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Abstract

In 2002, the International Labour Organization ()Lld&cided to start an initiative aimed at
increasing the Decent Work content of World-Bankw@ned Poverty Reduction Strategy Papers
(PRSPs). As the ILO Governing Body recently codelli its consideration of work in this area (
March 2008), the present paper reviews the ILO aepee from a partnership-building and
development diplomacy point of view. The paper amgthat, while significant progress has been
achieved, there is a need to take the processtepdasward in order to trigger a significant
reframing of the PRSP debate and a shifting digisndaries. This step will involve a partial
repositioning of the ILO’s partnership building tiih the PRSP process and an effort to move
beyond the traditional tripartite constituency loé iLO and build more systematic alliances with

other segments of the national civil society ad aglglobal poverty reduction advocacy groups.

Keywords
Poverty Reduction Strategy Papers, Decent Work.jabd®olicy, Development

Diplomacy.

Word count
8863



Poverty Reduction Strategy Papersand Decent Work

The PRSP initiative

One of the Millennium Development Goals (MDGs)astadicate
extreme poverty and hunger by halving the proportibpeople living
with less than US$1 per day. To achieve this gbaldevelopment
community has been supporting the initiative of &twReduction
Strategy Papers (PRSPs) spearheaded by the WarldaBa the

International Monetary Fund (IMF).

Launched in 1999 as an instrument to improve th@&ason of the

poor in low-income developing countries, PRSPsasgnt different
strategic intentions such as: a policy device tuea® poverty
reduction through social inclusioa;framework to coordinate bilateral
and multilateral development assistance; and &dtovintegrate low-
income countries into the global financial and &atchitecture (Craig
and Porter, 2003).

Six core principles are to be adhered to in thpamation of PRSPs
(World Bank/IMF, 1999 and 2002). These stipulatg PRSPs should
be:

» Country-driven:promoting national ownership by involving

broad-based participation of civil society;



Result-orientedsetting goals for poverty reduction which are
tangible and monitorable outcomes, for instancejeusal primary

education;

Comprehensivestressing the need for integrating macroeconomic,
structural, sectoral and social elements, and amhedsuring that
policies in these areas are consistent with théafqaoverty

reduction;

Participatory: requiring that all stakeholders in the country
participate actively in the process of choosinggrovreduction

strategies in a transparent manner;

Partnership-orientedinvolving coordinated participation of
development partners such as the beneficiary govent the
domestic stakeholders and external donors;

Informed by dong-term perspectiveeforming institutions and

building capacity.

Poverty Reduction Strategy Papers are to providdasis for

assistance from the World Bank and the IMF as aslilebt relief
under the HIPC initiative. Initially, Joint Staffssessments (JSAS)

provided the ground for recommendations made td@Hrk and the
IMF regarding specific country PRSPs. However,rdfie 2004 PRSP
progress review (World Bank/IMF, 2004), the JoitafEAssessment
was replaced by a Joint Staff Advisory Note (JSADhlike Joint



Staff Assessments, Joint Staff Advisory Notes dohawe a final
paragraph recommending that the Fund and Bank Bdake the
presented assessment as a satisfactory basisiogssional lending.
According to the World Bank, this change was intraetl ‘to help
address the perception that Washington “signsaifa country’s
PRS; to enhance the candor and focus of staffdbi@ek on a
country’s PRS; to increase transparency in how BartkFund
concessional assistance is aligned with a counBS, and to
encourage better alignment of the PRS processexifiting domestic
processes! In any case, to use the World Bank own wordssehe
modifications ‘do not change the fundamental unisheipgs of the
PRS initiative” and the policy matrix supposed to inspire the
autonomous development of national poverty redncioategies —
matrix which is summarized in the 2002 PRSP SourckijWorld
Bank/IMF 2002b) — remain intact.

The PRSPs’ key point of departure from other dgwalent
instruments previously supported by the Bretton @Wolmstitutions is
a strong emphasis on the centrality of nationalersinip along with
extensive civil society participation. Recipientiotries are — at least

at the level of stated principles — encouragea@uke tthe driver seat in

thttp://web.worldbank.org/WBSITE/EXTERNAL/TOPICS/ERDVERTY/
EXTPRS/0,,contentMDK:20639328~menuPK:384207~pag&®3356~piP
K:216618~theSitePK:384201,00.htmlccessed on 2 May 2008
2 .
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the PRSP processand urged to give their citizens a greater role in

both the policy planning and implementation process

Although there has been much criticism regardimgcibnditionalities
imposed by the World Bank and the I#&nd the participation
process itself, several actors opted for joinirg RSP process,
reckoning that PRSPs could present genuine oppbesifor like-
minded organizations to come together and influenaeroeconomic
policies at the country level. The PRSP processirynmave felt —
could provide an entry point for alternative polexgvice, while the
PRSP social dialogue component may offer oppoiasib assert
influence in the policy debate and to take up $igamt roles in the
monitoring, implementation and assessment of ttieypwonpact of

poverty reduction strategies.
The Decent Work agenda
In an effort to reframe the poverty debate ancepmsition the place

of work in society, ILO has devised a ‘powerful taoselecting the

path to the attainment of the interrelated goatklaman

® Interesting in this respect is for instance traewt “Countries in the
Driver's Seat: Making Poverty Reduction Strate§fiesk” produced by the
World Bank and available on the web at:
http://web.worldbank.org/WBSITE/EXTERNAL/TOPICS/ERXDVERTY/
EXTPRS/0,,contentMDK:21325555~menuPK:384207~pag&RP8a56~piP
K:216618~theSitePK:384201,00.ht(tdst access 2 May 2008).

