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Abstract

This thesis has two main aims; firstly, to clarify the nature of gender
mainstreaming and secondly to articulate the challenge for a contemporary NGO, The
International Planned Parenthood Federation (IPPF), to incorporate this increasingly
popular strategy. During the 1970s and 1980s insights from Western women’s
movements were fed into the thinking and practice of development aid, resulting first
in WID (Women in Development) and later in GAD (Gender and Development). Up
to a certain point it looked like a 'success story' culminating in the UN Fourth World
Conference on Women in Beijing in 1995. Yet, at Beijing it became apparent that
there was no clear evidence that progress had been made, despite the fact that many
NGOs had improved their stated goals and strategies, incorporating a commitment to
improve women's conditions and to promote the empowerment of women.
Consequently, gender mainstreaming was adopted as a new strategy and became part
of'the Platform for Action and thereby part of a broader international agenda.

Yet, from its very inception, there has been a paradox at the heart of the
gender mainstreaming strategy - whilst 'gender' is a concept of plurality derived
within the post-modern school of thought, ‘mainstreaming’ is a strategy based upon
modernist interpretations, which are neutral with regard to organisational structures.
Promoting the role of women in development and putting women’s values at the
centre of development work means reaching into the 'heart' of the development
discourse and reconstructing from the bottom, the very concepts that shape that same
discourse. Throughout this thesis I argue that by using gender mainstreaming as a
strategy there is a tendency to build upon the overtly modernist theses of WID and
GAD, through the adoption of a logical, technical and top-down methodology.
Implicit in this strategy is that change can happen by adding on post-modern terms
such as 'empowerment' and 'participation' onto existing modernist and bureaucratic
structures. Often these attempts have failed to 'take account' of gender in a way, which
adequately accounts for the plurality of'lived experiences', which compose and define
the notion of gender.

This thesis is about this very paradox and will attempt to deconstruct IPPF and its
gender sensitization efforts in order to understand and illustrate how the Federation
has tackled the conceptualisation and practical application of gender mainstreaming.
My overall argument is that as an NGO, IPPF has knowingly driven its gender
sensitization process through focusing primarily on the mainstreaming element within
gender mainstreaming. Consequently the notion of gender as an articulation of
'difference' has been subsumed within the overtly modernist terms of mainstreaming.
Here mainstreaming rather than being the strategic function of gender has effectively
re-conceptualised gender on its own terms so that gender in the context of IPPF’s
efforts also derives from a modernist framework of understanding where 'women' are
abstracted and universalised.



Introduction

The writing of this thesis coincides with a period of extensive re-appraisal and
reflection on the direction of gender orientated development. This is, not least,
because the most recent contribution to development thinking in the genderRspace,
namely gender mainstreaming, has now had time to advance from being a theoretical
notion to a set of practical policy guidelines, which are influencing governments,
inter-governmental organisations and Non-Governmental Organisations (NGOs). In
its present state, gender mainstreaming is much more than a set of theoretical
inclinations, which initially grew out of feminism and the feminist grassroots
movement. In fact the last five years have seen gender mainstreaming become
absorbed into organisational practices and more recently into programmes and
projects themselves. This means that the 'window' of analysis available for this thesis
is optimal in terms of allowing an extensive discussion of the significance of gender

mainstreaming.

1 Whilst the notion of gender will be discussed in great detail in Chapter One, 1 use March, Smyth and
Mukhopadhyay’s definition of gender, stating that ‘Whilst sex is a fact of human biology; gender is
not. The experience of being female or male differs dramatically from culture to culture. The concept
of gender is used by scholars to describe all the socially given attributes, roles, activities and
responsibilities connected to being a female or male in a given society. Our gender identity determines
how we are perceived and how we are expected to think and act as women and men, because of the
way society is organised. Moreover, gender varies according to other social relations such as class,

race, ethnicity and disability.” (March, Smyth and Mukhopadhyay, 1999: 18).

2 There are many different interpretations and definitions of feminism. For the purpose of clarity I use
the International Reproductive Rights Research Action Group’s definition of feminism, which states
that feminism is a concern in theory and practice with the conditions of women, and a commitment to
transform gender oppression along with and in relation to systems of domination that divides women
by race, class, ethnicity, region, nationality, religion, sexual orientation and age. This definition implies
a questioning of all hierarchies and power relations, including those within the research process itself,
and a general commitment to achieving social justice throughout the world. It also implies recognition
that women’s movements, geared towards ‘political action of women’ on many issues, may not always
be self-defined as feminists in this sense, and that the accepted meanings of feminism in our different

national and cultural contexts may vary. (IRRRAG, 1998: 27).
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The term gender mainstreaming emerged in relation to the debate within the
UN Commission on the Status of Women (CSW) on the role of women3 in
development. The Commission described gender mainstreaming as a means of
promoting the role of women in development and of integrating women's values into
development work (European Commission, 1998: 5). These concerns and objectives
of promotion and integration highlighted at the CSW were consolidated in the Nairobi
Forward Looking Strategies for the Advancement of Women, a document outlined at
the UN sponsored conference held in 1985. This conference recommended that the
various UN organisations and departments assimilate these strategies into their
ordinary work as they move forward. The consequence of both the Commission’s
work and the ongoing Nairobi strategies was a resolution in 1986 that the future work
ofthe CSW would fully integrate the Forward Looking Strategies into both economic

and social development programmes throughout all UN activities.

The concept of gender integration was advanced further and the decision of
the CSW consolidated at the United Nations Fourth World Conference on Women in
Beijing in 1995. Flere the strategy of gender mainstreaming was explicitly endorsed
by the Platform for Action (1995), which was adopted at the end of the Conference. It

states that:

‘governments and other actors should promote an active and visible policy of
mainstreaming a gender perspective in all policies and programmes, so that,
before decisions are taken, an analysis is made of the effects on women and

men, respectively' (UN, Platform for Action, 1995:116).

This statement has since informed DANIDA’s (2000: 8) definition of gender
mainstreaming, which stresses that gender is the concept whilst mainstreaming is the
strategy. Gender mainstreaming is concerned with placing gender at the heart of
policy formulation and implementation rather than allowing planners to 'bolt-on'

gender dimensions after formalising policy or during project planning. Theoretically,

3 Although I use the term ‘women’ generically, this is not to say that all women are oppressed in the
same way, but rather a recognition that whilst oppression is common, the forms it takes are conditioned

by race, ethnicity, age, sexuality and so forth. This will be discussed further in Chapter One.

15



then, a gender analysis4Smust be utilised throughout every stage of the planning
process. Gender mainstreaming is concerned with promoting women in development
and putting women’s values at the centre of development work. Implicit in this
strategy is the need for empowerment and participation® of both genders and

moreover the permanent and continual 'taking into account' of a gender analysis.

Throughout the brief history of gender mainstreaming a number of
contentions, internal and extraneous to it, have come to light, which have indicated
that there is a potential paradox at the heart of the gender mainstreaming concept and
strategy. These contentions are located in the frictions between critical components of
gender mainstreaming and the wider development community. These include the
universality presupposed in the conception of 'womanhood', the organisational
constraints, which derive from the relationship between donors and NGOs as well as

the preoccupation with managerialism as a means to effective development.

Aim of the Thesis

The starting point of this thesis is an exploration of these contentions and
frictions in terms of the content of gender mainstreaming and the context of its
practical application. This entails two parallel and mutually dependent objectives of
the analysis set out over the following chapters of this thesis. The first concerns the
nature, content and possibility of constructing and implementing a development
praxis, which is gender mainstreamed. The second objective is to assess the extent to
which a contemporary non-governmental organisation (NGO) the International
Planned Parenthood Federation (IPPF) has managed to assimilate this contested
concept and implement policies, which are informed by the theory. The two issues are
mutually dependent because the possibility of gender mainstreaming is directly
connected to its application. The concept alone can only add value to the development

canon if it is efficacious in the context of substantial change. This thesis will analyse

4 Gender analysis involves looking at the sexual division of labour, the access and control men and
women have over inputs required for their labour and the outputs of their labour. Moreover, such an
analysis refers to a systematic way of looking at the different impacts of development on women and
men and requires separating data by sex and understanding how labour is divided and valued.

5Both notions of empowerment and participation will be discussed more fully in Chapter One.

16



the concept in situ as an organic toolset of theories and practices conceived to ensure

development is robust and fair.

