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2. En consecuencia, el Secretario General remite al Comité Preparatorio, para su
informacién, el proyecto de resumen ejecutivo de la publicacién Informe del PNUD
sobre la pobreza 2000: Superar la pobreza humana® (véase el anexo 1) y el proyecto
de resumen para consulta de la publicacién del Banco Mundial Informe sobre el De-
sarrollo Mundial 2000/1: Luchar contra la pobreza® (véase el anexo I1).

Notas

' Documentos Oficiales de la Asamblea General, quincuagésimo cuarto periodo de sesiones, Su-
plemento No. 45 (A/54/45 y correccién), cap. VI, secc. B.

2 Publicacién de las Naciones Unidas de préxima aparicién.

} Publicacién del Banco Mundial de proxima aparicién,
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Annex I

Draft Executive Summary
UNDP Poverty Report 2000
Overcoming Human Poverty

A new global strategy against poverty needs to be mounted—with more resources, a
sharper focus and a stronger commitment. Based on commitments made at the 1995
World Summit for Social Development, developing countries are being encouraged to
launch full-scale campaigns against poverty. Yet despite setting ambitious global targets
for poverty reduction, donor countries are cutting down on aid and failing to focus what
remains on poverty.

UNDP has to do more to honour its commitments at the Social Summit and
provide better assistance—more focused on helping to improve national policy-making
and institutions and less dispersed among a myriad of small-scale projects. It has to do
more to help countries committed to reducing poverty put effective governance systems
in place to implement this objective. :

Effective governance is often the “missing link” between national anti-poverty
efforts and poverty reduction. For many countries this is where external assistance is
needed—but not imposed as a new set of poverty-related conditionalities stacked on top
of the existing economic conditionalities.

Based on their commitments at the Social Summit, countries establish their own
estimates of poverty, set their own targets and elaborate their own plans. The role of
external assistance is to help them build the capacity to follow through on their own
decisions and resolutions.

The Commitments to Poverty Reduction

Over three-quarters of countries have poverty estimates and over two-thirds have plans
for poveity reduction. But Icss than a third have set targets to cradicate cxiremc poverty
or substantially reduce overall poverty—the Social Summit commitments. This is a
serious shortcoming. .

Moreover, the poverty targets at the Social Summit are based on monetary
measures, while most development practitioners now agree that poverty is not about
income alone, but is multi-dimensional. Thus countries should begin incorporating
explicit “human poverty” targets—such as for malnutrition, illiteracy and an abbreviated
life span—into poverty programming,.

Another shortcoming: many anti-poverty plans are no more than vaguely
formulated strategies. Only a minority of countries have genuine action plans, with
explicit targets, adequate budgets and effective organisations. Many countries do not
have explicit poverty plans but incorporate poverty into national planning—and many
then appear to forget about the topic.

Much remains to be learned about how to make anti-poverty plans effective.
UNDP Poverty Report 2000 concentrates on this topic, in order to contribute to the
General Assembly’s five-year review of progress since the Social Summit and accelerate
the collective campaign against poverty in the next five years.
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Developing National Anti-Poverty Plans

Anti-poverty plans help focus and coordinate national activities and build support. But to
be effective they should be comprehensive—much more than a few projects “targeted” at
the poor. And they need adequate funding and effective coordination by a government
department or committee with wide-ranging influence. Most critical, they should be
nationally owned and determined, not donor driven. These are some of the conclusions
from UNDP-sponsored assessments of the poverty-reduction activities of 23 of its
programme countries.

While some of the countries most successful in reducmg poverty have not had
plans, this has been the exception. Having a plan is evidence of a national commitment
and of an explicit allocation of resources to the task. It is also a means to build a
constituency for change. Without such organized public action, market-driven economies
rarely promote social justice.

A major problem with most poverty programmes is that they are too narrow,
confined to a set of targeted interventions. One reason: many were constructed as a
“social safety net” during some major national breakdown—a financial crisis, a
prolonged recession, a wrenching adjustment to external shocks. But macroeconomic and
national governance policies have as much impact on poverty as targeted interventions—
if not more. Attempting to make such policies more pro-poor should be a major part of
any anti-poverty plan.

One reason that many poverty programmes become disjointed is that external
donors are providing much of the funding for individual projects. And they do not
allocate their funds through regular government channels. In the process national control
and coordination are elbowed aside. And building government’s long-term capacity to
administer poverty programmes is neglected.

Many national programmes lack a good management structure, located within the
government instead of outside it. A multidimensional problem, povertv shonld he
addressed by a multisectoral approach cutting across government ministries and
departments. But most programmes hand the responsibility for poverty over to a ministry
of social affairs, which generally lacks authority with other ministries. Where a central
coordinating commlttee is set up to overcome this problem, it rarely has enough power to
get the job done.

Most governments have difficulty in reporting how much funding goes to poverty
reduction—unable to distinguish between poverty-related and poverty-unrelated
activities. They often confuse social spending with poverty-related spending. But a lot of
government spending could be considered pro-poor if it disproportionately benefits the
poor. Under these conditions, it is probably best to set up a special poverty reduction
fund, in order to give a better financial accounting and to allow different government
departments and ministries to apply to it for financing of their poverty-focused
programmes.

Linking Poverty to National Policies

A review of national anti-poverty plans underscores the importance of developing a new
generation of programmes that focus on making growth more pro-poor, target inequality
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and emphasize empowering the poor. The old-school prescriptions of supplementing
rapid growth with social spending and safety nets have proved inadequate.

" In countries with widespread poverty, too many programmes . still rely,
mistakenly, on targeted interventions. It is better to concentrate on building national
capacity for pro-poor policy-making and institutional reform—the areas where external
assistance should also concentrate its resources.

Standing in the way of integrated poverty programmes, however, is the common
“two-track” approach to poverty reduction: growth on one track and human development
on the other. The two tracks rarely intersect: economic policies are not made pro-poor
while social services are assigned the burden of directly addressing poverty. This is one
legacy of old-style structural adjustment programmes, which took up the issue of poverty
after the fact or as a residual “social” issue. o

The current consensus on the importance of pro-poor growth is still hobbled by an
inability to recommend practical policies and concrete reforms of structural adjustment
programmes. Part of the problem is confusion on what pro-poor growth is and how to
gauge it. Another part stems from not squarely addressing the sources of inequality— -
such as the unequal distribution of land, the most important asset of the rural poor in
many low-income developing countries.

Linking Countries’ International Policies to Poverty

Countries should link their poverty programmes not only to their national policies but
also to their international economic and financial policies—a connection rarely made. But
in a world of increasing economic integration, this link can be crucially important.

External debt is now being clearly linked to poverty. But, as preparations for
World Trade Organisation negotiations illustrate, such is not the case for trade policies.

The Enhanced Heavily Indebted Poor Country Initiative promises faster, deeper
and broader debt relief. and the World Bank and International Monetary Fund are seeking
to tie debt relief to national poverty reduction strategies. Many of the indebied countries
doubt, however, that these measures will go far enough—especially if donors reduce aid
to finance debt relief. And countries are wary of being subjected to new poverty-related
conditionalities.

One reason that poor developing countries cannot pay off their debt is that they
cannot penetrate major export markets in industrial countries—due in part to the
remaining formidable walls of protection. A good example is the continuing protection
by rich countries of their farmers while developing countries are being asked to open up
their own agricultural sectors—threatening to undermine their food security and spread
poverty.

But such concerns were drowned out at the WTO meeting in Seattle. If trade
expansion is to benefit the poor, the international rules of the game must be made fairer.
A high priority is to eliminate the protectionism that is biased against developing
countries. And to do this, the capacity of developing countries to negotiate global and
regional trade agreements should be strengthened—another important area for
development assistance.

~ Official development assistance is supposed to strengthen the hand of developing
countries in combating poverty. But not only has it been declining markedly but also it
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remains ill focused. In practice many donors still do not make poverty reduction a
priority or know how to focus their resources on the poor or monitor whether they are
successful. They say that they are opposed to aid conditionality but have not yet figured
out how to make developing country counterparts equal partners. Partly to blame is
donors’ continuing hit-and-miss project approach to development—bypassing the
government, dispersing efforts and eroding sustainability.

Governance: The Missing Link

Responsive and accountable governance institutions are often a missing link between
anti-poverty efforts and poverty reduction. Even when a country seeks to implement pro-
poor national policies and target its ihterventions, faulty governance can nullify the
impact. And so to get poverty reduction campaigns off the ground, reforms of governance
institutions often need to be emphasized.

Holding governments accountable to people is a bottom-line requirement for good
governance. Having regular elections—free and fair—contributes to accountability,
especially if they are also held at the local level. But such democratic forms are no
vaccination against poverty.

