resources, and 
unsustainable.6 the long term impact on human development is likely to be more 
harmful than beneficial (Moore 2008).

there are numerous other examples (such as past nuclear testing by France and 
the us, and ‘arm twisting’ on Wto accession committees) where regional powers 
act with little regard to the interests of the pics. there seems little evidence of 
this abating. For this reason and because of the sheer scale of the power imbalance 
between the regional powers and the pics the actions of the regional powers 
will continue, in many instances, to be a challenge to meeting the mDGs in the 
region.

Governance

issues of power and development are not limited to interactions between states: 
political power and its use and abuse within states also has the potential to 
dramatically influence development outcomes. Issues such as corruption and weak 
institutions can significantly impede not only economic development (Acemoglu 
2003) but also social, environmental and other components of the development 
process (eigen–Zucchi, eskeland and shalizi 2003). the development community 
is aware of this and internationally governance has become central to development 
discourse. The Pacific has embraced this trend especially with recent examples of 
bad governance in the region (see for example, Moore 2004; Naidu 2002).

the importance of improving governance in the pics is now being taken 
seriously by many of the regional development actors. However, taking action and 
successful outcomes are not the same, and it is our view that the good governance 
agenda has problems. too often, it tends to be reductionist and poorly suited to 
the complex reality of the Pacific (see for example, Hughes 2003). In particular, it 
appears blind to the need for successful institutions to be context–specific. Models 
that have succeeded elsewhere may be prone to failure in the pics. moreover, 
there is a strong tendency to view good governance as solely an internal issue 
for the pics. Yet corruption in developing nations is partly the result of external 
forces, 

6 Chinese and Taiwanese firms are not the only ones engaging in environmentally 
damaging extractive industries. Korean and Malaysian firms have also been involved in 
several countries.



 

Gender Security and Trade: The Millennium Development Goals in the Pacific 159

…corruption has two sides – demand and supply. For every leader who demands 
a bribe, there is usually a multinational company or a Western official offering 
to pay it. For every pile of illicit wealth, there is usually a european or american 
financial institution providing a safe haven for the spoils (Birdsall, Rodrik and 
subramanian 2005, 148),

In the Pacific, recent history is rife with examples of business and other interests 
from outside the region acting to undermine governance (Firth 2005; Kabutaulaka 
1998; Kahn 2000; Larmour 1998; Moore 2004; Naidu 2003). If the regional 
powers are serious about improved governance in the Pacific then they will also 
need to tackle those problems that stem from within their own borders. at present, 
this side of governance is mostly neglected. 

Such shortcomings associated with the ‘Good Governance in the Pacific’ 
agenda lead us to be much more pessimistic about the potential for improved 
governance in the region. Despite the attention that is being paid to the problem, 
the obstacle of governance in many pics seems set to remain as an obstacle to 
currently meeting the mDGs.

Conflict

The risk of significant conflict does not exist in all PICs, but where there is conflict 
or the potential for conflict, the issue is of central concern. Significant conflict is 
certain to derail sustained human development and progress in meeting the mDGs 
in the countries where it occurs. 

The most direct development impact of conflict is simply the loss of life and harm 
associated with the violence itself. As the examples of the Bougainville conflict 
and Solomon Islands (Alexander 2006; Amnesty International 2004; Finnin and 
Wesley–Smith 2000) show, such impacts can be tragic and a significant impediment 
to human development. However, in the Pacific, as elsewhere, the indirect impacts 
of conflict on development spread far further than the actual fighting. Damage 
associated with rioting and fighting is often significant, as in the case of riots in 
solomon islands and tonga during 2006, and the impact of this on businesses as 
providers of both employment and goods. in addition to destruction of physical 
capital, conflict, particularly where it has an ethnic dimension, can lead to human 
capital depletion associated with emigration. In Fiji and elsewhere, conflict has 
contributed to overall economic malaise (Naidu 2005). Conflict’s indirect impact 
on human development also extends beyond the economic sphere by impacting on 
government functioning and the government’s ability to provide social services. 
Conflict in Bougainville led to political resignations and significantly diminished 
government revenues (O’Callaghan 2002), while the conflict in Solomon Islands 
led to near complete government collapse (moore 2004). as indicated in solomon 
Islands, conflict can be particularly harmful to the wellbeing of women, with 
sexual violence against women rising dramatically during the period of fighting 
(amnesty international 2004). 
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While conflict is often a cause of failure in human development, it is important 
to note that stalled human development is also often a contributing factor to 
conflict. High unemployment, for example, is both a common symptom of stalled 
development and a significant contributing factor to conflict (Sardesai and Wam 
2002). in solomon islands recent research suggests that high male unemployment 
has been a key contributing factor to ongoing tension (romer and renzaho 
2007). the same study also found that corruption was also perceived to be a key 
contributing factor to conflict.

Domestic issues are not the only potential source of conflict within the region. 
in many cases the actions of outside interests have served as catalysts for outbreaks 
of violence. With the Bougainville conflict (see Chapter 6), the Australian 
run panguna mine was a major contributing factor in the outbreak of violence 
(o’callaghan 2002). similarly, there is evidence that external business interests 
may have played a role in sparking the Fijian coup of 2000 (naidu 2003). the 
corruption of some sectors of the chinese business community appears to have 
been one of the contributing factors in recent riots in solomon islands (moore 
2008). Misguided development strategies can serve as catalysts to conflict. In 
the wake of the 1997 asian Financial crisis, international monetary Fund (imF) 
imposed structural adjustment programmes led to conflict and unrest in several 
asian countries as well as in argentina (stiglitz 2002). public sector reform in 
Solomon Islands coincided with tensions and the outbreak of open conflict in 
2000. 

We stress that conflict is a critical issue for the affected PICs. Unless further 
conflict can be prevented it is extremely unlikely that the MDGs will be met in 
these countries. The nexus of conflict’s causes and effects is revisited in the next 
section.

Future pathways: overcoming challenges meeting the MDGs

Although we have noted the Pacific’s patchy progress in meeting the MDGs and 
detailed the major challenges we see confronting the region, we advise against 
pessimism. Pacific people have faced and adapted to challenges throughout their 
history and we are confident that they will do so again. None of the challenges 
facing the region are insurmountable and there are several key actions that could 
be taken to greatly enhance the chance of the mDGs being met and sustained 
human development occurring.

International engagement guided by enlightened self interest

as noted above, the scale of differences in political power between most of the 
pics and the regional powers means that relatively minor decisions made by the 
regional powers can have significant repercussions in the PICs. However there is a 
positive flipside to this argument. The ‘costs’ for the regional powers of pursuing 
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policies in the region that are guided more by enlightened self interest rather than 
self interest alone are typically small.

there are four major areas where a more enlightened approach from the 
regional powers to engagement with the PICs should significantly enhance 
regional development prospects. two of these, aid and peace building, are dealt 
with separately. the other two – trade policy and monitoring of business interests 
– are covered here. 

the need for a different approach to trade policy requires particular attention 
from the australian and new Zealand governments and the eu. in recent years 
the governments of these nations as well as eu trade negotiators (sometimes 
accompanied by multilateral agencies) have pressured the pics to reduce tariff 
and other formal barriers to international trade. pressure has been exerted through 
the creation of the Pacific Island Countries Trade Agreement (PICTA) and Pacific 
agreement on closer economic relations (pacer) trade blocks (Kelsey 2004; 
chapter 9), the signing of economic partnership agreements (epas) with the 
eu, and also through the World trade organization (Wto) accession processes 
that several pics are undertaking or have undertaken (oxfam new Zealand 
2005). Presumably motivated both by misplaced ideology and potential benefits 
to domestic interests, the drive for trade liberalization in the Pacific has mostly 
been pursued with little concern for context and the potential adverse impacts of 
wholesale liberalization. as detailed above, such impacts are potentially major. 
This has been pointed out to trade officials, not only by civil society organizations 
and academics, but also by pic governments, yet it continues to be ignored. 
indeed, the demands placed on tonga during its recent Wto accession were some 
of the most severe of any accession (oxfam new Zealand 2005),7 while recent 
eu epas were particularly aggressive in their demands. simultaneously, with the 
small size of most PIC markets, the benefits to the EU, Australia and New Zealand 
of pursuing such liberalization are not huge but neither are the costs of relaxing 
their position. if they were willing to take a more pragmatic approach to regional 
trade, these powers would be more likely to increase the pics’ possibilities of 
achieving the mDGs. 

in addition to the eu, australia and new Zealand changing their approach to 
trade liberalization and trade agreements in the region, almost all of the regional 
powers could contribute to enhancing the pics’ chances of meeting the mDGs 
through the simple act of scrutinizing their own business interests. as noted, 
business interests based in the various regional powers have contributed to 
conflict in Bougainville, Solomon Islands and possibly Fiji, as well as corruption 
and poor governance in almost all pics. accordingly, a concerted effort by the 
regional powers to tackle unsavoury business practices by their nationals should 
aid governance and reduce the risk of issues such as conflict and, in turn, increase 
the chances of the mDGs being met.

7 after a process spanning more than ten years tonga became a formal member of 
the Wto in 2007.
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More and better Official Development Assistance 

The potential for Official Development Assistance (ODA) to aid in meeting 
the MDGs in the Pacific is clear. ODA can pay for provision of health care 
and education, fund increased capacity in government ministries, facilitate the 
flourishing of civil society and assist pro–poor economic development. However, 
in the absence of oDa, it is hard to see how pics will be able to afford the social 
services necessary for meeting many of the targets let alone tackle challenges such 
as the Hiv/aiDs epidemic. 

oDa will only assist the pics in meeting the mDGs if it works. indeed, the 
argument that aid does not work is commonly heard from opponents of aid giving 
(for example, Hughes 2003). typically, opponents of oDa cite one of two types 
of evidence as example of its supposed ineffectiveness: cross country econometric 
regressions that ‘show’ a negative or insignificant relationship between ODA 
levels and economic growth (for example Hughes 2003) or examples of failed 
aid projects which are given as evidence that all aid fails. such ‘evidence’ can 
appear convincing at first. Further investigation reveals a significantly more 
complex picture. although some econometric studies provide evidence that oDa 
has an insignificant impact on development (see for example Easterly, Levine and 
Roodman 2004), many other studies find a positive relationship (Clemens, Radelet 
and Bhavnani 2004; McGillivray, Feeny, Hermes and Lensink 2005). Moreover, 
cross country regressions, blunt instruments at best, suffer from constraints, which 
limit their usefulness in evaluating aid effectiveness. For example, most studies 
quantify results in terms of economic growth, yet this is far from the only reason 
for which oDa is given. entirely desirable aid project outcomes may never 
show up in growth statistics or only many years after the aid has been given (for 
instance, projects to improve health, projects to improve gender relations in a 
society, projects to strengthen civil society). one recent study which attempted 
to overcome this limitation by regressing oDa against a wider variety of human 
development indicators (Fielding, mcGillivray and torres 2005) found positive 
correlations between increased aid levels and improved outcomes in areas such as 
sanitation, child health and basic household assets.

a further problem with cross country regressions investigating aid effectiveness 
is that most regression analyses make no attempt to distinguish well given oDa 
from that which is given poorly. a recent attempt at tackling such limitations found 
a clear positive result between oDa and economic growth (reddy and minoiu 
2006). There is some doubt over the robustness of this finding (Raghuram and 
subramanian 2008), and the analysis still uses blunt tools for determining good 
from bad oDa, but it appears suggestive of a broader point: well given oDa can 
work.

this is certainly the conclusion that is most apparent from an unbiased 
assessment of the results of individual aid projects. While oDa’s critics often point 
to the failures of particular projects as being evidence of oDa always failing, there 
are also numerous examples of oDa programmes that have succeeded. Birdsall 
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rodrik and subramanian (2005, 142), while mindful of the limitations of oDa, 
provide a useful list of some of its successes: 

aid has accomplished some great things. on the health front, smallpox has 
been eradicated, infant mortality rates have been lowered, and illnesses such 
as diarrhoea and river blindness have been widely treated. aid programs have 
improved women’s access to modern contraception in Bangladesh and egypt 
and helped increase school enrollment in uganda and Burkina Faso. aid also 
pays for much of the (still–limited) access to aiDs medicines in poor countries. 
In the last decade, aid has helped restore peace and order after conflicts in places 
including Bosnia, east timor, and sierra leone.

if oDa is critical to the mDGs being met in the pics and oDa is most effective 
when it is given well, the next question must be what constitutes good aid? We 
emphasize four salient points. 

The first is that good ODA needs to be genuinely given. Many of the worst aid 
failures stem from the cold war era when money was given to despots, regardless 
of how they spent it, simply to keep them ‘on our side’. similarly, oDa which 
is tied to purchases in the donor country (given as a form of domestic business 
subsidy) is less likely to be effective than oDa accompanied by the freedom to 
purchase appropriately (Greenhill and Watt 2005). the second key element of 
good oDa is that it needs to be given free of harmful conditionalities which tie it to 
inappropriate economic reforms (Greenhill and Watt 2005; Stiglitz 2002). Thirdly, 
oDa should be given in a manner that pays concern to intersecting issues and in 
particular, gender. From power to poverty, gender issues cut across development and 
development projects (Willis 2005), and if insufficient attention is paid to gender, 
oDa will fail to live up to its promise and may leave women worse off. the fourth 
key element of effective oDa involves giving aid as an honest and open learning 
process. While we have some ideas as to what constitutes good oDa, not all of the 
contributing factors to successful oDa are clear. the monitoring and evaluation 
processes that have become omnipresent in recent oDa programmes should 
provide some of the required information, yet these are often limited. existing 
monitoring evaluation needs to be complemented with systematic investigations 
of aid effectiveness, which examine not only individual projects and programmes 
but also the combined influence of aid undertakings on regions and countries. If 
these four key elements are adopted – and some progress is being made on these 
– then ODA could fulfil its potential in assisting the realization of the MDGs.

Strengthening progressive civil society

the role of civil society in fostering better governance and through this, improved 
development is increasingly recognized in development circles (Edwards 2004; 
McNeil and Mumvuma 2006; Siri 2000). The UN Millennium Project explains the 
importance of civil society to human development: 
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strong civil society engagement and participation are crucial to effective 
governance because they bring important actors to the fore, ensure the relevance 
of public investments, lead to discussions that best address the people’s 
needs as they perceive them and serve as watchdogs for the development and 
implementation of government policies (un millennium project 2005, 32).

in addition to the rationale listed by the un millennium project, civil society is 
important because it gives citizens the ability to speak with a collective voice, and 
it can act as a ‘countervailing force’ to the manipulation of the democratic process 
by vested interests.

civil society is not a homogenous sector, uniformly dedicated to improving 
human development (Edwards 2004). Within the Pacific, some civil society 
organizations have played strongly counterproductive roles (such as when some 
church groups have hindered sexual and reproductive health). Yet throughout the 
Pacific there are increasing numbers of new civil society organizations arising, 
which do have a strong human development agenda (Naidu 2002; Tate 2005). 

these ‘new’ civil society organizations, along with the more progressive 
elements of traditional civil society groups, have the potential to become a strong 
force working in favour of the MDGs in the Pacific. However, many of these 
organizations suffer from capacity and resource constraints. overcoming these 
constraints will be a long term process. meanwhile, one important contribution 
that external actors can make towards mDG progress in the region is funding, via 
oDa and private aid, civil society organizations. the fostering of the development 
of civil society organizations, that can hold governments to account, means that 
aid can become a tool for promoting good governance and healthy democracy 
(Greenhill and Watt 2005). 

While civil society can facilitate improved governance, the relationship between 
civil society organizations and governments is not all one way. Governments can 
do much to aid the development of civil society but can also simultaneously stifle 
it (edwards 2004). For this reason it is critical that the governments of the pics 
allow space for civil society to develop. it is also critical that, when this space 
is not provided other regional actors (including governments, international non 
Governmental organizations and development agencies) engage in constructive 
action to stop such repression. 

Peace building in the Pacific

Conflict, as noted, poses a major development challenge to the affected PICs. The 
challenge of conflict is compounded because it is much harder to stop than prevent. 
Conflict prevention should be a primary concern of the region’s development 
actors. 

there are several mechanisms through which such concern could be translated 
into tangible action. one area of improvement, already touched on, would be the 
region’s powers making sure that their business interests are not sowing the seeds 
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of conflict through corrupt and destructive practices. If they are serious about 
preventing conflict in the Pacific, the regional powers will need to further clamp 
down on such practices. 

in addition to monitoring the actions of their business interests, the regional 
powers need to pay careful attention to domestic policies, such as criminal 
repatriation, that may serve to spark unrest within the pics. Donor agencies and 
multilaterals should also consider the value of preempting conflict when designing 
development strategies. public sector employment creation schemes may be 
problematic and not mesh well with economic orthodoxy, but when considering 
the large concentrations of unemployed young men in conflicts around the 
region (romer and renzaho 2007) such schemes may be worthwhile. similarly, 
seasonal migrant labour schemes, as have recently been discussed in australia 
and implemented in 2007 in new Zealand, have the potential to relieve labour 
market pressures and when applied in post conflict situations, could be considered 
a potential peace building tool. 

economic reforms that lead to high levels of unemployment (even if only short 
term), in potential conflict areas, need to be avoided. Once conflict has started 
the issue of outside intervention arises. such interventions are never easy and 
should only be embarked upon if there is a reasonable chance of success – best 
exemplified by the peace keeping mission in Bougainville (Fraenkel 2006). The 
recent regional assistance mission to solomon islands (ramsi) is an example of 
an initially successful intervention that has subsequently encountered problems.8 
the success of ramsi was because this intervention was needed and strongly 
supported by most solomon islanders (maclellan 2006). subsequent problems 
encountered by the initiative have partly reflected the unavoidable differences 
of peace building and development, but also an approach that has been heavy–
handed, particularly in its initial phases (maclellan 2006). interventions can help 
diffuse conflict in the PICs and should occur where they are locally supported, 
practical and necessary. However, if they are to succeed, they need to be holistic 
with the scope of development, pragmatic, and enter into in partnership with 
recipient countries. 