More generally this study aims at articulating the challenge for IPPF to
conceptualise this increasingly popular strategy and absorb its ramifications into its
organisational practices. There are extensive precedents of new and radical toolsets
affecting the development canon; during the 1970s and 1980s insights from Western6
women’s movements were fed into development thinking and practice, first under the
heading of WID (Women in Development) and later as GAD (Gender and
Development). These notions did have an effect and were perceived by many as a
'success story' culminating in the UN Fourth World Conference on Women in Beijing
in 1995. Yet, at Beijing it also became apparent that there was no clear evidence that
progress had been made. Despite the fact that governments, inter-governmental
organisations and NGOs had improved their stated goals and strategies, incorporating
a commitment to improve women's conditions and to promote the empowerment of
women, evidence showed that whilst women were presented with increased
opportunities to bring their perspectives into the development arena, women world-
wide were faced with challenges of greater hardship than seen earlier (Arnfred, 2000;

Jahan, 1997; Rai, 2002).

As previously discussed, gender mainstreaming was adopted as the new global
strategy to promote gender equality and became part of the Platform for Action
outlined in Beijing in 1995 at the United Nation’s World Conference on Women. This
conference established that gender equality perspectives should be brought into all
policies, procedures and institutional structures and systems (UN, 1995: paragraph
57). Whilst ambitious, this was the first systematic attempt to change international and
domestic policy processes, in which gender equality became a core consideration.
This strategy was not only aimed at specific departments or ministries dealing with
women, but rather for all actors across a range of issue-areas and at all stages in the

policy process from conception and legislation to implementation and evaluation.

6 Within this thesis the notion of the West refers specifically to Europe and North America
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Gender mainstreaming is now an official policy amongst international
organisations such as the UNDP, the World Bank and the European Union. Yet, the
origins of gender mainstreaming pre-date the Beijing Conference by at least a decade
and lie in the efforts of women activists and entrepreneurs to increase the visibility of
women and the importance of gender equality in the polices, programmes and projects
of international development agencies. The gender mainstreaming strategy was
initially a grassroots derived set of principles articulated and constructed to address
particular issues in a new and radical way calling for a transformative agenda
challenging the systematically unequal structural barriers in both organisational and
development practices that prevent gender equality. Whilst the Beijing Platform for
Action opened up a space for the women's movement to promote a transformative
agenda, it is at this point that potential frictions emerged between the content of the
theories that substantiate gender mainstreaming and the organisational structures,

which compose the development sector at all levels.

These potential frictions have meant that gender mainstreaming continues to
be a contested term. Gender mainstreaming has different meanings to different actors
depending on the instrumental purpose of its usage. It is critical then within the
context of the aims of this analysis to review all these considerations that have led to
the contemporary articulation of gender mainstreaming. The theoretical and
conceptual structure of the following chapters reflect this and will subsequently
include a detailed analysis of gender mainstreaming as a set of dynamic narratives,
which have come to constitute a distinct discourse advocating a practical and strategic
vision for mainstreaming gender. The analysis will entail and feature an extensive
discussion of gender strategy in terms of discourse and the relationship between
discourse and power. This discussion will take as its starting point the post-

structuralist argument that:

‘the discourses that constitute women as subordinate are not localised in a
single institution, but permeate every aspect of society - they are an element of
every institution. The subordination of women, thus, cannot be eradicated by
reforming the political or economic structures alone because elements of that
subordination will not be eliminated by giving women the vote or equal pay’

(Hekman, 1990: 186).
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This is at the heart of gender mainstreaming, or at least my interpretation of it, and
will form the backdrop for analysing how IPPF has conceptualised gender

mainstreaming within its own organisational discourse.

Setting the Scene

The International Planned Parenthood Federation has specialised in the area of
family planning and sexual and reproductive health since 1952. In order to understand
IPPF’s conceptualisation of gender mainstreaming it is essential to understand the
many changing and competing discourses, which have taken place within IPPF
throughout this period of fifty years. IPPF began as a small pioneering network,
which has since grown into a globally recognised organisation. This movement from
being a 'pioneer' to a 'world-player' has affected IPPF’s internal discourses on gender,
gender equality and gender equity7. Each stage can be characterised and has left an
imprint on the modern IPPF, not least the significant changes derived from the
women’s movement over the last 30 years. The history of IPPF and the role this
history has played in its knowledge and conceptualisation processes is central in
understanding the NGO and moreover, how a concept and strategy like gender
mainstreaming can take root, who champions it and where its radical agenda can

flounder.

To explore these issues it is critical to understand and appreciate fully the
power relations that substantiate the production of knowledge in IPPF and its
changing content. This will entail looking at organisations as sites of 'power
struggles'. Foucault’s work in this area will assist in gaining this understanding and
will be used as a framework for my analysis of IPPF and the way in which the

organisation has conceptualised gender mainstreaming. Foucault’s conceptulisations

7 Throughout the thesis I use IPPF’s definition of gender equity and equality. Thus, in this context
gender equality connotes an equal number or percentage of women and men. In contrast gender equity
implies a sense of fairness or justice and should be applied to all gender-related issues, whether with
regard to the number or proportion of women and men in a board or committee, or with regard to the

social division of labour. Chapter Five provides a further discussion of these concepts.
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of power are apposite in this context as they will assist in tracking the contours of
change within IPPF that have affected and been effected by the wider gender debates.
The point of this approach is to identify the various internal and external points of
contention and conflict, which shapes IPPF’s contemporary articulation of its gender

aims and the programmes and actions, which flow from it.

Notwithstanding the importance of Foucault's argument, one should recognise
that organisations do play a key role in contemporary society and moreover that
organisational structures are often reflections of society itself (Goetz, 1997; Itzin and
Newman, 1995; Rao, Stuart, and Kelleher, 1999). One starting point in the analysis of
IPPF’s conceptualisation of gender mainstreaming is to understand to what extent
organisations are effective agents of change, with specific reference to changing
existing gender relations, which will influence any organisation’s narrative. NGOs
have historically been considered to be catalysts of social change (Edwards and
Flulme, 1997; Green & Matthias, 1997; Helmich and Smillie, 1999). For those who
consider social change as a crucial feature for development to be a successful strategy,
NGOs offer a potential alternative to governments, which may not be as efficient as

their NGO counterparts.

The process of 'adaptation' will be subject to extensive analysis and this will
take the form of a systematic analysis of IPPF as a deliverer of sexual and
reproductive health services starting with the Central Office, the regional level and the
constituent Family Planning Associations (FPAs). This process of adaptation for
many NGOs has tended to revolve around adjustments within the language of their
organisational discourse. The significance of this is the possibility of developing an
analysis, which aims at exploring changes in organisational language, which are
without substance in terms of complementary changes of power relations. This is

illustrated by Baden and Goetz who argue that:
‘outside of academia, within policy and activist arenas, the utility and

relevance of'gender' has come to lose its feminist political content’. (Baden

and Goetz, 1998: 19)
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According to Baden and Goetz, NGOs and other international development
organisations adopt revised linguistic frameworks with the intention of mainstreaming
gender, when in actual fact this may instead be a compromising strategy. This, in turn,
potentially silences the importance of gender relations and may have a counter
productive effect as it further promotes existing power structures and thereby does not

challenge the status quo.

Locating Gender Mainstreaming within the Wider Literature

Whilst gender equality within Northerns organisations has already been
discussed and debated by various scholars (Cockburn, 1991; Bacchi, 1996 and Forbes,
2002), the term gender mainstreaming has only recently emerged within the academic
literature. Government agencies, intergovernmental organisations and NGOs have
produced several documents highlighting the theoretical and practical implications of
gender mainstreaming, but relatively few scholars have undertaken specific research
on the theoretical implications of gender mainstreaming in a specific organisational
context. Various studies have looked at the contested meaning of the term gender
mainstreaming (see: Arnfred, 2000; Taylor, 2000 and Kabeer, 1997) and the way in
which contests concerning meaning and categories are a dominant feature of both

practitioner accounts and academic scholars’ work (Breitenbach, Brown, Mackay and

Webb, 2002: 12).

Arnfred (2000), in particular, illustrates how gender mainstreaming is defined
and hence contested by different groups and how this neutralises the political

dimension of gender mainstreaming. She argues that:

‘at the level of the nation state, feminists got involved in government politics
for gender equality - a collaboration, which in the Scandinavian context has
been dubbed 'state feminism'. Similarly in the North a kind of 'development

feminism' emerged, increasingly integrated in and with issues of investigation8

8 The terms North and South have been adopted within this thesis to indicate the belief that global
economic rivalries and status are no longer defined on an East-West axis. Rather, these are increasingly
defined around the less industrialised economics in the South and the more industrialised economies in

both the North and South (Particularly the newly industrialising countries in Southeast Asia).
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defined by the big and powerful development institutions - the World Bank,
the UN and donor governments - and not by feminist movements’ (Arnfred,

2000: 78).

Central to Arnfred’s argument is that as gender mainstreaming travelled from the
feminist grassroots to development agencies, the notion of gender as a social
construction was effectively neutralized by de-politicizing the gender mainstreaming

project.