To hold officials accountable between elections, people need to be organized.
And to make democracy work, they need to be well informed. New technologies can
make information readily available, but special efforts are needed to connect people to
the technologies. This can be an important cutting-edge contribution of development
assistance. , , ,

Putting decision-making power closer to poor communities can help promote
poverty reduction. This is the role of decentralization—when resources and capacity
building accompany the devolution of decision-making to lower levels of government.
But this is only half the story. The other half is to help poor communities organize to
advance their interests. A major source of poverty is people’s powerlessness—not just
that government is not located close enough to them. -

Accountability in the use of public funds is crucial to poverty reduction efforts.
On a day-to-day basis the poor pay a high price for corruption. And targeting poverty
reduction resources is less likely to be bankrupted by the administrative costs of
identifying and reaching the poor than by the diversion of a big part of the resources into
other hands.

If corruption were cleaned up at the same time that the poor organized
themselves, many national poverty programmes would undoubtedly ratchet up their
success in directing resources to the people who need them. Many problems of targeting
are, at bottom, problems of unaccountable, unresponsive governance institutions.

Pro-Poor Local Governance: The Neglected Reforms

In mounting campaigns against poverty, local government has often beén bypassed and
ignored. Donors used to favour funnelling resources through central governments but
now increasingly rely on civil society organizations. But the critical role of local
government—when elected and accountable—continues to be forgotten.
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If poverty reduction programmes are to succeed, local government must be
accountable both to the central government for the funds allocated to it and to its
constituents for how it uses them. Central government has to continue its involvement,
monitoring how local government exercises its new authority and disburses funds—and
helping prevent the capture of power by local elites.

In the long run, this is the only way to make decentralization pro-poor. But it
requires time, resources and capacity building. For the poor the lasting benefits will
outweigh the immediate costs. The current fad, however, is to opt for quick-disbursing
mechanisms, even though they are unlikely to be sustainable.

Opening up local government to popular participation, and building partnerships
with civil society organisations, can foster greater transparency and accountability.
Instituting monitoring and evaluation systems that tie financing to performance can also
enhance accountability. Complaints about lack of local capacity can often mask other
problems, such as an inadequate incentive structure to motivate poverty reduction efforts
by local government.

The Poor Organize: The Foundation for Success

The foundation of poverty reduction is self-organization of the poor at the community
level. This is the best antidote to powerlessness, a central source of poverty. Organized,
the poor can influence local government and help hold it accountable. They can form
coalitions with other social forces and build broader orgamzatlons to influence reglonal
and national policy-making.

What the poor most need, therefore, is not resources for safety nets but resources
to build their own organizational capacity. This is the direction in which UNDP’s support
to civil society organizations is moving.

. Civil society organizations arising outside of poor communities can play an
important role in delivering essential goods and services but are less successful in directly
representing the poor. Moreover, relying on these organizations for such social
functions—more the responsibility of government—is not advisable over the long term.

, Such organizations can play a valuable role by engaging in policy advocacy on
behalf of the poor and influencing national policy-making. While community-based
organizations are effective in directly representing the poor, they have difficulty in
wielding influence outside their localities—until they build broader organizations.

When national or local governments are unresponsive, people must rely on civil
society organizations to advance their interests. But the goal is not for civil society
organizations to take over the legitimate functions of the state but to forge a strategic
alliance between the state and civil society for poverty reduction. :

A new generation of poverty programmes focuses on building community
organizations to directly articulate people’s needs and priorities—rather than
concentrating on income-generation activities alone. Some of their greatest success has
been in mobilizing and organizing poor women. Experience confirms that once
communities are afforded the opportunity, they can quickly build their own organizations
and develop their own leaders. Often starting with small self-help groups, communities
combine these into larger area-based institutions to exert influence with local government
or the private sector.
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Typically, the most successful community organizations are broad-based—
including both poor and non-poor—and use participatory methods to encourage people’s
active involvement. One of their greatest accomplishments is to increase people’s access
to knowledge, skills and technology—often vo:ced by community members as their
biggest priority.

Focusing Resources on the Poor

Most national poverty programmes rely on “targeting” benefits to the poor, but still
assume, in practice, that external agents deliver the benefits and the poor are passive
beneficiaries. Little wonder that the benefits never reach the poor. At the root of this
predicament is a governance problem.

If the poor lack organization and power, it is unlikely that the benefits of poverty
programmes will reach them—or, if they do, that they will make any lasting difference.
Effective targeting follows from empowerment, more than the other way around. The
very term “targeting” probably clouds the issue: better to talk more generally about
focusing poverty-reduction resources.

One way of focusing resources is for governments to adjust macroeconomic
policies to make growth more pro-poor. Another way is to direct resources to certain
sectors—agriculture, rural off-farm enterprises or urban microenterprises—where the
poor are employed. A third way is to allocate resources to poor areas or communities. To
be effective, this latter approach requires a geographical map of poverty based on a
reliable set of human-poverty indicators.

Geographical targeting invariably includes many non-poor households. But trying
to direct resources to poor households alone is both difficult and expensive. Moreover, if
delivering resources to the poor hinges on empowerment, then targeting by government
should probably stop at the community level—and let community organizations take the
lead at the local level.

UNDP has been supportive of numerous regional development programmes and
rehabilitation programmes in poor areas. Its success has relied on combining the
decentralization of government decision-making to regional and local authorities with the
empowerment of communities. This model has worked well even in countries with
unstable or adverse national conditions.

But focusing resources on poor areas, no matter how successful, might not reach
disadvantaged social groups—women, ethnic minorities, indigenous peoples, low-status
castes. Special interventions are usually needed. Take the situation of indigenous peoples,
among whom poverty is more widespread and severe than average.

Self-determination as a people is one of their most pressing demands. Thus,
participatory methods are needed more than usual—particularly those that help foster
their distinct languages and cultures. Their self-determination also depends crucially on
control of their ancestral lands, and the natural resources that they contain. Thus
conservation of the environment is often closely tied to protection of their livelihoods.

Sometimes targeting is carried out not by trying to reach a certain group but by
using a certain type of intervention—such as providing basic social services,
microfinance or physical infrastructure. These are common components of national
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poverty programmes, which assume that the poor will benefit most when these resources
and services are offered to all.

Restructuring government expenditures to make such resources and services more
available to the poor does not guarantee, however, that the poor will make use of them. In
some cases the moderately poor might benefit more than the extremely poor—such as
using rural roads to market agricultural products. And when such services are offered on
a subsidized basis—as is the case still with many microfinance schemes—they are not
financially sustainable.

- While such local interventions can often be effective in reaching the poor, the
bigger problem is that too often they are regarded as the core of national poverty
programmes, and used as substitutes for reforming national economic policies or
governance institutions.

Integrating National Poverty Programmes

A general weakness of poverty programmes is their lack of integration. This is partly due
to seeing them primarily as a set of targeted interventions—a series of small-scale
projects not integrated with national policies. Another part of the problem is the artificial
divide between economic and social policies. A third is the habit of thinking sectorally—
and organizing government departments along sectoral lines. Poverty, a multisectoral
problem, does not fit neatly into any one department or ministry.

. The problem is especially acute with respect to such issues as gender and the
environment—two areas of major concentration for UNDP. The links between these two
areas and poverty remain weak.

Most poverty programmes do not focus on gender inequality as a major source of
poverty—despite stark gender differences in human poverty. They rarely incorporate
major components for women or examine how their components will benefit poor
women. Instead, micro interventions tend to be the preferred option to tackle women’s
poverty, relegating it, in effect, to a minor problem.

National poverty programmes also seldom have a strong component for
environmental and natural resources. Even in countries where environmental degradation
has a big impact on the poor, the ministry of environment is rarely represented on
government coordinating committees for poverty reduction. So far, countries have kept
poverty plans and environmental plans separate.

Part of the problem is the rigid functional divisions within governments that work
against crosscutting concerns. Another part is the assumption of a straightforward causal
link between environmental damage and poverty. This leads to simplistic policies that
strive either to reduce poverty at the expense of the environment or protect the
environment at the expense of the poor. But UNDP has found that “win-win” solutions
exist for both the environment and the poor—policies and public action that can break the
supposed “downward spiral” of impoverishment and environmental damage.

Initiatives to promote basic education and health—perhaps surprisingly—also
need greater integration with national poverty programmes. The close links between ill
health and lack of income are still not fully appreciated, certainly not in terms of anti-
poverty policies. This is particularly important with respect to combating major health
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epidemics, such as malaria and HIV/AIDS whlch continue to ravage many developmg
countries.

