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Introduction

In most parts of the world, women are virtually absent from or are poorly represented in economic decision-making processes, including the formulation of financial, monetary, commercial and other economic policies, as well as tax systems and rules governing pay. Since it is often within the framework of such policies that individual men and women make their decisions and divide their time between remunerated and unremunerated work, the actual development of these economic structures and policies has a direct impact on women’s and men’s access to economic resources, their economic power and consequently the extent of equality between them at the individual and family levels as well as in society as a whole (UN, 1995). Extensive research has been conducted by feminist scholars and gender and development specialists on the gender impact of structural adjustment policies (Cornia et al, 1987; Beneria, 1991; Chant, 1996, 1994; Elson, 1989, 1991; Kanji, 1995; Moser, 1989, 1992, 1996) and more generally on the poverty reduction impact of policy, programmes and projects on women (Beall, 1998; Jackson, 1996; Kabeer, 1994).   Despite these efforts, it is widely recognised that economic policy remains in most cases gender blind. However, it is also acknowledged that the degree on which economic policy can be influenced from a gender perspective depends to a large extent on the strategies and arguments used by gender advocates to convince powerful ministries of Finance (Kabeer, 2001).

Advocacy on behalf of women which builds on claimed synergies between feminist goals and economic development priorities has made greater inroads into the mainstream development agenda that advocacy which argues for these goals on intrinsic grounds (Kabeer, 2001a). There is an understandable logic to this. In a situation of limited resources, where policymakers have to adjudicate between competing claims (Razavi, 1997, Elson, 2002), advocacy for feminist goals in intrinsic terms take policy makers out of their familiar conceptual territory of growth, welfare, poverty and efficiency, and into the nebulous territory of power and social injustice. There is also a political logic in that those who stand to gain most from such advocacy carry very little clout with those who set the agendas in major economic policy making institutions. Consequently, as long as feminist economics were argued for as an end in itself, it tended to be heard a ‘zero-sum’ game with politically weak winners and powerful losers. By contrast, instrumentalist forms of advocacy which combine the argument for gender equality with demonstrations of a broad set of desirable multiplifier effects offer policy makers the possibility of achieving familiar and approved goals, albeit by unfamiliar goals. However, the success of instrumentalism has also had costs. It has required the translation of feminist insights into the discourse of policy, a process in which some of the original political edge of feminism has been lost (Kabeer, 2000a). Quantification is one aspect of this process of translation (Oakley, 2000) and measurement is, of course, a major preoccupation in the policy domain, reflecting a justifiable concern with the cost/benefit calculus of competing claims for scarce resources. And given the very idea of feminist economics epitomizes for many policy makers the unwarranted intrusion of metaphysical concepts into the concrete and practical world of development policy, quantifying the benefits of gender equality appears to put the concept on more solid and objectively verifiable grounds. For that reason, quantification has gained importance in feminist economics circles and is reflected in policy documents such as the 2001 World Bank’s Engendering Development Report. It can also prove to be an important tool while trying to mainstream gender issues in the development domain, particularly among institutions at the core of decision making processes particularly powerful ministries of Finance and Planning  (Cos-Montiel, 2003).

Similarly, it has been also claimed that failure to adequately mainstream a gender perspective in all economic analysis and planning and to address the structural causes is also a contributing factor of poverty (UN, 1995, Elson, 1989, 1991, 1995, Elson and Cagatay, 1995). However, as Beall (1998) points out, there is still considerable confusion about what a policy of mainstreaming means in practice. Mainstreaming was adopted as a strategy at the 1995 4th International Conference on women, defined as situating gender issues at the centre of policy decisions, institutional structures and resource allocation. Much work has been carried out on the technical and operational side, particularly in training, analytical and planning tools and guidelines (Kanji, 2003), however they did not prove to be sufficient to change rules, resources and power structures in society, particularly in economic policy which has been more reluctant to integrate gender in comparison with other sectors such as health, education or welfare. Moreover, around the world there are few examples in which governments have tried to successfully mainstream gender concerns within economic policy.

 This paper attempts to draw out lessons from the process of mainstreaming gender economics in the Mexican Southern State of Oaxaca. Nowadays, Oaxaca is by far and large the most successful example in Latin America on integrating a gender perspective in economic policy as it has been able to engender both it revenue and budgetary policies. Although in many countries women organisations have played a fundamental role while engendering public budgets (Budlender, Elson), in the case of Oaxaca the local Gender Machinery has played a significant role in driving the process (IMO, 2003, 2004). Moreover, they have mainstreamed gender concerns within the otherwise black boxes that Ministries of Finance often are. For that reason it is worth analysing the process and the conditions in which this experience took place. This paper begins by making a case on the importance of integrating gender concerns in economic policy and finds connections at the macro, micro and governance dimensions. Section II analyses the Oaxacan experience in its attempt to institutionalise gender economics and the institutional arrangements that contributed to this process and explores the tensions between the practice of mainstreaming gender economics at the local level in Oaxaca and at the national level in the rest of Mexico. The final section of the paper concludes by suggesting some strategies that might bring useful insights while trying to mainstream gender economics in the developing world. It is argued that greater focus on institutional development, leadership and organisational change is needed in order to strengthen the capacity of institutions to put gender issues at the core of countries’ economic decisions.