Most recent studies have been focused on specific aspects of gender
mainstreaming in its widest sense, such as the concept itself, its relationship to other
gender orientated change programmes or its relation to modernism9 in general. Few of
the studies have lined up gender mainstreaming in every aspect of its existence from
theory to practical application and analysed it wholesale in a large NGO to see how it
is interpreted, understood and applied. Jahan (1997) undertakes an analysis of four
key donor agencies and the way in which these agencies have conceptualised gender
mainstreaming. Yet, the aim of this analysis is to disseminate information about the
donors’ strategies to a wider audience, thus, bringing greater transparency to the
donors’ work (Jahan, 1997: xii). Whilst this is useful, in particular given that Jahan
herself brings a Southern feminist perspective to the debate from her experiences
working within Southern grassroots movements, this study tends to overlook the
various power dynamics, which potentially underpin the wider discourse on gender

mainstreaming.

In contrast to Jahan, Goetz has undertaken several studies (Goetz, 1994; 1997,
1998; 2001), which are both broader and more in depth with regard to the essence of
gender mainstreaming. The prime focus of Goetz’ work has been the undertaking of
various gendered 'archaeologies of organisations' in order to illuminate any gendered
sub-text of apparently neutral organising structures, practices, and ideologies. This,

she argues, helps to explain why such structures prove so resistant to women and their

9 Modernism (Modernity) within the context of this thesis is defined as tire sociological and political
perspectives, which advocate that there is a single rational, scientific objective account of reality and

that, that account of reality determines a universalistic approach to explaining social change.
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interests. Goetz goes much further in looking at the various discourses and narratives,
which circumscribe organisational structures in order to understand the various
systemic obstacles to gender orientated change. Goetz’ analytical stance utilises a
layered approach to deconstructing organisations. These layers incorporate the
discursive level where women’s interests and needs are constructed and contested, at
the institutional level in defining the roles and procedures, which shape the practices
of bureaucratic actors and finally at the level of resource allocation the struggle over
the satisfaction of needs. In analysing gender in this way, Goetz undertook a similar
and earlier analysis to the one I have set out over the following chapters as both focus
on the relationship between organisations, actors and the negotiation and assimilation

of difference.

The role of'this thesis in the wider understanding of the relationship between
gender and development is to illustrate the nature of gender mainstreaming within a
sexual and reproductive health NGO context. The aim is to unlock the various
potential problems and issues that the development community has to appreciate and
address in order to advance a gender sensitive development framework, which
accommodates difference, community and participation. The problems and issues,
which arise through analysing IPPF specifically, illustrate the critical paradoxes
within gender mainstreaming as a general theory of attaining social change. The most
significant of these being the friction between gender as a concept and mainstreaming
as a strategy. The latter potentially contradicts the former in so far as it presupposes a
singular intervention orientated around organisational change, whilst gender, 1would
argue, is pluralistic in content. These potential paradoxes are further highlighted when
seen in the context of an NGO, which is dominated by Northern notions of gender and

change and the Southern context in which much of its activities take place.

Organisation of Chapters

The thesis has been divided into two parts; the purpose of this division is to
capture both the theoretical approaches to gender mainstreaming and a wide-ranging
analysis of the way in which IPPF has worked with the concept throughout its
organisation. The first part of the thesis includes a theoretical analysis of gender

mainstreaming, an historical overview of IPPF and finally an outline ofthe theoretical
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and methodological approach used within the thesis. The second group of chapters is
composed ofa thorough analysis of'the various organisational levels within 1PPF and
moreover, their individual contribution to IPPF’s development project. The output
from the first part of the thesis forms both an analytical backdrop and a theoretical
justification for the following discursive chapters, which form the core of the

research.

Pari One - A Theoretical Discussion

Part One consists firstly of a discussion of the historical and theoretical
development of gender mainstreaming This focuses on the relationship between
gender mainstreaming and its 'predecessors'; WID and GAD. The purpose is to show
the degree of continuity as well as difference between gender mainstreaming and
WID and GAD The chapter also explores the relationship between elements of
existing organisational practices such as Affirmative Action and Equal Opportunities
in the North, which have potentially influenced the organisational aspect ofthe gender

mainstreaming project in terms of an apparent synergy with desired outcomes.

Chapter One is followed by an analysis of 1PPF, including aspects of its
history, its objectives and its organisational structure. This chapter is aimed at giving
the reader an understanding of IPPF as a global Federation in order to contextualise its
efforts to utilise a gender perspective in the overall policies and projects in later
chapters. Chapter Three, the final chapter in part one, outlines the theoretical
framework as well as the methodological approach employed in Part Two of the
thesis. The theoretical starting point of'the thesis is the feminist post-modern and post-
structural schools of thought, which are characterised by the departure from
modernism’s acceptance of universal truth as the basis for knowledge production.
Instead, the key emphasis is that different realities exist, which are all internally valid
and meaningful to those individuals, groups and societies, which inhabit these
realities, and it is no longer possible to take established meanings, values and power
relations for granted. This, in turn, recognises the importance of the subjective in
constituting the meaning of women’s experiences. The strength of a post-structuralist
theoretical approach is that it addresses the question of how social power is exercised

and how social relations of gender, class and ethnicity might be transformed. More
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importantly such a theoretical approach asks whether and how a gender

mainstreaming strategy can be absorbed into the discourses of a contemporary NGO.

Part 2 Contextualising the Theoretical Discussion

This second part of the thesis consists of a systematic review of the various
data collected during the research. Chapter Four is a discussion of the manner in
which IPPF has produced knowledge on gender over the past fifty years of its
existence. The role of'this chapter is in understanding IPPF as an organisational entity
that is composed of various discourses, which change over time. This discussion
serves to illustrate how the Federation has and is changing and more importantly the
way in which gender mainstreaming is currently being contextualised within the
Federation’s discourse. This is then taken further in Chapter Five where an analysis of
IPPF’s Gender Equity Policy is made. The Gender Equity Policy was adopted in 1995
at the Member’s Assembly in Manila. The Federation considers the policy to be one
of its strongest assets in putting gender equity at the forefront of its efforts to ensure

that a gender perspective is 'institutionalised' through affirmative action.

Chapter Six consists of an analysis of IPPF’s programmes. The projects
chosen are predominantly found within the Federation’s Vision 2000 programmes.
These are significant as they promote sexual and reproductive health as opposed to
the more narrow and traditional focus of family planning, which initially characterised
IPPF’s approach. This analysis is also useful, as it will highlight the way in which
policies and programmes interact together with regard to gender equity. The final
chapter of the thesis is a discussion of the regional responses to gender
mainstreaming. IPPF is a Federation and is divided into six regions and each ofthose
regions consists of semi-autonomous FPAs. The aim of'this chapter is to examine the
various ways in which the FPAs have interpreted the Federation’s Gender Equity
Policy as well as the concept and strategy of gender mainstreaming and how these
interpretations, in turn, have shaped their projects. The chapter focuses on two IPPF
regions; the Western Hemisphere Region and the South Asia Region in order to
illustrate the contrasting interpretations and the practical ramifications of their

attempts to gender mainstream in their own particular contexts.
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The final chapter within Part Two forms the summary and conclusion of the
thesis as a whole. The focus of this chapter will be in drawing together the various
chapter findings and articulating them in a coherent assessment of the aims of the

thesis set out above.
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Part 1

A Theoretical Discussion
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Chapter 1

Gender Mainstreaming: A Theoretical Framework

This chapter has two main purposes; firstly, to contextualise the term gender
mainstreaming and secondly to clarify the implications of gender mainstreaming as a
concept and a strategy. The phenomenon of gender mainstreaming is best understood
and appreciated against the recent historical backdrop of development thinking with
regards to gender. The 1985 Nairobi World Conference on Women set out
challenging goals and strategies to improve the status of women worldwide. Yet, ten
years later when the Beijing Conference on Women took place there was clear
evidence that little progress had been made, despite the fact that many NGOs had
improved their stated goals and strategies, incorporating strategic steps to improve
women's conditions and to promote the empowerment of women (Arnfred, 2000; Rai,

2002; Snyder, 1995).

The 1970s and 1980s saw the conceptualisation of the 'Women in
Development' (WID) and 'Gender and Development' (GAD) approaches based on a
strategy of'integration' and 'efficiency'. This has since been enhanced and to a degree
'replaced' by the more recent concern of gender mainstreaming, which rests on the

'institutionalisation' of GAD.