Monitoring Progress Against Poverty

Countries need a comprehensive, but workable monitoring system to gauge their progress
against poverty. Setting targets for eradicating extreme poverty and substantially
reducing overall poverty should guide this system. And tracking progress against human
poverty should be an integral part of it.

The problem with traditional surveys is that they do not illuminate the causes of
poverty or generate enough policy-relevant information. Hence, large income and
expenditure surveys will have to be supplemented with rapid monitoring surveys focused
on human poverty and with participatory assessments.

Many countries want to generate information more frequently to influence policy-
making, but this can be expensive unless done with light surveys, using short
questionnaires and canvassing small but representative samples. Participatory
assessments are particularly useful for policy-making because they provide valuable
insights on how poor people assess their situation and what they think should be done.

A general weakness of poverty monitoring systems is that they are not designed to
also provide evaluation of anti-poverty policies and programmes. Thus there is little
systematic verification of what policies work—as well as what policies do not—to help
countries move closer to their poverty reduction targets.
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Consultation Draft
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World Development Report 2000/1

Attacking Poverty

'WDR 2000/1 is currently under preparation.
Thls isa ‘consultation draft. The draft will be
" revised m’ApnI and May of 2000 in light of
“comiments received during the Consultation.
The dtaft can be downloaded. from the WDR'
- Website: o '
Www woﬂdbank org/poverty/wdrpoverty
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Consultation Draft
Not for Quotation
January 17, 2000

World Development Report 2000/1
AttackingPoverty

Contents

PartI. A Framework

Chapter 1 The Nature and Evolution of Poverty
Chapter 2 The Causes of Poverty and a Framework for Action
Part I1. Empowerment
Chapter 3 Making State Institutions Pro-Poor
Chapter 4 Building Social Institutions and Removing Social Barriers
Part III. Security
Chapter S Protecting the Poor
Chapter 6 Managing National Shocks: Economic Crises and Natural
Disasters
Part IV. Opportunity
Chapter 7 Building Up Assets
Chapter 8 Making Markets Work for the Poor
Part V. International Dimensions

Chapter 9 International Public Goods
Chapter 10 Development Assistance
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World Development Report 2000/1

Attacking Poverty
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~ 'WDR 2000/1 is currently under
preparation. This is a consultation draft.
 The draft will be revised in April and May of
2000 in light of comments received durmg '
the Consultation. The draftcanbe
%dcwnloaded from the WDR Website: -
www.worldbank. org/poverty/wdrpoverty.
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World Development Report 2000/1

Attacking Poverty

Chapter Summaries

“Don’t ask me what poverty is because you have met it outside my house. Look at
the house and count the number of holes. Look at the utensils and the clothes I am
wearing. Look at everything and write what you see. What you see is poverty.”

' o : — Kenya, 1997

Certainly our farming is little; all the products, things bought from stores,
are expensive; it is hard to live, we work and earn little money, buy few things or
products; products are scarce, there is no money and we feel poor. If there were
money.... , ) o .

" - — Ecuador, 1999

“We face a calamity when my husband falls ill. Our life comes to a halt until he
recovers and goes back to work.”

— Egypt, 1999

“Poverty is humiliation, the sense of being dependent on them, and of being forced
to accept rudeness, insults and indifference when we seek help.”’
’ : o — Latvia, 1998

“At first I was afraid of everyone and everything; my husband, the village
sarpanch, the police. Today I fear no one. I have my own bank account, I am the leader
of my village’s savings group...1 tell my sisters about our movement. And we have a
40,000 strong union in the district.”

— India, 1997
S.1 This Report is about actions to attack poverty in the first decades of the
twenty-first century. ' :
S.2 Poverty is about people, the human beings behind the statistics. The

voices of the poor tell us that poverty is low income and low human development, but
that it is more than this. It is vulnerability. And it is powerlessness. The voices of the
poor also reveal what can be achieved when policies and interventions work together to
increase material well being and human development, to reduce vulnerability and to
increase accountability to the poor. As Bashiranbibi, an agricultural laborer and member
of the Self Employed Women’s Association in India says, “Today, I fear no one.”

12
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S3 Poverty amidst plenty is an affront to universal values. There are many

dimensions to poverty, but unacceptably low levels of living are widespread. The world
has the wherewithal to attack poverty vigorously. This report proposes a framework for
poverty reduction based on recent development experience and the prospects for the
coming decades. The experience of poverty reduction in the last fifteen years has been
remarkably diverse. Spectacular successes and failures are found side by side. This
diversity allows us to draw useful lessons, but it also warns us against simplistic universal
policies and interventions. At the same time, while current global trends present
opportunities for poverty reduction, they also pose risks of growing inequalities and the
marginalization of large numbers. Accessing opportunities for poverty reduction, while
managing the risks, will be the policy challenge of the coming decades.

S4 Based on an assessment of the recent experience of poverty reduction, the
Report conceptualizes a framework of action to attack poverty based on three pillars:

¢ Empowerment: Making state institutions pro-poor and removing social
barriers to poverty reduction.

e Security: Helping the poor to manage the risks they face in their
everyday lives, and managing national downturns to minimize their
impact on the poor.

e Opportunity: Expanding economic opportunity for the poor by building
up their assets and increasing the returns on these assets, through a
combination of market-oriented and nonmarket actions.

S.5 This implies neither compartmentahzatlon nor hierarchy. Actions for
attacking poverty must move broadly on all three fronts. The Report proposes no
blueprint to cover all circumstances. Rather, it proposes the empowerment-security-
opportunity framework as a way to view country specific policy and intervention
packages for attacking poverty. The international community can contribute significantly
to this task through financial and non-financial resources for international public goods
(such as environmental preservation or research on health vaccines) and through debt
relief and targeted development assistance to help countries implement actions to attack

poverty.
PartI. A Framework

S.6 This Report is about actions to attack poverty. But what actions? By
‘whom? Over what time frame? Our consultatlons for the Report uncovered a range of
‘sincerely held but very different views on the best way to fight poverty:

e Accountability of state institutions to the poor is needed, including
advancement of electoral democracy.

® Gender equity is the sine qua non of a poverty reduction strategy.

13
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o Global-level actions such as research in health or management of
capital volatility are crucial.

e Rapid economic growth, brought about by macroeconomic stability and
minimal government interference in markets and international trade, is
at the core of poverty reduction.

e Labor-intensive growth and investment in basic social services provide
the strategy for poverty reduction.

J Rapid iﬁtegration into world markets is gbod neither for growth nor for
poverty reduction.

e Rich countries need to moderate their economic growth and
consumption, to minimize environmental damage affecting the poor.

S.7 How do such widely different views arise, when the common objective is
poverty reduction? The answer is that people differ in their understanding of poverty and
its causes. The Report begins, therefore, by setting out our conception of poverty, and
our understanding of what explains the evolution of poverty.

Chapter 1 The Nature and Evolution of Poverty

S.8 Poverty is unacceptable human deprivation. But what is deprivation, and
what is unacceptable? This Report takes as a starting point the now traditional conception
of poverty as encompassing both low levels of income and consumption and low levels of
achievement in education, health and nutrition status. But it also draws on other
traditions to go beyond these dimensions to include vulnerability and powerlessness.

This broader conceptualization of poverty is supported by the voices of the poor
themselves and by philosophical arguments by Amartya Sen and others for viewing
poverty as a deprivation of basic capabilities rather than merely as low incomes. And
driving this effort is the prospect of finding new lines of inquiry that will add further to
our understanding of the causal mechanisms generating poverty and identify more
effective actions for fighting poverty.

S.9 A broadening of the dimensions from income and consumption to
education and health led to a broader causal framework and to a broader policy
framework. World Development Report 1990, which defined poverty in these terms,
famously put forward a two-part strategy based on income growth and public spending
on basic social services. The broadening we propose will lead to a corresponding
broadening of the causal framework and greater analytical and policy insight. It brings to
center stage the policy issues of security and safety nets, which was only partially
handled in World Development Report 1990, and it brings to prominence actions in the
social and institutional arena. o

S.10 What has happened to poverty in the last decade? Global trends are not
particularly encouraging. But the real story is that there has been tremendous diversity in
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outcomes: across dimensions, regions, communities, households and md1v1duals This
differentiation theme is central to the Report.

e For income poverty, global totals have not changed much in the last
decade—there are still around 1.2 billion people surviving on under a
dollar a day. But there is considerable regional variation. In East Asia
there was a spectacular fall in poverty, largely due to China. But
income poverty rose in all other regions of the world except the
Middle East.

And within regions there are large variations across countries Thus, for
example, for the eight African countries for which we have data for the
1990s, poverty increased in five, matching the regional trend, and
decreased in three. Other regions experienced similar differentiation.