I.- Identifying Gender Equality as a Core Development Issue. 

Today, it is widely recognised that gender inequalities undermine development. Even, otherwise reluctant partners such as the World Bank, today claimed that “…improving gender equality has to be part of any sustainable strategy for development…” (World Bank, 2001 pp 1). Inequalities in rights, resources, and political voice generally disadvantage women, but they also disadvantage the rest of society and impede development (Correia and Katz, 2001, Cunningham and Cos-Montiel, 2002). Even more striking: the costs of gender inequality are particularly large in low-income countries. And within countries they are larger for the poor (Kabeer, 2000b). Foremost among the costs of gender inequality is its toll on human lives and on the quality of those lives (Sen, 1989). It is not easy to identify and measure these costs, but evidence from countries around the world demonstrates that societies with large, persistent gender inequalities pay the price of more poverty, more malnutrition, more illness, and more deprivations of other kinds (World Bank, 2001; UNDP, 1995).

Today many countries have recognised in their Constitutions the importance of gender equality. Multilateral and bilateral agencies have integrated gender in its mandate and many civil society groups working in the development industry have acknowledged gender inequality as one of the main fields of action while tackling injustice. And there are good reasons for that. Today we have a lot of evidence that confirms what feminist research and practitioners have been arguing for the last 30 years (Boserup, 1970, Sen and Grown, 1987, Chant, 1992, 1996, 1997, Beneria, 1987, 1991, Elson, 1989, 1991, 1995, Elson and Cagatay, 1995, Moser, 1989, 1993, Kabeer, 1994, Gonzalez de la Rocha, 1991, 1994). That the contribution women make to development is of paramount importance and unless development benefits women, it will not benefit the rest of the society as much as it could. That gender blind macroeconomic policies affect disproportionately the poor and vulnerable, particularly women and children; that globalisation processes exert contradictory forces that differentiately benefit men and women (Cos-Montiel, 2001). Today there is a vast body of evidence that proves why gender equality is good for development. Different studies, both at the national and cross-country level, have found conclusive evidence on at least three important connections, as identified by Kabeer (2001b) at the macro, micro and governance dimensions.

Macro-level connections: Gender Inequality, poverty and growth

In the recent years, several macroeconomic studies have tried to establish a causal link from economic growth to gender equality. Unless causality from economic growth to gender equality is proved, we cannot conclude that lower-income countries will reach the level of gender equality that higher-income countries enjoy. A key to establishing causality is to separate the effect on gender equality of economic growth (as measured by income growth) from the effects of all other variables, measured or not. Recent cross-country analyses have examined the effect of income on various measures using a different and richer set of variables- and have reached varying conclusions (World Bank, 2001). Dollar and Gatti (1999) analyze data from up to 127 countries over four time periods. They examine whether income growth leads to greater gender equality in secondary school attainment, life expectancy, and women's political representation. For all three indicators they find sufficiently robust evidence to conclude that increases in income lead to greater gender equality. The overall evidence from different types of data and empirical analyses supports the conclusion that economic development provides an enabling environment for gender equality-though its effects are not immediate or without costs, at least in the short run. However, the question that arises is whether gender equality provides an enabling environment for economic development. Let’s now examine causality from gender equality to economic growth. Dollar and Gatti (1999) use time-series data on gender equality and income levels from more than 100 countries over the past three decades, and show that greater gender equality in secondary education is associated with higher GNP and income growth. Further, for middle-and-upper income countries with relatively high education levels, an increase of 1 per cent, holding constant men’s secondary education, is associated with and increase in per capita income of 0.3 percentage point (Dollar and Gatti, 1999). Another study estimates that if the countries in South Asia, Sub- Saharan Africa, and the Middle East and North Africa had started with the gender gap in average years of schooling that East Asia had in 1960 and had closed that gender gap at the rate achieved by East Asia from 1960 to 1992, their income per capita could have grown by 0.5-0.9 percentage point higher per year-substantial increases over actual growth rates.

Micro-Level connections: gender, poverty and wellbeing

Gender inequalities also impose costs on productivity, efficiency, and economic progress. By hindering the accumulation of human capital in the home and the labor market, and by systematically excluding women or men from access to resources, public services, or productive activities, gender discrimination diminishes an economy's capacity to grow and to raise living standards (World Bank, 2001). According to recent studies, losses in output result from inefficiencies in the allocation of productive resources between men and women within households (Jones, 1983, 1986, Quisumbing 1994). In households in Burkina Faso, Cameroon, and Kenya more equal control of inputs and farm income by women and men could raise farm yields by as much as a twenty per cent of current output. Reallocating female labor from sorghum to rice could increase household incomes by 6 percent. In Burkina Faso intrahousehold inequalities in fertilizer and labor allocations to plots managed by men and women also produce inefficiencies that reduce household output. Output could be increased by 6-20 percent simply by reallocating inputs more efficiently between men's and women's household plots (Udry and others 1995; Udry 1996).