* Raymond Saner, Ricardo Guilherme (2007), « Thertational
Monetary’s Influence on Trade Policies of Low Ine@ountries: A valid
undertaking?”, Journal of World Trade, 41(5): 938392007




development outcomes of the Millennium Declarati@bhO, 2003a:

7). This powerful tool is the Decent Work Agenda.

Introduced at the 1999 International Labour Confeeg(ILO, 1999),
the Decent Work framework is based on using thekwevrer to
promote inclusive economic growth and fair globatian. As
explained on the web site of the International Lat@rganization
(ILO), Decent Work involves ‘opportunities for wotkat is
productive and delivers a fair income, securityhi@ workplace and
social protection for families, better prospectsgdersonal
development and social integration, freedom fopteto express
their concerns, organize and participate in thestats that affect
their lives and equality of opportunity and treattnfor all women

and men?

The Decent Work Agenda has four pillars (Somavi®2):

* Employment - Creating greater employment opporiesitor

women and men to secure decent income;

» Security and social protection - Enhancing the cage and

effectiveness of social protection for all;

* Rights at work - Promoting and realizing the funéaal

workers’ rights;

5> www.ilo.org/public/english/decent.htm




* Representation and dialogue — strengthening dialoguan
inclusive and participatory basis.

On the basis of these four pillars, a nationakstyaforworking out of
poverty,in the spirit ofDecent Work for Allshould include the

following:

« Skills development for sustainable livelihodids. refocusing on
vocational education and training and the skilldseef people

living in poverty);

* Investing in jobs and the commun(ity. employment-intensive

community-based programmes);

* Promoting entrepreneurshifpe. small and medium enterprise

creation and supportive services by the government)

« Making money work for poverty reducti@re. micro financing

and micro credit-related law, regulations, and Is3nk

* Building local development through cooperatijes. a new

model for local participation, inclusion and combgtpoverty);

e Overcoming discriminatiofi.e. the right to equality of

opportunity and treatment in respect to employment)



* Working to end child laboui.e. an integrated gender-sensitive
family-centred strategy calling for adequate edocai
alternatives for children, access to income andr#gdor their

parents and stronger laws and enforcement mechghism

* Ensuring incomes and basic social secufity. an adequate level
of social protection as a basic right for all, @anpeople-to-people
Global Social Trust);

« Working safely out of pover{ye. occupational health and safety).
(ILO, 2003b)

Commitment to the implementation of the principtesitained in the
Decent Work agenda has been reaffirmed by thenatenal

community on several occasions. Just to give agieamples:

* The consensus achieved at the Special Sessionatal So
Development of the United Nations General Assentblune
2000 recognizes the need to ‘reassess, as apgeoptia
macroeconomic policies with the aims of greater legmpent
generation and reduction in the poverty level whtléving for and

maintaining a low inflation rate’ (United Natior¥)00: para. 32).

e The 2005 United Nations World Summit resolved ‘taka the
goals of full and productive employment and deeork for all,
including for women and young people, a centrakctdye of our

relevant national and international policies ad aeglour national



development strategies, including poverty reducsimategies, as

part of our efforts to achieve the Millennium Dey@inent Goals
(United Nations, 2005: para. 47).

However, implementation of the Decent Work Agenelguires
concerted effort and policy interventions on mudifevels, cutting
across the global economic structure, internatiandl national
institutional arrangements, societal norms and gerelations. Also,
focusing national strategies on decent work hasyrpaficy
implications which are likely to generate both stanal and

philosophical opposition and resistance.

In recognition of the formidable challenges conaddb the full
implementation of the Decent Work agenda, sincenwheas first
framed in 1999, the ILO has been promoting thiside the basis — at
least ideally — of the notion of ‘shared respongibiamong the
International Labour Office (the Secretariat of theernational

Labour Organization) and the constituents (the Qiegdion’s

tripartite membership: member states, employersaaéers).
Network and partnership building for social polltys also been a key

component of the ILO development diplomacy in Hnsa.



Some key questions

After the first beginnings of the PRSP experimemany observers
started to point out that employment creation aheérokey elements
of the Decent Work agenda had been under-addresdeel great
majority of Poverty Reduction Strategy Papers. Hujhthese
assessments, the ILO articulated three specificidatoncerns
regarding the Decent Work content of the first gahien of PRSPs
(ILO, 2005: para.6 but also ILO, 2002a:7 and ILOQ2b, particularly
para. 6 and 29):

* PRSPs need to include a more thorough analysispfoyment

and other aspects of decent work;

* Labour ministries, employers’ and workers’ orgatiaas need to
be more systematically integrated into the PRSRqgaaitory

processes;

* More attention should be placed on equity in addito growth in
PRSPs.