Within a country, poverty in different areas can and does move in
different directions. For example, in Mexico during 1989-1994, the
poverty incidence in Mexico city fell by two thirds while in the
Southeast it rose by 10 percent. Similar patterns are found in other
countries and other regions.

Disaggregating further, panel data show a pattern of tremendous
volatility over time at the household level. When households in seven
countries are classified as “always poor,” “sometimes poor,” and
“never poor,” the “sometimes poor” group is generally much larger
than the “always poor” group. For example, in Pakistan 55.3 percent
of the households fell below the poverty line at some point between
1986 and 1991—only 3 percent were “always poor.”

e Nonincome dimensions of poverty show the same pattern of
differentiation in the evolution of poverty across regions, countries
within regions, areas within countries, and households within areas.
For example, the 10 best performers on infant mortality rates all had a
better than 5 percent rate of annual decline; the 10 worst performers
actually had increases in infant mortality rates in the 1990s (for some,
this was the result of the AIDS epidemic).

Gender disaggregation reveals further variations in performance along
different dimensions. In Sub-Saharan Africa, life expectancy has been
improving much faster for men than for women. In Europe and
Central Asia the ratio of female to male life expectancy rose but only
because male life expectancy fell dramatically in the 1990s. Statistics
on income poverty, and standard education and health indicators, do
not capture such microlevel realities of poor women’s lives as
domestic violence. These dimensions of poverty are revealed through
more participatory approaches to poverty assessment.
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S.11 Thus our basic message is that the patterns of poverty evolution are

enormously varied, especially at the disaggregated level. One should not expect,
therefore, a simple causal explanation of these changes, and even less so a uniform set of
policy prescriptions. Differentiated patterns of outcomes indicate differentiated causes
and thus differentiated policy responses.

Chapter 2 The Causes of Poverty and a Framework for Action

S.12 The previous chapter showed the highly varied patterns of poverty
reduction in the last decade. What are the causes of poverty reduction? Through all the
complexities of these patterns, there is a strong association between national economic
growth and national level poverty indicators. This is true for income poverty measures
and for nonincome poverty measures. This is the sense in which economic growth is the
engine of poverty reduction. But there is a wide variation across countries in the extent
to which economic growth reduces poverty. For income poverty, one study calculated
that for a one percent increase in per capita consumption the range of reduction in the
incidence of poverty could vary from 1 percent to 5 percent. There is also a large
variation in the impact of economic growth on nonincome indicators of poverty such as
infant mortality rates. :

S.13 Whether growth translates into significant reductions in poverty depends
on a number of factors. The degree of inequality in society matters. Studies find that the
responsiveness of income poverty to growth increases significantly as inequality is lower.
Initial levels of inequality in assets (land and education) also determine the poverty
impact of growth, as do gender and ethnic inequalities. Addressing these structural
inequalities thus become a crucial component of a poverty reduction strategy.

S.14 For a long time there was a concern that greater equality in different
dimensions would come at the expense of lower growth. More recently, however,
empirical studies have tended to show that more equal societies can actually grow faster.
This is true of assets inequality and gender inequality, for example. Thus greater equity
in these dimensions has a double impact on poverty reduction—because the impact of
any given growth rate on poverty reduction is greater, and because the growth rate will be
higher as well.

S.15 The stability of the growth path matters. There is evidence for some
countries of asymmetric patterns of poverty responses to booms and recessions, and there
is growing evidence that short-term shocks in nonincome dimensions such as education
and health can have long-term consequences. '
S.16 Improvements in national poverty aggregates which accompany growth
can nevertheless hide considerable worsening for a significant number at the
disaggregated level. For example, data for Ghana show an overall fall in poverty
incidence between 1989 and 1992, but this is composed of a fall in poverty in rural areas
and an increase in urban area. And it is cold comfort to the urban poor to be told that the
national incidence of poverty has gone down.
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S.17 The fundamental causal processes underlying growth and its distribution

include social and political forces that lead to certain policies (public expenditures
skewed away from primary education, for example) and to the persistence of certain
social practices (such as gender discrimination). Governance is closely connected to
poverty outcomes at any given rate of growth, and it also determines the rate of growth.

S.18 Global factors matter over and above their impact on growth. The costs of
global environmental degradation are often visited upon the poor. Advances in health
technologies have led to long-term improvements in mortality rates which are not
explained by income growth alone. Agricultural productivity growth depends as much
on international scientific advances as on country policies. And development assistance,
if delivered effectively can also help poverty reduction.

S.19 Is there a conceptual framework that broadly captures the differentiated
poverty outcomes described in chapter 1, and the causal issues raised by the discussion of
the role of national economic growth in poverty reduction? Various approaches to
understanding poverty can be structured around the concept of assets and returns to
assets. Well-being is determined by the level of assets and the level and volatility of
returns to these assets. This framework can accommodate a wide range of assets. The
most obvious are physical and human assets, including in the former land, machinery and
financial capital, and in the latter education and skill and health. Geographic location,
physical infrastructure and natural assets also fall into this category.

S.20 A key feature of our framework is that individuals interact with each other
not just through markets but also through institutions, norms and values. For example,
social networks based on reciprocity generate claims (enforced through norms and
values) that can be called on in times of distress. Institutions such as the legal system can
powerfully affect the prospects for growth and poverty reduction. Such arrangements are
sometimes described as assets. But norms, values, and institutions can also act as social
barriers to poverty reduction. Whatever the terminology, it is important to grasp that the
returns on physical, human and natural assets, and the volatility in these returns, are
determined in part by a range of nonmarket factors.

S.21 Given this broader conception of poverty and the broader framework for
understanding poverty, as well as the global context for poverty reduction, we propose a
framework of actions to attack poverty built on three pillars—empowerment, security,
opportunity.

S.22 Under empowerment we consider actions to make state institutions pro-
poor (chapter 3) and actions to remove social barriers to poverty reduction (chapter 4). In
making state institutions pro-poor, the nature of formal democratic processes is an
important component. As important are more detailed processes of accountability,
especially legal processes. Actions to build up the social institutions of the poor and to
bring down social barriers against particular groups include building up assets of poor
women (also discussed in chapter 7), and stopping their exclusion from the market place
and increasing their voice through legal and other steps.
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S.23 Under security we consider actions to protect the poor against negative

shocks, and to manage national-level economic and other shocks. For both, broad
coverage of safety nets is crucial. Chapter S discusses these and argues that while there
should be a vision of a safety net for all, implementation should take a modular
approach—with different schemes for different types of risk for different sections of the
population. Chapter 6 takes up macroeconomic shocks and develops specific guidelines
for pro-poor macroeconomic policy in response to global volat1hty

S.24 ‘Under opportumty we cons1der a range of dlrect actions to increase the
poor’s access to physical and human capital, and to increase the rates of return to these
assets. Chapter 7 discusses the key role of land reform and investment in rural
infrastructure in poverty reduction, and looks as well at physical infrastructure issues in
urban areas. Lessons from investment in education and health are also reviewed in this
chapter. Chapter 8 takes up the hotly debated question of market liberalization and the
poor. For each type of liberalization, the chapter develops guidelines that emphasize the
need for country and case specificity.

S.25 Actions to better channel global forces towards poverty reduction are
discussed in chapters 9 and 10. Actions to promote key global public goods with benefits
for the poorest—like health vaccines and agricultural technology research—are proposed
and discussed in chapter 9. The role of development assistance in poverty reduction is
discussed in chapter 10, and specific actions are proposed to better orient aid delivery
mechanisms to poverty reduction.

Part II. Empowerment

S.26 Poverty is not the outcome of economic processes alone. It is also the
outcome of social and political processes and their interactions with each other and with
economic forces. These interactions are mediated through a range of institutions that are
key to understanding poverty and to formulatmg strategles to reduce 1t

S.27 In the words of Douglass North, mstltutlons are “the humanly devised
constraints that structure political, economic and social interactions.” Institutions in this
sense encompass a wide range of phenomena—social networks governed by reciprocity
norms, customary gender roles, the legal system, the state more generally. Moreover,
these institutions interact with each other. While recognizing the interrelationships, we
start the discussion of empowerment by focusing on state institutions in chapter 3.
Chapter 4 takes up a range of phenomena more closely linked to nonstate institutions.

Chapter 3 Making State Institutions Pro-Poor

S.28 Any poverty reduction strategy must ensure that state institutions work
well, and that they work well for the poor. This is assumed implicitly, for example, in
any strategy that includes the provision of basic health and education services through the
state. There is growing consensus that at any level of per capita income, the nature of
govemance strongly influences the nature of poverty outcomes, where governance
includes such notions as voice and accountability and corruption. Evidence shows that
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corruption directly affects poor people’s lives in myriad ways. Poor governance also
reduces the prospects for growth.