8 the ramsi mission to the solomon islands commenced in 2003 and was initially 
designed to restore peace and security after several years of instability and armed conflict 
primarily on the islands of Guadalcanal and malaita. the mission commenced with the 
support of the parliament and people of solomon islands. While its name suggests a regional 
initiative and officially, 15 countries are contributing to the initiative, RAMSI draws much 
funding and personnel from australia and to a lesser extent, new Zealand. ramsi’s initial 
focus was on restoring stability but the mission now works considerably in areas such as 
governance. 
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Conclusion

If the average New Zealander is troubled by the problems of the Pacific as they 
read the world pages of their local newspaper, they can simply turn the page. 
Policy makers, development professionals and the people of the Pacific do not 
have this luxury. the problems that confront the region are real and pressing, and 
wishful thinking and a business as usual approach will not bring about resolution. 
in the absence of concrete action, there is a very real chance that many of the pics 
will fail to achieve the mDGs and fail to deliver sustained human development. 
this chapter has highlighted mixed pic progress on the mDGs and critically, the 
key challenges to the Goals being met. it has outlined the risks posed by disease, 
inappropriate economic policy prescriptions, poor governance, conflict, and the 
self interest of regional powers.

these challenges are especially pressing because they are reinforcing. For 
example, disease burdens can contribute to economic problems, while inappropriate 
economic prescriptions can lead to worsening health situations. Worse still, 
political power imbalances and the external imposition of economic orthodoxies 
mean that decisions are often taken away from Pacific Islanders. Even where good 
policies are implemented, poor governance can lead to their failure. Within many 
of the challenges, gender – all too inadequately dealt with by the mDGs – is a 
critical cross cutting issue. From neoliberalism to Hiv/aiDs the burdens of the 
problems facing the pics will fall hardest on women. 

If these challenges are not addressed, the worse scenario is conflict, as already 
painfully realized in several pics. the histories of the Bougainville and solomon 
Islands conflicts reiterate how destructive conflict is to both development and 
human wellbeing. even for those who choose to ignore measures such as the 
MDGs, the rise in conflict in the Pacific over the last two decades should serve as 
a wake up call: action needs to be taken.

The challenges facing the Pacific may be significant and the causes for concern 
real but they are not insurmountable. in most instances they could potentially be 
overcome through the adoption of the solutions we have described. if the regional 
powers were to act to minimize the destabilizing actions of their business interests, 
this would help reduce corruption, environmental degradation and the risk of 
conflict. Increased and improved ODA could help the attainment of education and 
health goals as well as strengthening civil society. an approach to trade agreements 
and economic policy that moves from neoliberalism to pragmatism could provide 
crucial development space. a similarly pragmatic approach to issues of governance 
and conflict – which also pays attention to gender issues – will enhance development 
work. None of these solutions are particularly radical; all that would be required to 
put them in place would be for governments involved to be guided by the principal 
encapsulated by mDG 8: a partnership for development.
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chapter 9 

‘trade Driven Development’: contradictions 
and Insecurity for the Pacific Islands1

Jane kelsey

there is a tendency in contemporary analyses of development and economic 
globalization to fragment and dissociate the main elements of what is an integrated 
dynamic. this chapter weaves together diverse questions of development, gender, 
the millennium Development Goals (mDGs), trade and security in the context of 
the South Pacific. 

Development rhetoric has become pervasive in the formal rationale and legal 
texts that advance neoliberal globalization, especially trade liberalization; however, 
the development priorities of poor countries and their people are rarely perceivable 
in the practice of its more powerful advocates. When i was researching the origins 
of the Pacific Agreement on Closer Economic Relations (PACER) in 2003, a New 
Zealand government representative confirmed what politicians and officials from 
various of the Pacific Islands had told me: ‘When it comes to trade, there is no 
special relationship with the Pacific. The negotiators do a group hug, then they put 
their Geneva [Wto] hats on.’ 

the pursuit of self interest in the name of development is unproblematic for 
believers in the current ideology of ‘trade driven development’. they argue that 
even small remote and vulnerable Pacific Islands have a potential ‘comparative 
advantage’ and will benefit from gradual immersion into a competitive global 
economy. that same model of market driven development underpins the poverty 
reduction strategy papers prepared by the asian Development Bank (aDB), 
notionally in partnership with Pacific Islands’ governments. These are ostensibly 
primary vehicles through which the mDGs are to be achieved. ‘trade driven 
development’ is embodied in Goal 8 of the united nations mDGs:

Goal 8 Develop a global partnership for development.
target 12: Develop further an open, rule–based, predictable, nondiscriminatory 
trading and financial system (includes a commitment to good governance, 
development, and poverty reduction – both nationally and internationally).2

1 a version of this chapter was originally presented in 2005 to the 40th otago Foreign  
policy school Human Security and Development: Meeting the Millennium Development Goals?

2 see also ‘target 13: address the special needs of the least developed countries 
(includes tariff– and quota–free access for exports)’ and ‘target 14: address the special 
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it also underpins the policy of donor governments, where ‘coherency’ between 
aid, finance, trade and governance now drives the aid agenda – most explicitly 
with the european union (eu) under the cotonou agreement 2000.

this hegemonic market model of development is deeply worrying to those 
who believe that its theoretical premises are deeply flawed and that the real 
world impacts of this agenda are anti–development. if countries that are already 
vulnerable are encouraged or required to adopt and implement a trade led policy 
agenda that is inappropriate to their economic, social and political circumstances, 
there is a heightened risk of economic, social and political instability. these risks 
are borne primarily by the people and governments of those countries; but they 
also affect regional security and stability. 

Despite the public embrace of the globalization agenda by Pacific leaders, a 
number of Pacific Island governments seem to share this concern. Their reticence is 
evidenced by foot–dragging in the implementation of existing agreements among 
themselves, notably the Pacific Island Countries Trade Agreement (PICTA) and 
the melanesian spearhead Group trade agreement, in their choice of defensive 
positions on the economic partnership agreement (epa) negotiations with the eu, 
and their attempts to delay engaging in negotiations towards a Pacific economic 
community with australia and new Zealand under pacer.

i am not opposed, in principle, to measures that promote regional integration 
if they have been carefully considered, openly debated and enjoy the support 
of the people whose lives they will affect. However, i am sceptical that there is 
genuine endorsement of trade driven integration in various Pacific Islands and 
am deeply concerned at the absence of genuinely participatory debate among 
Pacific peoples. I am also not suggesting that the Pacific Islands should turn from 
the changing world. there is a risk that urging governments to challenge the 
globalization agenda could become a recipe for doing nothing. it is always much 
easier to stonewall than it is to debate alternatives, especially where governments 
lack confidence and expertise and where the voices of NGOs and trade unions 
are weak. intransigent defence of the status quo in favour of local interests can 
also inhibit the consideration of sensible ways to achieve productive efficiencies 
and lower prices for consumers.3 the challenge is to move beyond the binaries 
of global evangelism and intransigent protectionism to find a more Pacific way 
to move forward. The lead must come from Pacific people to promote a new 
development agenda that can realistically address their challenges and which their 

needs of landlocked countries and small island developing states’, through the Program of 
Action for the Sustainable Development of Small Island Developing States and 22nd General 
assembly provisions <http://www.ddp-ext.worldbank.org/ext/mDG/homepages.do>.

3 that attitude was apparent in the standoff between vanuatu and Fiji over imported 
biscuits, involving a breach of the msG trade agreement. in 2004 and 2005 vanuatu 
banned imported biscuits manufactured in Fiji to protect its sole local biscuit producer, 
causing job losses at the biscuit manufacturer in Fiji. in response, Fiji eventually banned the 
import of kava from vanuatu. after much diplomatic wrangling the bans were lifted. 
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governments might engage with. the task for outsiders who are concerned about 
development, human rights, social justice and security in the Pacific is to find ways 
to support that process.

The context4

The Pacific Islands face a huge dilemma. They remain heavily dependent on 
former colonial powers, especially australia, new Zealand, the united kingdom 
and the united states (us), for export markets, imports, investment and aid. 
these economic relationships have been sustained historically through a number 
of preferential and non–reciprocal agreements that provide a lifeline for their 
limited range of commodity exports. since the mid–1990s and the creation 
of the World trade organization (Wto) these arrangements have been under 
concerted attack. in a Green paper in 1996 the eu signalled to the african 
Caribbean and Pacific (ACP) countries its intention to replace preferences under 
the lomé convention with Wto–compatible reciprocal agreements, negotiated 
on a regional basis (european commission 1996). the ruling of the Wto 
Dispute settlement Body in 1997 against the preferential regime for imports of 
bananas from acp countries into the eu gave impetus to that process (report 
of the Wto panel 1997).

The Pacific Island Forum Economic Ministers discussed these developments 
at their annual meeting in July 1997 and resolved ‘to pursue a common goal of free 
and open trade and investment, allowing for the special circumstances of smaller 
states with few exports’ (Pacific Islands Forum Press Release 1997). They mandated 
a study of the options for implementing a free trade area among themselves. at 
the inaugural meeting of Forum trade ministers in 1998, the Forum’s secretary 
General noel levi acknowledged that people would ask ‘why do this?’ when the 
islands had almost nothing to trade and most of their products were similar. levi 
said that this assessment was ‘not exactly true’: there might be some immediate 
welfare gains from lower tariffs and prices, and longer term business opportunities 
that were not currently obvious might emerge in another ten or twenty years. He 
conceded that the real objective of regional integration was for the Pacific Islands 
to create a critical mass, politically and economically, in response to the new 
global trade environment. levi endorsed the trade led development strategy with 
a sense of resignation:

We must prepare ourselves for the changes in global trade now underway. these 
changes are inevitable as is the need for us to respond or else we get left further 
behind. We are mostly small and isolated and lack any influence as individual 
countries. a free trade area creates a larger economic unit or bloc that gives 
us a stronger foundation for responding to globalization and universal trade 

4 the next two sections have previously been published in kelsey 2005a.
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liberalization…many of the changes have to happen as the world moves towards 
greater trade liberalization. this process is not of our making but we cannot sit 
there and do nothing while the foundations of our economies are being removed 
(levi 1999).

This was, and remains, the centre of policy advice from the Pacific Islands to 
the international monetary Fund (imF), World Bank and aDB and a series of 
reports from trade economists that were commissioned by the Forum secretariat. 
the island governments remained cautious. they opted for a ‘stepping stone’ 
approach that began with a free trade area among themselves – the Pacific Island 
countries trade agreement (picta) – expected to lay the economic and political 
foundations for the renegotiation of their preferential trade arrangements with the 
eu, as required by the cotonou agreement 2000,5 and with australia and new 
Zealand as mandated by pacer.6 the expectation of gradualism has been rapidly 
overtaken by developments that are interlocked and externally driven. The Pacific 
islands have been submerged in a complex array of simultaneous Wto–compatible 
obligations and negotiations:

• the multifaceted Doha round of multilateral trade negotiations for current 
Wto members (Fiji, papua new Guinea and the solomon islands) began 
in 2001, with a seemingly indeterminate deadline;7 

• a prolonged Wto accession process involving multilateral and bilateral 
phases for vanuatu since 1996, tonga from 1996 to 2005, and since 1998 
for Samoa;8 

• a regional economic partnership agreement (epa) with the eu for all 
fourteen Pacific Island members of the ACP grouping, with a deadline of 
December 2007 (Kelsey 2005a);

• implementation of the melanesian spearhead Group trade agreement 
between Fiji, Vanuatu, Papua New Guinea and the Solomon Islands;

• implementation of the picta in relation to goods among the Forum island 
countries, including domestic legislation to amend tariff schedules, its 
proposed expansion to the us compact states (palau, marshall islands and 
Federated States of Micronesia), and its extension to cover services;

5 Partnership Agreement Between the Members of the African, Caribbean and Pacific 
Group of states of the one part, and the european community and its members states, of 
the other part (23 June 2000), acp–ec, pt. 3, tit. ii, ch. 1, art. 34.

6 see generally Pacific Agreement on Closer Economic Relations (2001). 
7 For a detailed discussion of issues arising from the Wto Doha round and Wto 

accessions see kelsey (2005b, 247). states engaged in the accession process are observers 
to the Doha negotiations.

8 Tonga completed its WTO accession in 2005 and eventually ratified the accession 
in July 2007, a year later than expected.
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• an obligation to ‘consult with a view to negotiations’ for a regional 
economic integration arrangement with australia and new Zealand under 
the pacer, to begin at the latest in 2011, or earlier if triggered by the epa 
negotiations with the eu, which australia and new Zealand insisted had 
occurred by 2003 (Kelsey 2004);

• the revision of compacts of Free association with the united states for 
the Federated states of micronesia and the marshall islands in 2003 and 
scheduled for palau in 2009.

On top of this came the Pacific Plan (Pacific Islands Forum Secretariat 2004), 
which has regional integration at its core.9 

The Pacific Island governments have very limited control over most of this 
agenda. they also face severe problems of capacity: some of the islands have 
only one or two people with limited experience or expertise to cover all these 
negotiations and often depend on external consultants and advisers. at a deeper 
level, these negotiations have the potential to reshape economic and social life 
in the Pacific Islands and close off the policy space available to governments to 
pursue any model for development other than market driven globalization.

Contrasting economic development models

there is growing disagreement, even among economists, about the appropriateness 
of the trade driven agenda for the Pacific. The international financial institutions 
and donor countries insist there is no alternative. a classic example is a report 
published by the World Bank in 2002, entitled Embarking on a Global Voyage: 
Trade Liberalization and Complementary Reforms in the Pacific, in which ron 
Duncan and others (World Bank 2002) drew on dynamic econometric modelling 
to claim that the larger and more comprehensive the liberalization, the greater 
the aggregate welfare gains for the islands. they applauded the requirements 
under Cotonou and PACER for the Pacific Islands to negotiate reciprocal free 
trade arrangements, because that made liberalization beyond picta inevitable: 
‘Only the timing, extent and benefits are uncertain’ (World Bank 2002, 23). This 
report claimed that broader and deeper trade agreements offered the prospect of 
technology transfer and cheaper inputs and would lock in free market reforms. 
There were also downsides: these agreements carried risks of inefficiencies and 
revenue loss through trade diversion, and a ‘hub–and–spoke’ effect if production 
became concentrated in australia and new Zealand. larger states could also be 
expected to protect their own interests during negotiations at the expense of the 
Pacific Islands. 

rather than reconsidering the formula, the 2002 World Bank report suggested 
that those drawbacks, and the high transaction costs of multiple negotiations, 

9 For a discussion of Pacific regionalism see Bryant–Tokalau and Frazer (2006).
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could be avoided if the islands provided every country with the same treatment. 
this might be achieved by accession to the Wto. again, the authors conceded 
that the potential benefits of WTO membership, by way of financial and technical 
assistance and access to the dispute settlement system, could be outweighed by the 
transaction costs. their optimal solution was for the islands to lower their trade 
barriers, primarily their tariffs, unilaterally to the rest of the world.

Likewise, Rolf Langhammer and Matthias Lücke (2000) argued for Pacific 
islands’ membership of the Wto from the premise that: ‘in an integrating world 
economy, sustainable economic growth in vulnerable economies (if and when 
it occurs) will be accompanied by growing exports of processed commodities 
or manufactures.’ the Wto would provide secure market access and access to 
the Dispute settlement mechanism. langhammer and lücke conceded that the 
gains from Wto membership seem small in terms of increased market access for 
traditional exports from the Pacific, but they projected five additional benefits: 
binding governments to (neoliberal) reforms in all trade related policies; access 
to sizeable technical assistance to build institutional infrastructure and anchor 
property rights; providing shelter from unilateral pressure by more powerful 
countries through the ability to publicize such conflicts at the WTO; encouraging 
the opening of markets through a period of ‘free riding’, to promote greater 
efficiency in the allocation of scarce resources, and lower prices for consumers 
and input costs for exporters; and improved attractiveness to foreign investors.

a contrasting empirically based perspective was offered by vanuatu’s former 
economic adviser Daniel Gay (2004), who reflected on that country’s experience 
of the aDB’s comprehensive reform programme, including trade liberalization 
and Wto accession. Gay insisted that small vulnerable countries should maintain 
policy space and genuine flexibility when developing their economic strategies. 
He reiterated that some factors affecting the Pacific Islands, such as propensity to 
natural disasters and remoteness, are fixed. It is not inevitable that these countries 
must rely on a small number of low added–value agricultural commodities whose 
prices fluctuate widely, even if this is theoretically their ‘comparative advantage’. 
Achieving greater diversification requires long term programmes that are designed 
to boost export–oriented sectors, provide access to credit for local entrepreneurs 
and develop potential in services like tourism. the protection that is necessary to 
encourage local producers and domestic competition is often incompatible with 
external liberalization. insisting on trade liberalization can also have perverse 
results of promoting private sector monopolies in very small markets. roman 
Grynberg (undated) also highlighted the risk of inappropriate trade liberalization 
for the Pacific Islands and questioned whether they are stable or strong enough 
to weather the severe political and economic consequences of the very long and 
difficult transitions that neoliberal policies would require.10

10 this paper was written when Grynberg was multilateral trade policy adviser at 
the Forum Secretariat. In 2006 he was appointed the Director of Trade Policy at the Pacific 
island Forum secretariat.
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Gay (2004, 36) makes a second, related observation based on vanuatu’s 
experience: ‘even if the [aDB’s comprehensive reform] programme had been 
technically successful there is a moral angle too: a critical mass of country 
inhabitants must own a reform package rather than having it foisted upon them.’ 
a theoretically driven policy template that has been devised from outside, ignores 
the realities of the country and is implemented at a culturally alien speed, is bound 
to be sabotaged and fail. Governments become resistant to change and the costs 
are then borne by their people. Gay’s critique highlights the thorny problem of 
reconciling economic policies with both culture and lifestyle aspirations. How 
should governments respond if they recognize that competitive markets and export 
led growth are inappropriate or unachievable, but their people nevertheless want 
access to imported consumer goods and technologically advanced services? can 
dual economies continue to operate where one part of a country’s economic, social, 
cultural and political life, including land ownership, is marketized and the rest is 
not? managed temporary migration programmes into australia and new Zealand 
to generate remittances and skills have been promoted as economic lifelines – but 
is this a genuine development strategy, and is it likely to be sustainable given the 
history of political and economic expediency in policies on Pacific immigration? 

The following three examples on food, employment and migration flesh out 
the tensions between trade liberalization and development, and the contradictions 
that are embedded in the mDGs, with particular reference to new Zealand and 
australia. equally important questions about the notion of ‘development’ arise 
under the cotonou agreement – for example, the interrelationship between the 
pursuit of mDG 7 (ensure environmental sustainability) through the combination 
of the eu Water Facility for acp countries (european commission 2004), the 
interests of europe’s dominant transnational water companies, the eu’s requests 
on environmental services during trade negotiations and the promotion of 
water privatization by the international financial institutions (Corporate Europe 
observatory 2007). 