The strategic choice made by the ILO in order tuee progress on
the above points was one of constructive engagernaséd on the
conviction that the PRSP process constitutes aheettirough which
the voice of the ILO and its constituents can bertiat the level of

national planning and budgeting.
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On this basis, an initiative was developed that farovided support to
five countries (Cambodia, Honduras, Mali, Tanzamd Nepal) and
then expanded to several others. This initiative hased essentially
on preparing, in collaboration with the nationatheities, an analysis
of the role of employment and of the various eletsenmprising
decent work in poverty alleviation, and organizirigartite meetings

in the countries to discuss the Poverty Reductioat&yy Papers.

To ILO’s credit, wherever dedicated efforts weredsaPRSPS’
coverage of Decent Work increased. The reviewedegne
(particularly Ghai, 2005, but also ILO Governingdgp2002 and
2005, International Labour Conference, 2003) ingisain fact, that
ILO’s efforts produced various positive outcomeariigg direct
relevance to the concerns listed before. In alctentries where the
ILO actively engaged with the PRSP process the miedwrk agenda
— previously virtually absent in PRSP documentsas addressed, the
extent of constituents’ involvement in the preparabf PRSPs
sharply increased, and competence on the linksesgtwecent Work

and poverty reduction was built among key ILO ceupdrts.

However, to what extent has the Decent Work petsgemanaged to
become an integral part of the PRSP policy matokaly? Or, in
other words, to what extent have efforts to prontieeDecent Work
agenda being successful in bringing about a sutdstachange in the
philosophy and practice of PRSPs? This questiohiehwunderpins
the following sections of this article — is feltle particularly relevant

as experience shows that, in the long term, empdoyroreation and

11



labour rights protection must be meaningfully irtgd in all sector
programmes in order for poverty reduction strate¢pehave a

significant and sustainable impact.

Section 2 of this paper highlights different pertpes regarding the
extent to which Decent Work issues have been redeivsector-
specific applications of first generation PRSP<ti®a 3 analyzes the
way in which PRSPs have evolved in the transitromffirst to
second generation as well as progress that thmsitien involved in
term of Decent Work coverage. Section 4 discusse® ©f the policy
shaping strategies adopted by the ILO and its daesties in
advocating for greater inclusion of the Decent Wogkspective in
PRSPs.

The PRSP policy matrix from a Decent Work perspectivein the
first generation of PRSPs

Health

The Decent Work Agenda recognizes the importandesalth in two

of its core areasvorking safely out of povergndensuring incomes

and basic social securiffLO, 2003b: 12)Ensuring incomes and

basic social securitimproves access to food and sanitary and medical
services, which in turn prevent sickness, enhaacgly planning and
sanitary habits and conditions, thereby contrilgutombetter health

and less poverty. At the same timeriwsecuritytranslates into

12



occupational health and safety, where accidemgss and strains on

the worker are addressed.

On this account, priority issues relating to healthch the PRSP
should address from a Decent Work perspectiveaaneng others:
the impact of poor health on employment and incomeferm of
existing social insurance schemes to reduce fiahbeiriers to health
care; occupational health and safety policies, wéhicular focus on
hazardous occupations, income support systemsaufiaitiés with
school-age children, the elderly and people wittalilities (ILO,
2003b: 104).

From a World Bank perspective, the diagnosis aradlyais stage of
the PRSP should pay a great deal of attentiomtéosectoral linkages
that have an impact on health so as ‘to show hdieramn sectors
other than health services might help improve #ath of the poor
and reduce the impoverishing effects or ill healtorld Bank,
2002h: 224). At the same time, this diagnosis shbelthe result of a
prioritization process reflecting the most urgee¢ds brought forward
by the relevant sectors involved — in the caseeafth: households
and communities, the health system and the goverhr{#orld

Bank, 2002b: 224-226).

Various actors observed that, in the first generatif PRSPs, the
outcomes of this prioritization process have bddmees problematic.
For instance, th&VHO monitoring project of PRSPafter pointing

out that ‘health strategies for poverty reducti@rid ‘health strategies

13



to meet the needs of the poor(est)’ are overlapputdglifferent (Dood
and Hinshelwood, 2002:1), observes that PRSPsd@awentrated on
the first component, leaving the second insuffitieaddressed. As a
result, various shortcomings could be observetiemialth strategies
of first generation PRSPS, including: lack of atit@mto the role of
the private sector as a health provider; limitextdssion of financial
barriers to care; and lack of attention to the sedceople with

disabilities.

Education

Education-related issues on which the Decent Wgenda has so far
concentrated arskill development for sustainable livelihoaisd
working to end child labou{lLO, 2003b:8). A number of policy
recommendations have been formulated in these afedsich three

are of particular relevance to the PRSP process:

* Recognition that the primary responsibility for @stment in
training rests with governments but has to be sharth
enterprises, the social partners, and individualthat education
and training are closely linked to economic and leympent
growth.

* Reforms are needed to improve basic educationitenddy in the
poorest countries. The development of core workssiki an
important part of a reform package to prepare iiddiais for the

knowledge and skills-based society.
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* Training systems need to become more flexible asgdansive to
rapidly changing skill requirements. Reforms shdolclis on how
learning can be facilitated, not just on training $pecific

occupational categories. (ILO, 2003a: 40).

The PRSP envisages a primordial need for invesgtiglucation
based on ‘the catalytic role of basic educatiorthose individuals in
society who are most likely to be poor’ (World Bagk02b: 233).
However, in the education context, particular engghhas often been
placed by the first generation of PRSPs on imppeost-
effectiveness and increasing efficiency, on theiagdion that ‘the
special challenge for heavily indebted poor coest(HIPCs) and
other low-income countries is to achieve a majquriorement in the
returns on their education spending as they acoesmmental
resources for the sector through debt relief’ (Wdank, 2002b:237
and 256).