S.29 A sense of voicelessness and powerlessness is a key dimension of poverty.
There are many aspects of this dimension, but one that has received special attention is
voice selecting national governments—formal democracy, in other words. Formal ‘
democracy is also one component of more general “voice and accountability” measures at
the national level, which in turn form components of governance indicators.

S.30 Democracy is valuable in its own right. Crosscountry evidence also
suggests that, on average, political rights, civil liberties, and press freedom are associated
with higher rates of growth, lower corruption and better performance on poverty
reduction. Democracies are also better at responding rapidly to famines. However, there
are large variations around this average. A more interesting question is why there is such
variation, and how democracies could more systematically deliver for the poor.

S.31 The chapter argues that how well states take on the interests of the poor
depends on the participation of the poor in political processes and on the quality and
orientation of organizations in political and civil society, especially the extent to which
they mediate the voice of the poor to the state. Empowerment of the poor with réspect to
institutions of the state is thus both a good in. itself and instrumentally, as a way of
ensuring that state institutions do indeed become pro-poor.

S.32 One aspect of governance with a tremendous impact on poor people’s
lives is the rule of law. This can be both the result of inherently inequitable laws (such as
women’s property rights in some countries) and the result of inequitable and capricious
application and enforcement of the law. Police brutality and violence is often mentioned
by the poor. Making the legal system more pro-poor will mean changing of laws,
speeding legal and other dispute resolution proceedings, and reducing the financial cost
of these proceedings. The chapter looks, in particular, at legal services organizations that
work with the poor and argues for actions to support them.

S.33 If state institutions are too remote from the daily realities of poor people’s
lives, can bringing them closer to these realities make them more pro-poor? The chapter
considers the question of the decentralization of government and argues for caution in “a
premature celebration of the local.” It shows that decentralization works for the poor only
when key technocratic and political conditions are met. A focus on these is at least as
important for a pro-poor decentralization strategy.

S.34 If success in the fight against poverty requires that state institutions
become pro-poor, what are the interests of the non-poor, especially the elite, in making
that happen? The chapter argues that factors from self interest to moral imperatives may
drive the elites to greater concern about the poor. This means a wide scope for pro-poor
alliances in the fight against poverty at the national and the international level.
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Chapter 4 Building Social Institutions and Removing Social Barriers

S.35 Making state institutions at the national and local levels pro-poor in their
operation should improve poverty outcomes. However, social interactions between
individuals and communities also influence poverty. The chapter focuses on the
opportunities and constraints that social institutions present to development generally,
and to poverty reduction in particular.

S.36 Recognition is growing that differences in traditional inputs such as land,
labor and physical capital cannot fully explain differences in economic outcomes.
Studies of social capital are uncovering its role in household wellbeing and in the
development of communities and nations. An emerging theme is that reaping the full
benefits of investments in human capital and physical infrastructure requires
complementary forms of institutional development at the local and national levels. A
well functioning parent-teacher association may be a necessary complement to building
schools and training teachers. Irrigation programs may need to be accompanied by the
promotion of social cohesion among farmers.

S.37 Consensus is growing on a definition of social capital as the ability of
individuals and households to secure benefits by virtue of membership in social networks
or other social structures. This definition is broad enough to go from the micro level of
household and community interactions to the macro level of state institutions discussed in
the last chapter. Strong ties between family members and close friends can be referred to
as “bondmg” social capital, through civic organizations and business associates as
“bridging” social capital, and ties between the poor and those in positions of influence in
formal state organizations as “linking” social capital.

S.38 Research on different types of social capital confirms its importance. For
example, Using comparable data on household participation in associational life, studies
on Bolivia, Burkina Faso, and Indonesia found—as with other forms of capital—that the
poor tend to have less of it, not more. However, the returns to this social capital were
found to be systematically higher for the poor. This is the sense in which social capital is
the capital of the poor, and policy should promote a diversified portfolio of social assets.

S.39 The state’s role is vital in shaping the general context and climate within
which organizations of civil society operate, but in some cases the state can also create
social capital. A key lesson of experience is to draw on existing forms of social capital in
poor communities as a basis for scaling up. At the very least, the state needs to be wary
of destroying forms of social capital that are beneficial to the poor—as happens when
common property resource management arrangements are dismantled and nationalized in
the name of environmental protection.

S.40 A consistent lesson from the social capital literature is that households,
communities, and societies which are low in bridging and linking social capital are
greatly constrained in pursuing effective development strategies. Societies that are highly
stratified along ethnic, gender, and economic lines face a difficult task in forging the
broader sense of cohesion needed to embrace new opportunities and weather crises.
Values, norms, and social institutions can lead to persistent inequalities between groups,




v
A/AC.253/16/Add.13

-S.13- Consultation Draft
Not for Quotation

the most well-known examples being the caste system in India and the old apartheid
system in South Africa. Discrimination against indigenous and African-origin groups in
the Americas are also leading examples of this phenomenon, as is persistent gender
discrimination. These social divisions can become the basis for severe deprivation.

S41 Ethnicity is a major factor explaining poverty and inequality in many
countries. In Latin America, poverty is pervasive among indigenous groups. In China,
illiteracy is higher for minorities than for the Han majority. In the rural north region of
Vietnam, the incidence of poverty is 80 percent for minorities and 60 percent for the
majority; 12 percent of minority households are illiterate, or four times the rate for
majority households. To the extent that such disparities are due to discrimination—
whether in the marketplace or in access to public services such as health and schooling—
economic growth alone may not help much. Indeed, the benefits of any growth may flow
to the privileged group. What is needed is purposive action to eliminate discrimination in
access to markets and public services. :

S.42 Ethnic divisions are bad for the group discriminated against. But evidence
is accumulating that they are also bad for overall growth and development—and thus for
poverty reduction among privileged ethnic groups. Thus policies to combat ethnic
exclusion will benefit all.

S.43 Gender discrimination is a major causal factor in poverty and inequality.
One study calculated that the world has roughly 100 million fewer women than it would
if gender relations were more equitable. Discrimination against women occurs through
formal and informal institutions. In some countries, women have no independent right to
own or manage property—and no right to transfer anything as an inheritance.
Widespread reform is needed in the area of property rights, but also in education and
access to credit. Again, such reforms are good not only for poor women, but for society
overall. Evidence shows that greater gender equity is associated with better national
growth—a double impact on poverty reduction.

Part ITI. Security

S.44 Poverty is more than inadequate consumption or inadequate education and
health. The voices of the poor make abundantly clear that poverty is also fear for the
future—knowing that crises may occur, but not knowing how one will be able to cope.
As a poor woman in Egypt said, “We face a calamity when my husband gets ill. Our life
comes to a halt until he recovers and goes back to work.” :

S.45 As traditionally defined and measured, poverty is static. But vulnerability
and insecurity are dynamic. Insecurity is exposure to risk and vulnerability is the
resulting possibility of decline in well-being. The event triggering a decline is often
referred to as a “shock.” Shocks can affect individuals (illness, death), the community,
region, or nation at large (natural disasters, macroeconomic crises). Chapter 5, considers
risks at the micro level. Chapter 6 focuses on economic crises and natural disasters.
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Chapter 5 Protecting the Poor

S.46 Vulnerability affects everyone. But it is a greater concem for the poor
because downward fluctuations in income can push them below destitution levels. In
China, 40 percent of an income shock is passed on as lower consumption for the poorest
10 percent of households while just 10 percent is for the richest third of households,
which are better able to insure against many risks. Only 12 percent of households in a
survey of South Indian villages had never fallen below the poverty line over a period of
nine years. . o ' .

S.47 At the micro level, shocks that affect specific individuals or households
are referred to as “idiosyncratic.” At the meso level, shocks affect a group of households,
a community, or village and so are common (or “covariant™) to all households in the
group. Many shocks have both idiosyncratic and covariant parts. A study of crop
damage in 15 Ethiopian communities found that 23 percent of rainfall shocks are
idiosyncratic, and that 65-87 percent of shocks from other sources (such as pests) are
idiosyncratic. Shocks with large common components are more difficult to insure
because risk pooling outside the affected group is needed.

S.48 The poor face a range of exposures to risk, including illness and injury,
violence, harvest failure, labor market risk and price variations. Several of these risks
tend to occur together: harvest failures may coincide with increases in the price of food
and be followed by epidemics. Poor households and communities have developed a
range of responses to risk. Risk reduction aims at lowering the probability of a negative
shock. A single person or household is rarely in a position to take such action (reduce
risk of flooding through dam construction, for example). Risk mitigation aims at
decreasing the potential impact of a negative shock through diversification of activities
and insurance. Risk coping strategies aim to alleviate the impact of the shock on
consumption after its occurs—by running down assets, borrowing, or calling on networks
for support.