Who needs more mutton flaps?

two World Health organization reports in 2001 and 2002 drew explicit links 
between Tonga’s dependence on imported foods, especially mutton flaps, diet 
related disease and trade liberalization (evans, sinclair, Fusimalohi and liava’a 
2001; also Evans Sinclair, Fusimalohi and Liava’a 2002). They concluded that 
people were making conscious decisions to eat less healthy foods because they 
were cheap and available:

one effect of globalization has been to increase reliance on imported foods, 
rather than traditional foods. imported high fat–content meats, especially corned 
beef, mutton flaps, and chicken parts, are among the main causes of the rising 
rates of noncommunicable diseases. although educational programmes have 
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increased awareness about healthy diets and nutritional foods, people in the 
Pacific nonetheless choose to consume less–healthy foods because of cost and 
availability (i.e. they make economically rational, but nutritionally detrimental 
decisions to consume certain foods). thus, poor diet is not simply a health 
or health–education issue, it is also economic. it appears that the solution to 
diet–related non–communicable diseases in tonga cannot be based solely on 
nutritional education. Both the problem and the solution appear to involve 
economics. one possible answer would be to follow the example of Fiji and 
ban the importation of fatty foods. other policy alternatives would promote the 
development of sustainable indigenous fishing and farming industries that could 
make the preferred and healthier traditional foods readily available at a reduced 
cost. However both these solution could run afoul of the Gatt and Wto [and 
therefore Wto–compatible arrangements like pacer]…it behoves national 
policy–makers to be aware of the health impact of ‘commodities of doubtful 
benefit’, and of the role of trade in the health of the population (Evans, Sinclair, 
Fusimalohi and liava’a 2001, 856). 

The Tongan government urged its New Zealand counterpart to end mutton flap 
exports and encourage a return to healthier traditional diets, such as fish, organic 
chicken and taro that cannot compete in tonga’s small domestic market. the 
opposite was likely to result from tonga’s accession to the Wto (Working party 
on the accession of the kingdom of tonga 2004). During the tortuous nine year 
accession process, the tongan government made commitments that have the 
potential to cripple its economy, entrench the dominance of the elite through private 
sector monopolies and fuel political instability. new Zealand’s trade negotiators 
followed their standard approach to Wto accessions by demanding commitments 
that would create precedents for new Zealand’s strategic objectives in agriculture 
and by refusing concessions that might undermine its hard line approach with 
more significant acceding countries, like Russia. 

in april 2004, new Zealand’s trade minister Jim sutton (2004) hailed the 
completion of tonga’s bilateral accession negotiations as ‘saving’ new Zealand 
exporters $6 million in tariffs. that meant tonga, which then drew over 40 per 
cent of government revenue from border duties, would need to make up a $6 
million fall in revenue from elsewhere. the options were a combination of user 
charges, broader sales tax and consumption tax – in a country where 80 per cent 
of the people are subsistence farmers and whose cash income comes largely from 
remittances. reports suggest that similar demands were made of samoa in its 
Wto accession negotiations (Sunline 2004). samoan representatives have been 
especially critical of new Zealand’s behaviour and demands (Sunline 2004). it is 
worth noting that new Zealand has systematically refused to address the special 
needs of least developed countries and small island developing states in accession 
negotiations, anticipated in targets 12 and 13 of mDG 8.

new Zealand supplies around one third of tonga’s imports. about one third of 
that is foodstuffs, including a large proportion of a fatty waste product known as 
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‘mutton flaps’. According to trade theory, consumers will benefit by lower prices 
once tariffs are removed. This is not necessarily so; experience suggests that the 
exporters and distributors tend to increase their prices almost back to the previous 
level. aside from that possibility, there are sound health and development reasons, 
evidenced by the WHo reports, for hoping that prices for meat imports from 
new Zealand do not fall.11 Far from accepting responsibility to address this issue, 
former labour member of parliament philip taito Field argued it was the right of 
tongan businesses to decide what to import (quoted in choudry 2002). 

Faced with contradictions between health objectives and trade obligations, 
Pacific Island governments have a difficult choice. Fiji, a WTO Member, did impose 
a ban on mutton flaps, claiming there are proven links to obesity (Government of 
Fiji 2001). new Zealand threatened retaliation at the Wto, but backed off doing 
so. It is unclear whether that reflected a legal assessment of the merits of the case, 
or fear of being exposed to accusations that it knowingly dumps unhealthy waste 
products on the Pacific Islands while NZAID funds health education programmes 
to promote awareness of the health risks of consuming those products.

Garments

Fiji’s two major commodity export industries are sugar and garments. Both have 
been under threat from the loss or erosion of historic trade preferences provided 
under the Lomé Agreement with the EU, South Pacific Trade and Economic 
cooperation agreement (sparteca) with australia and new Zealand, and 
with the us under the Wto’s agreement on textiles.12 ironically Fiji had been 
encouraged to build the garment sector to take advantage of those preferences. 
trade liberalization in Fiji’s major markets has progressively reduced the value 
of garment exports. With preferences now also spreading across more countries, 
new competitors are undercutting Fiji’s ‘comparative advantage’ of cheap labour 
and incentives for foreign firms. That trend will intensify as Australia and New 
Zealand conclude free trade agreements with china and other garment exporting 
countries, such as the association of south east asian nations (asean), that 

11 Paradoxically, New Zealand’s mutton flap exports to the Pacific may fall as other 
export markets emerge; levels have fluctuated since access to China’s market opened in 
2002. Exports to China were: 2000: 10,044 tonnes; 2001: 11,059 tonnes; 2002: 10,864 
tonnes; 2003: 12,932 tonnes; 2004: 9,633 tonnes (this is considered a most unreliable 
figure); in 2003 this trade was worth around NZ$22.5 million. Comparable figures for 
the Pacific were 2000: 9,560 tonnes; 2001: 7,450 tonnes; 2002: 6,011 tonnes; 2003: 6,092 
tonnes; 2004: 7,901 tonnes; in 2004 this trade was worth roughly NZ $14.5 million. Figures 
courtesy of Brian lynch, former chair of the new Zealand meat Board. 

12 the expiry of quota restrictions under the Wto agreement on textiles and 
clothing in December 2004 at the end of a ten year phase–out period allowed equal access 
for products from other countries, notably china, into Fiji’s major markets.
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expedite the removal of remaining tariffs on textiles, clothing and Footwear 
(TCF). The continued loss of jobs and potential closure of more firms will have a 
huge economic, social and political impact in Fiji13 and also affect samoa. 

after the 1987 coup, the military government led by sitiveni rabuka, 
established Free trade Zones in an attempt to attract investors back to Fiji.14 
Foreign factory owners were enticed by a special lower minimum wage for 
garment workers, nonunionized workplaces and a reservoir of unemployed 
desperate for jobs. New Zealand factories were the first to move from Fiji, after 
the government began radically reducing tariffs in 1987. australian factories 
soon became the mainstay of Fiji’s new low skilled and low technology cut make 
and trim operations. in addition to lowering its domestic tariffs, the australian 
government introduced a self–serving import credit scheme. this allowed Fiji 
to include fabric sourced from australia, but made elsewhere, as local content 
to satisfy sparteca’s rules of origin. By 1999 australia was taking 70 per 
cent of Fiji’s total textile exports. the import credit scheme ran foul of Wto 
rules and was replaced in 2001 by the sparteca (tcF provisions) scheme. a 
complex formula gave Fijian exporters new ways to manipulate the calculation 
of local content, but this proved difficult to implement in practice and offered 
little to australian producers. sparteca–tcF was due to expire in late 2004 
but following a review australia announced it would be extended for seven more 
years (until 2011, coincidentally when negotiations under pacer are required 
to begin), with a further review after three years (customs tariff amendment 
Bill (no. 1) 2005).

Garment imports are an intensely political issue in australia, where 
employment in the TCF industry has fallen but remains significant. China is the 
domestic industry’s prime competitor, but Fiji remains a significant player so 
long as tariffs and the sparteca–tcF arrangement are in place. the australian 
government’s policies target support to australian owned garment companies, 
textile manufacturers and brand name retailers. the cost of that policy has been 
borne within australia by over 57,500, mainly women workers who have lost their 
jobs in three waves of tariff cuts since 1986 as australian factories relocated to 
Fiji or asia, and an estimated 300,000 homeworkers who were reported in 2004 
to work up to 18–hour six or seven day weeks for $2 to $3 an hour (see Delaney 
2004; Textile, Clothing and Footwear Union of Australia 1995; Webber and Weller 
2001). a productivity commission inquiry into the industry’s future in 2003 led 
to a tariff pause (australian productivity commission 2003), with renewed cuts 
in 2010 to reach a 5 per cent tariff level in 2015, plus a ten–year restructuring 

13 according to the Fiji islands Bureau of statistics production in Fiji’s garment and 
footwear industry fell 55 per cent in 2005 compared to 2004, the largest decline since 1997. 
‘Fiji Garment industry takes 55 percent plunge’, Fiji Times, 5 april 2006 <http://archives.
pireport.org/archive/2006/april/04-06-09.htm>.

14 most of the following discussion on the Fiji garment industry is drawn from DFat 
economic analytical unit (2003).
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package that focused on design, strong brands and new technology (Department 
of industry, tourism and resources 2004). However, this implied there would be 
fewer, more highly skilled jobs, which many existing workers are not equipped to 
fill. That strategy ran in tandem with negotiations between China and Australia for 
a free trade agreement that was expected to cover textiles.15

the story in new Zealand was both similar and different. the garment industry 
had barely survived repeated rounds of tariff cuts in the 1980s and 1990s, which 
saw clothing factories close or move offshore. initially the threat to vulnerable 
Maori, Pacific Islands and Asian women workers came from Fiji. By the mid–
1990s this was overtaken by imports from china, where exploitation of low–cost 
labour made garments even cheaper. new Zealand factories tried to compete by 
using labour market deregulation to cut real wages and deunionize the workforce. 
By 1999 tariffs had been abolished on everything except for tcF, which retained 
average applied tariffs at 19 per cent due to a campaign led by unions with small 
town mayors and local factory owners. in 2003, the labour government proposed 
abolishing all tariffs by 2010 to meet apec’s voluntary free trade deadline. unions 
attacked the hypocrisy of a labour government whose industry strategy was to 
produce high value outdoor clothing and chic fashion for niche export markets, 
both of which require a critical mass of producers and skilled workers, while 
simultaneously seeking to strip out the remaining 18,000 jobs and infrastructure 
of the industry (kelsey 1999, 212–17). the compromise – ten per cent tariffs by 
2009 and another review – offered false security. negotiations for a free trade deal 
with Hong kong stalled once it became clear this would provide back–door entry 
for chinese garments, but the conclusion of a free trade agreement with china 
signalled the final surrender of the clothing industry.16

these developments have had huge implications for Fiji. the garment industry 
initially boomed, overtaking sugar as the main export earner by 1997. in 2000 it 
exported F$200 million in garments to australia, new Zealand, us and europe. 
almost two thirds of factories were foreign owned, and many of these investors 
left after the 2000 coup. a longer term threat came from cheaper competition 
from china and east asia, and new Zealand’s decision in 2000 to remove tariffs 
on imports from all least Development countries, including garment producing 
Bangladesh. although garments were still 33 per cent of Fiji’s total exports and 6.2 
per cent of GDp in 2002, output dropped by 20 per cent (DFat 2003). competitive 
pressure once more fell on women workers. a production cost of us$5 and a sale 
price of US$50 in 2003 reflected wages that were below the poverty line. These 

15 the negotiations began in 2005 but became stalled over china’s offer on access 
for agricultural products.

16 the nZ china Fta was sweetened by a 2016 deadline for phasing out tariffs 
on garments, resulting in a two year freeze on the tariff cuts that had previously been 
expected in July 2009. this was still too late to foreclose industry closures and job losses at 
iconic New Zealand garment firms. ‘Textile Union Welcomes Tariff Freeze’, <http://www.
bilaterals.org/article.php3?id_article=12071>.
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often (but not always) existed alongside demeaning workplace practices, other 
kinds of abuse, anti–family work hours, health and safety violations, and threats to 
union members (oxfam 2004). it was then estimated that 15,000 women garment 
workers depended on these low quality non–agriculture jobs to provide direct and 
indirect support for one fifth of Fiji’s urban, and many rural families. In addition, 
some employers came to prefer immigrant women from outside as a higher 
skilled, productive and docile workforce, although entry rules were subsequently 
tightened.

Fijian garment producers argued that the future of the industry hinged upon 
reducing the local content requirement of the rules of origin under sparteca–
tcF from 50 per cent to 30 per cent (see e.g., DFat 2003). this would enable 
some factories to continue producing higher quality, short run, quick turnaround 
garments to australia and new Zealand, and service the niche market tourist 
sector under picta. By sourcing fabric from elsewhere they could also reduce the 
loss of orders to asia that resulted from the restrictive rules of origin. the textile 
and Fashion industry of australia vigorously opposed the proposal (Durutalo 
2007). even if the australians had agreed, the ‘best case scenario’ would have 
required fewer and more highly skilled workers. a majority of garment workers 
would still become unemployed. Fiji’s garment manufacturers used the prospect 
of closures and job losses to resist moves to alleviate wage poverty of garment 
workers.17 many of those who depended on the dwindling jobs in the garment 
industry were indo Fijian women at a time when indo Fijian men were losing 
jobs on sugar plantations and the number of families squatting in urban slums was 
growing dramatically. the cumulative effect of industry decline and job losses 
in Fiji’s fragile economy, especially after the 2006 coup, has potentially serious 
implications for social and political stability.

this example exposes direct contradictions between mDG 8 and mDG 3 on 
gender equality, which is to be measured partly through the ‘share of women in 
wage employment in the non–agriculture sector’. mDG 3 aims to promote gender 
equality and the equitable employment of women through non–agricultural waged 
labour. However, it says nothing about the quality of that employment in an era 
that is driven by competitive deregulation, especially of wages and conditions for 
women workers. equally, the ‘trade driven development’ model avoids addressing 
the consequence of pursuing mDG 3 through the mDG 8 strategy of unilateral 
liberalization and free trade treaties, and the prospect that it will deepen, rather 
than reduce, gendered exploitation, insecurity and poverty. 

17 the textile clothing and Footwear council of Fiji blamed a 20 per cent increase 
in the minimum wage for garment workers from $1.25 to $150 an hour or $1.48 to $178 
an hour for 300 job losses in the industry and warned of 1,000 more to follow. ‘Fiji 
Garment industry: Wage increase threatens Jobs’, Fijilive 16 February 2009 <http://pidp.
eastwestcenter.org/pireport/2009/February/02-17-02.htm>.
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Trade in people

the third example involves temporary migration of workers in service sectors. 
Pacific Islands’ governments want to increase the number of their people who 
are allowed to work temporarily in other countries, especially australia and new 
Zealand (Grynberg 2002). they see this as a way to increase remittances as a partial 
substitute for revenue lost to the country through tariff cuts, earn foreign exchange, 
soak up unemployment and develop their national skill base. By presenting this 
as a trade liberalization measure that will enhance their ‘comparative advantage’, 
they hope to circumvent the political sensitivity and racism that surrounds short 
term migration from the Pacific. 

The temporary presence of foreign personnel has been defined in the General 
agreement on trade in services (Gats) as ‘mode 4’ of supplying services (kelsey 
2008 189–206). to date, almost all commitments that countries have made to 
liberalize the international movement of service labour in the Gats and bilateral 
agreements have been limited to executives, professionals and technical specialists. 
What rich countries portray as a ‘trade’ issue when it involves the professionals 
and executives of transnational companies reverts to being an immigration issue 
when it involves lesser skilled workers, primarily from the global south.

india has insisted that expanding the categories to include a wider range of 
skilled workers, technicians and independent contractors is a prerequisite for any 
deal in the Doha round of Wto negotiations. richer countries, especially the us, 
have remained resistant to make such binding commitments. poorer countries are 
making similar requests regarding less skilled workers, but they have much less 
leverage than india. the idea that they could secure binding rights of entry for less 
skilled services workers is almost inconceivable. 

Developed countries are quite content with the current hierarchical brain 
drain: the richest countries recruit the nurses, teachers and skilled technicians 
trained in countries like australia and new Zealand, who in turn lure ready–
trained replacements from poorer countries, such as the Pacific Islands, who 
cannot provide comparable wages, conditions and facilities. nevertheless, the 
Pacific Islands governments and advisers promote Mode 4 as the one area where 
they can potentially gain from through trade negotiations (Pacific Islands Forum 
secretariat 2004). the melanesian spearhead Group proposed that the eu 
should accept a guaranteed quota of Pacific Islands services workers in tourism, 
security and seasonal agriculture on a temporary basis as part of the epa. the 
training they received could be used to build up the country’s services when they 
returned home. remittances would help replace the lost income to the country 
from tariffs on imports. the melanesian spearhead Group conceded that their 
main objective was not access to the eu, which is a relatively unattractive 
destination for Pacific people because of distance, language and lack of family 
ties. they wanted leverage for a future deal with australia and new Zealand 
under pacer, either as a stand–alone agreement or as a trade–off for other parts 
of a free trade pact. the vanuatu government, which would be hardest hit by 
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the loss of tariffs, calculated the precise number of temporary migrants whose 
remittances would compensate from the loss of revenue under both a Pacific 
epa and pacer. this calculation assumed that people would continue to send 
back a quarter of their salary for up to 20 years, and noted that their proposal was 
for a much shorter period.18

Fiji economist Wadan narsey has also strongly advocated for mode 4 (narsey 
undated). He criticized Australia and New Zealand for draining the Pacific’s 
skilled and professional workforce, while shutting their doors to the small number 
of unskilled workers who want to come from the islands to do the work that their 
own people are not interested in. narsey has argued for 

specific programmes of development co–operation that will result in enhanced 
levels of investment (both domestic and foreign), higher rates of sustainable 
economic growth, and most importantly, retention of skilled persons in the 
Fics, and the regulated access of Fic unskilled labour to the labour markets of 
australia and nZ (narsey 2003, 45). 