Studies from a diverse set of countries, including Bangladesh, Brazil, Canada, Cote d'Ivoire, Ethiopia, France, Indonesia, South Africa, Taiwan, and the United Kingdom, indicate that women's and men's relative control of resources has significant -and different- impacts on household consumption and expenditure. While the precise effects of female and male resource control differ from place to place, some consistent patterns emerge across countries. The most obvious: increases in the relative resources controlled by women generally translate into a larger share of household resources going to family welfare, and especially to expenditures on children. Greater resource control by women also leads to expenditure patterns and outcomes that strengthen women's well being and status in the household. How do women's contributions to household income affect household expenditure patterns? In Cote d'Ivoire increasing women's share of cash income in the household significantly increases the share of the household budget allocated to food, controlling for average per capita expenditure (income), household size, and demographic characteristics (Hoddinott and Haddad 1995). It also decreases the shares devoted to alcohol and cigarettes. In Brazil it is the same story. At the margin additional income in the hands of women results in a greater share of the household budget devoted to education, health, and nutrition-related expenditures (Thomas 1997). Another study analyzes the impact of assets brought to marriage by women and men and of relative education levels on resource allocation and investment in households in Bangladesh, Ethiopia, Indonesia, and South Africa (Quisumbing and Maluccio 1999). Female and male control of income, assets, and education seem to affect more than household consumption patterns. 

In Brazil additional labour and nonlabour income in the hands of women tends to have a greater positive impact on child survival and nutrition than additional income in the hands of men (Thomas 1990, 1997). Regardless of who controls it, an increase in total household income is associated with improvements in child survival and nutrition. But at the margin, improvements are substantially larger if the mother controls the income. However, this approach has been accused of being instrumental for women (Jackson, 1996), but evidence suggests that some gains exist for women. Additional evidence on the gender-differentiated impacts of resource control on household outcomes comes from recent microfinance initiatives in Bangladesh, where evidence shows that some microfinance programs such as those implemented by the Grameen Bank have proved beneficial to women’s empowerment (Kabeer, 1998). 

Effects on Governance

A country's quality of governance and public life is a mark of its level of development-as much as it is a factor of it development (World Bank, 1997, 2001; UN, 2002). The first premise is obvious to most people and requires no evidence; the second, less apparent, has received a boost from recent cross-country studies. A country whose political regime has checks and balances and is able to enforce laws is more stable and has better prospects of development than an autocratic one. Studies find a significantly negative association between corruption and economic growth and development, suggesting that the prevalence of corruption weakens the effectiveness of development policy (Knack and Keefer 1995; Mauro 1995). Reducing corruption and promoting a cleaner government thus become challenges for governments and development agencies. A few other studies explore the possible contributions of greater participation by women in the political arena to decision-making about public matters. Do women raise a different set of concerns and represent a different perspective in policy dialogues? Do they bring a different style of governance? Recent studies suggest that gender equality is correlated with corruption. But is this relationship real or spurious? There are two possible hypotheses about why it might be real (World Bank, 2001). First, if egalitarian and participatory societies are more likely to eschew gender discrimination and more likely to institute social checks and balances that make corrupt practices less profitable, then gender equality and corruption would appear to be negatively correlated. Second, there may be intrinsic differences in the behaviours of women and men that lead to cleaner government when more women are in key government positions. The notion that on average women and men respond to social and economic situations in different ways is not radical. Some part of these behavioural differences stems from gender differences in schooling, experience in the workforce, and access to information and technology, among other things. If these differences are accounted for, are the behavioural differences between men and women still statistically significant? While both of these hypotheses warrant further examination, existing studies already offer intriguing findings. Studies in behavioural and social sciences suggest that men and women differ in behaviours that have to do with corruption, the general conclusion being that women are more community-oriented and selfless than men (World Bank, 2001). Although still only suggestive, these findings lend additional support for having more women in the labour force and in politics-since women can be an effective force for rule of law and good government. Some studies suggest that women in business are less likely to pay bribes to government officials, perhaps because women have higher standards of ethical behaviour or greater risk aversion. A study of 350 firms in the republic of Georgia concludes that firms owned or managed by men are 10 percent more likely to make unofficial payments to government officials than those owned or managed by women. This result holds regardless of the characteristics of the firm, such as the sector in which it operates and firm size, and the characteristics of the owner or manager, such as education. Without controlling for these factors, firms managed by men are twice as likely to pay bribes (Swamy and others forthcoming, Kaufmann, 1998).
II.- The Gap between Discourse and Reality why is it so difficult to “integrate” gender into economics?