S.49 Many studies have documented that households across the developing
world diversify their income sources. But the net effect of these efforts is limited.
Evidence from Burkina Faso, Ethiopia, India, Kenya, and Tanzania indicates that poor
households tend to be less diversified than rich ones, and remain exposed to greater
variability in their incomes, in part because of entry constraints on many activities.
Insurance markets are not well developed in the poorest parts of the world, so households
engage in self-insurance—they accumulate assets in good times to draw down in bad
times. But asset values and income are often covariant—*“fire sales” of assets by the poor
all at the same time can push down their price. Households prefer not to sell assets under
these circumstances, and so cut consumption even further, as happened in the 1984-85
Ethiopian famine. Households also engage in informal and group insurance, relying on
transfers from their networks to tide them over. Evidence shows that in most countries
transfers are strongly concentrated among the poor households—it is not uncommon for
transfers to add a third to a half to a household’s pre-transfer income.

S.50 Risk mitigation and risk coping are rational responses to vulnerability, but
because of the constraints under which they operate, poor households’ short term
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responses can translate into long-term poverty traps. Diversification into safer but low-
return activities is one example. Another is pulling children out of school sending them
to work to supplement household income at times of stress—there may be no short term
alternative, but the long term cost may be severe.

S.51 Enhancing the security of the poorest households has to be a key part of a
poverty reduction strategy—not only because negative shocks worsen household poverty,
but because household behavioral responses to risk perpetuate their poverty and impede
long-run growth and development. The chapter presents a vision of comprehensive
assistance for protection of the poor—but not through a single, uniform safety net.
Rather, it takes a modular approach and argues for a system of specific risk management
and assistance and safety nets for specific risks and specific sections of the population. It
considers, in particular, seven instruments—pensions and old age assistance,
unemployment insurance and assistance, workfare schemes, health insurance, social
funds, microfinance, and cash transfers. For each, it reviews experiences and draws
lessons.

S.52 The balance needs to shift from policies for coping to policies for reducing
and mitigating risk—providing health insurance, managing labor market risk better
(especially child labor), and providing better access to credit and financial assets. The
chapter outlines the conditions under which the state could step in and market- or
government provided mechanisms are likely to be more cost-effective than informal
mechanisms. For example, studies have shown that the poor are generally able to insure
themselves adequately against minor illnesses but not against catastrophic illnesses or
disabling injuries. Public provision of insurance against major health shocks could thus
improve the welfare of poor households. Evidence suggests that premiums for such
insurance are likely to be well below households’ willingness to pay. Unemployment
assistance, social funds, and workfare programs are tools that can effectively alleviate
labor market risk for the poor. Microfinance programs have helped moderately poor
households smooth consumption, but loan size and repayment schedules need to be made
more flexible for such programs to also reach the poorest households. As also mentioned
in Chapters 6 and 8, cash transfers, welfare programs, social funds, and school
scholarships can be used as effective safety nets in the face of economywide crises and to
cope with the short-term costs of economic reforms.

Chapter 6 Managing National Shocks: Economic Crises and Natural Disasters

S.53 - Economic crises and natural disasters are among the most important
causes of sharp increases in poverty. These phenomena have occurred throughout history
and many will continue to occur. Still, much can be done to avoid economic crises and
prevent natural disasters—essential parts of the poverty reduction agenda. Responses to
such crises should give priority to protecting the poor from drastic cuts in living standards
and deterioration in their human and physical assets.

S.54 There is a strong link between macroeconomic downturns and rising
poverty. In Latin America, it is estimated that each one percent decline in per capita
income during a recession episode reversed the reduction in poverty achieved by an
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increase of 3.7 percent in income per head for urban areas, and 2 percent for rural areas
during the 1970s. Also, crises ratchet up inequality, so that later growth tends not to
eliminate the higher level of inequality generated during a downturn. The impact on
nonincome indicators is also striking. In Indonesia, the dropout rate for children ages 7-
12 in the lowest income quartile increased from 1.3 percent in 1997 to 7.5 percent in
1998. For 13-19 year olds the drop out rate rose from 14.2 percent before the crisis to
22.5 percent after. Economic crises can thus have persistent effects through their impact
on the human capital of the poor.

S.55 Clearly, crises are to be avoided. The 1990s have seen a different type of
crisis from those of earlier periods. Irresponsible fiscal or monetary policy seems not to
have been widespread. Rather, the most important cause of these recent crises was weak
banking systems and weak financial regulation in a world of large and volatile
international capital flows. The direct policy responses are thus to improve prudential
regulation and implement bankruptcy reform.

S.56 One example of an area of controversy in policy is the choice of exchange
rate regime—flexible or hard peg? A flexible exchange rate regime allows smoother
adjustment given an exogenous shock. The argument for the hard peg is that it reduces
the likelihood of a home-made crisis through irresponsible fiscal or monetary policy.
Under hard pegs labor markets are more likely to adjust to a shock through changes in
unemployment, while under flexible exchange rate regimes real wages are more likely to
adjust. The impact on poverty depends on whether the poor are primarily unemployed or
whether they are employed but in low and flexible wage sectors. This will vary from
country to country. : .

S.57 Once a crisis is under way despite the best efforts to avoid it, responses to
the crisis can be more, or less, pro-poor. A poverty-sensitive response should: help the
poor maintain adequate consumption levels and access to basic social services, avoid
permanent reversals in the accumulation of human and physical capital; and prevent the
development of self-defeating behavior such as criminal activities or abusive child labor.
The evidence shows that protecting the poor from sharp, short-term drops in income
through appropriate macroeconomic responses and well-functioning safety nets not only
enhances equity but can also result in better growth outcomes.

S.58 A socially responsible approach to macroeconomic crises should, above
all, avoid overkill—monetary and fiscal policy responses that result in a larger recession
than needed to restore macroeconomic balance. Such overshooting is particularly
damaging to the poor. Fiscal adjustment during crises should also be pro-poor. Programs
that are particularly important to the poor—basic education, preventive health care, water
and sanitation, rural infrastructure, and slum upgrading—should be protected from
budget cuts. For example, Peru has recently introduced a “Fiscal Prudence and
Transparency Law,” one component of which is prioritization of targeted poverty
alleviation programs in the event of austerity measures. Safety nets for the poor should
not be an afterthought in a crises. As discussed in chapter 5, a comprehensive system of
tailored interventions for different needs and groups should be in place to protect the poor
from the effects of policy responses to the crises.
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S.59 Between 1988 and 1997, natural disasters claimed around 50,000 lives and

caused damages of more than US$60 billion a year. Dramatic as these costs are, they
underestimate true costs since they tally only the direct physical impacts on fixed capital
and inventory. The human costs include injury and disability, destruction of social
networks, and psychological trauma.

S.60 Natural disasters have increased over the last ten years, and developing
countries suffer the brunt of their destructiveness. In 1990-98, 94 percent of the world’s
major disasters struck developing countries, which also suffered more than 97 percent of
disaster-related deaths. In poor countries, the poorest are the least able to bear the burden
of natural disasters. In Ecuador, the economic and social costs of El Nino during 1997-
98 were substantial for the most vulnerable groups with an impact on equivalent to an
increase in the poverty incidence of 10 percentage points.

S.61 Experience with natural disasters points to the need for a major shift in
policy—from response to preparation and from the mobilization of resources after
disaster strikes programs of risk reduction and risk mitigation. Reducing physical
vulnerability requires better information (and better access to it), improved land and
water use management, better protection of critical infrastructure, protecting critical
infrastructure, and a sturdy institutional framework for disaster preparedness. Financial
risk management instruments at the national level include catastrophe insurance or
issuing financial instruments such as catastrophe bonds. For risks that cannot be
absorbed in this way, the government should consider calamity funds—for financing
safety nets and social assistance for disaster victims who are poor. The reconstruction
period following a natural disaster provides a further opportunity for reducing
vulnerability. Evidence suggests that community participation in decision making and
implementing reconstruction delivers much better results during this phase.

Part IV. Opportunity

S.62 As discussed in chapter 2, the well-being of the poor can be seen as a
product of their assets and the level and variability of returns to these assets. Improving
their well-being can thus take place by building up these (economic and noneconomic)
assets, increasing the return, and reducing the variability of returns. A wide range of
assets matter for the poor—human, natural, physical, financial and social. Social assets
encompass a range of reciprocal norms and obligations that can be drawn on in times of
need, or that facilitate and enforce collective action. These assets are discussed in
chapters 3 and 4. Chapters 5 and 6 have focused on volatility and variability in returns on
assets of different types. The next two chapters will focus on market and nonmarket
mechanisms for building up the assets of the poor and increasing the returns on these
assets.