The following discussion will attempt to plot various points on the theoretical
'landscape', which have led up to this contemporary articulation. The prime purpose of
this chapter is to locate gender mainstreaming within theories of gender and
development. Moreover, the discussion sets out to illustrate that gender
mainstreaming cannot be treated as an isolated phenomenon, rather it is an outcome of
a complex and often tense discourse. The chapter begins with an outline of what
gender mainstreaming is and follows with an analysis of the way in which women’s
roles have been contextualised within the development discourse over a period of
thirty years. This analysis seeks to place these concepts historically within the wider
social and political discussions of'the time. The aim of this section is to illustrate the
variability of gender as a concept in that its content is never neutral or constant; it is

as much a consequence of social context as are other social concepts. Once
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established, the notion of gender is then discussed in relation to the various schools of
development thinking, which have led to gender mainstreaming. The purpose of the
latter sections is to discern the essence of gender mainstreaming so as to provide an

analytical foundation on which to base the thesis as a whole.

1.1 Gender Mainstreaming

Gender mainstreaming, as a new concept, appeared for the first time in
international texts after the United Nations’ Third World Conference on Women, in
Nairobi in 1985. It emerged in relation to the debate within the UN Commission on
the Status of Women (CSW) on the role of women in development. It was considered
as a means of promoting the role of women in development and of integrating
women’s values into development work (European Commission, 1998: 5). A
governmental commitment to implement the ideas of the Nairobi Forward Looking
Strategies for the Advancement of Women had as a precondition that the UN
organisations dealt with these strategies in their ordinary work. A resolution on the
future work of the CSW was adopted in 1986, which agreed to fully integrate the
Forward Looking Strategies into both economic and social development programmes.
In 1987 the CSW, on the basis of the decision taken in 1986, urged all bodies in the
UN system, which had not yet done so, to formulate and put into effect a
comprehensive policy on women’s equality and to incorporate it into their medium-
term plans, statements, objectives programmes and other important policy documents

(Pietila and Vickers, 1996: 5).
1.1.1 Institutionalising Gender Equality

At the United Nations Fourth World Conference on Women in Beijing, 1995,
the strategy of gender mainstreaming was explicitly endorsed by the Platform for
Action, which was adopted at the end ofthe Conference. The Platform for Action calls

for the promotion ofthe policy of gender mainstreaming and states that:

‘governments and other actors should promote an active and visible policy of

mainstreaming a gender perspective in all policies and programmes, so that,
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before decisions are taken, an analysis is made of the effects on women and

men, respectively’ (United Nations, 1995:116)

The term gender mainstreaming increasingly became part of the international
language and in 1997 the Economic and Social Council ofthe United Nations defined

gender mainstreaming as:

‘the process of assessing the implications for women and men of any planned
action, including legislation, policies and programmes, in all areas and all
levels. It is a strategy for making women’s as well as men’s concerns and
experiences an integral dimension of the design, implementation, monitoring
and evaluation of policies and programmes in all political, economic and
social policies and programmes so that women and men benefit equally and

equality is not perpetuated.’ (United Nations, 1997: 6).

Gender mainstreaming aims at putting women’s and men’s different needs at the heart
of planning and policy-making - gender is considered to be the concept, whilst
mainstreaming is the strategy (DANIDA, 2000: 8). This is clearly highlighted in a

statement issued on gender mainstreaming by the UNDP claiming that:

“mainstream' comprises of decision-making processes of the organisation.
Information gathered from socio-economic and policy analysis is what is
being brought into the mainstream. Mainstreaming is done through analysis, in
the first place, and then through advocacy, networking, teamwork, and other

skills useful to influencing decision-making processes.” (UNDP, 1997: 1).

1.1.2 Negotiating Gender Mainstreaming

Since 1995, scholars and development practitioners have made attempts to
conceptualise and to some extent negotiate the term gender mainstreaming as well as
understanding its theoretical and practical implications. The term itself has been
subject to much debate and alternative definitions of gender mainstreaming have been

proposed; the following is a definition by Razavi and Miller who state that:
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‘mainstreaming signifies a push towards systematic procedures and
mechanisms within organisations, explicitly taking account of gender issues at
all stages of policy-making, programme design and implementation. It also
represents a call for the diffusion of responsibility for gender issues beyond
small and underfunded women’s units to the range of sectoral and technical

departments within institutions’ (Razavi and Miller, 1995: 9).

Far from focusing exclusively on women’s particularised needs by setting up units,
which specifically target women, the aim is to 'institutionalise' gender sensitivity
within the broader management and decision-making structures of any organisations,

whether it be donor agencies, governments or NGOs themselves.

In order to understand the complexity of gender mainstreaming and its
implications for development, it is crucial to understand that gender mainstreaming,
both as a concept and as a strategy is grounded in long and complex discourses on
women’s involvement in the development process. As the concept and the strategy are
two sides of'the same theoretical coin, the following sections will attempt to highlight
the social construction of gender and assess the context from which gender
mainstreaming has emerged. Once these issues have been identified and
contextualised further, a more detailed analysis and critique of gender mainstreaming

will be given at the end ofthe chapter.

1.2 The Social Construction of Gender vis a vis Development

To understand social construction is to understand gender. This section is
aimed at illustrating that connection and moreover the connection between social
construction and gender within the development discourse. Development connects
with gender in contemporary gender mainstreaming thinking through an
understanding and appreciation of the various externalities, contexts and extraneous
factors, which contribute to social construction. Gender is never abstract, nor is it ever
fixed, its content is dynamic and to empower this dynamism is to sensitise the policy

process to gender itself.
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1.2.1 Male Bias in Development Practices

Development planners have historically ignored the needs of women and the
place of women in the development process (Crewe and Harrison, 1998; Escobar,
1995; Marchand and Parpart, 1995). From the outset of development as a recognised
political and social pursuit, there was little recognition of women's productive role;
rather women were strictly viewed as reproducers in the sexual sense. Within the
development process it was implicit that men were heads of households as well as
productive agents, whereas women were primarily seen as wives, mothers and
reproducers (Escobar, 1995: 177). Efforts and resources were aimed ai the male
population, whilst the female population became part of the marginalised 'welfare'
sector. This was mainly due to a strong 'male-bias' within development planning and

programmes where resources were very often directed to men (Elson, 1995, Moser,
1995; Kabeer, 1997).

According to Elson (1995) development is a concept that operates in favour of
men as a gender. Such 'bias', she suggests is an asymmetry, which is ill-founded or

unjustifiably based on incorrect assumptions and concepts. As Elson notes:

‘part of the problem of male bias is that it tends to hamper women from
forming well-defined notions of what they want; women submerge their own

interests beneath those of men and children’ (Elson, 1995: 5).

The male-bias became visible within development planning, through the stereotypical
conception of 'the household', which according to this framework consisted of a
nuclear family in which men retained their privileged status, within the model of the
planners, as heads of households and more importantly as the principal decision-

makers.
1.2.2 Gender-Blind Development Practices

At the outset, mainstream 'development' efforts were pointedly gender-blind
and tended towards 'Eurocentric' principles and ideals, which rested upon the notion

that women are natural beings whilst men are able to transcend nature and become
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fully cultural beings (Parpart, 1995: 227). Boserup's (1970) groundbreaking work in
particular highlighted this issue. She showed that development not only rendered
women invisible within the development process, but more importantly it had in most
cases a negative effect on women's economic and social status. As a result of
development interventions, women’s workloads tended to increase, their control over
resources decreased and their marginalisation increased. Evidence also suggested that,
although women were often the predominant contributors to the basic productivity of
their communities, particularly in agriculture, their economic contribution was not
included in national statistics nor in the planning and implementation of development

processes (Boserup, 1970: 98).

Boserup’s main critique of development planners was their tendency to see
women as 'secondary earners'. In other words, the areas in which women worked were
not recorded as full-time positions and were not considered as valid as the work
carried out by men. Furthermore, she argued that colonial and post-colonial
agricultural policies had facilitated men’s monopoly over new technologies and cash
crops and thereby undermined women’s traditional roles in agriculture. This was a
result of the dominant Western notion about what constituted 'appropriate’ female
tasks. This, in turn, was reinforced by the training women received, organised by
development planners, who aimed at consolidating women’s role as housewives
rather than improving their ability to compete on equal terms with men in the labour
market (Escobar, 1995; March, Smyth and Mukhopadhyay, 1999; Moore, 1988).
Development practice often rested on Eurocentric and gender-blind foundations,
which were expressed in the 'neutral' language of planners. Often women entered
projects 'passively rather than actively, as recipients rather than contributors, clients
rather than agents, reproductive rather than productive' (Kabeer, 1997: 6). This point
has further been interpreted by Escobar, who argues that a common feature of early
development is that women’s visibility has been organised by techniques that consider
only their roles as reproducers. Up to the end of the 1960s, women appeared in the
development apparatus only as mothers engaged in feeding babies, pregnant or

lactating (Escobar, 1995: 172).