Several donor agencies have expressed their sUppdNESCO’s
Education for Alland the role that the World Bank has played in
supporting it. A different perspective on the ediscacomponent of
PRSPs, however, has been expressed by some arsaigistas the
Overseas Development Institute (ODI) which foun8lu
expenditure programmes in poor countries lackinggims of
‘demand-side factor, resource allocation, goveraand the influence

of vested interests, financial management, perfoo@ananagement,

15



motivation and technical efficiency, as well asaw levels of

external financing’ (Roberts, 2003:82).

Rural development

Redressing the imbalances between rural industridsurban sectors
are, from a Decent Work point of view, key elemeaftpro-poor
growth, particularly in light of the need to expamdrk opportunities
for the rural poor and avoid increasing the pressfimigration to
already stressed urban environments (ILO, 2003):/Afainst this
background, the Decent Work agenda envisagesdluatg with the
generation of non-farm rural employment, the cartsion of better
communications infrastructure and the provisionit#l social
services such as health and education, improvecudgral
performance is a significant force in the fightiagapoverty’ (ILO,
2003b:29).

Since the rural sector tends to reflect higher pyvates, the World
Bank has been recommending already from the fesegation of
PRSPs that poverty reduction strategies pay spaiteition to pro-
poor growth in the rural sector (World Bank, 20088:69). However,
in an internal Bank review on the content of ra@velopment of 12
PRSP countries, it was noted that: ‘A major dravuaicthe rural
strategies in the PRSPs is the lack of a systeraaticconsistent
approach to addressing core rural issues... Anottrezern is that
almost all the strategies refer to the rural paa domogenous group

16



and the heterogeneity of the rural poor is not adezly recognized’
(Proctor, 2002:4).

Various other analyses point to the not alwaysfatiory results
obtained by the first generation of PRSPs in tlea af rural
development. FAO for instance, while praising vasi@spects of the
PRSP initiative, expressed concerns about theiaainpn the rural
poor noting that a key element of pro-poor poligrethe rural context
— livestock-based rural employment — is virtualbgant from PRSPs
(FAO, 2003) and observing, more in general, ttdifficulty of access
to markets, high transaction costs and low priesslting from
inefficient markets have often resulted in a regia@s of small farmers
to subsistence agriculture denying these poor fexithe growth

opportunities the market has to offer them’ (Jadi2802:2).

Trade

The ILO’s research (ILO, 2001) admits that it iffidult to draw any
firm conclusions regarding the relationship betwelanges in trade
regimes, growth and employment performance. Theebted/ork
agenda recognizes, however, the considerable atgusicost related
to trade liberalization and recommends therefoeefdliowing

policies:

* Improving the governance of labour markdig respecting the

fundamental rights at work as defined in the ILGc2eation.

17



* Moving up the value chain in terms of exported goead
services by improving the skill sets and productivity bkt

workers.

» Strengthening the competitiveness of national conggeby
encouraging the strengthening factor conditibinsugh

appropriate employment and industrial policies.

* Increasing the employment intensity of growtinsuing active
labour market policies to facilitate adjustmentkanges in the
structure of production strategy brought aboutrbge

liberalization, and the strengthening of socialtgction.

The theoretical framework underpinning the firshgm@tion of PRSPs
was largely based studies confirming the link betmviade and
growth as well the notion that trade protectiorates distortions
transferring income from the poor to the rich. Wderld Bank has
been recognizing the negative impact of trade dlgation on some
of the poor during the early phases of trade liloeaion. However, it
has emphasized that the adjustment costs are llypsbart term and
that trade liberalization should favour labour @vedloping
economies, since their exports are typically labotensive. As a
result, some of the corrective measures envisag#teicontext of the

Decent Work agenda have been neglected.

This point is for instance made by UNCTAD, whiahts Least-
Developed Countries RepdtiNCTAD, 2002), critized the first

18



generation of PRSPs as still over-emphasizing gkan stabilization
over long-term development and pointed out thaketiasues are not
treated in depth in PRSPs as an important aspéahgfterm
development strategies with the potential to bpriaductive
capacities and generating livelihoods.

Environment

The Decent Work agenda extended the world of waxdkitional
emphasis on occupational safety and health todectirengthening
the role of trade unions and employers’ organizegion securing
sustainable development as well as addressingeemental
concerns related to women and indigenous and fokaple
(EARTHSCAN, 2001:234).

The need to move ‘beyond the traditional definisi@md approaches
to poverty reduction’ to give attention to ‘fact@sd processes that
constrain or enhance poor people’s ability to makging in an
economically, ecologically and socially sustainamknner’ has been
accordingly emphasized by ILO (Walter and HoldedQ234),
which, in this context, has given special attentmthe rights and
active participation of those that most directlly ren natural
resources and stand to benefit the most from tagiservation
(Downing, et al., 2002:34).