Chapter 7 Building Up Assets

S.63 That assets—human, natural, physical and financial—matter to the poor
and to poverty reduction is not in dispute. The capacity for labor is a basic human asset.
This capacity can be enhanced by improving skills through training and education and by
25
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maintaining and enhancing health. Natural assets can be privately owned, such as
farmland, or owned and operated as common property resources, such as wood lots.
Physical assets include infrastructure like roads or telecommunications, which can be
privately owned or publicly supplied. Financial assets include savings and credit
instruments of different types.

S.64 The premise of this chapter is that actions to build up the lowest levels of
assets are central to poverty reduction. But the assets positions of the poor are highly
varied. For a start, geographical position makes a difference. Natural assets are more
important to the rural poor than to the urban poor. Infrastructure is important to both, but
in different ways. And, there are significant crosslinkages between assets, and so
between strategies to build them up. Roads to schools and health clinics, clean water and
health, education and returns to farming, are all examples of such interlinkages.

S.65 Actions for building up assets of the poor will thus have to be specific to
the particular situation of the poor find themselves, in particular areas of particular
countries. However, a general framework can help in thinking through the specific issues
involved. Actions to build up assets have typically been thought of on the supply side—
schools, roads, telecommunications, rural banks—and these supply side actions have
typically been thought of as being undertaken wholly or mainly by the state. But there is
a demand side to the story as well. Schools can be built but parents may not send their
children because of costs or social norms. A health clinic may be too far away for sick
farmers to walk to.. Public action to build up the poor’s assets should therefore be seen as
operating s1mu1taneously on the supply side and the demand side. When demand for
asset build up is weak, supply side measures will lead to unused and therefore wasted
assets unless measures are also taken to strengthen demand. Where demand already
exists, undersupply of assets will lead to frustration of demand and missed opportunities
for poverty reduction. A balanced expansion of supply and demand is thus called for.
This requires more than state action alone. What is needed is a partnership of the state,
the private sector and the poor.

S.66 While there can be no blueprint, the lessons of experience suggest five
closely related guiding prmmples ) '

e Take nat10nal actions for a more equxtable dlstnbutlon of assets. ThJS
means supporting land reform, building on recent successful
experiences. It also means making patterns of public spending more
pro-poor. Many countries spend more on the military than on public
health and within health and education, spending is skewed away from
sectors which benefit the poor. Within healith and education.,
expenditures are skewed away from sectors that benefit the poor. The
same is true of infrastructure. A study of five Latin American
countries found ratios of public subsidies of the richest to the poorest
quintiles ranging from 2.8 to 1.3.

e Focus on building mechanisms that hold state institutions accountable
to the poor. There is ample evidence, for example, of newly built
health clinics with staff who fail to show up or who mistreat poor

26



A/AC.253/16/Add.13

-S.19- Consultation Draft
Not for Quotation

people. There are also cases where local control of health and
education has improved service delivery significantly. In
infrastructure, decentralizing responsibility to subnational levels and
involving local beneficiaries has led to improvement in provision and
maintenance.

e Pay attention to the demand side of the equation. Studies have
consistently found that cost (financial and time) and quality affects the
demand for health services. Cost recovery needs to be analyzed with
care and introduced with caution—and only if appropriate exemptions
for the poor can be administratively managed. On the other hand,
municipal water to the rich is subsidized, while the poor pay over the
top for water in the market. In this case, charging the rich to finance
connections to the poor is surely the pro-poor strategy.

® Seek partnerships of government, private sector, civil society and the
poor. If the private sector can run telecommunications more
efficiently, then a state-private partnership with adequate safeguards
for services to the rural areas, is surely better than the wholly state-run
systems in some countries. Joint government-community management
of environmental resources is working better than the previous system
of total control by the state. NGOs, working with community groups,
have transformed the operation of credit markets in some countries.

¢ Build on synergies between assets. Building up one asset can affect
other assets negatively or positively. Studies in Belize, Brazil,
Mexico, Cameroon and Zaire have shown that new roads in forested
areas can lead to deforestation corridors several kilometers wide.
Methods and techniques exist to minimize the negative consequences.
By contrast, in slum upgrading projects experience suggest significant
payoffs to addressing the needs of the poorest groups through an
integrated approach—combining roads, water and sanitation, flood
prevention, public telephones, and other services.

Chapter 8 Making Markets Work for the Poor

S.67 Markets have a profound impact on the well-being of the poor. Poor
workers sell their labor to landlords or factory owners. Poor farmers sell their produce to
traders. Informal sector markets are particularly important to women, who sell their labor
or the output of small-scale activities. The demand for labor depends, in turn, on
domestic and international markets for commodities. Access to credit markets
determines the ability to invest—of the poor and of the nonpoor who hire the poor as
workers.

S.68 The role of markets and state interventions in markets is a major issue in
developing poverty reduction strategies. Over the past 20 years, there has been a
tendency for national governments to reduce state intervention in markets, replace public
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ownership with private ownership, and to replace protection with competition from
foreign producers and investors. For example, in Latin America average tariff rates were
reduced from 50 percent in 1985 to 10 percent in 1996 and maximum tariffs fell from an
average of 83.7 percent to 41 percent. What effect have these changes had on the poor?
What lessons have been learned from experience? '

S.69 Market-oriented reforms of the type described above affect poverty
through the rate of economic growth and the pattern of growth. The experience of the
last two decades has been highly differentiated across countries and across categories of
reforms. Easy generalizations are not possible. Several studies find that on average
reforms have been associated with the resumption of economic growth—not sufficient,
however, to meet the poverty reduction targets. But there are large variations around this
average. One set of reforms which have been found to cause serious disruptions to
growth are related to financial sector liberalizations. The combination of open capital
accounts, weak regulation of the financial sector, and the volatility of short term capital
flows lie behind the major macroeconomic crises in the 1990s.

S.70 For poverty reduction, as important as the rate of growth is the pattern of
growth. The view that removing trade barriers would result in low-skilled labor-intensive
growth, which was put forward a decade or more ago, is based on standard predictions of
the theory of trade. Since developing countries have a comparative advantage in
producing goods that depend on low-skilled labor, trade reform should make the
production of goods that use low-skilled labor more profitable, increasing the demand for
(and hence wages of) low-skilled labor.

S.71 In fact, the evidence shows that in the past 15 years the relative returns to
skills have risen, not fallen. While skill-biased technical change explains a large portion
of this widening gap, studies show that trade liberalization has played a role as well.. For
example, a study for Mexico found that reductions in tariffs and the elimination of import
license requirements accounted for about one fourth of the increase in the relative wages
of skilled labor over the period studied. Another study, based on cross-country
regression analysis, found that an indicator of openness is negatively correlated with
income growth among the poorest 40 percent of the population but positively correlated
with income growth among the higher income groups. ' '

S.72 In so far as they contributed to higher—albeit only modest—growth rates,
market oriented reforms appear to have been good for poverty reduction. However, this
positive effect is dampened by the fact that the lmpact of reforms on income distribution
might have been unequalizing. Furthermore, grouping all poor people together conceals
important differences in poverty outcomes within countries. It also conceals the fact that
reforms can have very important short term costs for the poor. For example, a study of
six African countries showed that poverty was more likely to decline with improving
macroeconomic policy. However, in three countries—Kenya, Nigeria and Tanzania—the
standard of living of the very poorest segment declined, even though the incidence of
poverty fell. Paying insufficient attention to the fact that important segments of the poor
can be absolutely or relatively worse off as a result of reforms could jeopardize social
cohesion, poverty reduction, and the sustainability and further progress of reforms. As
argued in chapters 5 and 6, short term shocks to living standards—including the short
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term costs of reforms—can have irreversible effects on poor people’s assets, particularly
the human assets of their children.

S.73 The evidence strongly suggests that market-oriented reforms have
different effects on different groups within an economy. There are winners and losers,
even among the poor. What is to be done of a reform will increase growth and reduce
poverty in the medium term but will hurt large numbers of poor people in the short term?
One answer is to provide safety nets that minimize the short term burden on the poor.
Another answer, particularly if compensatory measures do not exist, is to regulate the
pace of reform.

S.74 Much of the discussion—and much of the controversy—has centered on
market-oriented reforms at the macro level. But markets, and state regulation of markets,
affect poor people’s lives at the micro level as well. This chapter presents evidence that
micro-level deregulation—such as lifting the heavy hand of local bureaucracies on small-
scale trading activities—can be greatly beneficial to the poor as they work to pull
themselves out of poverty. In the coming decade, such reforms should receive more
attention than they have in the past.