Narsey proposed a flexible system of permanent residence for skilled and 
professional workers that would allow them to come and go freely from the 
islands. a second scheme for unskilled labour would provide lower cost workers 
for unattractive jobs, thereby reducing unemployment pressures in the Pacific and 
providing remittances. According to Narsey, this concrete benefit that ordinary 
people could obtain would far outweigh any abstract concerns about the broader 
loss of sovereignty from the trade agreements.

narsey rejected fears that people would overstay, saying the option of earning 
better money offshore and then returning home would be much more attractive 
than emigrating permanently. that is debatable. such schemes would also only 
be possible with the support of australian and new Zealand trade unions. the 
unions are genuinely concerned about the potential exploitation of Pacific migrant 
workers. this already occurs in low skilled service industries, such as cleaning, 
where the transnational firms that control these contracts pay the minimum wage 
for unregulated work hours and poor conditions, and are consistently hostile to 
unions. those workers struggle to meet their living costs, pay church tithes and 
remit money home. at the same time, the unions are concerned that cheap migrant 
labour will be used to drive down wages and deunionize in already vulnerable 
occupations.19 these concerns are heightened by narsey’s suggestion that 
temporary migrants might be paid less than local workers (narsey undated). 

new Zealand’s recognised seasonal employer programme, introduced in 
2007, and the australian three year trial guest worker programme that began in 

18 Information provided to the author by Vanuatu trade officials on a visit to Port 
vila in 2003.

19 ‘Australia’s Pacific guest workers scheme’ ABC Radio 9 September 2008, <http://
www.radioaustralia.net.au/news/features/s2359609.htm>



 

‘Trade Driven Development’ 187

2009, were responses to the pressure to increase temporary access for Pacific 
workers. Yet both governments retained the discretion to determine the numbers 
of workers, select participating countries and be able to unilaterally terminate the 
schemes.

the commonwealth secretariat has promoted a more structured proposal to 
train nurses explicitly for export.20 the notion of ‘managed temporary migration’ 
was based on a scheme for training nurses in the caribbean. it was argued that the 
Pacific Islands are already losing large numbers of professionals to out–migration. 
australia and new Zealand suck out nurses trained at the islands’ expense without 
taking any responsibility for the resulting brain drain. as demand for nurses and 
caregivers continues to rise, the sustainability of local Pacific services will be 
jeopardized. Yet Pacific Islands’ governments maintain that the decision to migrate 
is a matter of people’s choice. a managed approach would provide a means to 
balance national needs and the desire to emigrate with incentives for skilled 
workers to return. 

the proposal involved australian or new Zealand universities delivering their 
accredited health care qualifications in the Pacific, in return for incentives and tax 
write–offs, guaranteed work permits and remittance of profits. This would operate 
as a commercial enterprise that catered to full fee–paying Pacific students and to 
australian and new Zealand students who could not gain entry to the course at the 
home campus. a quota of nurses with appropriate levels of experience would be 
guaranteed entry to australia and new Zealand each year. they would be selected 
by lottery, with no guaranteed job on their return home. others who chose to 
stay in their home country would receive assistance through land grants, training 
benefits and tax incentives. The Pacific Island governments would be responsible 
for maintaining the regulatory framework and policing a code of conduct that 
dealt with certification, length of stay, years of service before eligibility and 
reintegration arrangements.

this proposal has its attractions. accepting a limited number of specially 
trained workers could ensure that good labour laws protect migrant and local 
workers. There are also significant downsides for other aspects of development. 
a study of a caribbean model predicts that the cost of nurse training will rise, 
and over time it will be viewed as a purely commercial enterprise (thomas, 
Hosein and Yan 2005). even in a mixed system of full fee–paying and subsidized 
students, it is difficult to maintain a balance between public services and 
commercial objectives. there could also be a corresponding marketization of 

20 ‘outcomes Document. Framework of action for a programme of temporary 
movement of agreed at the caribbean conference on temporary movement: towards 
a trade and Development approach, 30–31 march 2005, Barbados’, in ‘migration in 
the caribbean: What do we know?’ expert Group meeting on international migration 
and Development in latin america and the caribbean, november–December 2005 
port of spain, annex 2, <http://www.un.org/esa/population/meetings/ittmiglac/p09_
eclac(port%20of%20spain).pdf>.
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health care where people’s access to, and use of, more expensive professional 
services reflects their ability to pay. The for–profit health care sector would 
have incentives to engage in skimming off the most qualified staff and lucrative 
services, which would seriously undermine the public health system. local 
cultural dimensions of nurse training would also be eroded by foreign courses 
that might be based on an imported curriculum. 

There are other downsides in the Pacific context. The proposal assumes a level 
of regulatory sophistication that does not currently exist in any of the Pacific Island 
source countries. the nurses, primarily women, would face risks of exploitation 
by their home government, recruiters and employers. there is already evidence 
that Filipino nurses in new Zealand face insecure contractual employment, racism 
in the workplace, and hostility from local workers (manchester 2005). larger 
scale temporary migration has additional social, gender and cultural implications 
for the Pacific. The absence of adult women for several years at a time can 
contribute to family breakdown, disrupt village and community relationships, and 
alter traditional cultural values and roles. none of these are recognized, let alone 
addressed, within the ‘trade’ discourse.

the pretence that this is a trade issue removes the onus from governments to 
explore the potential costs and benefits of managed migration as a development 
strategy. uncritically pursuing mode 4 carries additional risks that governments 
will commit themselves to further liberalization that compounds the push factors 
behind migration for remittances. that would increase dependency on remittances 
in a vicious cycle that erodes the potential for adopting more socially responsible 
development strategies (kelsey 2008, 213–20). 

Putting people back into development 

these examples reveal some of the economic, social and cultural implications of 
‘trade driven’ development. They are development issues; yet they are being dealt 
with in the secretive arena of trade negotiations, whose ideology and processes does 
not allow for open, critical debate and a consideration of alternatives. the current 
paradigm is supported by reports from economic consultants that are routinely 
based on econometric modelling and crude proliberalization assumptions (e.g., 
scollay 2002). that advice is often kept secret, even after decisions have been 
made, so there is no opportunity for critical peer review. Pacific Islands ministers 
and officials are therefore denied the breadth of advice that is necessary to inform 
their decisions. 

this practice has been strongly criticized by regional nGos. in response to 
nGo criticisms of picta and pacer the Forum secretariat commissioned a 
‘social impact assessment’ on picta in 2001. the consultants argued that the 
agreement would have little economic impact, so its social impacts would also be 
negligible (Forsyth and plange 2001). if there were to be impacts, economic theory 
told them that picta would produce lower unemployment, rising incomes, better 
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living standards and improve the status of women. the Forum trade ministers 
simply noted the report at the same meeting as they signed both agreements. the 
ministers also asked the Forum secretariat to convene a regional workshop on 
training and preparations to establish a framework to monitor picta, but did not 
allocate the resources to do so. Three years later the Secretariat finally contracted 
two regional women’s organizations – the Pacific Foundation for the Advancement 
of Women (pacFaW) and the united nations Development Fund for Women 
(uniFem) to work alongside to provide training in implementing a module on 
social impact assessment that had been prepared by an outside consultant. one 
stated goal of the training was to convince participants of the value of social 
impact assessments. The first assessment would not be conducted until at least 
2006, and would be solely about picta – the agreement that would have the least 
impact on the Pacific Islands.

Some Pacific governments have recognized this concern. The negotiating 
strategy of the Vanuatu government on the Pacific EPA acknowledged how little 
research had been done on social impacts and that none had assessed the social 
meaning of an epa. although a social impact study was beyond the terms of 
reference and role of Department of trade, it could help to coordinate a social 
impact study conducted by a nGo, the kaljoral senta (vanuatu cultural centre) 
or a trade union. that study might include:

• examination of the likely social impact of tariff reductions on prices of 
staple products such as rice, tinned fish and kerosene;

• an examination of the tax structure and how possible changes resulting 
from trade liberalization would affect low income groups, especially if 
tariff cuts accelerate the need for income tax and lead to a more progressive 
tax regime;

• An assessment of the impact on employment;
• An analysis of what would happen socially if the service sectors identified 

by the government were liberalized; 
• social impact of the movement of seasonable agricultural workers overseas, 

including the possible impact of remittances on community consumption 
levels; whether the temporary movement of people overseas would erode 
cultural values; the effect of on–the–job training received abroad; and 
potential for any brain drain.21

the vanuatu government appears not to have pursued that proposal. as a result 
of continued criticism, several social impact assessments and similar reports 
commissioned by the Pacific Islands Forum Secretariat have been published 
more widely (e.g., nathan associates 2007), and one was even contracted to a 
consortium led by a regional NGO (Pacific Network on Globalisation 2008). 

21 Vanuatu’s Negotiating Position for the Economic Partnership Agreements with the 
European Union, November 2004. On file with author.
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However, the narrow terms of reference for these studies continue to constrain the 
potential for critique, let alone the exploration of alternatives to the trade driven 
paradigm of development.

the closure of debate around trade negotiations exposes a serious constitutional 
dilemma. trade agreements increasingly usurp the normal democratic and 
legislative processes of governments in a wide range of areas. Yet most governments 
seem reluctant to expose their trade negotiating proposals to scrutiny, not simply 
because it would undermine their bargaining position but also perhaps because 
they do not always understand their implications, lack the resources to engage in 
public debate and ultimately enjoy the opportunity to exercise unfettered executive 
power. 

As the trade liberalization carousel spins ever faster, most Pacific Islands 
governments seem to feel they cannot afford to say no to their more powerful 
donors.22 The EU brought unconscionable pressure to bear on Pacific ACP 
countries during the epa negotiations. australia and new Zealand have insisted 
that those negotiations have triggered the obligations of the Forum island countries 
to negotiate even broader concessions under pacer. the impact on government 
revenue, local businesses and jobs in the Pacific of a reciprocal free trade agreement 
that deals only with goods could be devastating; even more so if its coverage was 
extended to services and foreign investment. Yet australia and new Zealand, like 
the eu, maintain the pretence that their self interested ideological, economic and 
trade objectives are really about development (see kelsey 2003). the challenge 
facing critics of the ‘trade driven development’ paradigm is to create enough 
breathing space for the people and governments of the Pacific to explore alternative 
models that reflect their own aspirations for development.
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chapter 10  

Reformasi, environmental security  
and Development in indonesia

Budy p. resosudarmo

For a natural resource rich country such as indonesia, being able to properly 
manage its natural resources is crucial in eradicating extreme poverty and hunger 
and ensuring environmental security. the fall of president soeharto in 1998 
provided the opportunity for indonesia to rapidly move from an authoritarian 
society to a more democratic one (often referred to as reformasi), and to conduct 
a ‘big bang’ transformation from a highly centralized towards a much more 
decentralized system of government. it was suggested in the early process of these 
transformations that this would offer the prospect for indonesia to better manage 
its natural resources, and achieve a long–term development path that embraced 
environmental security, equity and alleviated significant rural poverty. This chapter 
conducts an overview of whether these predictions have begun to materialize. the 
findings of this chapter suggest that these the radical changes have instead created 
an environment of political uncertainty, inconsistent laws and regulations, weak 
law enforcement, a weak governmental system and insecurity of land tenure, with 
the result that ‘the management of natural resources in the country may not have 
worsened, but neither has it improved’ (resosudarmo 2005, 1) at least in the short 
and medium term.

The setting

indonesia is the largest archipelago in the world with approximately 17,000 
islands stretching along the equator for about 6,000 kilometres between the indian 
and Pacific oceans, and linking the continents of Asia and Australia. The country 
covers approximately 7.9 million km2 (including the exclusive economic Zone 
area), of which only approximately 1.9 million km2 is land. the main islands are 
sumatra, kalimantan, sulawesi, papua, and Java. indonesia shares the islands of 
kalimantan with malaysia, and papua with papua new Guinea (resosudarmo, 
subiman and rahayu 2000). 

The country is diversified, both in terms of its population and its natural 
resources. in 2006, the population reached approximately 240 million, consisting 
of around 350 ethnic groups. most of these have their own languages and customary 
(adat) laws, regulations and norms. the two largest ethnic groups are the Javanese 
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(45 per cent of the population) and the sundanese (14 per cent). the population is 
growing at an annual rate of about 1.5 per cent. the majority of indonesians – 61 
per cent – live in Java and Bali, which together have a land area comprising only 
around 7 per cent of indonesia. another 21 per cent live in sumatra (27 per cent of 
indonesia), while the remaining 18 per cent inhabit sulawesi, kalimantan, nusa 
tenggara, maluku and papua – comprising the greater part of indonesia in terms 
of land area. the majority of the population is muslim (88 per cent). nevertheless, 
other religions and denominations are represented; Protestants comprise 5 per cent 
of the population, catholics 3 per cent and Hindus 2 per cent. 

indonesia has long been considered to have abundant natural resources, such 
as oil, gas and minerals as well as rich and very biodiversified forest and marine 
resources. For example, oil and gas are found in aceh, riau, south sumatra and 
east kalimantan. mineral ores such as copper and gold are abundant in papua, 
coal in most of kalimantan and West sumatra, tin on Bangka island, and nickel in 
south sulawesi and north maluku. indonesia’s vast rainforests account for over 
50 per cent of the tropical forests in the southeast asian region and more than 
10 per cent of the world’s tropical forests (Barbier 1998). in terms of area, the 
country’s tropical forests are third only to those of Brazil and Democratic republic 
of the Congo (Zaire). Extremely diverse flora and fauna with abundant nutrients 
and untapped medicinal potential are found within these forests. indonesia also 
carries the world’s largest remaining mangrove forests and has the largest area of 
coral reefs of any country. indonesia’s waters are among the most productive of all 
tropical seas. The Banda–Flores Sea lies at the heart of global marine biodiversity; 
nowhere else on earth is there a comparable diversity of marine resources (Dutton, 
Hidayat, Gunawan, Sondita, Steffen, Storey, Merrill and Sylvianita 2001; Dutton 
2005). 

Forest and marine resources have always been important for indonesia. at 
least 20 million indonesians depend on the forests for their livelihood (sunderlin, 
resosudarmo, rianto and angelsen 2000). similarly, millions of indonesians have 
been, and continue to be, dependent on marine resources. Fish stocks in indonesian 
waters provide a source of income and livelihood for more than five million 
fishermen. Fish provides more than 60 per cent of the animal protein intake of the 
average indonesian and is the only affordable source of protein for the majority 
of the population (Bailey 1988; Dutton 2005). Indonesian women, though mostly 
do not take part actively in the commercial extraction of natural resources (except 
fuel wood extraction), have been significantly active in the processing activities 
of natural resources, such as fish processing, plywood as well as pulp and paper 
industries. 

ironically, despite these forest and marine territories being rich in resources, 
most people whose livelihood primarily depends on them are among the poorest. 
table 10.1 shows estimated numbers of poor people by major island groups in 
2004. the majority of rural poor in eastern indonesia, sulawesi and kalimantan, 
as well as significant numbers of rural poor in Sumatra and Java–Bali, depend on 
forest, marine and mining resources for their livelihood.
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indonesia’s natural resources have been exploited for many centuries, including 
prior to the colonial period. This exploitation intensified with colonialism, 
particularly in Java, but it became worse and involved the whole country after 
president soeharto came to power in 1966–67. He was quick to realize the potential 
of the country’s abundant forests, oil, gas and minerals for development. realizing 
that large scale resource extraction could be performed only with the involvement 
of foreign investments, Soeharto enacted three important laws in the first year of 
his presidency. law 1/1967 on foreign investment provided clear procedures for 
foreign operations in indonesia along with generous tax concessions for foreign 
companies; Law 5/1967 on forestry, placed all forests under the control of the 
state; and Law 11/1967 on mining, inferred that all lands within the Republic of 
indonesia could be used for mining. these three laws made all of the country’s 
natural resources available for extraction by large scale operations with a foreign 
investment component (Resosudarmo and Kuncoro 2006; Gellert 2005).1 

1 the Basic agrarian law no. 5/1960 also worked toward soeharto’s interests 
on large–scale natural resource exploitation. This law clearly defined that in cases of 

Table 10.1 estimated numbers of total and poor population by major 
island group in Indonesia, 2004

Island groups
urban Rural

Total Poor Total Poor

sumatra
 

15.7* 2.2 30 5.7
14% 19%

Java–Bali
 

65.0 7.8 64.5 12.9
12% 20%

kalimantan
 

3.8 0.3 7.7 1
8% 13%

sulawesi
 

5.0 0.4 11.5 2.3
8% 20%

eastern indonesia 
 

6.7 0.8 9.4 2.9
 12%  31%

indonesia
 

96.1 11.5 123.0 24.8
 12%  20%

Notes: * = numbers shown are in millions.
in general poor people in this table are those who are living below rp 150,000 (us$15) 
per month in urban areas and below rp 125,000 (us$12.5) per month in rural areas. the 
percentage number shows the percentage of poor population from the total urban or rural 
population in the island group.
Source: statistics indonesia (2005).
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Within the first few years of Soeharto’s presidency several multinational companies 
started natural resource extraction throughout indonesia. their operations were 
protected by soeharto’s regime, which was then virtually unchallenged politically. 
During the 1970s, several major foreign companies became involved in oil 
extraction, particularly in aceh, riau, south sumatra and east kalimantan. During 
this period, oil became indonesia’s main export commodity and the country’s 
major source of government revenue. in the 1980s, the role of oil in the indonesian 
economy declined, but remained important, while that of other natural resource 
products, such as liquefied natural gas, copper, gold and timber, increased. By the 
mid–1990s, Indonesia had become the world’s largest exporter of liquefied natural 
gas (Barnes 1995) and hardwood plywood,2 the second largest producer of tin 
(after china), the third largest exporter of thermal coal (after australia and south 
africa) and the third largest exporter of copper (after the united states and chile).3 
It also produced significant quantities of gold, nickel and other forest products. 

natural resource revenues were the main engine of economic growth in indonesia 
during the 1970s, and remain of critical importance to the indonesian economy. During 
the 1990s, oil and gas still contributed approximately 30 per cent of the country’s 
total exports (resosudarmo and kuncoro 2006), minerals and related products 19 
per cent and forest products 10 per cent (simangunsong 2004). However, since the 
1980s the non natural resource based sector, particularly the labour intensive, export 
oriented industry, has taken over as the main generator of economic growth. the 
overall performance of the indonesian economy from the early 1970s to the mid 
1990s was remarkable. the economy grew at an annual rate of about 7 per cent, 
while the number of people living below the poverty line declined from around 40 
per cent in the early 1970s to below 15 per cent in the mid–1990s. 

the massive and widespread exploitation of natural resources created problems, 
particularly since the granting of rights to exploit natural resources was not 
based on considerations of resource sustainability. neither did it convey fair and 
equitable benefits to the public. Extraction rights were mainly given to individuals 
or companies that were close to soeharto and played a key role in strengthening 
his regime (Gellert 2005; Seda 2005) and mainly had the objective to generate 
cash incomes for the regime as soon as possible (Resosudarmo and Kuncoro 2006; 
Seda 2005). The two main problems of natural resource extractions were, first, a 
sharp acceleration in cases of environmental degradation and, second, the skewed 
distribution of benefits from natural resource extractions. For example, although 
local resources and local land were being exploited, local communities received 
little or no benefit from these activities (Resosudarmo, Subiman and Rahayu 2000; 
Resosudarmo and Subiman 2003; Colfer and Resosudarmo 2002; Azis and Salim 
2005; Dutton 2005). By the mid–1990s, the two major problems with regard to 

conflicts over land use between the state and local people, priority should be given to 
national interests. 