The environment is seen as one of the crosscusisges of poverty
also by the World Bank which noted that ‘the manks$ between
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environmental management and poverty alleviatiavige the
rationale for systematic mainstreaming of the emnent in PRSPs
and their associated processes’ (World Bank, 200ab,1, Ch.
11:36). The World Bank recognized the existencgoafd practices in
the first generation of PRSPs processes and higkligseveral
successful experiences in this context (World B&a@k2b, Vol. 1,
Ch. 11:392, 393 and 395). However, once again, ¥igw mixed
regarding the success with which some of the ribhted issues
related, in the Decent Work framework, to the lbgktween
environment and poverty reduction have been redteit the first

stages of the PRSP process.

An interesting perspective is that of the NGO Forfrtambodia, a
group of NGOs directly involved in the PRSP in Cafila. In their
assessment of the Cambodian PRSP, the main critiqeéation to
the environment focused on the need to establlshar'andicators for
monitoring the environmental impact of the plamorder that short
term economic growth is not achieved by destroyiregresources that
future generations will depend on for their liveldds’ (ANGOC,
2001a, Recommendations Section). Issues of landmefighting
large-scale illegal operations and better proteatiothe rights of poor
communities and indigenous groups, however, weae [alghlighted
(ANGOC, 2001b, Appendix 3).
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Governance

As noted by the ILO, ‘...weaknesses in governanceltresa large
informal economy where development is inhibitedblyriers to
investment, enterprise development and increasg@dbgment in
decent conditions’ (ILO, 2003b: 67). At same tirties ‘decent work
strategy offers an integrated framework for promginstitutional
change..that can help countries shape the governancesdabour
market to promote opportunities for women and neeobtain
productive work in conditions of freedom, equitgcarity and human
dignity’ (ILO2003b: 68).

The World BankPRSP Sourcebodkghlights the links between good
governance and poverty reduction stressing thagnveleeking to raise
the quality of governance, PRSPs should focus mposvering the
poor; improving capabilities of the poor by imprnogibasic services;
providing economic opportunities by increasing asd® markets;
and providing security from economic shocks andhfarruption,

crime and violence.

In a staff report by the World Bank and the IMFRIRSP
implementation, there was recognition that amomgntiain issues in
nine full PRSPs, addressing governance effectmwely critical to
success. At the same time, the report noted tailé governance
issues are partly technical, they also have to itlo mcentives and the
political context in which institutions function #ite national and local
levels’ (World Bank/IMF, 2002b: 14). Despite thecognition,
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however, the feeling that the highly political n&wf PRSPs had not
been adequately taken into account in the desigimedf policy matrix
and development procedures inspired substantiadism from non-

governmental institutions as well as researchers.

A particularly outspoken voice in this sense was tif the Institute of
Development Studies (IDS) of the University of Hieks (Gould and
Ojanen, 2003:9) which, in reviewing the PRSP preded anzania,
noted:

The dominance of the public policy arena by a nartorps
of transnational development professionals occltides
possibility of deepening democratic oversight measor
national development. At the same time, the sitek a
structures of policy implementation are overseer kg
facto single-party political establishment drivendiientilist
relations and procedures. [...] This disjuncture leem
policy formulation and policy implementation forras
obstacle to poverty reduction inasmuch as the baa&tions
of governance at the local level preclude an dffect

implementation of the PRS

Overall mainstreaming of Decent Work into the fgeheration of
PRSPs

Even a cursory look at the sectoral debates arthem@ RSP process —

like the one offered in the previous sections -n{®oio the fact that,
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by a large number of accounts, despite the ILQjaiBcant efforts
(and achievements), the full integration of the &#dNork
perspective into the Poverty Reduction StrategyePapolicy matrix
was, in the first generation of PRPS, far from ctate

This matches overall assessments of the Decent émtient of first
generation PRSPs (especially Ghai, 2005, Globabhnivarious
years, ILO, 2002a, but also Rizwanul, 2004 andyeady, World
Bank Operations Evaluation Department, 2004 anddBank
Independent Evaluation Group, 2006). These evidendact, that,

by and large, first generation Poverty Reducticat8gies have been
extremely selective in drawing on the Decent Waykrada — usually
analyzing employment in some length, giving limiteghsideration to
social protection, and often ignoring rights at kvand social dialogue
altogether. According to Ghai (ibid, ‘Overall fimdjs’ section), in
particular, employment creation and other Decentkitements have
been on many occasions treated as add-ons witleig bmbedded

in thoroughly pro-poor growth strategies.

To what extent this assessment seems to be hdhdiedor the second

generation of Poverty Reduction Strategy Papers?
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The second generation of PRSPs: new trends?

Overall assessments

Even leaving aside Decent Work related considerafithe actual
impact of PRSPs on poverty reduction is a debatattem From a
human development point of view, many PRSP intastiesuch as
country ownership, broad representation in decisiaking, focus on
vulnerable and excluded populations — are highiroendable.
However, PRSP practice has been critized — paatikgulvith
reference to first generation PRSPs — by many vdiat o a
continued macroeconomic stabilization bias; unséialprojections
regarding the speed and scope of proposed adjutsntiea
persistence of a ‘one-size-fits all’ approach; #ratokenistic nature

of civil society participation.