Despite sound evidence that proves that gender inequality hinders development,  discrimination remains pervasive in many dimensions of life-worldwide. In no region do women and men have equal social, economic, and legal rights (World Bank, 2001: UNDP, 1995, 2003). Gender disparities in rights constrain the sets of choices available to women in many aspects of life, often profoundly limiting their ability to participate in or benefit from development. Women continue to have systematically poorer command over a range of productive resources, including education, land, information, and financial resources. Attention goes not only to the plight of poor and disenfranchised women in developing countries, but also to the unfinished gender agenda in more developed countries. Many issues elicit intense reactions and receive much public attention. Female genital mutilation and the AIDS epidemic in Sub-Saharan Africa, exploitation of women sex workers in East Asia, trafficking in women in Asia and Eastern Europe, dowry deaths and "honour killings" in South Asia, unnecessary deaths due to unsafe abortions in Latin America and the industrial countries. Many other gender issues are more mundane but profoundly important to the wellbeing of millions of women and girls around the world:

· In no developing region do women enjoy equal rights with men. In many countries women still lack independent rights to own land, manage property, or conduct business. In much of Sub-Saharan Africa, for example, women obtain land rights chiefly through their husband, losing these rights when they are divorced or widowed. In some South Asian and Middle Eastern countries women cannot travel without their husband's consent.

· Gender discrimination has raised female mortality rates in some regions, depriving the world of 60-100 million women (Sen 1989, 1992; Coale 1991; Klasen 1994). This reflects gender bias in the provision of food and health care, as well as violence against females, especially in early childhood. In China selective abortion of female fetuses and other son-selection methods have further skewed the male to female birth ratios-from 1.07 in 1980 to 1.14 in 1993. In India the sex ratio at birth is as high as 1.18 in Punjab (World Bank, 2001).

· Across developing regions female-run enterprises tend to be less well capitalized than those run by males. Throughout Sub-Saharan Africa female farmers have poorer access than male farmers to machinery, fertilizer, and extension information. And with a few noteworthy exceptions, female-managed enterprises-farm and nonfarm-continue to have poorer access to credit and related financial services.

· Despite increases in women's educational attainment relative to men's, large gender wage gaps remain. On average, female employees earn about three-quarters of what men earn-but gender differences in education, work experience, and job characteristics explain only about a fifth of the gap. Moreover, women remain greatly underrepresented in higher paying jobs, including administrative and managerial jobs.

· Women are vastly underrepresented at all levels of government, limiting their power to influence governance and public policy. They hold less than 10 percent of seats in parliament in all regions except East Asia. And in no developing region do women hold more than 8 percent of ministerial positions.

While systemic female disadvantages are far more widespread than male disadvantages, gender norms and stereotypes affect men as well as women, often with important impacts on their well-being. For example, in the transition economies of Eastern Europe, increases in women's life expectancies relative to men's in the 1990s were the result not of improvements in female longevity but of increases in male mortality. These increases reflect biological and social factors, including high workrelated stress and rising rates of unemployment, smoking, and alcohol consumption. Such phenomena affect the well-being not only of men but also of their families and society. Despite the greater prominence of gender issues in the development debate, the importance of bringing a gender perspective to economic policy analysis and design is still not widely recognized, nor have the lessons for development been fully integrated by policymakers or donors.

Many attempts have been made to address gender inequalities in the developing world since the term “Women in Development” (WID) was coined in the early 1970s by a Washington-based network of women development professionals who argued that women in the South were not benefiting equally from modernisation (Kabeer, 1994; Moser, 1989). At the same time, there was an emerging body of research on women in developing countries. Boserup’s study entitled ‘Women’s role in economic development’ (1970) has been described as ‘the fundamental text for the UN Decade for Women’ (Tinker, 1990) referring to the first decade 1975-1985 inaugurated by the First UN Conference on Women celebrated in Mexico City in 1975. Proponents of WID were not so much critical of the dominant model of development, as concerned that women had not benefited from it. Early responses to women’s advocacy and the international decade for women (1975-85) resulted in the creation of ‘women in development’ policies and machineries in many countries and international development organisations. Women’s Ministries and Bureaux in national governments, WID desks and ‘focal points’ in international agencies proliferated and WID informed the work of many women’s organisations and projects (Razavi and Miller, 1995). By the end of the 1970s, critiques of WID increased. Feminists in the south presented another set of criticisms of the WID approach. They argued for women’s empowerment, not their integration into development processes which they argued were premised on inequalities between industrialised economies in the north and poor countries in the south (Sen and Grown, 1987). 

Since the mid-1980s, there has been a slow shift away from WID to gender and development –GAD. The term was coined by Rathgeber in 1982 and was adopted to move away from a focus on women towards a focus on the relations, processes and structures which give rise to women’s disadvantage (Kanji, 2003). It was increasingly recognised that a focus on women alone was inadequate to understand the problems that women face and at the same time, women are not a homogenous category but are divided by class, race, ethnicity and other socially constructed identities and relationships (Parpart, 1997; Mohanty, 1991). However, the evaluation of the UN Decade on Women during the UN Third Conference on Women celebrated in Nairobi, Kenya in 1985, was disappointing (Razavi and Miller, 1995). Despite all the efforts that had mushroomed around the world little have been achieved in terms of substantially improving women’s status vis-à-vis men. However, new hope emerged during the Fourth UN Conference on Women, celebrated in Beijing, China in 1995. A new strategy, central to the Beijing Platform of Action emerged: Gender Mainstreaming. Mainstreaming was adopted as a strategy in the Platform of Action, defined as situating gender issues at the centre of policy decisions, institutional structures and resource allocation. The terms mainstreaming and institutionalising are often used interchangeably in development literature. The term ‘institutionalisation’ does connote longer term, sustained change, which in turn recognises the conflict between regular practices of organisations, which inevitably reflect a particular set of interests, and their responsiveness to change (Kanjee, 2003). Institutionalisation describes the process whereby social practices become regular and continuous enough to be described as institutions – maintained by social norms and with a major significance in the social structure (Levy, 1996; Kabeer, 2000).  