2 World Forest Institute available at <http://www.worldforestry.org/wfi/trade-5.htm>.
3 Global infomine available at <http://www.infomine.com/countries/indonesia.asp>.
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natural resource extraction had reached their peak among the general public. many 
stakeholders believed that as long as soeharto remained in power and as long as 
indonesia was unable to move to a more democratic society, these problems of 
natural resource management would persist.

the 1997 east asian economic crisis hit indonesia devastatingly hard, 
causing severe disruption to the country’s economic activities, so that in 1998 the 
economic output had contracted by about minus 14 per cent and inflation reached 
approximately 57 per cent. the crisis also induced a volatile political situation, 
forcing soeharto to step down from the presidency on may 1998 after 32 years 
in power. the fall of soeharto provided impetus for the transformation from an 
authoritarian society to a more democratic one in indonesia, and for the move from 
a highly centralized towards a much more decentralized system of government. 
these transformations were thought to offer the prospect that indonesia would be 
better able to manage its natural resources, and achieve a long term development 
path including environmental security. environmental security in this chapter 
is generally defined as a sustainable environmental condition maximizing the 
benefits, which are accessible, by members of the society in an equitable way (see 
also Agrawal and Ribot 1999; Crook and Manor 1998; Maxhood 1983; Smoke 
2001; Uphoff and Erman 1974). Improvement in managing Indonesia’s natural 
resources should alleviate poverty, since most people whose livelihood primarily 
depends on natural resources are among the poorest. this chapter considers 
whether or not such expectations have begun to materialize. 

Political and economic development

During his presidency, soeharto adopted an authoritarian rule. He did not permit 
any individual or organizations, including the military, to challenge this. Besides 
his own party, Golkar, soeharto only allowed the existence of two other parties, 
the indonesian islamic party and the indonesian nationalist party. He intervened 
to a great extent in their activities, even in the choice of the parties’ leadership. in 
the last four elections during soeharto’s era, Golkar won more than 50 per cent of 
the seats in parliament.4

in 1999, a year after soeharto stepped down, the parliament enacted two laws 
related to political parties and elections. The first was Law No. 2/1999, allowing the 
establishment of new political parties that had clearly defined rights to compete in 
elections. the second law was law no. 3/1999, paving the way for a considerably 
more democratic election that was held in 1999. During this election the media, 
with much greater freedom than in soeharto’s era, played an important role in 
reporting political debates. the establishment of a new democratic environment 
with freedom to speak and to choose had not only made the election successful, 

4 in the last election of soeharto’s era, 1997, Golkar gained 73 per cent of the seats 
in parliament.
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but also made it very similar to election situations in developed countries. this 
process of moving from an authoritarian to a much more democratic political 
condition was called reformasi by indonesians.

two years later, laws no. 31/2002 and 12/2003, respectively, amended law 
no. 2/1999 and no. 3/1999, aiming to establish an even better democratic political 
system in the country. in 2004, indonesia conducted its second democratic election. 
these elections were conducted remarkably smoothly, with relatively few cases 
of violence or electoral fraud. in the april 2004 general election, 11 of the 24 
participating parties succeeded in gaining seats in parliament for their candidates. 
later in the same year, indonesians elected their president and vice president 
directly for the first time. The two rounds of presidential elections held in July 
and september 2004 went extremely well, with susilo Bambang Yudhoyono 
and Yusuf kalla being elected president and vice president. more importantly, a 
balance of political power was achieved between the president and parliament and 
among political parties. this balance had been lacking under soeharto (aspinall 
2005) and in this sense, reformasi has certainly induced a much better political 
environment compared to that during soeharto’s era.

the euphoria of reformasi also inspired society to push parliament to enact 
various new laws. This situation benefited the majority of Indonesians, since there 
were laws established during soeharto’s era, particularly relating to land and 
natural resource utilization that needed to be amended. However, in many cases the 
newly enacted laws conflicted with other laws and created various problems and 
ambiguities. take, for example, the case of mining in protected forests. until the 
enactment of the new forestry law, law no. 41/1999, there was no law explicitly 
prohibiting open pit mining activities in protected forests. implementation of this 
new law prohibited operations intended by 150 mineral and coalmining companies. 
the affected mining companies argued that they should be allowed to continue 
their operations in the protected forests because they were granted their permits or 
contracts before the issuance of the new forestry law. meanwhile non Governmental 
organizations (nGos) and the Department of Forestry argued the need to maintain 
the quality of protected forest. Although finally President Megawati Soekarnoputri 
approved perpu (government regulation in lieu of regulation) no. 1/2004, which 
exempts all mining permits or contracts granted before the issuance of law 41/1999 
from the prohibition, the conflict has promoted an unstable business climate and 
created disincentives for future business investment.

another major change occurred in the governmental system. During soeharto’s 
era, the governmental system was very centralized. First, almost all decisions at 
the local level were decided or strongly influenced by the central government. 
regional governments had little input about policies in their own regions. 
secondly, most revenues from economic activities in the regions, particularly from 
natural resource extractive industries, were collected by the central government. 
although the central government distributed some of these revenues to regional 
governments, resource rich regions, particularly, considered that they should 
obtain much more than the amount redistributed to them.
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after soeharto stepped down, indonesia rapidly moved towards a much more 
decentralized system of government. this was achieved through the enactment of 
Law 22/1999 on local government and Law 25/1999 on fiscal balancing between 
the central and regional governments. in 2001 authority for all but a few areas 
of governance was transferred from the central government to districts and 
municipalities, including authority for agriculture, industry, trade and investment, 
education, health and natural resource management (alm, aten and Bahl 2001). 
the main goal of the decentralization policy was to give the regions a greater 
say in the development and growth of their own localities, so that regions could 
grow according to their potencies and capacities and allow locals to enjoy much 
greater benefits from this economic growth. The new policy also sought to resolve 
the longstanding tensions between some regions and the central government over 
the unfair distribution of benefits from natural resource extraction, by giving 
resource rich regions a greater share of the revenue generated by their own natural 
resources. 

the implementation of the two decentralization laws provided local people 
and local governments with input in the development and management of natural 
resources within their areas. these also created an environment to enable the 
exposure of conflicts and mismanagement of natural resources through various 
media and debates within parliament. the decentralization laws ultimately 
established more equal natural resource revenue sharing arrangements between 
local and national governments as a way to ensure that local people could enjoy a 
higher portion of the benefits of natural resource extraction.

However, the implementation of these two decentralization laws also increased 
conflict among various levels of government, particularly in cases where related 
laws and regulations were unclear. These conflicts typically occurred over trans–
or near–boundary economic activities. in the spirit of resolving this problem, in 
2004, both decentralization laws were amended by law no. 32/2004 on local 
government and No. 33/2004 on fiscal balancing between the central and regional 
governments.

meanwhile by 2005, the indonesian economy began to recover from the 1997 
crisis. economic output grew at the annual rate of approximately 4.8 per cent, so 
that in 2004 the gross domestic product (GDp) returned to the pre–crisis level of 
1997, though the per capita income was still 4 per cent below that in 1997, as a 
result of the increasing population. The inflation rate decreased from about 15 per 
cent in early 2002 to below 5 per cent in February 2004. international reserves grew 
steadily, while fiscal policy was considered relatively prudent. This improvement in 
economic performance has not been without challenges, particularly since the level 
of investment did not bounce back to the pre–crisis rate. one of the main reasons 
for this low investment is that reformasi and decentralization also created a very 
uncertain business climate in the country (mcleod 2005). there are at least three 
major explanations for this uncertain business climate. First, as mentioned, various 
levels of government faced increasing conflict over authority to produce permits 
for doing business in a particular region. These conflicts also often involved local 
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people, particularly when the economic activities utilized local land areas. Business 
communities became confused over who they should approach for the appropriate 
permit to establish a new economic activity. second, there was a strong temptation 
for local governments to create new local nuisance taxes to increase their own 
local revenues. the main reason for this tax creation was that local governments 
faced increasing expenditure responsibilities. although local governments were 
happy with reformasi and decentralization, they were also overwhelmed when 
their responsibilities increased due to the transfer of several central government 
functions, such as payment of all civil servant salaries (including those of several 
thousand central government employees reassigned to regional level jobs), and 
providing full public services previously performed by the central government, 
such as primary and secondary education, health clinics, local and regional roads, 
water supply and sewerage systems. third, there was a change in the nature of 
corruption within indonesia. the era of centralized political systems had ended 
and was replaced by a system where power and authority were more diffused. the 
nature of centralized corruption had also gone, replaced by a more fragmented 
bribe collection system where ministerial and local government officials, military, 
police and legislative members, both at the national and local level, demanded 
bribes. While in other countries decentralization may have nothing to do with 
corrupt behaviour, in indonesia, already burdened with a corruption problem from 
soeharto’s era, decentralization further fragmented corruption (resosudarmo and 
Kuncoro 2006; Kuncoro 2004).

although the global economy may have positively affected indonesia it has 
also created three major challenges. The first is the impact of the increasing and 
highly volatile world price of oil. to keep domestic prices of fuel stable and low, 
the government subsidized these prices. this policy puts severe pressure on the 
country’s fiscal position and reduces the incentive to improve efficiency in fuel 
use. if this policy is maintained, domestic demand for fuel will keep increasing 
rapidly, escalating indonesia’s emissions of carbon dioxide (mckibbin 2005). the 
rapid increase in domestic demand for fuel also reduces indonesia’s net gain from 
oil exports (resosudarmo and tanujaya 2002). the second challenge is the impact 
of china’s high growth and rapid expansion in world trade in the new millennium. 
While the rapid pace of development in china is threatening because china and 
indonesia compete in the same export markets, it is also promising because china 
is also increasing its imports, providing an opportunity for indonesia to export 
more of its products, particularly primary products, to china. indonesia can 
therefore expect to experience negative terms of trade effect for manufacturing and 
positive terms of trade effect for primary sectors such as forest products, including 
logs, lumber and woodchips (coxhead 2005). if indonesia is not cautious, the 
increased pressure on its natural resources caused by demand from china will lead 
to unsustainable levels of extraction. 

the third global challenge to indonesia is the world recession of 2009. slowly 
but persistently, it is slowing indonesian exports, that causes export oriented 
industries to lay–off a significant number of workers. Without strong government 
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social safety net programmes, the number of unemployed and poor people in the 
country is likely to significantly increase and drive those unemployed and the 
poor, particularly those in rural areas, into natural resource extraction activities 
such as cutting forests, mining and fishing; and so creating a higher pressure on 
the environment.

natural resource management

Reformasi and the implementation of decentralization often emphasized the need 
for local initiatives in shaping the vision and future actions of local authorities. 
such initiatives have indeed occurred. in relation to natural resource management, 
these initiatives have produced a diversity of procedures for exploiting local 
resources to increase revenues and for safeguarding valuable sources of revenue 
from exploitation by others. most of these initiatives have been based on 
expectations to gain immediate local revenues, but a few, in the spirit of reformasi, 
truly mean to improve the management of natural resources. these initiatives have 
produced new challenges in the management of natural resources that have long 
been problematic.

Forestry

the major challenges in the forestry sector related to the reformasi movement 
and the implementation of decentralization are the allocation of forest extraction 
rights, redistribution of forest revenue from the centre to local governments, illegal 
logging, and deforestation.

the allocation of forest extraction rights continued to be contentious with 
decentralization. With the spirit to empower local communities, in January 1999 
the government enacted a regulation (pp no. 6/1999) to allow districts to produce 
small scale logging permits (up to 100 hectares for a short duration, typically 
one year) and to grant these permits to local communities. District governments, 
particularly in kalimantan and papua, realized this was an opportunity to raise 
local revenues and so swiftly produced many types of this license in their regions. 
Communities, but lacking capital, also reacted quickly by finding business partners 
to conduct the logging activities. all activities were typically conducted by the 
business partners, while the communities, since they usually are at a disadvantage 
during negotiation, received marginal fees from their partners. 

these small scale logging licenses created two main problems. First, these 
permits caused an increasing number of conflicts among communities, typically 
over local rights to the areas associated with the logging permits. secondly, the 
regulations for these small scale logging permits did not contain any requirement 
for replanting or systematic felling. there was no incentive for loggers to follow 
any measures for sustainable forest management. after the government recognized 
the problems caused by these small scale licenses, it cancelled the authority of 
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district governments to produce these in June 2002 (pp no. 34/2002). some 
districts quickly obeyed this new regulation, but in many cases it was not easy 
for the central government to enforce this (Colfer and Resosudarmo 2002; Fox, 
adhuri and resosudarmo 2005).

several issues concerned the redistribution of forest revenue from the central 
to local governments. District governments complained to the central government 
that the timing of the redistribution of these revenues had been uncertain and the 
calculation to redistribute these revenues was not transparent. the latter problem 
usually arose because only the central government knew how much forest revenue 
had been collected, while some the rules for distribution were unclear. For example, 
the rules to distribute the reforestation fund stated it should go to ‘producing 
regions’. District governments interpreted ‘producing regions’ as producing 
districts, while the centre defined ‘producing regions’ as producing provinces. The 
unclear timing of distribution and the lack of transparent calculation of the amount 
distributed made it difficult for district governments to estimate their revenues, 
and ultimately to plan their spending. Further complications have occurred since 
many district governments have asked logging companies to directly pay their 
taxes to district governments (Fox, adhuri and resosudarmo 2005).

the combination of confusing laws and regulations with other dynamics at 
the local level, increased conflict among communities, between communities and 
the authorities, and among levels of authorities. this also decreased the power 
of the centre at the local level, which created an incentive to local communities 
to reclaim their lands previously taken by soeharto’s government with unfair or 
no compensation. the magnitude of ‘illegal’ logging activities also increased.5 
local communities and governments saw these activities as a way to increase 
their revenues, and became involved or even instigated these activities. local 
government then taxed these activities, one of the mechanisms being the issuing 
of small scale logging permits, hence ‘legalizing’ the activities of these illegal 
loggers (casson and obidzinski 2002). 

not only small scale loggers have conducted illegal logging, but also large 
logging companies have done so for many years, by logging outside their 
concession areas, cutting trees of less than the allowable diameter, and under 
reporting their production. there are an increasing number of cases where large 
logging companies have also bought the products of small scale illegal loggers 
as cheap inputs to their companies emerged after reformasi. clearly many parties 
benefit in the short run from these illegal activities (Obidzinski 2005).

this illegal logging and the large amount of small scale logging activities, 
combined with continuing activities of the usual logging companies and land clearing 
for plantations, continuing occurrences of forest fires, as well as the increasing 
demand for forest products from china, have doubled the rate of forest clearing in 
indonesia from approximately one million to two million hectares per year during 

5 The definition of illegal logging here is broad, basically contravening any forest 
regulations.
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the period of the reformasi and decentralization (Fox, adhuri and resosudarmo 
2005). From this perspective, the ongoing reformasi and decentralization era has 
not yet produced better management of indonesia’s forests. 

Fisheries 

one institutional change after the reformasi in fisheries was the establishment of 
the ministry of marine affairs and Fisheries (mmaF). this accorded the issues 
of coastal and marine management a higher profile, symbolized an increased 
level of political recognition of the significance of the country’s seas,6 and created 
the opportunity to conduct an integrated approach in managing fishery–related 
marine issues for the first time in the country’s history (Dutton 2005). Since its 
establishment, the MMAF has been conducting a comprehensive review of fishery 
and coastal development policies and has been proposing various management 
reforms.

Marine captured fisheries in Indonesia can be divided into offshore and inshore 
fishing. Offshore fishing is conducted by large boats, over 30 Gross Tonnes (GT) 
and often foreign owned, operated beyond 12 nautical miles from the coast, 
between the islands and out to the 200 nautical mile limit of indonesia’s eeZ. 
Meanwhile, inshore fishing is conducted by domestic subsistence and artisanal 
fishers using small boats and gears, up to 30 GT, operated up to 12 nautical miles 
from the coast. Under the decentralization policies, jurisdiction over inshore fishing 
is partly under district (kabupaten) governments, from shore to 4 nautical miles, 
and the rest on the hand of provincial government, from 4 up to 12 nautical miles. 
The central government retains jurisdiction over the offshore fishing. The size 
of vessels, the nationality, wealth and political influence of their owners differs 
between inshore and offshore fishers and presents different challenges to fisheries’ 
management (Fegan 2003; Fox, Adhuri and Resosudarmo 2005).