Boserup’s work made several contributions to development thinking by

challenging the assumption of the automatic accrual of modernisation’s benefits to
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women. She highlighted the importance of sex roles within the division of labour,
showing that these were culturally constructed and not natural Although Boserup’s
work has since been criticised for neglecting the systematic interconnectedness
between social processes of capital accumulation, class formation and the changing
situation of women (Beneria and Sen, 1981: 285), it served as a theoretical
framework, which challenged the conventional notion that women were less

productive than men and therefore not entitled to a share of development resources.

As development planners saw the failure of a large number of projectslQ
which initially were set up to improve the quality of life within communities, early
development strategies came under review (Tinker, 1990: 30). It was now evident to
development practitioners and governments that for economic growth, human rights
and sustainable development to occur it was essential to consider and include both
genders in development planning (Jahan, 1997; Moser, 1995; Taylor, 2000). This new
line ofthought signified the new visibility of women and became the starting point for
a new strategy within the development discourse. This became known as "Women in
Development'. Influenced in particular by the work of Boserup, feminist practitioners

argued that:

'if, as Boserup suggested, women had in the past enjoyed a position of relative
equality with men in agricultural production, then it was both appropriate and
feasible for development assistance directed towards women to remove

inequalities’ (Razavi and Miller, 1995: 4).

1.3 Women in Development (WID)

The progression of development thinking in the early 1970s took its starting
point to be the need to formulate a strategic praxis, wherein theoretical concepts and
actions were combined. Enthused with the success of raising consciousness about
women’s unequal pay, unequal education and unequal work within the US, Irene

Tinker remarks that:

10 One example of such failure is that of a large NORAD-funded settlement scheme in a matrilineal
region of Zambia in 1970. This project foundered at the implementation stage because it had discarded

the views of local women. (NORAD. 1980)
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‘we wanted to take the second wave to the rest of the world and we knew
economics was the way to get the power in this society’ (Quoted in:

Ramamurthy, 2000: 243 )

In the 1970s the term '"'Women in Development' was coined by the Women's
Committee of the Washington DC, Chapter of the Society for International
Development (Moser, 1995: 2). This was a network, which consisted of female
development professionals who challenged the 'top-down' approach to development
and argued that modernisation had different effects upon men and women. Once the
issue of greater equality for women was linked to women as an under-utilised
resource for development, the WID approach was rapidly taken up by international
development agencies (Elson, 1995: 262). WID activities slowly started to increase
within the UN in the early 1970s, leading to the 1975 World Conference in Mexico
and the launching ofthe UN Decade for Women from 1975 to 1985.

1.3.1 The Theoretical Grounding of WID

The theoretical starting point of WID is to critique the tendency to present
women in non-economic terms, fulfilling often stereotypical roles. This, it was argued
was the cause of so many projects being unsustainable on a long-term basis and not
having the desired effect of helping the whole of society (Gardner and Lewis, 1996:
124). WID concentrated on women's productive roles and 'practical' gender needsll,
which involved organising 'special projects' directed at women in order to try and help
them to 'catch up' with men’ (IPPF, 1995: 11) and at the same time make them more

visible in the process.

Although the WID approach focused more on women’s productive roles, it has
been argued, by critics of the WID approach (Barrios de la Chungara, 1983; Sen and
Grown, 1987; White, 1992), that these are still considered within a stereotypical

11 Meeting practical needs is a response to an immediate perceived necessity; interventions addressing
these needs are typically concerned with inadequacies in living conditions such as water provision,
health care and employment. The concepts of 'practical' and 'strategic' gender needs are discussed in

greater detail in section 1.5
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framework. To a large extent women were addressed mainly through welfare and
home economic programmes, activities, which reinforced fundamental stereotypical
gender behaviour. This did little to eliminate gender discrimination within project
planning, employment and education Income-generating activities for women were
now promoted, but a re-definition of gender-roles to alleviating the resulting double-
burden experienced by many women was often ignored. This facilitated the view that
women as a general category could be added to an existing approach and that this
would be sufficient to change development outcomes as well as improving women’s

position within society.

In many ways the WID approach remained rather vague in terms of its key
tenets and principles. This is mainly due to the fact that it never took a 'uniform’
approach. Moser (1995. 56) describes the different WID policy approaches as ranging
from an anti-poverty position with attention to meeting basic 'strategic' needs, to an
emphasis on empowerment12 The WID approach has often been perceived as a fluid
concept with no fixed meaning, changing over time according to the changing
emphasis of mainstream development. It is therefore implicit within the nature of
WID that it is determined by the dominant theoretical externalities of mainstream
development thinking. It could be argued that this prioritisation of aims could easily
entail marginalisation of women, mainly because WID is driven by the predominant

development discourse rather than its own aims and priorities.

1.3.2 Contesting the WID Strategy

Whilst WID has remained an influential conceptualisation and has put
women’s needs and roles firmly on the international agenda, it has also been subject
to much criticism. Some scholars (Mohanty, 1988; Mueller, 1986; Escobar, 1995)
have argued that the WID approach in conceptualising women in certain ways has

meant that women are treated as 'victims' of their own culture and their agency is

12 In her account of WID projects, Caroline Moser (1995) outlines five main approaches each
associated with a distinct developmental philosophy, which clearly indicates the range of responses to
gender issues within development practices. These are Welfare, Equity, Anti-poverty, Efficiency and

Empowerment.
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being undermined. Here, development discourse, whether mainstream or radical, for
the most part continues to characterise women in developing countries as vulnerable
victims, helplessly entangled in the tentacles of regressive 'third world1patriarchies.
The possibility that females (and males) in developing countries may have skills and
strategies to protect themselves is rarely taken into account (Marchand and Parpart,
1995: 16). Women from the South are often characterised as uniformly poor,
inadequately prepared to cope with the current economic crisis and, thus, desperately
in need of salvation through foreign expertise, which often takes the shape of a

Northern donor agency or NGO.

The WID approach has, moreover, been accused of being ethnocentric
(Chowdry, 1999; Escobar, 1995; Mohanty, 1988). Historically the whole notion of
development has emerged out of, and been sustained by a dominant Western
discourse. Since the inception of WID, there have been tensions between women in
the South and women in the North as to how the problem of women in development
was to be conceptualised. Women in the North tended to dominate the debate on the
priorities that women in the South should pursue'. This domination stems from the
then prevailing feminist tendency to homogenise and subsume all female life

experiences under one all encompassing 'life-world'.

This was apparent in the discourse, which characterised the rise of'the feminist
movement in the 1970s, which was primarily dominated by Western middle class
women. Their premises were founded on the essentiality ofuniversal womanhood. On
a practical level, their focus was towards demanding access to the labour market,
recognition for their reproductive roles and the right to compete equally with men for
leadership. The statement of'universal womanhood' was central to the movement and
this was based on the assumption that women shared a common position in their
subordination to men. However, the concept of the 'Universal Woman' did not go
unchallenged, both in mainstream politics but more importantly from within, by
women whose self-awareness was not white, middle-class or necessarily educated.
During the 1980s there was a strong reaction by black women arguing that they had
been left out ofthis debate (Carby, 1997; hooks, 1991; Mirza, 1986; Mohanty, 1988).
They argued that black and white women do not share the same social conditions of

existence. White feminists had fallen into the trap of measuring the black female
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experience against their own. This had to be recognised in order to move the debate
on women’s rights further. The notion of 'universal womanhood' and 'sisters in
struggle' has since been challenged and has made way for an exploration of non-
Western women's situation and interests, in their own terms, and not those of an

agenda set elsewhere. As Friedmann points out:

‘women's struggle for liberation must be waged from within the national
culture; it can neither be grafted on as an exotic import from the West nor
propose the wholesale destruction of a way of life that has deep historical

roots’ (Friedmann, 1992: 115).

1.3.3 Divisions between North and South

The different approaches taken by Northern and Southern women became
apparent at the beginning of the UN Decade for Women. Here, many Northern
women argued for more 'integration', which included greater visibility of women and
more female participation as opposed to Southern women who argued that
'integration’ should be made redundant in favour of a fundamental reorientation of
existing development paradigms (Jahan, 1997: 9). These two very different starting
points were clearly a symptom of Northern and Southern women’s differing
experiences. In the North the discourse was dominated by the issue of equal
representation. This took the shape of lobbying for equal opportunities for women as
well as affirmative action within the labour market. Women in the South, on the other
hand, were increasingly experiencing the 'sour grapes' of the West’s failed
development efforts and consequently wanted to re-define the whole concept of
'development', which they perceived as ethnocentric (ibid ). Southern women pointed
out that Northern women’s key focus upon 'representation' was problematic as this
approach ignored the structural features of social and political action. More
importantly, Southern women argued that it was implicit that the prevailing power
structures were considered to be legitimate (Jahan, 1997; Kabeer, 1997; Taylor,

2000).