However, as Beall (1998) points out, there is still considerable confusion about what a policy of mainstreaming means in practice. Jahan (1995) divides the strategies which have been used to mainstream gender in development organisations between institutional and operational strategies. Institutional strategies are input-side interventions aimed at structural change within governments and agencies including issues of responsibility for mainstreaming, accountability, coordination, monitoring and evaluation and personnel policy. Operational strategies concern mainstreaming gender in country programmes, macro policies, policy debates and providing guidelines, training, research, analytical tools and special projects. A mainstreaming approach goes beyond integration and implies what Jahan has called “agenda-setting”, an approach which seeks to transform the development agenda itself, through the introduction of a gender perspective. This approach is central to the Platform of Action adopted at the 1995 Fourth World Conference on Women, which calls for the promotion of a policy of mainstreaming. Kanji (2003), argues that much work has been carried out on the technical and operational side, particularly in training, analytical and planning tools and guidelines, as those developed by Moser and Levy. However, Moser’s work, in its attempt to win over policy makers and planners, has been criticised for focusing too much on gender differentiated roles and underplaying the importance of power and social relations (Kabeer, 1994). Kabeer argues that a focus on gender roles ignores intricate and changing systems of cooperation and exchange between women and men, which are nevertheless potentially conflictual. This more complex “social relations” approach has also influenced training and programme development in many countries in the south. One of the most comprehensive methodological tools for institutionalising gender is Levy’s (1996) ‘web of institutionalisation’, which builds on but goes much beyond her earlier work. She outlines the conditions under which gender can be institutionalised, represented by thirteen elements of the web, with each element representing a site of power. However, it is extremely difficult to find positive examples of such comprehensive processes in any one country or location – the reality is much more fragmented and ad hoc. The recognition in the 1980s that efforts to ‘integrate’ women into development had failed to achieve significant results primarily because of the gendered nature of institutions, also led to a greater emphasis in the 1990s on the need to restructure institutions to ensure that they reflect and represent women’s interests. Men’s interests are just as difficult to identify ‘objectively’ as women’s interests, nor is the category of ‘men’ any more valid as a universal than is the category of ‘women’. The historical record, however, does show that men tend to act, across divisions like class or race, more cohesively than women do in defence of certain gender interests, and they do so in ways which mean that public institutions help to forge connections between men’s private and public power. In part, this is due to their longer occupation of public office and to their literal dominance of decision-making and decision-enforcing. It is also due to the historical embedding of their needs and interests in the structures and practices of public institutions. Attention to the historical processes through which certain institutions come to promote male dominance and female dependence should help to illuminate the mutability of dominant interests through politics and contestation. Menon-Sen’s study of gender mainstreaming in UNDP India (1999) focuses on the understudied area of the implementation of mainstreaming at the organisational level, rather than the more common focus on the policy and programme levels. 

Even the most comprehensive of frameworks for institutionalising gender, notably Levy’s ‘web of institutionalisation’ does not emphasise enough the importance of organisational change, particularly organisational norms and culture. Social norms are often not explicit, but rather are embedded in the structures and hierarchies of institutions, in the conditions and requirements for access and participation and in their incentive and accountability structures (Goetz, 2002:397). But despite, the different tools, frameworks, handbooks, it is true that the success has been very frugal. And this is particularly true when it comes to economic policies. Except in very few countries –such as the Scandinavian countries- gender priorities are poorly represented in the National Agenda. Even in countries where substantial resources have been invested –such as Mexico- the success of the strategy at the national level has been quite limited (Cos-Montiel, 2003). Mexico’s gender mainstreaming process is a relatively recent phenomenon. Following the 1995 4th UN Conference on Women, in 1996 a National Program for Women (PRONAM) was launched under President’s Zedillo administration. This programme eventually evolved into the National Commission for Women (CONMUJER), indeed legitimising gender as an important variable in the policy making process. Women’s offices were created in various Secretariats and a National Program against Domestic Violence (PRONAVI) was launched. Soon after the creation of PRONAM, several states –including Oaxaca- established their own women’s institutes, with the notable exception of the state of Guerrero which had already established a Women’s Secretariat back in 1987. As of 2002, all states have a women’s office, with the exception of Chihuahua and Baja California. Although the issues covered by each state organization address the state’s priorities, all are concerned with domestic violence and gender mainstreaming at the policy making level. However, most organizations still face great difficulties in terms of resources, institutional development, political power and/or intersectoral co-ordination. Even at the National Level, CONMUJER –the national gender machinery during Zedillos’s term- faced limitations in terms of economic resources and enjoyed little power to influence substantial reforms. However, in 2001, under the Fox administration the National Commission for Women was transformed into the National Institute for Women (INMUJERES). INMUJERES is an independent body with legal and financial autonomy and an annual budget of US$25 million, ten times larger than former CONMUJER’s budget. INMUJERES’ mandate is to mainstream gender analysis within the public policy process, including economic policy. As a new Institution, INMUJERES faces great challenges in its capacity building process and in aligning the competing models and tools already used by women’s institutes throughout Mexico, in the feminist movement, and in Mexican academia (Cos-Montiel, 2003). In contrast, the Institute for Oaxacan Women (IWO) has played a key role in addressing gender issues in the policy domain in a State historically known for having some of the worst gender indicators in the country and where the challenge thus was surmounting. However, the IWO seems to have both, engendered economic policy and improved gender indicators, than the much larger INMUJERES.