These points emerge fairly strongly from HIPC Miars and PRSP
coordinators reviews (Mkwezalamba, 2002), and ewere from the
analyses provided by high profile academic and sntiety
observers. Stewart and Wang can thus claim thaSAERlo not
significantly empower poor countries’ (2003:1), ehDxfam notes
that ‘despite opening some new space for dialogueRSPs have
been disappointing both in terms of process andecwn (2004:1).
Even the World Bank Operations Evaluation Departregrview of
Bank’s support to PRSPs through 2003 is very castio attributing
a definitively positive impact to PRSPs observingttThe initiative

is relevant but its benefits vary’ and that ‘Therénherent tension in a
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Bank/IMF—driven initiative involving conditionalitthat is also meant

to foster a country-driven process.’ (2004: vi-vii)

The second wave of PRSPs is still pretty muchsabeginning. Of
about 70 countries which have embarked on the RRR&fess, at the
time of writing (May 2008) only 22 had developedezond Poverty
Reduction Strategy Paper, while only 11 have deezldheir first
PRSP after the landmark Joint World Bank/IMF 2068HReview
(World Bank/IMF, 2005) which was presented in Segier 2005.
However some trends can already be s@erio whether these trends
represent a shift from first generation PRSP effattis probably fair

to say that most views remain sceptical.

The Overseas Development Institute (ODI, 2004)ntioaing the
decreasing role of the HIPC Initiative as a driekthe PRSP process
and the shift from ‘principled rhetoric’ towardsrgztical action’, sees
the passage from second to first generation PRSBS apportunity
to institutional learning and gains obtained dutting first phase of
the PRSP initiative. But Bergamaschi (2007:2), lngkat Mali
concludes that ‘Not much changed in policy pro@ss content
between the first and second generation PRSP’evamlAFRODAD
(2007) series of four country studies (Burkina Fasganda, Tanzania
and Mozambique) analyzing differences between dinst second
round PRSPs shows that, although some degree n§ehean be
recognized largely due to the increased preparsdimes competence
of participating civil society actors, elementscohtinuity remain

preponderant.
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Coverage of Decent Work

Similarly mixed results can be inferred with respgeche Decent
Work content of second generation PRSPs from th& negent report
prepared by the ILO on the subject, ‘The Decentk&genda in
Poverty Reduction Strategy Papers (PRSPs): Reaardl@pments’
(ILO, 2007), and the ensuing debate in the Emplaoytraad Social
Policy Committee of the ILO Governing Body (2008).

The ILO paper, underlines that, as a whole, PoyReguction
Strategies are more sensitive to the Decent Woekdea with more
thorough employment-related analyses and a signifjalthough still
very uneven from country to country, improvemensodial
constituents participation in the development pl{dsd: para. 13-15).
Indeed, these points are convincingly illustratgatbuntry examples
as well as by a table, provided in the annex tae¢pert, which shows,
for each country in which ILO played a role, theSHRDecent Work
strategic entry points and actionable areas togettle the modalities

of constituents’ participation.

Concurrence with the ILO analysis of the resultsamied to date is
declared in virtually all the statements made dythre debate — both
from social constituents and member states, wilgiropean Union
being perhaps the most vocal in affirming thate ‘trew generation of
Poverty Reduction Strategies have become much saorgtive to
decent work goals by seeking the achievement ohtieenationally

agreed development goals, especially poverty eatidit, full
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employment and social integration’ and that ‘th®Itan indeed

claim its share in this positive outcome.’ (Eurapé&imion, 2008).

At the same time, however, the ILO analysis hagtognize that
several significant challenges remain both in teofimshaping the
PRSP policy matrix and in terms of facilitating tenstituents’

meaningful participation. In particular (ibid: pa36):

‘[E]mployment and poverty linkage, considered wnitlail
dimensions of the development policy such as maoramic,
trade, financial and investment policies, are presevery few

PRS processes. Nor are systematic efforts madetéondine the

employment intensity of different patterns and saiegrowth and

impact on poverty’.

The latter analysis is hardly ever becoming pathefPRSP
development process even when available, beinddsebput
forward for public policy debate and within the fi@patory
space underlying the PRS’.

‘The notion of an integrated strategy to provideial protection
to all is receiving increasing attention, but PR&&ge rarely
developed and operational long term strategy fairahg the

goal of social protection for all’.

Although specific rights such as those relatedndee equality

and child labour receive a significant degree ohpinence, still
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to date ‘rights at work are not discussed systeligicaPRSP

documents’.

In summary, it would appear that, even in the sdg@neration of
PRSPs, while there has been unquestionable pragressent Work
coverage, this has been fairly incremental andinedfwithin the
boundaries of a policy matrix which continues rmohave Decent
Work elements at its core and does not seem théeging at the

speed and with the depth that many would wish.

Decent Work and development diplomacy: successes, challenges
and opportunities

The ILO approach to date

In one of his reports to the International Laboonference, Juan
Somavia, the current Director-General of the IL@ajexd that (ILO,
2003a:9):

Given that the causes of poverty are many anddoterected,
one of the most encouraging aspects of the newoapprto
poverty reduction and eradication is the emphasigadicy
coherence based on a comprehensive developmeravitan
However, coherence should not be imposed but aatstt by
people organized in networks of public and privsdeial

28



institutions, respecting each others’ fundamentah&n rights,

and thus able to agree to act together for a congoah

The ILO, through its PRSP initiative, has been stivey a lot of
energies in establishing such a network around e&@®rk in the
context of poverty reduction strategies. How camwedke sense of

this effort from a development diplomacy point eéw?