These were two very different approaches. Although donors were more

inclined towards the use of the 'integration' approach, there was a push from Southern
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women not only to link gender with class and ethnicity-based inequalities, but also
questioning the structures, which were already in place. Southern women argued that
on the whole women did not want to be integrated into an unequal and exploitative
system. Rather, they wanted to challenge and change the prevailing system (Jahan,
1997: 12). To some extent this new way of thinking pushed development planners to
consider other strategies than the common approach of 'adding on women' and going

beyond 'just' making women visible in the development process.

The inclusion of women in development theory and practice took a foot-hold
through a realisation that gender analysis in development had tended to reinforce the
male/female bias, focusing on gender in relation only to women, which in turn
sidelined women from 'mainstream' affairs. The WID approach saw women as an

isolated category and in many cases:

‘looked for solutions that were not holistic, resulting often in women’s
interests being addressed by women’s components in larger programmes and
projects, which were largely within 'traditional' approaches, supporting women
in their traditional roles without necessarily questioning the sexual division of

labour’ (MacDonald, 1994: 15).

Within an operational context, WID offices were set up in agencies and
national governments in order to comply with the UN resolutions. However, there was
a clear gap between formal institutionalisation and the actual practice, mainly as a
consequence of the fact that the goals of WID policies were usually not stated in
measurable terms and no target or timetable was set, which in turn made it difficult to
review and measure the WID performance of staff (Jahan, 1997: 46). The other
problem was that in the majority of cases only women were recruited for WID posts,
which to some extent reinforced a very negative image suggesting that this particular
job was only done by women and therefore was considered less professional by their
male counterparts. Moreover, it could be argued that within such a context, men could
deny any responsibility for issues of gender on the basis that they were already
meeting their obligations by giving women the political space they were entitled to.

This did to some extent effectively divert the attention away from the real issue
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namely that of gender equality, and instead transformed the debate into a discussion

of'ability' (Cockburn, 1991; Lee Bacchi, 1996).

In response to these critical questions and challenges there was, during the
mid-1980s, a shift in approach, which led many donors, intergovernmental
organisations and NGOs to rethink the gender dimension within their work. Rather
than focusing on women in isolation, they recognised the need to look at the
interrelationship between men and women considering other variables such as class,
sexuality, age and ethnicity. This was influenced by feminist scholars (MacCormack,
and Strathem, 1980, Oakley, 1972; Rubin, 1975) who argued that there was a real
problem with the manner in which women were perceived in terms of'their sex, rather
than in terms oftheir gender. More importantly there was, as seen earlier, a push from
Southern women who argued that there was a need to assess the relationship between
men and women in the context of class and ethnicity as there was no such thing as
'universal womanhood'. So far the data on women’s role in development, which had
shown that men and women do not benefit equally from development planning, had
largely been conceptualised within the narrow discourse of WID. Southern women
increasingly called for a more embracing strategy, which later materialised as that of

Gender and Development (GAD).

1.4 Gender and Development (GAD)

As seen in the previous section, the WID approach saw women’s lack of
access to resources as the key issue in their subordination to men. However, few
questions were raised about the significance of gender roles and relations in restricting
women’s access to resources in the first place. Thus, more than a change in
terminology, GAD represented a ‘reassessment of concepts, analysis and approaches
in gender equity policies’ (Goetz, 1997: 3). The main objective of GAD was to ensure
that both men and women were integrated into the development process and this
required a closer look at the different groups which made up 'communities',
'beneficiaries', 'consumers' and 'households' (Hannan-Andersson, 1992, Parpart,
Connelly and Barriteau, 2000; Razavi and Miller, 1995). The GAD framework
stressed that women and men are not homogeneous categories, but rather have

different needs according to sexuality, class, age and ethnicity and more importantly
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that men and women play a variety of overlapping roles, which complement each

other.

1.4.1 The Theoretical Framework of GAD

The issue of 'the household' became a significant influence within the GAD
framework. Anthropologists and feminists (Kuhn, 1986; Moore, 1988; Wolf, 1997)
drew attention to the fact that households are not universal. Staudt’s study (1978)
showed how development projects had failed due to the assumption by planners that
households functioned as corporate decision-making units under the control of the
patriarch. Analysis of the household provided an inquiry into men’s and women’s
activities, which in turn made an attempt to overcome the ideologies and stereotypes,
which rendered women’s work invisible. In looking at these 'givens', GAD unlike
WID, attempted to deconstruct the various discourses, which surround gender as

opposed to an exclusive focus upon women

The use of 'gender' as a category of analysis shifted the focus away from
'women' perceived as 'the problem' within social relations. This is articulated clearly

by Gstergaard, who states that:

‘the concept of women in development is concrete and may lead to
marginalising women as a particular species with inherited handicaps. The
concept ofgender and development 1is abstract and opens up for the realisation

of women’s productive potential in development’ (Gstergaard, 1992: 7) .
Rather than focusing on women in isolation, which is characteristic of WID, the GAD
approach maintains that this is to ignore the real problem, which remains - namely
women's subordinate status to men.

GAD activists wanted to understand why women are consistently assigned
secondary or inferior roles to men within society. GAD proponents argued that the

main problem was that women have been incorporated into the development process3

13 The emphasis is mine.

41



in subordinate positions to men. Women were not measured in their own rights. The
essential goal according to GAD advocates was therefore to challenge male social and
economic privilege in the sense that women should gain equal access and opportunity
to social and economic profit. Although GAD activists considered women’s status vis
a vis men, they focused primarily on women, because of the discrimination they
experienced. At the same time, much of the GAD activism involved mobilising
constituency support to press for change from the outside. There was also a focus on
external strategies such as encouraging the hiring of more women within NGOs as
well as the collection of data on the situation and well-being of women world-wide in
order to promote change. The thematics, which characterised GAD, rested on the
following objectives and perceptions. Firstly, women were not just passive objects of
assistance or policies, but rather active subjects in social processes and should be
treated so. Secondly, development planners needed to take into account the totality of
women's and men's lives, including their productive, reproductive and community
roles, which in turn should not be treated separately, but rather as a whole. GAD then
was unlike WID in that it attempted to construct a different discourse, which
orientated around gender sensitivity and difference and at the same time

acknowledged the influence of social construction on gender roles.

1.4.2 Contesting the GAD Framework

Whilst GAD places women in a proactive and necessary relation to
development, the essential conceptualisations of GAD still rest on a binary opposition
between men and women Women's relationship to development is defined in terms of
women's relationship to men, where development is essentially 'male' and women
stand outside the development process. Gender, is still to an extent characterised in
terms of 'women' in their opposition to men; as a consequence, rather than seeing
development as a means to improve the circumstances of all it is still circumscribed
by a view of women as outside the mainstream of development. GAD is implicitly
curtailed by the status quo rather than it trying to challenge the standard patriarchies.
Feminist scholars (Arnfred, 2000; Goetz 1995; Marchand and Parpart 1995; Taylor,
2000) continue to challenge these premises and question the terms on which
development organisations seek to use the GAD framework. Their key concern is that,

by focusing on 'gender' within the terms outlined above, that is in terms of
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universality, there is a risk of misunderstanding the actual fundamental nature of
women's role in development and more broadly, their contribution to the development

process.

This highlights one of the main criticisms of the GAD approach. One of the
key concerns has been that, by focusing on GAD rather than on WID, women will
once again become marginalised and this will in turn depoliticise the concept of
gender and neutralise GAD’s contribution to a new discourse. GAD has often been
blamed for 'buying off committed feminist activists and at the same time ignoring the
real issue, namely men’s oppression of women. Yet again, others (Menon-Sen, 1999;
Zaodee and Sandler, 2001) have argued that by using the term 'gender' it is implied
that on the whole, development practices have managed to overcome the inequality,
which exists between men and women. This shift in discourse has in turn, within
policy circles, created a focus away from women and towards 'men at risk'l4 As a
response to this critique, Hannan-Anderson (1992:14) suggests that rather than being
a 'sell-out' for women, the gender approach often attempts to deal with women in
development in a more direct 'head-on' manner. The WID approach often
inadvertently came to deal with the symptoms of women’s problems rather than their
causes. According to Tlannan-Anderson (1992) it is in fact, the causes that the GAD

proponents wish to identify.