III.- Engendering Economic Policy: Lessons from Oaxaca, Mexico

The Southern State of Oaxaca has some of the worst welfare indicators in Mexico where indigenous communities fare even worse (Cunningham and Cos-Montiel, 2002). Women and men living in Oaxaca face harsh living conditions while women are disproportionately disadvantaged in some spheres and men in others. Women, particularly indigenous women, are largely mono-lingual (speaking only their indigenous language), have exceptionally low levels of education, and are commonly confined to their villages so that they have little experience in the mestizo world.  Men face some of the highest rates of violent death and HIV/AIDS.  Furthermore, in some communities, cultural traditions impose very rigid roles and responsibilities both on women and men. The geography of Oaxaca is an additional factor that exacerbates the inequalities created by gender roles for two reasons. First, in this state, the provision of public services and infrastructure is difficult, especially in poor remote communities, which are often indigenous. The absence of quality services leads to a continuation of traditional practices, which may reinforce inequalities between men and women and stunt the development of those living in the remote communities, thereby impeding economic development and well being. Secondly, influences that alter gender roles are slow to reach remote areas, so change occurs more slowly than in more urban or accessible communities. In a context where machismo, old political practices and a rather authoritarian regime coexist, addressing women’s needs seem a painstakingly process. Despite this, the local gender machinery, the Institute for Oaxacan Women (IOW) is now, by far and large the most successful example on how a gender mainstreaming policy can be successfully integrated, performing much better than its federal counterpart, the National Institute for Women (NIW). Moreover, it is the only example in the country where fiscal policy has been engendered not only in the budgetary side, but also in the revenue side, attempting to establish gender analysis on how revenue is produced but also if it is equitably distributed. The fact that Oaxaca is one of the poorest states in Mexico and where gender inequality thrives, makes the performance of the National Machinery even more impressive. But what is the process adopted by the IOW that enabled them to mainstream gender concerns in a rather adverse setting? There are several reasons for that: i) Instead of replicating a blue print approach, the Institute for Oaxacan Women (IOW) has developed a local strategy that has enabled them to engender economic policy, ii) it has a very strong leadership from the director which has allowed her to build up powerful political alliances that have supported the process, and iii) has created incentives among civil servants within the local Ministry of Finance which in turn has created a very strong ownership. This section aims to explain the process through which the IOW has integrated gender analysis into its fiscal policy as well as to make a critique on the poor performance of the National Institute for Women. 