Part V. International Dimensions

S.75 The well-being of the poor depends increasingly on forces originating
outside country borders. Progress in developing malaria and AIDS vaccines in rich
countries can determine life and death chances for the poor in poor countries.
Commodity price fluctuations generated on world markets can feed through to cocoa
farmers in Africa. Common standards set in international agreements can affect working
conditions for the poorest in developing countries. Global warming can change the
climate and increase the frequency of natural disasters that affect the poorest countries.
International development assistance, financial and nonfinancial, properly used, can help
in the fight against poverty, while heavy debt burdens reduce the resources available for
poverty reduction. This part of the Report takes up some of these international
dimensions of attacking poverty. Chapter 9 focuses on international public goods, and
chapter 10 takes up development assistance.

Chapter 9 International Public Goods

S.76 International public goods are commodities, services or resources with
benefits that cross borders and therefore benefit entire regions of the world or even the
entire world. Examples include international economic stability, global health research,
and global or regional environmental improvement. These goods are important for every
country. But they are essential for developing countries. Take, for example, global
health research. The 20™ century saw enormous improvements in health indicators. But,
for example, income and education improvements explain, on average, only about half of
the gains in mortality reduction between 1960 and 1990. The rest is likely to have been
caused by the generation and use of new knowledge—an international public good. Nor
is this an isolated example. International cooperation to fight river blindness in 11
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African countries is another international public good that has had a direct and
measurable impact on the lives of the poor. The Green Revolution was the result of
international research on high-yielding seed varieties.

S.77 Like public goods at the national level, the production of international
public goods suffers because their benefits spill over to others, so every actor
underestimates the global benefits of supplying it—leading to a global undersupply.
Some form of international cooperation is therefore needed. What kind of cooperation
depends on the nature of the public good in question, and the chapter considers a
taxonomy and illustrates with examples.

S.78 Labor and environmental standards are international public goods for
which demand is higher in rich than in poor countries. The controversy over labor
standards, and whether rich countries should use trade sanctions to raise these standards
in poor countries, illustrates the different incentives and interests in play. In the
environmental arena, the Montreal Protocol on ozone-depleting gases is an example of an
international agreement which succeeded despite major differences in interests across
participants. It was based on clear scientific evidence of the costs of ozone depletion as
well as an understanding that many developing countries would have trouble meeting the
costs of joining the agreement. Flexibility was therefore incorporated into the design of
regulations for developing countries. The chapter concludes that while provision of
international public goods is enormously complicated when incentives differ for
countries, a flexible use of a wide range of policy instruments (including development
assistance as a compensatory device) will help spur cooperation.

S.79 Tropical health and agricultural research are examples of international
public goods for which there is restricted demand in developing countries because of low
income and low capacity. While rich countries have the capacity to carry out this
research, their private sectors lack incentive to carry it out because of perceived low
demand. Yet these goods are essential to growth and poverty reduction prospects in poor
countries. Innovative international partnerships are needed to overcome the undersupply
of such international public goods. One example is the recent proposal for a vaccine
purchase fund. Another is the proposal for an international partnership to develop
market-based commodity price insurance mechanisms for developing countries.

Chapter 10 Development Assistance

S.80 Poverty reduction emerged as the central focus of international
development cooperation in the 1990s. But development assistance, after peaking in
1992, decline through the rest of the decade. Donors often cited their own fiscal
problems as a large part of the reason. Yet even after fiscal deficits in donor countries
improved (falling from an average of 4.3 percent in 1993 to 1.3 percent in 1997), official
development assistance still fell by 14 percent. The hope at the beginning of the decade
that the end of the cold war would lead to a peace dividend for development assistance
was clearly not realized.
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S.81 The reasons for the decline are manyfold. One that must receive close

attention is the growing evidence that development assistance has not, in fact, been fully
effective in bringing about poverty reduction and growth. Studies have shown that aid
flowed to countries which do not have a conducive framework for poverty reduction and
growth. One such calculation estimates that if all aid were allocated with this criterion in
mind, it would lift 30 million people out of poverty every year, rather than the 16 million
a year in its current allocation.

S.82 Allocation of aid across countries is only one part of the problem. The
detailed mechanisms of aid delivery, at any overall level of financial allocation, have also
come under scrutiny. Studies find, especially in the poorest countries, large numbers of
donors with multiple projects cutting across each other, with donor each requiring
separate accounting procedures. This lack of donor coordination, and lack of ownership
of the development assistance agenda, is a major cause of the ineffectiveness of aid in
fighting poverty. A true partnership is needed in which donors support, in a nonintrusive
way, a poverty reduction agenda agreed within the country. Donors should consider
moving away from planting their flags on specific projects toward supporting a country’s
overall development program through a common pool of resources. Experiments under
way to take development cooperation in this direction should be strongly encouraged.

S.83 The chapter recognizes that the debt burden of the heavily indebted
poorest countries is unsustainable and a major obstacle to poverty reduction and growth.
It argues for debt reduction initiatives as part of an overall strategy for making
development more effective in attacking poverty.

S.84 The chapter ends with a list of principles and actions derived from the
~ findings of this Report for use in guiding international development cooperation:

® Actions to address inequalities—of assets, across gender and ethnic
groups, and so on—that impede poverty reduction and growth.
Examples: support in some countries for market-based land reform
programs, such as the one in Northeast Brazil, to address asset
inequalities in perpetuating poverty and impeding growth; a global
program of removing gender bias in legislation and the operation of
legal systems; accelerating the process of skill acquisition by the poor
with demand- and supply-side interventions.

® Support for making institutions of the state (both local and national)
pro-poor and accountable to the poor. Examples: ensuring the poor’s
access to legal services; providing training to local-level officials on
treatment of poor women.

* Support for capac%ly building for membership-based organizations that
engage the poor in the formulation and implementation of policies and
interventions. Examples: scaling up the organizational impact of
community-based organizations by supporting links among
organizations (such as cooperative federations); a program to look at
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what kind of legal, regulatory, and institutional environments are most
enabling for the poor.

e Recognition of the importance of risk and vulnerability in the lives of
the poor and the encouragement of further analysis of its impacts on
poverty, efficiency, and growth. Examples: a global program of
research to develop local- and household-level knowledge on the
nature of risks and how the poor cope with them; a major initiative to
generate qualitative and quantitative information on the lives of the
poor, in real time. o

e Development of a modular approach to protecting the poor against
shocks, with different interventions—community, market and state—to
address different risks and serve different segments of the population.
Examples: micro-insurance programs to complement micro-credit
programs for poor women, built around their organizations;
institutionalizing labor-based public works schemes, so that they are
ready to roll out in response to negative shocks to the economy or a
locality. '

e Stronger support for national and international efforts to prevent and
respond to macro shocks (financial, natural, and other). Examples:
setting up “calamity funds” for dealing with natural shocks, as is being
‘done in Mexico; support for new technology and training for better
risk assessment and disaster communications systems; in financial
shocks, avoiding policies that result in excessive contractions of real
output and minimizing the impact of crises on the poor through
macroeconomic instruments.

o A clear recognition that universal prescriptions for economic policy

‘reform (including trade and capital account liberalization, financial
market liberalization, and privatization) are unlikely to succeed, that

local realities matter, and that the success of liberalization in reducing
poverty is contingent on institution building. Examples: support for
“micro-level” deregulation to increase the poor’s access to markets at
the local level; support for building adequate and accountable
institutions and mechanisms before privatization.

e For sectoral strategies, a recognition of strong cross-sectoral linkages;

. of cross-cutting impacts on empowerment, security, and opportunity;
and of the importance of holding service delivery accountable to the
poor. Examples: explicitly exploiting cross-sectoral linkages— for
example, between education and health, schools and roads, roads and

' health clinics, or girls’ education and child-care facilities; improving
the efficiency of education and health facilities through better
monitoring and accountability.
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* Support for the provision of international public goods that benefit the
poorest, and for participation by poor countries in discussions of
global arrangements. Examples: countering the current neglect by
medical research of the problems of the poorest and supporting
innovative solutions-—such as vaccine purchase funds—to bridge the
gap between private incentives for research and the needs of the
poorest; support for the provision of global commodity price insurance
instruments to address key price volatility problems of developing
countries.

® Debt relief and development assistance that support broad-based
consensus on a poverty reduction strategy. Examples: accelerated
implementation of the enhanced HIPC Initiative and consideration of
special measures for post-conflict countries; holding all Consultative
Groups and Roundtable meetings in client countries, increasing the
role of civil society and the private sector in such deliberations, and
turning leadership of these meetings over to the recipient country as
soon as possible.
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