For offshore fishing, approximately more than 9,000 fish and shrimp trawlers 
operate in indonesian waters, plus a large proportion of pelagic purse seine and 
pole and line vessels and their motherships and reefers (international frozen 
cargo carriers). the majority of these vessels are owned by companies in china, 
thailand, taiwan, south korea, the philippines and Japan (Fegan 2003). most of 
these vessels conduct illegal fishing in Indonesian waters; fishing without proper 
licenses, under reporting, or using destructive fishing techniques. In 2003, the 
mmaF indicated that about 7,000 vessels or about 85 per cent of all modern vessels 
above 50 Gt have been operating in indonesia without proper licenses (Kompas, 
9 June 2003). A significant number of these vessels operate without any license, 
some use duplicate licenses for other vessels, some use expired licenses, some use 
invalid licenses and some operate outside the permitted zone. the majority of these 
are vessels reflagged as ‘Indonesian’ by registering them as owned in joint venture 

6 Fishery issues used to be the responsibility of the Directorate–General for Fisheries 
under the ministry of agriculture.
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or chartered, under the name of a local company that provides only the vessel 
and fishing licences and in some cases, port services. The Indonesian company 
receives a fee to arrange papers for the vessel and crew, arranges supplies of fuel 
at the domestic price that is much lower than the world price, supplies water and 
food and deals with officials. It has no ownership in the vessel, gear or catch and 
no share in the profit or loss. These foreign vessels underreport their catches by 
only reporting approximately 30 per cent (Fegan 2003).

after the decentralization period, many of these joint venture vessels asked 
regional governments for licenses. in many cases, to obtain licenses from regional 
governments, vessel owners lie by stating that the Gt of their vessels is less than 
it actually is. after receiving these licenses, these vessels can operate anywhere 
they want, including outside the areas stated in the licenses. meanwhile regional 
governments are often eager to produce these licenses in an effort to increase 
their local government revenues as well as their personal incomes. regional 
governments do not have any incentive to keep these vessels operating only in their 
sea territories since the higher these vessels’ production, the higher the expected 
incomes for regional governments.

the mmaF estimated that the total loss of revenues to indonesia from illegal 
fishing in 2003 was around US$2,136 million, or almost equal to the total export 
value of Indonesian fish products, comprising US$1,200 million in the value of fish 
captured from the indonesia eeZ and exported,7 us$574 million in lost licensing 
fees, us$240 million in unwarranted fuel subsidy, and us$122 million in loss of 
royalty and other fees (Tempo Interaktif, 19 February 2003). additionally, illegal 
ships employ foreign crew, which represent a lost employment opportunity valued 
at approximately $780 million (Media Indonesia, 29 april 2002). it is expected 
that the amount of illegal fishing will continue to increase, since conducting 
surveillance activities in indonesia’s huge water territory is very expensive. there 
is a strong incentive for regional governments to produce licenses, although these 
are not always the proper ones and collusive behaviour from some authority 
officials is difficult to detect. Consequently, over–fishing occurs almost everywhere 
in indonesian waters (mmaF 2001).

For inshore fishing, district governments have the right to produce licenses for 
boats between 5 to 10 Gt, which are expected to operate within a 4 nautical mile 
limit. Provincial governments can offer fishing licences to boats between 10 to 
30 Gt, that are expected to operate between 4 and 12 nautical miles. ‘traditional 
fishing’ or boats using less than 5 GT have not been regulated. All coastal regions 
are therefore open to exploitation by this simple method. 

meanwhile, after the reformasi and decentralization era, there has been a strong 
call for local community involvement in surveillance of local resources, including 
marine resources. The uncertainty of area restriction for the use of small fishing 
boats as well as local community involvement in surveillance created increasing 

7 representing an estimated theft of 1 to 1.5 million tons per year (Jakarta Post, 15 
august 2002).
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conflict within local community fishing. A typical case would be where fishermen 
from one district are caught by local fishermen in another district for fishing in their 
waters. For example in 2000, around seven boats from pati and tegal in central 
Java were burned by local Masalembo fishers in East Java. Fishers from Brebes and 
Tegal in Central Java took Maduranese fishers from East Java captive for fishing in 
their waters. In many cases, these conflicts induced violent confrontations. Some 
cases cannot easily be resolved but others can be solved by the establishment of 
local fishing agreements (Fox, Adhuri and Resosudarmo 2005).

Mining

the utilization of mining resources also involves similar issues of ambiguity 
over jurisdiction and levels of authority as were encountered in the forestry and 
marine sectors. unclear guidance to calculate and distribute revenues from mining 
operations to regional and local governments is also the source of disputes among 
regional and local governments and the centre. the ministry of Finance determines 
the allocation of funds to each province; each province then becomes the distributor 
to its regions. in this process, provinces usually claim not to have received their 
right share from the central government and regions within provinces often also 
claim that their appropriations were inappropriate. Furthermore, subdistricts and 
villages, the areas immediately affected by mining operations, are the least likely 
to receive a fair share from these mining operations (Fox, adhuri and resosudarmo 
2005). 

the uncertainty as to how much total revenue is generated by the centre, the 
unclear guidance as to the distribution of this revenue to local regions, and the 
excessively long chain of revenue distribution to local levels make it difficult for 
local people to receive benefits from mining operations. Therefore local frustrations 
often induce land disputes between local and mining companies, and destructive 
activities over mining operation (Fox, adhuri and resosudarmo 2005). 

During the soeharto era, mining activities were regulated by individual 
contracts of Work directly between the central government and the companies, 
typically under close supervision by soeharto and his regime. these arrangements 
never included explicit contractual benefits to local people. There were companies 
that offered some assistance to local people affected by their operations, but these 
were usually as goodwill rather than as part of their contracts. mining operations 
also typically brought in better skilled workers from outside the regions. local 
communities certainly had reasons for feeling ignored in mining activities. 
However, since soeharto and his regime used the military to guard these mining 
operations, local people were afraid to demand any compensation.

in the reformasi era, high level coverage in the media of human rights violations 
by the military and their ruthless business activities weakened their position in the 
regions. this gave locals the opportunity to reclaim their lands that were utilized by 
mining companies and demand compensation, and for illegal miners, often directly 
or indirectly involving local people, to operate in the areas of mining companies. 
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cases of land disputes between local people and large mining companies as well 
as the amount of illegal mining increased significantly in the few years just after 
the fall of soeharto (erman 2005).

the implementation of decentralization laws, as mentioned, provided strong 
incentive for regions to raise their own revenues. in regions where mining 
operations were dominant, regional (district and provincial) governments quickly 
issued a variety of taxes and levies on mining companies. in several cases, regional 
governments tried to obtain revenues from illegal mining activities, such as in the 
case of developing and coordinating a village cooperation unit for illegal miners 
in West sumatra, making these activities ‘legal’ (erman 2005).

these taxes and levies imposed by regional governments, in addition to those 
specified in individual Contracts of Work; the activities of illegal mining as well as 
land disputes, have been regarded by mining companies as an increasing cost and 
arbitrary burden. mining companies have responded to this situation by suggesting 
two possible options: either that regional governments become parties to the next 
generation of contracts of Work or, that these remain as bilateral contracts between 
central government and companies but contain shares of taxes and royalties for 
regional governments.

Further complications occurred when a new Forestry law (law no. 41/1999) 
was implemented. this law explicitly prohibited open–pit mining activities in 
protected forests for the first time. Approximately 150 mineral and coalmining 
companies were no longer able to carry out their operations.

in 2001, for the case of oil and gas, the central government enacted a new 
mining law (Law No. 22/2001) confirming the right of the central government to 
award mining contracts and to set the terms of these agreements, including the way 
in which profits, royalties and fees are determined and distributed. In 2004, the 
central government produced a government regulation in lieu of regulation (perpu 
no. 1/2004), which exempted all mining permits or contracts granted before the 
issuance of law 41/1999 from the prohibition. 

The conflicts, uncertainty and confusions have induced an unstable business 
climate in the mining sector and created disincentives for future mining 
investments. However, in the case of marine and forestry resources, exploitation 
appears to have increased after the reformasi and decentralization era, the reverse 
seems to be the case for the mining sector (Fox, adhuri and resosudarmo 2005). 
Hundreds of exploration projects in indonesia have been suspended, withdrawn or 
remain currently inactive and investment in the mining sector has been very low 
up until now. 

Conclusion

Reformasi and the implementation of decentralization have provided the 
opportunities and challenges for indonesia to respond to natural resource related 
utilization issues. unfortunately, the transition period brought a situation of 
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conflicting laws and regulations, weak law enforcement, a weak governmental 
system, and insecurity of land tenure. this created several problems. First, instances 
of conflict among various levels of government have increased. Conflicts between 
central and regional governments particularly occur in cases where the centre 
wishes to assert its dominance. Conflicts among regional governments typically 
are jurisdictional disputes over natural resources that lie on provincial or district 
borders. second, cases of disputes involving local communities over the right to 
exploit natural resources have also increased. these disputes tend to be between 
local communities and the state or a large natural resource company concerning a 
piece of land occupied by the state or the company but claimed by locals as theirs, 
based on their adat (customary) law, and among local communities themselves. 
third, the nature of corruption has moved from a centralized type to a more 
fragmented bribe collection system, in which government officials, military, police 
and members of the legislatures, both in the centre and regions, are all demanding 
bribes. Fourth, the number of local nuisance taxes and natural resource extraction 
licences established by regional governments to increase their own revenues has 
increased. these local taxes and levies have increased the cost of doing business 
in the country, creating slow growth and low investment.

Despite these challenges, the ability of indonesia to carry out such ambitious 
reformasi and decentralization programme within such a short period of time 
without incurring any significant social or political costs was an important 
achievement. in a short period of time, new laws and regulations related to natural 
resource management have been enacted, and though not perfect, they are an 
improvement over the old laws and regulations. local communities as well as 
local and regional governments now have a greater say in the management of 
natural resources in their areas. media and parliaments have the opportunity to 
conduct debates openly on conflicts and mismanagement of natural resources. A 
fairer system for the sharing of natural resource revenue between the central and 
local governments is now in place. 

there are also some signs that reformasi and decentralization policy will 
eventually lead to a better indonesia. in 2004, as previously mentioned, to address 
some of the problems associated with the implementation of decentralization, the 
national parliament enacted two new decentralization laws, law no. 32/2004 
on regional autonomy to replace law no. 22/1999, and law no. 33/2004 on 
regional finance to replace Law No. 25/1999. If implemented properly, these 
new laws should soften the conflict between the central government and regional 
governments over authority for several key areas of responsibility (particularly 
those related to natural resources), result in a better distribution of the central to 
regional financial transfers and place some much needed controls on the number 
and type of local taxes.

an investment climate survey conducted by lpem–ui (2005) indicates that, in 
time, the process of decentralization would itself contribute to an improvement in 
government performance and a reduction in corruption in the regions. the authors 
argue that as regional governments come to terms with their new responsibilities 
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under decentralization and are held directly accountable by their constituents, 
this would create an incentive for an improvement in regional government 
performance – one aspect of which is a reduced prevalence of corrupt behaviour. 
local governments that appreciate the importance of attracting business and 
investment to their regions will also understand that business people and investors 
will be reluctant to commit themselves to regions in which the quality of public 
services is poor and corrupt officials are likely to impose heavy costs on their 
operations. competition among indonesia’s several hundred local governments to 
attract business and investment may well prove an effective means of improving 
the quality of public services and discouraging corrupt behaviour. in the end, better 
quality of public services and significant reduction of corrupt behaviour should 
significantly contribute to better management of natural resources in the country.

Finally, it may be concluded that, although reformasi and decentralization hold 
promises for better management of indonesia’s natural resources, it will take a 
longer horizon for these promises to materialize. it remains to be seen whether 
or not indonesia is able to secure its natural resources and environment for the 
benefits of the majority of Indonesian people. 
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chapter 11 

mexico’s commitment to Development and 
Human security in the new millennium 

maría angélica arce mora1

it is important to underline mexico’s deep commitment to multilateralism, which 
it has demonstrated through its active participation in the negotiations for the 
millennium Declaration, adopted by the united nations General assembly in 
September 2000. This was also the first year of the administration of President 
vincente Fox in mexico, when the country took a step further towards 
democracy.

in order to inform the national and international public about the mexican 
Government’s progress in the implementation of the millennium goals, on 20 april 
2005 president Fox presented the document, ‘mexico’s millennium Development 
Goals – preliminary report 2005’, which is the result of the combined efforts of 
different federal government bodies, non Governmental organizations, academic 
institutions and representatives of the main multilateral organizations with a focus 
on development.2 most of the information in this chapter is derived from this report. 
this details mexico’s achievements by 2005 and the challenges as it endeavours 
to move forward with social development policies aimed at diminishing the 
inequalities within the population and improving living conditions for the most 
vulnerable. these are the indigenous peoples, those living in rural areas or in poor 
urban settlements and the migrant population.

the most fundamental way to tackle this topic is to discuss the advances 
and challenges with respect to each of the eight major mDGs, including the 18 
targets and 48 indicators. it should be emphasized that mexico has set itself some 
additional targets, particularly where goals had already been achieved, to take into 
account the situation in which the country finds itself. The frame of reference, 
which dictates the actions of the mexican Government in this area, is the national 
Development plan 2001–2006, as it includes a strategy for human and social 
development. 

1 this chapter was originally presented as a paper, ‘mexico’s commitment to the 
implementation of the millennium Development Goals.’ to the 2005 otago Foreign policy 
school, when the author was the mexican ambassador to new Zealand. the chapter 
complements Phil Goff’s chapter to provide an official perspective on internal issues of 
development and human security in 2005. 

2 see Gabinete de Desarrollo Humano y social (2005). 
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eradicating extreme poverty and hunger 

In Mexico, the first of the targets of the first MDG has already been met, 
since between 1989 and 2002, extreme poverty was more than halved, with 
the proportion of the population with an income of less than a dollar a day 
dropping from 10.8 per cent to 4.1 per cent. this was primarily the result of 
three factors: an increase in the salaries of unskilled workers, an increase in 
government expenditure for the poorest sectors of the population and control 
of inflation. 

The second target of the first MDG has also been met by the Mexican 
Government as between 1988 and 1999, national nutrition surveys indicated 
that the prevalence of underweight children under five years of age was 
reduced from 14.2 per cent to 7.6 per cent. the majority of child malnutrition 
is concentrated in localities with fewer than 2,500 inhabitants, that is, in rural 
areas. similarly, between 1999 and 2002, the proportion of the population 
below the minimum level of dietary energy consumption was reduced from 2.5 
per cent to 2.1 per cent. 

these improvements were achieved through the enormous contribution of 
official programmes with an integral focus on human and social development 
and on poverty as a multidimensional reality that must be addressed, both in 
terms of its causes and its effects. 

With the government programme, ‘Opportunities’, five million undernourished 
and underachieving families have benefited through payments provided on the 
condition that the parents keep their children within the school system, attend 
talks providing information on health and nutrition and regularly take their 
children to health centres on a regular basis. monetary grants are also made 
directly to the mothers so that they can improve the family diet. through the 
Social Milk Supply Programme, 5.2 million people now receive fortified milk 
and the Food support programme is working to help poor families in remote 
areas. 

taking into account that 20 per cent of mexicans have nowhere to live, the 
‘Your House’ programme provides federal, state and municipal subsidies to poor 
households for the building and purchase of homes. the programme of Direct 
support for rural areas gives direct assistance to farmers by means of a subsidy 
that the Federal Government grants per hectare, reaching almost 40 per cent of 
those working on the land. the Business Development programme promotes 
the creation of micro, small and medium enterprises, thereby contributing to the 
creation of permanent employment and regional development. 

in addition, in 2003 the social security Health scheme was established and 
it will eventually be extended to the 48 million mexicans who currently lack 
social security cover. The financing of this scheme is tripartite: one part from 
the central government, a second from the state government and a third from the 
family, taking into account the amount they are able to pay. a single registry 
of Beneficiaries is also being drawn up, bringing together all the Government’s 
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social programmes to avoid duplication and to better target social spending. a 
further determining factor in president Fox’s administration was the passing, in 
December 2003, of the General law of social Development which guarantees 
that increases in social spending are at least as great as the increase in gross 
domestic product (GDp). since 2001, the proportion of public spending put 
aside for social development projects and for combating poverty has been more 
than 60.8 of total budget expenditure, which counts for almost 16 per cent of 
GDp. 

Despite these measures, by 2002, 20.3 per cent of mexico’s population was 
suffering from food poverty (defined as the inability to cover the dietary needs 
of a family), though this figure had reduced by 35.5 per cent since 1989; 26.5 
per cent from underachievement (which is food poverty associated with limited 
access to health and education services) which in turn has been reduced by 28.9 
per cent since 1989 and 51.7 per cent from inadequate income (when personal 
earnings are not sufficient to cover the costs of food, health, education, clothing, 
footwear, accommodation and public transport) which decreased by 13.3 per 
cent over the same period. 

Although there has been significant economic growth, the social and 
economic inequalities existing in mexican society are so great that government 
policies have been insufficient to rectify the situation. By 2002, the richest 
10 per cent of the population gained 35.6 per cent of GDp, while the poorest 
10 per cent only earned 1.6 per cent. poor families are characterized by high 
dependency rates, low rates of economic participation, subsistence incomes and 
a high placing in the informal economy. this inequality also has a geographical 
dimension and the poorest places are generally rural, marginalized localities 
spread over a large area with difficult access, mainly in the southern part of the 
country. according to the Human Development index of the united nations 
Development Programme, the figures for Mexico in 2002 indicate that the 
mexican capital has a similar Human Development index level to that of 
portugal (0.89), while the level for the state of chiapas is comparable to that of 
equatorial Guinea (0.70). 

the impact of poverty on mexican women is generally greater than 
that on men. this is due to several factors, which can include inequality of 
pay for similar work, too few opportunities in the labour market because of 
discriminatory practices and the lack of accommodation and of access to credit 
facilities, preventing women from purchasing essential personal assets on which 
to build a livelihood. 

A significant factor, which exacerbates inequality in income, is the 
pervasiveness of the informal economy. in mexico the informal sector is very 
large and concentrated in micro business with approximately 21 million jobs 
(according to 2004 figures), characterized by low income, poor work conditions 
and no social security. looking at the whole social spectrum, it is estimated that 
42.8 per cent of mexicans have no social security. 
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therefore to go beyond the targets of mDG1, the mexican Government 
established two additional targets. The first was to reduce poverty in half by 2015. 
The starting point was the official food poverty line, which would lower the figure 
to 15.7 per cent of the total population (17.8 per cent in rural areas and 6.7 per 
cent in urban areas). the second additional target was to halve the percentage of 
the population below the minimum level of protein consumption and reduce this 
to 1.2 per cent by 2015. 