1.4.3 WID and GAD - Two Peas in a Pod?

Clearly, then, there are some very fundamental differences between WID and
GAD. WID is less confrontational, in the sense that women are treated as a separate
category, unlike the GAD approach, which is much more fluid, as it is orientated
towards restructuring embedded culture rather than creating separate 'gender' units.
GAD has therefore been more complicated to integrate; governments, NGOs and
other organisations have had to make more efforts to absorb its implications. Simply
'adding' women into the development process, implicit within the WID approach,

blocks off key areas of analysis, such as the interaction between gender, social class

14 The issue of male participation has become one of many NGOs priorities and include projects such

as ‘Men, the Forgotten 50%"’ and ‘Responsible Reproductive and Sexual Behaviour in Young Men’.
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and ethnicity, which are concepts used within the framework of GAD. Whilst these
theoretical advances did represent significant efforts to absorb women into
development they were not, regardless of how much GAD activists tried to avoid it,
without problems. In particular the overarching concept of both approaches is that of
‘integrating women into development programmes, not that of rethinking
development strategies’ (Elson, 1995: 263). Little emphasis was put on the actual
implementation of WID and GAD 'mechanisms' within NGOs and governments. This

later became one ofthe key issues within the thinking of gender mainstreaming.

Yet, a significant change did occur in the discourse, as GAD started to
assimilate the lexicon of the development establishment. This to a large extent
neutralised women’s roles and needs in development even further. This was mainly
because planners tended to shy away from the radical language of structural
transformation. Whilst GAD’s central philosophy had an impact on development
thinking, it did not become formalised within development practices due to its
transformative nature. It was more appropriate to accept a WID approach, which
argued on the grounds of efficiency and equity for female access to resources and
decision-making. A relational approach to gender was in fact replaced by a focus on
women, whilst male identities still lay unexamined in the background. One of the
main problems with the GAD approach has been that 'gender' as opposed to 'women'
has within an institutional context become a neutral term. This has in many cases
implied a de-politicisation of women’s issues in development, turning gender into a
matter of planning and monitoring as opposed to that of a struggle (Arnfred, 2000:
75). Although there was a shift in language and the term gender' had now been
adopted by the majority of development agencies, there was not much of a shift in
practice per se. The strategy was still based upon a quantitative approach where

women were 'measured' in terms of their participation.

Over two decades development agency discourse had been embracing
evidence from research and action projects about women’s actual and economic
contributions, but it appeared that the policy debates and prescriptions had not yet
given commensurate weight to removing gender specific barriers to women’s equal

participation (Jahan, 1997: 96). Rather, planners still shied away from the language of



'transformation’' and continued to promote macro-policies that exacerbated inequalities

between classes and nations.

1.5 The Centrality of Empowerment
Another key term, which appeared in the WID discourse and eventually,
became very central to that of the GAD strategy was 'empowerment'. The centrality of

empowerment as a key concept within the GAD framework cannot be understated.

1.5,1 Understanding Empowerment

The notion of empowerment first emerged from the South, where women were calling
for an alternative kind of development, which would give people control over their
own lives by expanding choices, increasing self-reliance and developing internal
strength (Kardam, 1995:148). It was initially a call for a different kind of
development, which proposed empowerment as an alternative to modernisation. An
example of the increasing focus on empowerment would be Development
Alternatives with Women for a New Era (DAWN), a group of Southern activists,
whom called for participation and sought to create self-reliance. Empowerment has
since become something of a 'catchword' amongst feminist writers, academics and
within society at large. Its popularity is located within the individuated micro-
structure of narratives and personal experiences, which increasingly seem to
circumscribe contemporary existence and form the basis of political action and social
change. Furthermore, it mirrors the shift away from the top-down approach towards a

more participatory form of development.

Yet, the term 'empowerment' has different meanings across different
interpretations of it For some, it is associated with social mobilisation around
women's needs (Andreas, 1985) and, for others, it is a change ofthe state of mind of

women (Logan, 1989). Bunch and Carillo (1990: 77) state that:

‘power is critical for women, and one of the paramount goals of a feminist

vision of development is the empowerment of women. Such a vision considers
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women as subjects or 'agents of development' rather than 'development

problems' targeted by planners and agencies’.

Whilst meanings may differ, these differences are in many ways circumstantial. The
core concern of each interpretation is that in order to sustain fair and equitable

development, power needs to be shared amongst all members of society.

Central to the notion of empowerment is Molyneux's (1985) distinction
between practical and strategic gender interests. Molyneux characterises practical
gender interests as constituting a response to conditions that make it difficult for
women to carry out the rights and obligations prescribed for them by the traditional
gendered division of labour. Strategic gender interests are those arising from a desire
to challenge women's subordination and existing gender relations. Kabeer (1997: 296)
argues that this distinction is useful in looking at policies within development
organisations, as it highlights the real tension between policies that seek to distribute
resources in ways that preserve and reinforce inequalities and policies that use
women's everyday practical needs as a starting point for challenging these

inequalities.

Molyneux’s distinction between women’s basic and strategic needs have,
however, also been subject to some criticism. It has been argued that women’s 'basic
needs' are separate from their 'strategic needs'. A 'practical' or a 'survival strategy’
cannot simultaneously be a political strategy that challenges the social order (Lind,
1992: 144). Lind also argues that implicit in Molyneux’s work is that poor women do
not develop critical perspectives of their experiences and it thereby reinforces the

notion that they are passive victims rather than active change agents.

1.5.2 Organisations and Empowerment

As empowerment emerged from the South, it has been a plausible response to
charges of cultural imperialism, which is something many donors wish to avoid. The
term soon travelled from the grassroots to major development agencies. This had
some severe implications, in particular from the view of feminist scholars and

practitioners. Increasingly it appears that when the term 'empowerment' is used within
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international donor agencies it usually refers to the individual capacity to act rather
than to a collective challenging of structural inequality. As Kabeer (1997: 261) points
out, such an interpretation allows an evasion of the problem of ascertaining people’s
interests and is a very different re-construction of its original meaning. Instead,
empowerment has to a large extent turned into a 'glossy' management term, where its
meaning is very rarely explored. This is highlighted by James (1999: 13) who argues
that although discourses on 'community participation', 'empowerment', a 'people-
orientated approach' and 'listening to the voices of the poor' are now very fashionable
amongst donors, governments and NGOs, the development discourse rarely engages

with the human realities ofthe situations in which they are applied.

The organisational conceptualisation of empowerment is problematic because
it is implicit that it is about 'giving power to someone'. This has been challenged by
Southern feminists (Mohanty, 1988; Rahnema, 1997) arguing that it reinforces a neo-
colonial discourse, which often portrays women in the South as passive and powerless
in need of their Northern counterparts. The fact that women in the South may have
their own survival strategies is rarely taken into account. Another important aspect of
this kind of critique is that whilst a person may feel a sense of empowerment, this
does not always equate with an actual increase in their power (Scheyvens and Leslie,
2000: 128). Empowerment will therefore not necessarily solve the power relations,
which characterise the whole development project. Giving power to an individual may

ignore the broader social and political structures in which power relations are rooted.

The notion of empowerment is clearly not without its problems, in particular
as it is to a large extent circumscribed within a post-modern contextl’ that is
predicated on the believe that social change is not sustainable through universalising
individuals into classes or similar groupings. In contrast, it is a concept, which

celebrates diversity and not universality. Yet it is often used in a strictly modernist$

15 Post-modernism is a movement, which originated within the arts and architecture. It is now a term,
which encompasses various approaches, including discourse analysis, genealogy, de-constructionism
and textuality. What is characteristic of post-modernism is its rejection of modernity. Thus, Western
knowledge systems, the social construction of dominant interpretations and rationality are all notions,
which are questioned by post-modernists. The notion of post-modernism will be discussed further in

Chapter Three.
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manner by development planners, donors and NGOs where change is believed to be
most efficient when it is implemented from the top. Implicit in the early strategy of
WID and later GAD is that change can happen by adding on a post-modern term such
as empowerment onto existing modernist and bureaucratic structures. Often these
attempts have failed to 'take account' of gender and in particular women’s varying
experiences in a way, which truly delivers an empowering set of programmes and in
this context the empowerment addendum could be construed as conservative rather

than radical.

1.6 Contextualising Gender Mainstreaming

So far I have tried to illustrate some of the complex factors, which have
comprised and affected the discourses on women’s role in development. In spite of
some ofthe inadequacies of WID and GAD outlined above, these strategies did serve
as an important purpose in increasing women’s visibility within the international
arena. They created a language and a vocabulary and moreover a discourse of gender
in the development context. However, at Beijing it became increasingly apparent that
there was no clear evidence that progress had been made despite the fact that many
governments and NGOs had improved their stated goals and strategies, incorporating
a commitment to improve women’s conditions and to promote the empowerment of
women. (Arnfred, 2000; Rai, 2002; Snyder, 1995). Improvements in women’s
conditions had been registered with regard to their legal status as well as access to
goods and services such as education. However, for the first time in decades, an
increase in maternal and infant mortality had been observed as social services had

been cut as part of adjustment packages (United Nations, 1995a).