The Institute for Oaxacan Women 

Following its creation in 2000, the IOW is an interesting example of a fairly recent –and at least at the beginning powerless- organisation which has built its capacity and eventually has been able to influence and to some extent frame economic policy in Oaxaca. Following its creation, the IWO as most gender machineries in the different states of Mexico, faced many challenges and constraints, including limited economic resources and little political power and capacity to influence policy. Moreover, the director’s appointment raised many brows among local feminist groups, as she had little experience on gender planning at the policy level. However, this was soon compensated by her strong leadership which allowed her to start craft political alliances that were going to prove useful in the future. With a long political trajectory, the director understood that before deploying the IOW mainstreaming strategy, she had to build up the institution’s capacity at all levels of the organisation, including the head. All staff members, herself included, underwent through an extensive training process which enabled them to familiarize with the basic gender and development concepts and debates. The role of consultants was particularly important in this process as they provided essential support at different stages with key knowledge and experience. Since the beginning they were convinced that in order to influence public policy beyond traditional women’s issues such as violence or reproductive rights, they had to be familiar with the domain of policy making processes. So their specialisation went beyond gender issues and included the nuts and bolts of public policy as well as the development of important managerial tools. With institutional capacity in place, the IOW started an ambitious gender training program for government officials who were not particularly known for having a gender sensitive approach to policy making. Particularly reluctant was the staff at the Ministry of Finance, who did not want to be taken out of their familiar conceptual territory of growth, welfare, poverty and efficiency, and into the nebulous territory of power and social injustice.  However a clever use of sound evidence on how gender could help the governor achieve his goal of poverty reduction, proved to be vital to gain the governor’s support.  Although he was not particularly aware of gender issues, the arguments used to influence him proved convincingly enough to make him understand the importance of integrating gender into his administration. The fact that Oaxaca, a state that traditionally has been seen as one of Mexico’s less developed ones, was integrating gender concerns gained interest form important stakeholders and not only showed a progressive side in the face of donors, multilateral organizations, and the federal government, which eventually established Oaxaca as the gender mainstreaming benchmark against the other 31 states. In a still very authoritarian society and with strong support from the crown, the otherwise reluctant civil servants from the Ministry of Finance had no option other than show interest in gender issues. Thus, the IWO selected key high-ranking officials who went through year long intensive gender training sessions, where the instructors were not only gender advocates but also highly experienced senior staff from other institutions who shared a common language with Oaxaca’s civil servants. After a few weeks the staff from different local ministries began to understand the not-so-spurious importance of integrating a gender perspective into their work. With the help of consultants who used a language permeated by economic logic, gender advocates finally spoke the same language as policy makers.  
The training approach was particularly empowering for the senior civil servants. Instead of using the usual argument that labels civil servants as those who “are doing things wrong because they don’t integrate a gender perspective” the IOW switched to a logic that was more appealing. They were training experienced people ‘who had the knowledge on the nuts and bolts of the intricate governmental bureaucracy’ but who ‘might’ need a gender perspective to improve some desirable outcomes. And indeed, they needed it that at least for two reasons. First, because by integrating a gender perspective they could improve their policy outcomes, and secondly because they could make political gains from it. Although some officials who were going through gender training were inevitably labeled by their more sexist peers as ‘women’s allies’, suddenly they gained access to privileged spaces. They had regular meetings with the governor and international officials and started to enjoy importance -and popularity- they started to feel proud of. In the case of middle management, the otherwise powerless officials had an incentive to integrate a gender perspective into their work, by becoming gender advocates they gained new spaces they started to enjoy. 

Engendering Fiscal Policy in Oaxaca
Despite that many gender budgeting initiatives have been flourished in different corners of the world, in 2001 the lessons have not been disseminated around the different regions. For that reason, establishing gender sensitive budgets was not an easy task for the IOW and its counterparts. Although they heard from the successful experiences from South Africa, Australia or the UK, complete information was not easily available yet. Although it was possible to gather general information on the Australian and South African experiences, it was not possible to know in detail the procedures and impact of such budgeting experiences. One reason for that is that although gender budgets were seen as a powerful tool to integrate gender concerns into economic policy, little had been done on guidelines that would help policy makers to formulate or design them (IMO; 2003). For the IOW staff, it was very clear that gender budgets were not separate budgets for women, but instead, budgets that address in an equitable way men and women’s differentiated needs. However, as with most institutions that are starting gender mainstreaming experiences, sex disaggregated information and data were rarely available (IMO, 2003). For that reason to start the analyses with the current budgets was rather difficult. To some extent, the staff at the IOW found themselves with a blank paper to start with.  The fact that they gathered little information from international experiences ‘forced’ the staff to develop a local strategy with three main components. 

First of all, they established rigorous gender sensitive training as the key element, Secondly, they persuaded the governor to pass a law that makes compulsory the generation of sex disaggregated data and indicators and 3) the establishment of incentives for civil servants during to compensate different trade offs. This approach was a radical one. Instead of analysing the budgets which were already in place, which most likely would conclude that they were at their best gender blind. They decided to train the people who were in charge of formulating the budgets, so they could create a methodology to incorporate gender analysis. The logic behind the intervention was that once trained, policymakers, those in charge of designing policy, would be able to identify obstacles to formulate gender sensitive budgets. Moreover, they could also be able to identify how to overcome those obstacles (IMO, 2003). As a result of this by May 2003, 17 governmental bodies and the Ombudsman have had received thorough gender training. Once trained (and motivated) the trained staff provided priceless insights on how to integrate a gender perspective and identified three key steps to integrate a gender perspective into fiscal policy. First, although changes in current legislation were needed, they were not sufficient. It was also important to modify operational manuals and forms. Secondly, it was also important to analyse the different processes from a gender perspective, as women could be less likely to comply with the endless beaurocracy than men. Finally, the role of training, dissemination and research was crucial (IMO; 2004). According to the IOW, after following these steps, all governmental bodies in Oaxaca as well as a number of municipalities have integrated to some extent a gender perspective. However, interestingly at the Federal level the National Institute for Women has singularly failed to integrate a gender perspective in sectoral policies, let alone economic policies. So far no single sector (With the exception of Health) at the federal level has been able to integrate gender analysis in its budgets.  Only the Ministry of health has been able to conduct some gender analysis in its budgets (Perez-Fragoso, 2003, Hofbauer, 2002 and SS, 2002). Notwithstanding, it is worth noting that this initiative was NGO driven, and were the local women groups who conducted the analysis.