Achieving universal primary education

By 2003 mexico had already achieved the target of an almost universal net 
enrolment ratio at primary level (99.4 per cent) and literacy rate of those between 
15 and 24 years of age (97.3 per cent). However, the most vulnerable groups of 
indigenous people, peasants and migrants still lag behind. Gender constitutes an 
additional dimension, with women especially disadvantaged in access to education, 
within these vulnerable groups. 

 twenty–one per cent of the indigenous population is monolingual, speaking 
only an indigenous language, and within this group 39 per cent of those between 
5 and 24 years of age do not attend school. there are 62 indigenous languages 
in mexico. in response, the mexican Government set itself additional targets to 
extend beyond the mDGs. First, to ensure that by 2015 all children between three 
and five years of age receive preschool education and they should complete this 
within the standard time of three years. By 2004, the net enrolment ratio within 
this was 63.1 per cent. second, the mexican Government made a commitment 
that by 2015 all children aged twelve years should be enrolled in secondary 
education and that 90 per cent of these students should complete their studies 
within the standard period of three years. in 2004, the net ratio of new enrolments 
at the secondary level was 56 per cent, with 79.7 per cent of these completing 
their courses within the recommended time frame. mexico’s third target was to 
ensure that a significant majority of primary and secondary students would reach 
satisfactory levels in language skills and mathematics. By 2005 the gross ratio of 
coverage of basic education as a whole, in the three levels described above, was 
84.1 per cent. mexico is committed to raising this rate to 100 per cent by 2015. 

The Mexican Government has faced other challenges in the field of education. 
these include increasing enrolment in ‘telesecundaria’, which is distance 
education provided through television broadcasts for remote rural areas (currently 
one fifth of Mexican children take advantage of this programme), facilitating that 
more women, indigenous peoples, migrants and young workers are involved in 
educational programmes. there is the need to increase the student option, address 
the problem of student failure and leaving school early and improving teacher 
training and secondary education reform.
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The promotion of gender equality and the empowerment of women 

mexico has virtually achieved this target. Figures for the 2003–2004 school year 
for enrolments are positive: 98.2 girls for every 100 boys of preschool age; 95.4 
girls for every 100 boys at primary level; 98.1 female pupils for every 100 male 
pupils at secondary level; 104.2 young women for every 100 young men at the 
subsequent level of education (ages 15 to 18) and 99.8 women for every 100 men 
in tertiary education. 

the gender disparity in access to education is more obvious in the rural female 
population. the causes are manifold. sometimes the families of these women 
prevent them from attending classes, as their assistance is required for domestic 
duties. some leave school before the legal age due to economic pressures and 
therefore need to seek work. teenage pregnancy and early marriage compound 
the problems. By 2005, 2.6 per cent of women in mexico aged between 15 and 24 
could neither read nor write. 

Women’s involvement in the Mexican economy has increased significantly. In 
2004, 37.5 per cent of women of over 12 years of age had links with the labour 
market. among these 63.1 per cent had received some tertiary education, but 27.6 
per cent had no schooling as they were predominately working in the informal 
sector for example, as street vendors or domestic workers. the median female 
income represents, on average, 83.5 per cent of the male income. 

Despite a decision in mexico in 1996 that political parties would specify in 
their statutes that candidacies for deputies and senators must not exceed 70 per 
cent of one gender, during 2003–2006, participation of women in the national 
parliament was only 18.8 per cent in the senate and 22.6 per cent in the chamber 
of Deputies. nonetheless, female participation in public servant positions helps 
to put discussion on the gender theme and the promotion of laws on issues of 
particular importance to women on the political table. 

one of the most distressing illustrations of gender inequality is violence against 
women. according to the information available for mexico in 2003, 35.4 per cent 
of women over 15 years of age were subjected to mental cruelty by their partners, 
27.3 per cent to financial deprivation, 9.3 per cent to physical violence and 7.8 per 
cent to sexual violence. These are only the official statistics.

the principal challenge facing the mexican Government regarding the mDG 
to promote gender equality and empowerment of women is to ensure that women 
who live in rural areas and indigenous women are provided with educational 
opportunities up to a basic level and that they remain in the school system. it 
is also important to stop all women from pulling out of school early, to boost 
programmes on sexual and reproductive health so as to bring down the numbers 
of unwanted teenage pregnancies and to attend to the situation of women who are 
working without social security benefits. 

regarding political participation and with the aim of complying with the united 
nations standard of having women in 30 per cent of public servant positions, it is 
necessary to consolidate the increased political involvement of mexican women, as 



 

Development in an Insecure and Gendered World218

well as to continue to work on the root of the problem of gender inequality so as to 
eradicate violence against women. On this final point, 27 of the 32 Mexican states 
already have laws to prevent family violence and to take appropriate legal action 
when it does occur. legislation is also being drafted to bring national legislation 
into line with international agreements and treaties concerning women’s rights.

Reducing child mortality

By 2005 Mexico was in the fifteenth place in the latin american and the caribbean 
region regarding levels of child mortality under five years of age. Between 1990 
and 2003, infant mortality in the country decreased by 43.4 per cent, with 25 deaths 
for every 1,000 births in 2003. mexico has already met the target of reducing 
infant and child mortality under age five by at least a third by 2006 and aims to 
achieve a 50 per cent reduction by 2010. 

these advances have been made by steps taken to prevent and control 
diseases through immunization (including the universal vaccination programme, 
eradication of polio, diphtheria, neonatal tetanus and measles), acute respiratory 
infections (reduced by more than 70 per cent) and illnesses involving diarrhoea 
(an 84 per cent reduction). infant mortality still represents 9.5 per cent of all 
mortality in mexico. the highest rates are found in the most marginalized and 
poorest areas. therefore the mexican Government has added three indicators to 
those drawn up in the mDGs, to eradicate infant mortality. in 2003 full vaccination 
cover was given to 95.3 per cent of children by one year of age. the mortality rate 
for illnesses involving diarrhoea for children aged less than five years in 2003 was 
24.9 deaths for every 100,000 children in this age group. the mortality rate for 
acute respiratory infections for under–fives was 42 deaths among 100,000 children 
in this age group. 

the government’s priorities include an improvement in quality of care for 
newborns, guaranteeing full immunization for 95 per cent of children below 
one year of age (10 vaccines), having three national immunization weeks each 
year, improving training of all the technical operational staff of the infant Health 
care programme, reducing mortality from respiratory infections and diarrhoea, 
introducing an influenza vaccine for those between 6 and 23 months of age and 
lowering neonatal mortality. 

Maternal health: Improvements? 

mexican women have a 65 per cent lower chance of dying through complications 
of maternity than the latin american average. Between 1990 and 2003, maternal 
mortality was reduced by 26.7 per cent to 65.2 deaths within 100,000 births. 
Despite this, 76 per cent of the total number of maternal deaths in mexico occurs 
in twelve states, with the highest levels in the central and southeastern areas of 
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the country. these areas also have higher rates of marginalization and lower rates 
of contraceptive use and of provision of care during pregnancy and labour by 
qualified personnel. In rural areas, within the indigenous community and the more 
marginalized areas there are higher levels of maternal mortality; constituting a 
fourth cause of death amongst women of childbearing age. 

To fulfil MDG5 it is necessary to enhance the coverage and quality of antenatal 
care, labour and puerperium services, especially in rural and highly marginalized 
areas; bolster the structure of hospitals; increase the coverage of family planning 
services with an emphasis on the adolescent population and on vulnerable 
groups, while according full respect to the sexual and reproductive rights of each 
individual; improve women’s nutrition in rural and indigenous areas and ensure 
the provision of skilled care 24 hours a day by trained personnel. a decrease in 
maternal mortality requires the combined efforts of women, families, communities, 
nGos and governments. 

Combating HIV/AIDS, malaria and other diseases

in 2005 it was estimated that mexico had the fourth highest level of people living 
with Hiv in latin america and the caribbean (and approximately 94,000 cases 
of aiDs were reported by December 2004) but it is one of the countries with the 
lowest Hiv/aiDs rates in the adult population (0.3 per cent). sexual transmission 
is the cause of 90.8 per cent of all aiDs cases (55.8 per cent of these relating 
to men having sex with other men and 44.2 per cent to heterosexuals), 6.9 per 
cent of cases were transmitted through blood (70.2 per cent of these by blood 
transfusions) and 1.9 per cent were perinatal cases. the Hiv/aiDs epidemic is 
concentrated in urban areas and the most densely populated cities. From 2000 
the spread of the disease appeared to level off and was set to decrease during the 
coming years. The target set for 2015 is to maintain this indicator at between five 
and seven new cases for 100,000 inhabitants and the forecast is for mortality to 
decrease to 3.5 deaths among 100,000 people, which will involve extensive efforts 
being made towards prevention. 

combating Hiv/aiDs is one of the health priorities of the Government of 
mexico, so it is endeavouring to ensure universal treatment with antiretroviral 
drugs, especially for those without social security. Between 2000 and 2004, 
official budget resources increased by more than 14 times for the purchase of these 
medicines. the action programme for the prevention and control of Hiv/aiDs, 
which resulted from national public consultations carried out in 2001, has led to 
projects being implemented with the following objectives: to increase the use of 
preventative measures in the at–risk population; to lower rates of sexual and blood 
transmissions; to bring an end to perinatal transmission of HIV and of syphilis 
and to ensure that comprehensive detection, treatment and monitoring services are 
universally available. Joint strategies are also in place to control tuberculosis for 
those who are Hiv positive. 
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the mexican Government has brought into effect the Federal law for 
prevention and elimination of Discrimination, in part to defend the rights of those 
with HIV/AIDS. NGOs have also played an important role in the fight against the 
epidemic, mainly by endeavouring to overcome stigmatization and discrimination, 
develop preventative programmes, provide adequate medical services and increase 
access to medicines. in summary, the priorities for mexico are to prevent the aiDs 
epidemic spreading to the general population and to reduce the prevalence of Hiv 
in the most affected groups, as well as to strengthen programmes for the adolescent 
population, antenatal control and family planning. 

mexico has virtually met the millennium target of halting and reversing 
the incidence of malaria. in 2003 there were only 3.7 cases for every 100,000 
inhabitants and there have been no deaths from malaria since 1982. malaria is 
only found in ten per cent of mexican territory in some of the rural localities in the 
southeastern states with poor access and with a population dispersed over a large 
area. the mexican Government has made a commitment to keep the incidence of 
malaria below three cases for every 100,000 inhabitants. particular attention is 
being given to the southern Frontier programme focussed on the route often used 
by illegal migrants from central america so that serious cases of malaria being 
brought into the country can be detected and treated early. 

the target of halting and reversing the incidence of tuberculosis has already been 
reached. in the six years after 1997 there was a drop of 32.7 per cent to 16.7 cases 
for every 100,000 inhabitants in 2003. With the mexico Free From tuberculosis 
programme, the country hopes once again to surpass the millennium target by 
lowering this number still further to 5.5 cases for every 100,000 inhabitants by 
2015. Work will therefore continue to reach universal coverage in priority areas, 
with efforts being stepped up for vulnerable groups (migrants, agricultural day 
workers, indigenous peoples and those with HIV/AIDS) and to provide sufficient 
care to the prison population. it is also necessary to train and retain enough 
technical personnel, as well as to continue with the Binational Health card project 
being undertaken with the united states to ensure that migrants with tuberculosis 
receive treatment in both countries. 

environmental sustainability 

mexico’s results in relation to this target are mixed. clear gains have been made 
in conservation policies, management of natural resources and energy use but 
negative trends also persist such as a reduction in forested areas. these decreased 
from 36.6 to 33.4 per cent of mexico’s total land area between 1993 and 2002. 

For many years environmental issues were sidelined in decisions concerning 
economic policy. it was only when the national Development plan for 2001 to 
2006 was adopted, that sustainability was established, as a fundamental principle 
for development, which protects the present and safeguards the future. there is 
now an integral focus incorporating the environmental dimension in decision 
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making in economic and social matters. thanks to this development, priority is 
now being given to incorporating environmental costs into economic activity, 
improving environmental infrastructure, promoting clean industry, working 
towards saving and efficiently using energy, reducing emissions of greenhouse 
gases and producing cleaner fuel. 

land use is also being regulated and in 2001 protection and sustainable 
exploitation of water and forests were declared national security issues. 
Deforestation is being reversed through rural reforestation using native mexican 
trees and soil degradation due to overgrazing and poor agricultural practices are 
being addressed. the use of coal or wood for fuel, used in 19.8 per cent of private 
homes in 2000 (particularly in rural or indigenous areas) has also decreased. 
though mexico’s total emissions of greenhouse gases are greater than those of 
other latin american countries and they represent almost 2 per cent of global 
emissions, in the period from 1990 to 2002 there was a decrease of almost 85 per 
cent in per capita consumption of substances that deplete the ozone layer due to 
the increased use of alternatives. mexico is committed to continue this trend so as 
to reach the levels established in the montreal protocol. 

the challenge for mexico is to bring into practice the transversal agenda and 
to ensure that all official activities take place in a framework of sustainability 
so as to halt and reverse the deterioration of ecosystems and natural resources. 
information systems must also be strengthened and the country must ensure 
that the desire to satisfy economic or social requirements does not lead to even 
greater environmental degradation. it is also important to apply legislation when 
environmental crimes are committed. 

By 2003 mexico had already halved the proportion of the population that had 
been without drinking water in 1990 and provided 89.4 per cent of its people 
with this service. Drainage systems had also been put in place for 77.3 per cent 
of the total population. However, the rural areas continue to fall behind with 
drainage provided to only 70.5 per cent of homes. more work is critical to tackle 
the problem of river pollution and improve sewerage treatment, since figures for 
2004 show that only 29.7 per cent of all sewerage was collected and treated. the 
2004 national Waters law incorporates the principles of ‘user pays’ and ‘polluter 
pays’ and aims to promote the reuse of water, as well as to apportion blame for 
environmental damage. 

in mexico there is not enough information to determine the exact pattern 
of property ownership in urban areas, which is why the first census of illegal 
settlements in cities will be held. two thirds of the population live in 364 cities and 
metropolitan areas. the rapid growth of cities goes a long way towards explaining 
the urbanization of poverty, since the illegal settlements lack essential services 
resulting in illness and higher levels of insecurity and violence. it is estimated 
that in 2002 more than half of the mexican population below the poverty line 
(26.2 million) lived in cities and metropolitan areas. to address this problem, the 
mexican Government is strengthening town planning and disaster prevention 
programmes while improving infrastructure and basic services. social policies to 
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cater to the needs of marginalized groups continue and a national programme for 
the purchase or improvement of housing has been instigated. 

Developing a global partnership for development 

mexico is a country that supports multilateralism and promotes international 
cooperation and the united nations reform process is a priority of mexico’s foreign 
policy. Because of this, mexico proposed the creation of the Group of Friends for 
the reform of the united nations in march 2004 and 15 countries now belong to 
this group: algeria, australia, canada, chile, colombia, Germany, Japan, kenya, 
mexico, the netherlands, new Zealand, pakistan, singapore, spain and sweden. 

this group presented 14 substantive documents, one of which contains 
proposals to monitor the millennium Declaration as well as the monterrey 
consensus on Financing for Development and the Doha and Johannesburg 
Declarations. it stressed that countries must continue their efforts towards 
international development, mobilizing resources to stimulate growth in the least 
developed countries and strengthening dialogue between the un and multilateral 
financial institutions, NGOs and the private sector. 

mexico is a prominent player in the apec ministerial process, the G20, the 
OECD and other international financial fora. It takes an active role in the World 
Trade Organisation; supporting international standards in financial matters, 
appropriate reforms for each country, initiatives for cooperation and exchange 
of information and a reduction in trade barriers. mexico supports programmes 
aimed at promoting development for the least developed countries and the small 
island states, as well as the reduction or cancellation of external debt for emerging 
economies. it is an active participant in the programme of energy cooperation 
with the countries of central america and the caribbean (san Jose pact) through 
the supply of petroleum and financial assistance for commercial exchanges and 
the carrying out of public and private sector projects. in 2001 it launched the 
puebla–panama plan to give a boost to social and economic development in the 
central american isthmus and mexico’s nine southeastern states. 

Conclusion

to conclude, i stress that the challenge for mexico is to redouble its efforts to better 
direct social spending, to generate income opportunities for the disadvantaged strata 
of the population and to maintain a stable macroeconomic environment and low 
inflation. Mexico must also continue with programmes focused on rural, remote 
communities and on solo mothers and strive towards attaining better coordination 
between social and economic policy with the creation of formal employment, 
while also tackling the problems within the informal economy. resources must 
be channelled to make the most of the ‘demographic bonus’ (between 2005 and 
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2030 the percentage of children and the elderly compared to those of working 
age will decrease significantly). The Mexican Government must also improve 
childcare programmes and facilities, increase pensions, strengthen environmental 
protection policies and ensure that all official programmes are correctly evaluated 
and monitored.
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chapter 12  

trade, aid or What?  
Reflections on Development and Security

Jenny Bryant–tokalau

Come on Laugh
come on laugh
 make us laugh
think ––––
 make us think
Do not cry ––––
 Don’t make us cry
trust ––––
 Be trustworthy
achieve (accomplish)
 that you will do something
 We trust and we wait
   (sreedevi 2005)

Introduction

on 26 December 2004 a tsunami struck the coasts of countries bordering the 
indian ocean. thailand, indonesia, sri lanka and india were the hardest hit. the 
result of a massive underground earthquake centred near sumatra, waves of up to 
30 metres high were responsible for the deaths of more than 200,000 people and 
an almost incalculable loss of property and livelihoods. Global response to the 
‘Boxing Day tsunami’ was large in terms of money pledged, and many countries 
provided immediate assistance of basic supplies and medical aid. some of the 
countries themselves were initially overwhelmed by the extent of the tragedy and 
assistance such as burying the dead and access to fresh water and shelter were seen 
as urgent and immediate priorities.

assistance to survivors came from international organizations, governments 
and non Governmental organizations. While such aid is imperative in response 
to a massive humanitarian tragedy, it brings with it several conflicts and concerns. 
attitudes of donors towards recipients, appreciation of local cultures, willingness 
to listen, an understanding of gender roles, village politics, and sensitivity towards 
religious practices are just some of the ways in which donors, whether formal, 
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governmental, institutional or individual, need to understand the situation in which 
they are working, and to be ‘sensitized’ (see rossi 2006, 27–49).

in a panel discussion entitled ‘trade, aid or What?’ at the 40th otago Foreign 
policy school in 2005 issues of the dilemmas of development assistance were 
addressed using recent humanitarian and developmental tragedies as examples 
while searching for ‘workable approaches’ such as trade and participatory 
approaches. the panel was made up of an eclectic group, including an academic 
economist, stephen knowles, examining issues of trade and investment, chris 
mahony, a student recently returned from sierra leone who discussed issues of 
child soldiers, cedric simpson, a member of amnesty international and Jubilee 
rajiah, a psychiatrist. 

panellists were given a broad brief and asked to address issues relating 
trade, security and human rights, the right to a better standard of living and the 
contradictions of ‘development’, human security and culture. coming towards the 
end of the school with lively discussion on the nature of poverty and human rights, 
the key focus of the panel quickly became the issue of how trade can enhance 
or hinder human rights. the relative roles of non Governmental organizations 
(nGos), humanitarian aid and issues of red tape and bureaucracy of aid provided 
extensive of debate and profoundly illustrated increasing weariness with donor aid, 
and the real challenges of not only ‘dealing with disasters’ but also of becoming 
engaged with donor agencies and their frequent lack of understanding of the 
situation on the ground. 

the panel was very honest in challenging unspoken reasons for both trade 
and aid when they utilized case studies from sierra leone and south india. in her 
critique of humanitarian aid in south india, Dr rajiah presented poems written by 
young female survivors of the 2004 ‘Boxing Day tsunami’ and their confusion 
and weariness about non governmental assistance. sreedevi’s poem ‘come on 
laugh’ illustrates this confusion and the cynicism that develops when people who 
have suffered massive tragedy see both conflict and confusion amongst donors as 
well as being forced to ‘trust’ and ‘wait’ for assistance which theoretically should 
be easy to provide.