Cooperation, as opposed to coordination, coeranhcampetition,
can be seen as a horizontal form of inter-orgaiwimat relationship in
which the involved actors share a common objedgee figure 1

below inspired by the concepts in Robinson, e2&l00).

Figure 1. Ideal types of inter-organizational relaships.

REGULATION MECHANISMS
HIERARCHICAL NON HIERARCHICAL
CONVERGING

<

% OBJECTIVES COORDINATION COOPERATION

(1]

O) DIVERGING

< OBJECTIVES COERCION COMPETITION

Partnership, as a concrete expression of the cabperdeal type, can
be therefore defined as a set of sustained intere;tbased on a non-
hierarchical regulation system and a more or lggnsive

overlapping of agendas in which all parties havees&ind of power —

however unequal.
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By this definition, most would agree, the ‘netwarfkpublic and
private social institutions’ that the ILO has triedcreate around
Decent Work can be seen as a partnership. But + wawabe less
obvious — it could be argued that, despite thegshawer imbalances,
there are some elements of a partnership in thePRiR&ess as well:
civil society organizations, in fact, do nwve tostay in the process
(they could always walk away thus harming it), whilypically, the
PRSP convening agencies — the Bretton Woods Ihistisiand the
Ministries of Finance — do have a certain incentosstrike some kind
of agreement with civil society organizations id@rto claim the
legitimacy of the PRSP exercise. We can see, therlLO PRSP
initiative as an attempt to shape a Decent Wor&rted partnership
within the broader ‘partnership’ convened by therlW®ank and the
IMF.

Because of the absence of a strong hierarchicalatgn mechanism,
the destiny of partnerships is often decided by twnveners’ ability
to achieve and maintain buy-in from different ast@ince
partnerships can only exist on the basis of a comguoal, the ability
of different actors to steer the common agendanggbrocess in
directions that suit them is another crucial elem€&hese factors, in
turn, are the result of the different interestduga and perceptions
coming into the partnership as well as the powlatioms among the
involved organizations. In this sense, partnersarpsperhaps the
most ‘political’ of all inter-organizational relatns. It is therefore their
politics that we need to look into to understarglrtbourse.
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From this perspective, the strategic arena in wthehlLO has been
operating to implement its PRSP initiative preseetgeral significant
challenges. In many countries, buy-in of the Det#&ntk agenda —
particularly of its rights-based and social dialeglements — on the
part of Ministries of Finance and Planning is stéty limited, partly
as a result of the specific sub-cultures prevailimthese Ministries,
and partly because of the lack of incentives — fesminstitutional
point of view — to embrace Decent Work-related geB. At the same
time, trade unions and — although to a lesser extdfinistries of
Labour are frequently characterized by reducedssctte PRSP
decision-makers and insufficient capacity to engagbe highly
technical discussions that accompany PRSP prepasain the case
of trade unions, this limited access is sometinmespounded by
political resistance and limitations to the freedoihassociation that
further reduce the unions space for action. Empiyen the other
hand, tend to be technically better equipped atehdfave stronger
ties with national political elites. This situatiadds up to
longstanding divergences among constituents, madoogl dialogue
particularly difficult, generating incentives fayo it alone’
behaviours, and creating opportunities for succéssiivide and rule’

approaches on the part of powerful national anermational actors.
The key elements of the ILO’s approach to the pritoncof Decent

Work in the context of PRSPs are all very relevarihe challenges

identified above:
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Dedicated research and the development of congrahicy
briefs opened a channel of communication with Mites of
Finance and Planning, often raising their inteagst willingness
to establish a dialogue with the ILO constitueiiitss research, at
the same time, provided an effective platform wlitate

dialogue — and at times consensus — among comgstue

Capacity building improved the constituents’ aitib interact
successfully with Ministries of Finance and Plamnamd World
Bank and IMF counterparts on highly technical ecoinopolicy
issues. Additionally, this capacity building redddbe
competence gap among constituents and providedshéma
common language, once again facilitating theiratjak.

The holding of tripartite meetings helped the cibushts reduce
divergences, recognize points of convergence aet adentify
common positions thus strengthening their posiisra-vis other
actors in the process, especially Ministries ofaRite and

Planning and World Bank and IMF counterparts.

The relevance of these actions explains the goddrpgance of the

ILO PRSP initiative in terms of increasing Decenb/coverage of

PRSPs. But we saw before that the impact of thiigiive in terms of

transforming the core assumptions of the PRSP pulas less than

hoped. Why is that? The next section argues thaigho a

considerable extent the result of how the Decentikgartnership has

been positioned with respect to other actors irbtieader PRSP
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‘partnership’ as well as global and national poyeeduction

advocacy groups.