By late 2002, the strategy mentioned above was fully into place and Oaxaca was the first state which had accomplished to integrate gender sensitive analysis in it budgeting process. By December 2002, the local Congress passed an Act that instructs the government to engender its fiscal policy establishing a new benchmark for Mexico. If a gender sensitive budget allows policy makers to identify if resources are allocated to meet sex differentiated needs, they certainly fail to identify how much revenue is generated and by who. By February 2003, the staff from the Ministry of Finance in Oaxaca decided that they could go one step further: they could analyse how revenue is generated and who generates it. In June 2003, during a presentation organized by the IOW, UNIFEM and the Economic Commission for Latin America and the Caribbean, proud officials from the Ministry of Finance presented a detailed strategy on the process that enabled them to become the first state in Mexico, and probably in the rest of Latin America, that identifies local tax payments
 made by men and women. New forms, Tax Statements, Information Systems, Reports on Tax Payments, Feedback forms and Reporting were modified. A starting point was that all fiscal forms should indicate the sex of the taxpayer and by doing so, data bases and other procedures should be changed as well. In any case, the political will of the staff within the Ministry of Finance was priceless. Nowadays, the Ministry of Finance is able to collect sex disaggregated fiscal data and gender sensitive budgets. By the time of the presentation the first analysis showed that women’s tax payments account for 34 per cent of total revenue. In a state where the general perception was that women did not generate revenues, this information helps to visibilise women’s invaluable contribution to development. Despite the fact that this proportion is lower than that of men, it is important to highlight that in Oaxaca women’s income represents only a 60 percent of those earned by men. Nevertheless, according to the local Ministry of Finance, it is more likely that women’s taxes reach the Revenue Service punctually. On the expenditure side of the equation, gender sensitive expenditure –at least in theory- is in place. For example, while programming, new procedures indicate that all actions should establish the differentiated impact on men and women as well as other variables such as age and if the location is rural or urban. Nevertheless, many important challenges remain. Being Mexico a federal republic, it has a taxation and revenue structure that still gives the Federal government disproportionate control over revenues. Most taxes are collected by the Federal government and before 1998, states and municipalities received little benefit from them. Although nowadays states receive larger transfers from the federal government, the taxation system still gives disproportionate resources –and power- to the central government. In Oaxaca, despite the fact that the IWO has triggered a relevant mainstreaming process, it is also true that its scope is fairly limited as the Federal Fiscal policy remains gender blind as the National Institute for Women has been unable to influence fiscal policy.   

Conclusions
In Mexico, several gender sensitive initiatives co-exist (even if reluctantly) and many of them have stemmed from the civil society in partnership with different sectorial Ministries. Nevertheless, so far, the most successful experience in Mexico has stemmed from the Gender machinery in the Southern State of Oaxaca. The process by which Oaxaca has achieved this is quite relevant as it can show the important role gender machineries can play in addressing gender inequalities in the economic sphere.   In contrast, the National Institute for Women, which after 2001, gained a new role in terms of power and resources, has significantly failed to engender policy, let alone economic policy. The different outcomes reflect a proactive approach of the local machinery in Oaxaca. The IWO deployed a successful strategy which convinced both, the state’s governor and civil servants within the Ministry of Finance to integrate a gender analysis in the economic policy making process. So far, Oaxaca is the only state in Mexico that has both gender sensitive budgets and fiscal sex disaggregated data. By contrast, the National Institute for Women has soundly failed to achieve this and in fact is eroding what was achieved by its predecessor, the National Commission for Women. The two experiences prove that in order to influence economic policy it is not only necessary to create competence in gender issues but in other areas that allow gender advocates to establish a dialogue with policy makers, including economic knowledge as well as managerial skills, such as negotiation.

Cos-Montiel (2003) identifies two main aspects that were crucial in the process of integrating economic policy in Oaxaca (or otherwise missing in the National Institute for women) First, The need to foster Institutional Development, Second, Strong Leadership and support from the top and thirdly, downwards accountability. The IOW has invested resources and will to build capacity and develop the institution, using both technical and political skills. It also has a strong leadership that has opened new spaces, created ownership and has had an empowering impact. However, accountability remains a challenge that has to be met. The IOW can be accused of using a top-down approach which has proved effective in a political context that can be characterised as very authoritarian. The involvement of NGOs has been very marginal, but so is in other areas within policy making processes in Oaxaca. However, if the strategy is going to be sustainable it is important to involve NGOs, which in turn can demand accountability.  It is not to forget that engendering economic policy remains both a technical and political process. Another problem has to with instrumental use of gender concerns. So far, the main argument to integrate gender has been linked to other development goals, such as poverty reduction. Although it can be an entry point to engage policy makers at the top level it is also very important that gender equality is seen as an end in itself.

Although Oaxaca has achieved to engender fiscal policy it has been unable to influence the main economic model for example. For the National Machinery a task of this dimension is far away. Still is to know if the process will last after next elections and in the case of political turmoil. It is for citizens to ask for accountability mechanisms that enable them to exercise political pressure. For that reason building up citizenship remains an important task.   
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