The Millennium Development Goals

the ‘Boxing Day tsunami’ and the other humanitarian tragedies debated at the 
Foreign policy school occurred after the setting in 2000 by the united nations 
of its ‘millennium Development Goals’. the eight mDGs, to be achieved by 
2015, are one way of measuring progress towards poverty alleviation and are 
aimed at the world’s greatest development challenges – specifically to eradicate 
poverty and hunger, improve health, broaden access to education, achieve 
environmental sustainability, promote gender equality and to develop global 
partnerships. it became clear shortly after the establishment of the goals that even 
partial achievement would happen only by involving a range of organizations and 
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partners, particularly with the involvement of civil society in what is sometimes 
referred to as ‘multi–stakeholder engagement’ (see tuomioja 2005, xii).

the millennium Declaration, committed to by 147 heads of states and 
governments in september 2000, declared that by 2015 the number of people 
living on less than us$1 per day would be halved (millennium Development 
Goals 2008). By 2004, half of the population living in developing countries lived 
on less than us$2 per day and thus disillusionment about achieving the goals 
remains, unless finance, governance and security can be dealt with as essentially 
linked towards achieving the mDGs (see cheru and Bradford 2005, 1–7). By 
2008, during a global economic crisis, unDp stated that ‘the proportion of people 
in sub–saharan africa living on less than $1 dollar a day is unlikely to be reduced 
by the target of one–half’ (united nations 2008, 4). in the current economic 
downturn the increase in fuel and thus food prices as well as costs of education 
and health are having a direct effect on the poor. currently the un suggests that 
food prices especially could push as many as ‘100 million into poverty’, mostly in 
sub–saharan africa and in southern asia (united nations 2008, 6).

in the panel discussion at the otago school, knowles commented that if using 
such un measures, many of the mDGs might be met in asia and latin america 
by 2015, but not in sub–saharan africa where extreme poverty remains (measured 
in this case as people earning the equivalent of less that us$1 per day). knowles 
outlined the obvious failures of foreign aid, and its stated intention of poverty 
reduction, as well as the fact that development assistance is frequently given 
for political purposes and more especially to help broker investment and trade 
arrangements. clearly, how the goals are achieved will depend not only on local 
commitment, national ownership and funding, but also on how countries participate 
in the setting of the global economic agenda (Bradford and cheru 2005, 225). in 
an analysis of the mDGs and how resources can be raised in order to tackle issues 
of poverty cheru and Bradford, with authors such as vayrynen attempted to locate 
questions of economic inequality, poverty and marginalization within the broader 
global frameworks of for example better redistribution of resources (vayrynen 
2005, 21–23). it remains to be seen how this can be carried out (for example 
through trade, taxation and political commitment). What is becoming obvious 
however, is that no matter how poverty and resource distribution are measured, 
the gaps between rich, super–rich, poor and those in extreme poverty continue to 
grow.

measurements of poverty and inequality and the global list of mDGs remain 
anathema to those living in conditions of hardship or poverty. Global and local 
statistics may demonstrate improvements in living conditions, access to water, 
sanitation, mortality and education for women in poorer countries but conditions 
for these women still remain inadequate. in 2008 for example more than 500,000 
prospective mothers in developing countries died during childbirth or pregnancy 
complications (united nations 2008, 4). Writing on gender and development and 
the difficulties that still remain in incorporating gender analysis into development 
analysis, Ruth Pearson (2005, 169–170) noted how armed conflict and war 
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was absent from much of the earlier development literature. although gender 
became ‘mainstreamed’, for example, into DfiD (united kingdom Department 
for international Development) responses to humanitarian disasters, there is little 
evidence that gender is acknowledged in practice. the consequence is that mDG 
targets cannot be achieved, as evidenced by, for example, statistics on access to 
fresh water. rossi commented that with aid policies in niger:

…everyone working for the project thought that niger’s poverty was the 
outcome of environmental factors [desertification]…water scarcity is perceived 
by all the inhabitants of the ader as the major obstacle to their well–being. many 
development workers…recognize erosion and famine as one of the country’s 
main problems and have internalized a belief in the superiority in foreign, 
technical solutions (rossi 2006, 40). 

Further, much money provided as aid goes towards debt servicing, as in malawi, 
where instead of funds being committed to improve maternal mortality, infant 
health, drinking water or education, aid simply services debt while destroying 
basic social services (raffer 2005, 168). raffer illustrated this with the case of 
malawi being forced to sell maize from its food reserve in order to pay off loans. 
people were left short of food after the 2002 drought demonstrating the ‘priority of 
creditor interest over survival’ (raffer, 167). raffer argues that such sales should 
be impossible if the life and human dignity of people is to be respected no matter 
where they live.

these situations also fail to demonstrate the impact of ignoring basic needs such 
as water and sanitation on women. tipping, adom and tibaijuka have addressed 
the role of women in poor households, where they constitute around 70 per cent, 
and found these women pay a ‘heavy price’ for lack of access to basic services. 
Access to water is a key indicator of woman’s privacy and dignity because difficult 
access implies long hours collecting and carrying water. unless that access can 
be improved women have an arduous and difficult burden (Tipping, Adom 
and tibaijuka 2005, 192). maternal deaths throughout sub–saharan africa are 
‘indirectly related to the water carrying burden and exposure to waterborne disease 
when collecting water’ (Tipping, Adom and Tibaijuka 2005, 192–3; Zwarteveen 
1997). In the Pacific the situation is similar and deteriorating when in times of 
stress, such as the severe droughts in papua new Guinea during 1997 people had 
to carry water for greater distances, putting the health of women and children at 
risk (allen and Bourke 1997). By 2005 (the latest data available) maternal deaths 
per 100,000 live births for oceania numbered 430, barely lower than for south 
asia at 490 (united nations 2008, 25).
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Responses to disasters

kothari (2005, 50) argues that we need to ‘be wary of…attempt[s] to create 
distinct and artificial boundaries between the exploitation of empire and the 
humanitarianism of development.’ she disagrees with views (e.g., Goldsmith 
1997) that development assistance merely perpetuates early ideas of colonial 
expansionism and argues that humanitarianism and moral responsibility continue 
in contemporary development agendas.

Distinctions between humanitarian aid and development assistance were made 
in the panel discussion at the otago Foreign policy school where it was argued 
that links between trade and human rights, and differing definitions of human 
security1 needed to be taken into account in any discussion on development 
assistance. of key concern was the right to a better standard of living and that 
trade arrangements and indeed humanitarian aid can compromise and hinder 
human rights because peoples’ livelihoods can be taken away through both good 
intentions and pragmatic decision making. much humanitarian aid is given without 
full appreciation of local conditions but also on the assumption, for example, that 
non Governmental organizations will always do a better job than government 
agencies (even if they know and understand nothing of local conditions) and 
that trade will always bring long term development benefits for all when most 
often they are designed as arrangements to suit trading partners, again without 
an understanding of local conditions and livelihoods. one example of such trade 
agreements could be regional trade arrangements, which could be viewed both as 
‘building blocks or stumbling blocks for developing countries’ (narsey 2006, 77, 
quoting Bhagwati 1991).

Just as humanitarian aid and development assistance are negotiated for very 
different reasons, so too are trade agreements and fair trade practices. opportunities 
for greater social responsibility are also possible however and although such 
practices are at early stages, fair trade advocates see possibilities for shaping 
policy that is both moral and fair (see for example luetchford 2006, 143–144). 

1 Definitions of human security vary. Largely the definition tends to be associated 
with threats related to war, genocide and population displacement. it differs from national 
security (defence of a country) and is more about ‘protecting individuals and communities 
from any form of political violence’ (Human security report, 2008, 2) but there is debate 
over the nature of the threats. these can include poverty, poor governance and inequality 
and inequity. this was the prevailing view of the otago Foreign policy school in 2005.
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the Development set is bright and noble
Our thoughts are deep and our vision global;
although we move with the better classes
our thoughts are always with the masses.
    (ross coggins)2

the 2004 ‘Boxing Day tsunami’ that swept through the indian ocean killed 
more than 275,000, largely poor, people in 14 countries. apart from loss of 
life, loss of homes and livelihoods was massive and reconstruction continues. 
Humanitarian assistance was immediate with more than us$14 billion pledged or 
raised internationally (www.tsunami-evaluation.org) – the scale of which had not 
been seen before. Despite the public response, not all of this assistance was well 
placed or practical. In some cases the ‘flood’ of people wanting to assist was too 
much for small and distraught communities to handle, some donor behaviour was 
inappropriate, and not all the money pledged reached those most in need. 

Jubilee rajiah provided an excellent reminder of the failure of humanitarian 
aid based on personal experience of working in five small villages in southeast 
coastal india affected by the tsunami. in these villages, with banners on trucks 
announcing their presence, nGos responded to calls for assistance. they described 
themselves as having ‘adopted’ villages and according to rajiah, were working in 
a ‘carnival atmosphere’ within areas where devastation had been great. villagers 
however, saw little evidence of viable humanitarian assistance on the ground. 
many non government workers were present, but little changed for the people 
most affected. there was still no shelter, water or food, or even medical relief 
some weeks after the tsunami, and the people whose livelihoods based around 
fishing had been swept away were now in the situation of having to wait for 
assistance, without basic needs such as food, health, employment and education 
as well as being left to deal with red tape and bureaucracy. alongside the tragedy 
of being without basic needs the survivors also had to cope with contradictory 
agendas and inappropriate responses such as donations of warm clothing, where 
more urgent needs were water and medical supplies. although it was recognized 
that many of the aid workers had ‘good intentions’, very little of practical use was 
done and questions surrounding the apparent lack of targeted assistance were left 
unanswered. 

How does an environmental catastrophe relate to human insecurity? initially 
the government of india refused all assistance, and the governor of thailand’s 
tourism authority noted that the garbage had been swept away and that areas of 
phuket’s ocean were ‘the clearest they have been in twenty years’ (roberts 2005 
quoted in keys, masterman–smith and cottle 2006, 202). in some areas women 

2 this is from the poem, ‘the Development set’ by coggins. it was originally published 
in Adult Education and Development, september 1976 and reproduced in the journal’s 1988 
issue (volume 30, page 56). it has been extensively reproduced in publications and on the 
internet but we were unable to trace copyright. 
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were raped in refugee camps, child trafficking increased in Indonesia (also noted 
by rajiah in the indian villages). Women comprised the majority of deaths in the 
wider tsunami afflicted area, since they were likely to be home at the time it struck 
(keys, masterman–smith and cottle 2006).

 such commentaries reiterate the necessity to scrutinize not only government 
and intergovernmental institutions in their response to development needs and 
humanitarian disasters, but also the intentions and practices of non Governmental 
organizations. although the positioning of many nGos as being on the side of 
the ‘other’ is laudable, there is also a need to be aware of the dangers of lack of 
‘sensitization’ (rossi 2006) and ‘disregard of difference’ (shrestha 2006, 201). 
Celayne Heaton Shrestha, when relating a story of fieldworker morality in Nepal 
notes that workers in the field are subject to constant scrutiny of their behaviour, 
including professional competence but that equally the fieldworkers face many 
dilemmas and confusions. shrestha (2006, 213) reminds us that development work 
is not simple and cannot be viewed simplistically as ‘us’ and ‘them.’ Fieldworkers 
are not always sensitive to local conditions, but so too are they under great pressure 
to act correctly in often trying circumstances. it is not surprising that aid, and its 
delivery, does not always adequately target those most in need.

the confusion felt by the people of southeast india in the face of the tsunami 
and also the variety of responses is reflected in the poems of the young women 
from the area. Their commentaries reflect sadness, loss, anger and hope and 
challenge the role of women in participating in the development future of their 
countries. Despite the vision of the mDGs to ‘promote gender equality and 
empower women’, ‘eradicate extreme poverty and hunger’ and develop a ‘global 
partnership for development’, young women remain excluded from the process. 
although the mDGs are interrelated, with outputs from one (such as education) 
impacting on another (such as poverty), it is questionable as to how far such goals 
seem relevant to the young women of south india when faced with an epic human 
disaster. 
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The Tsunami
near the sea, tossing and raging
 played my little brother
tossing waves running and playing
 looked beautiful
Your billows rose higher and nearer
 Why did you come?
to protect him, my little brother thought

and then you buried him in the sand
and when i dug the earth to take him and bury him
lo there were thousands and thousands of little people
 lying dead, covered in the sand
You are called the tsunami
i call you Yemen – the god of death.
  (sreedevi 2005)

The beautiful lady of charity: ‘unintended’ consequences and empowerment

Beauty
she came on the bus – this beautiful lady
 Beautiful not only in looks
 But in her spirit as well
no heart, no place to stay
 she gave us hope and a home
 not only for me but also for the old
    (sreedevi 2005)

in other moving presentations at the otago Foreign policy school, chris mahoney 
a law and commerce student, who campaigned for good governance in sierra 
leone, and cedric simpson, Director of amnesty international, commented on 
levels of corruption in aid, superstitious views prevalent on children’s and human 
rights and reiterated similar tales of both international donor and local aid to those 
that occurred following the ‘Boxing Day tsunami’. the role of corporations, the 
lure of great mineral wealth with its links with the black market, child soldiers 
and corruption have been examined very deeply in sierra leone, particularly with 
the truth and reconciliation commission (2002), which had its origins in the 
1999 lome peace agreement between the Government of sierra leone and the 
revolutionary united Front (ruF) (international crisis Group, 2002). the desire 
for human security and development still requires capacity, transparency and good 
governance – both at local and central government level as well as in communities 
and charities. corruption in the aid and charity industries is not limited to aid 
donors. politicians of many developing countries see aid as an opportunity to line 
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their own pockets, and in military regimes, ‘skimming, delving and leaking’ is 
common (see Hancock 1989, 174–175). mahoney and simpson’s comments have 
resonance in recent academic and other popular writing on the aid and charity 
‘industries’ where large, dramatic gestures frequently have no impact on human 
security, poverty and human rights. indeed, charity and aid can have unintended 
consequences leaving countries in a worse situation than previously. some argue 
that aid can be ‘worse than incompetent and inadvertently destructive’ (maren 
1997, 12) leaving local communities and nations seriously undermined in their 
ability to develop local economies and take an independent stance, for example 
in trade arrangements (see naidu 2006, 143, 151). as vijay naidu (2006, 153) 
emphasizes, the reform agendas of oecD countries promote the private sector 
and the market along with human rights and democracy, but at the same time need 
to accommodate non government groups such women’s and church groups. 

Human capacity and the ability to deal with aid and all its repercussions and 
dimensions are fundamental. in the words of Gina Houng lee (2006, 235), ‘we 
start with small changes; we start with every day challenges. Our first weapon is 
education.’ Houng lee demonstrated small changes such as having locally trained 
officers to work with women to access, for example, maintenance payments or 
safe drinking water or to participate in village meetings, all within a human rights 
approach. this can be most effective in empowering people at the grass roots 
level where this would lead to a situation where people ‘can make decisions 
because they are informed and not because they have to listen and obey’ (Houng 
lee 2006, 236). 

The market, aid and security 

Aderinwale (2006, 88–89) challenges the definition of the ‘essence of security’. 
is this the state or the individual? if security is more than a military approach 
then it must be viewed as ‘multi–dimensional’ embracing all aspects of human 
existence including freedom of choice. aderinwale is pessimistic about africa’s 
‘quest’ for development and sees threats to security as threats to livelihoods and 
public order (Aderinwale 2006, 90–1). He identifies conflict as emanating from 
inequitable access to and distribution of socioeconomic resources but cautions 
that aid needs to first recognize local interests and should not view countries and 
regions as homogenous entities (aderinwale 2006, 105). if this is applied to the 
south indian situation where humanitarian aid took on an almost farcical quality, 
it is questionable how a move from aid to trade as part of a ‘global economic’ 
approach in such a situation would benefit those most in need. In New Zealand 
the mission statement of new Zealand’s overseas development assistance is to be 
changed to ‘support sustainable development in developing countries, in order 
to reduce poverty and to contribute to a more secure, equitable and prosperous 
world.’ the core focus within that goal will be the pursuit of sustainable economic 
development (new Zealand Government 2009).
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the recent move by the national government in new Zealand to subsume nZaiD 
back under the umbrella of the Ministry of Foreign Affairs to remove ‘conflicts of 
interest’ and ‘seek excellence in aid delivery’ (new Zealand Government 2009, para. 
6) accentuates debates on humanitarian versus development aid and the respective 
roles of trade, aid and development. these continue to challenge accepted notions 
such as trade ‘trickling down’ to the poorest groups and improving living standards 
through greater access to economic power. Despite the stated goals of international 
agencies in ‘promoting good governance and market development…to support the 
rebuilding of societies after war and humanitarian emergencies’ (Bryant–tokalau 
1999) towards providing fundamental ‘developmental security to the global 
population’ it was clear from the presentations in the panel at the 40th Foreign 
policy school that the disadvantaged populations of countries in crisis do not share 
the views of international agencies. Aid, trade and security remain anathema; best 
summed up in the words of sreedevi, the young woman of south india, after the 
‘Boxing Day Tsunami’ when she commented on government officials.

Government Officials
For the loan we took
 the taxes take away our business
What livelihood do we have
 oh Gandhi mahatma
 Get ready to come
 We need you urgently
   (sreedevi 2005)
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