Taking the process one step forward

Previous sections of this paper pointed to theossrreservations that
several observers have with respect to both theggsoand the content
of Poverty Reduction Strategy Papers. The debayenmiayet have
reached its conclusive stage, but for the timedydooking at the
empirical data, PRSP supporters do no not have molalsuccess
story to tell since, as observed by Arandarenk@4227): ‘no firm
evidence is found to support the assumption thaerfiexible labour
regimes induce better economic results, contrawyitat has been the
leading paradigm in the region (South-East Eurgp@moted by
World Bank and IMF’

Some representative of the Washington Consensuby/fafpolicy
makers consider it too early to tell what works artat does not
work in the current poverty reduction strategieggasting that more
time should be given to the PRSP process beforéngalky final
judgments. This position is certainly not withowbg reasons, but,
nonetheless, considering the economical — butgaétcal —
importance of employment and the heavy impactrieatroeconomic
stabilization policies have had on many counttriles,fact that
employment-related issues have not received megptatn is rather

remarkable.
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Can this fact be entirely explained with the powkplitical and
socio-economic forces that have been supportingthghington
Consensus and its successor policies? There isutd that these
forces represent critical factors, but — this paggues — they do not
make up the entire picture. Recognizing that idakave some
degree of independent power (Braun and Busch, 2@08)mportant
in fact not to overlook what has been referredstthe ‘ideational
power’ of the World Bank (Stone, 2003), that is Bank’s ability to
exert an almost hegemonic influence on the wayhitkwthe poverty
reduction debate is framed at least within the falicy making

circles.

Indeed, the way in which the boundaries of the pgweduction
debate have been set so far has not left much $pabecent Work.
But this does not mean that the International Rirsrinstitutions are
not able to think ‘development’ in any other walyart in terms of
structural adjustments (or any of it successiveéatians). Nor it
means that there would not be key actors readiwooemployment
and related issues a more central role in povedyction strategies.

Let us take two examples.

The IMF Economic Forum in May 2003 discussed a paech
Prasad et al. (2003) wrote on financial globalmai@nd its impact on
developing countries. While a large part of theuemg debate was of
a highly technical nature pertaining to global f®uf financial
transactions, the summary and initial statementhéyuthors are of
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direct relevance to PRSPs since they offer spacethink some basic

tenants of economic development theory.

The following quotes are taken out of context aredlgy no means
meant to give an exhaustive rendering of what ea&$ during the

Forum. Nevertheless, it seems worthwhile to hidgtilgpme of the
statements as captioned in the transcript of tlmar@ discussions
(...) since they appear to be suggesting that theataelationships
between macroeconomic and financial factors and@oa growth

rates of developing countries need to be redisdusse

‘Empirically, it is hard to identify a strong andhust causal
relationship between financial integration and kiggrowth rates

for developing countries’ (p.6)

‘Financial integration is not a necessary condifana high
growth rate’ (p.6)

‘Most of the difference in income per capita sterosfrom a
difference in capital/labour ratio, but from a difénce in total
factor productivity which is explained by ‘soft'dtors of ‘social
infrastructure’. This suggests the importance ofadasorptive

capacity” (p.8)

Three years later, in the Annual Review of Develeptmssistance,
the World Bank Independent Evaluation Group (20@6uests the
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Bank to take the link between employment and pgweduction

more seriously, stating among other things:

High and sometimes worsening income inequalitydeaspened
the poverty-reducing effect of growth in a numbecauntries.
This effect was particularly noteworthy where growtas
concentrated in sectors that generated little eympémt and where
the poor lacked the basic skills or mobility togasdvantage of the
opportunities presented by growth. (p. XII)

In the area of trade reform, for example, the Baitén failed to
conduct sufficient analysis to inform its policyvazk and lending
about the employment and poverty effects of reformsXIV)

To ensure that growth translates efficiently inbwgrty reduction,
the countries, the Bank, and their partners willche focus more
on finding effective ways of helping the poor peigate in this
growth. This will require country-level analysistbe binding
constraints to employment-creating growth and towgin in
regions where many of the poor live, as well agheffactors that

hinder intersectoral mobility of the poor. (p. XVI)

As a fresh wind of intellectual inquiry may be iretprocess of
blowing off some dust from old cherished doctriaaed possibly
generating renewed willingness to question theecurnenets of
economic theory, it is important for organizatidike the ILO not to
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miss the opportunity to match a potentially newkimg with their

own research and complementary theory building.

When EUDATA (2003) was able to persuade the IMF twedWorld
Bank to increase debt forgiveness and to speedaiprocess, a lot of
corroborating views where expressed within therh@gonal
Financial Institution’s themselves. This paper agthat the time is
ready to undertake a similar effort in relatiorDiecent Work in order
to challenge some of the hegemonic ideas thatrgotreched in the

current poverty reduction debate.

Indeed, some important pieces of research on tagarship between
Decent Work and poverty reduction have already heelertaken.
But what is missing — in order to take the goodkaaarried out so far
by the ILO to the next level — are more ‘EUDATA &ampaigns,
based on well thought out concept papers, creditxd@omic and
social analysis, and with a strong focus on glalolslocacy. Such
campaigns would involve a partial repositioninghad ILO’s
partnership building within the PRSP process -pasgioning which
would decidedly take this partnership building beyohe ILO
tripartite constituencies and make systematicratks with other
segments of the national civil society as well labgl poverty
reduction advocacy groups in order to trigger aificant reframing
of the PRSP debate and a shifting of its boundami@esake space for
Decent Work.
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This would be one of the “missing links in the piob of
development” to which Booth (2005) refers in mening the
importance of a ‘general climate of opinion’ to eadRRSPs more
effective. And it would heed Inge Kaul's exhortati(2004) to go
beyond pointing out the negative symptoms of gliabéibn and have
the courage to ask the hard questions neededdfinthe root

causes of the current state of global affairs.
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