W'omen were still not benefiting from economic progress and women’s well-
being had in many cases deteriorated. WID and GAD had moved the agenda in terms
of symbolic politics, but little had changed in terms of political achievements.
Subsequently, feminist grassroots activists called for new strategies, which could
effectively promote the objectives of GAD and this materialised into gender

mainstreaming; a strategy, which will be discussed in the next section.
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1.6.1 From WID to GAD to Gender Mainstreamin2

The genealogy of gender mainstreaming is, thus, readily discernible against
the backdrop of WID and GAD Gender mainstreaming attempts to pick up where its
predecessors faltered. Their 'failings' are inextricably linked to the general reappraisal
of perspectival and conceptual frameworks throughout the social sciences, whereby
the essence of modernism was rejected in favour of a pluralistic and more culturally
relative mode of perception. This revised mode of perception entails a re-working of
the nature of gender throughout development issues and is directly linked to the effect
that social sciences such as anthropology and sociology have had on development
thinking. Rather than viewing women as a 'value-added' contingent within the
development process, the 'lifeworlds' of all members of the community are viewed as
possessing the same value. This has meant looking for development strategies, which
more effectively 'fitted the task' - or at least more so than the WID and GAD

approaches.

As seen in the very beginning of this chapter gender mainstreaming is
concerned with placing gender and more specifically women at the heart of policy
formulation and implementation rather than allowing planners to 'bolt-on' gender
dimensions after formalising policy. Women represent a strategic and 'real' group,
which is entitled to have an impact on the development process and the only way for
this to happen is to place gender at the heart of all policy priorities. This is not about
placing women within the development debate and incorporating them into
development, but rather understanding their needs and empowering them to make a

difference for themselves and their communities.

1.6.2 Different Actors - Different Interpretations

From a feminist perspective, gender mainstreaming is a political process that
requires fundamental changes in the hierarchies of power within organisations. It is a
process of transforming organisational goals, cultures and ways of operating (Goetz,
1997; Kardam, 1997; Rao, Stuart and Kelleher, 1999). Whilst these were also the
goals of WID and GAD, gender mainstreaming seeks to develop a distinct strategy,

which is orientated around sensitising the whole development process to gender
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differences and gender needs. It is implicit that there is a need to scrutinize and if
necessary change the organisational structures, which are already in place. During the
1990s it was acknowledged that efforts to integrate women into development had
failed partly due to the 'gendered' nature of many organisations. Thus, many feminists
have asked to what extent organisations can mainstream gender when it is these very

structures, which have historically prevented gender equality (Taylor, 2000: 95).

In practice gender mainstreaming often appears less of a political issue than a
technical and managerial problem, involving the development of new structures and
systems for policy making, agenda setting, planning, implementation and evaluation.
This pre-occupation with bureaucratic procedures may, as Baden and Goetz (1997:
22) point out, mask the ultimate aim of gender mainstreaming. Although gender
mainstreaming is supposedly more of a holistic approach than WID and GAD, it has
not been without its critics. As is argued by Menon-Sen (1999:2)

‘the use of blanket terms like 'empowerment' and 'mainstreaming' may well
conceal a process of transformation of radical feminist agendas into policies

with a conservative or neo-liberal flavour’.

This once again illustrates that, although many of the conceptual methodological
innovations in WID, GAD and gender mainstreaming have emerged out of grassroots
innovations, they often tend to become systematised primarily in Western academic

organisations, donor agencies and to a large extent within the English language.

This struggle over interpretation has often caused friction between different
interest groups and clear evidence of this was observed first-hand at two recent
conferences addressing gender theory and practice. The first conference
'Mainstreaming Gender in Policy and Planning' organised by the Development
Planning Unit, University College London in 1999, aimed at sharing lessons learnt
from mainstreaming gender equality in policy and planning amongst practitioners,
activists and researchers. The second conference 'Power, Resources and Culture in a
Gender Perspective: Towards a Dialogue between Gender, Research and
Development Practice’ organised by Uppsala University in cooperation with SIDA in

October, 2000, brought together 100 international researchers and practitioners in
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order to stimulate dialogue and future cooperation between these groups. At both
conferences it was clear that there were differences in the perception of gender
mainstreaming, which in turn contributed to a discernible friction between those
working within the formal establishment development community and those working
closer to the grassroots movements. One specific example of this was the discontent
clearly expressed by one government official concerning a critique made of the way
in which bilateral donors interpreted gender mainstreaming and translated this into
practice. The presenter who made this critique claimed that there would be little room
for dialogue on this matter given their view that the gap in the perception and
consequently the practice of gender mainstreaming was far too wide to be bridged

(Uppsala, 2000).

This illustrates the point that firstly interpretation is contentious and secondly
that women working closer to the grassroots believe that gender mainstreaming
involves reinterpreting the role of government, development planners and NGOs and
the assumptions made by these actors. There is a considerable need to assess and

question gender roles within development organisations themselves, because:

‘it is a lot easier and less painful to press Southern counterparts, from our
powerful position, to take gender issues on board than to press for the same

things in our own organisations’ (MacDonald, Sprebger, Dubel; 1997:73).

1.6.3 Gender Mainstreaming - An International Success Story?

So far there is little evidence that the gender mainstreaming strategy has been
successful. Although NGOs and inter-governmental organisations claim that they are
now gender mainstreaming, the reality ofthe practical methodology is often grounded
in earlier strategies of both WID and GAD, which include gender training, collecting
quantitative data on women’s participation, as well as developing guidelines for
gender sensitive practices (Goetz, 1998; WIDE, 2002). Although this would suggest
that development organisations are reinforcing the gender mainstreaming agenda, the
methodology remains the same as the earlier strategies and consequently the energy
and resources allocated to this work still most frequently remain an 'add-on' to

mainstream policy and practice.
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Several reasons may explain why the strategy of gender mainstreaming has
not necessarily been a successful approach so far. Firstly, the efficiency approach still
plays a key role in the philosophy and objectives of many organisations. This is
evident in a recent publication by the World Bank assessing its own activities since

Beijing. The World Bank states that:

‘studies show that spending on health care for women in the 15-44 age group
offers bigger returns than similar spending on any other adult group’ (The

World Bank 2000: 5).

This would suggest that the voices of grassroots who are aiming for an agenda, which
does not put economic efficiency at the forefront, are still to a large extent being
ignored and that economic process is still a key priority within the planning of many
development agencies. It is more 'comfortable' in that development agencies may tend
to resist the transformative agenda implied by gender mainstreaming as opposed to
the strategy of WID, which argues on the grounds of efficiency and equity. This,
some scholars have argued (Commins, 1997; Crewe and Harrison, 1998; Gardner and
Lewis, 1996; Kabeer, 1997), is due to the way in which Western planners tend to
operate where concrete targets are considered as the most appropriate measure of
success. Whilst the WID strategy and to some extent the GAD strategy operated
according to this framework, advocates for gender mainstreaming demand a greater
appreciation of capacity-building as relevant qualitative indicators of success. Yet,
like the earlier strategies used, gender mainstreaming has been implemented in terms
of checklists and numbers as well as ensuring that the organisation is meeting the
objectives set out by policy documents, which still favour gender mainstreaming as a

technical term.

1.6.4 Controversies over Meaning - Defining Gender Mainstreaming

Gender mainstreaming has its roots in a variety of theoretical positions and
traditions; the two most critical are modernism and feminism. These roots are also
critical in understanding the controversy within gender mainstreaming over meaning
and definitions. The controversy surrounds the importing of a strategic perspective,

which developed in very different circumstances to the context in which it is being
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imparted The contemporary articulations of a gender mainstreamed inspired strategy
in the West have been equal opportunities policies and more recently the focus of
affirmative action. Both these strategies are particular to the West in so far as they are
modernist responses to certain social inequalities. Both, are also predicted on certain
key themes; universality, consensus and material conditions, each of which, whilst

contested, are culturally specific to the West.

Gender mainstreaming, then, when articulated as a development strategy,
which is rooted in this backdrop, has certain implications, which create both a
paradox for development theorists and also a highly problematic implementation for
development organisations. The paradox is contained within the terms; gender and
mainstreaming, the former is interpreted as a concept which accounts for difference,
both between sexes but more importantly between cultures and groups, whilst the
latter implies a singular approach to change, which involves systemic and one-

dimensional organisational re-structuring rather than bottom-up narrative sensitivity.

Taylor (2000: 116) argues that to abandon the institutionalisation of gender is
not an option if women want to make a change. Yet, this statement is in itself
somewhat problematic for various reasons. One question that needs to be raised is
whether development organisations can in fact promote women’s interests. Several
scholars (Goetz, 1995; Itzin and Newman, 1995; Rao, Stuart and Kelleher, 1999) have
pointed to the fact that organisations often reproduce and contribute to gender
inequality through their assumptions, working procedures and activities. Vertical
control and excessive focus on the generation of procedures often foster a hierarchical
atmosphere, which reflects the values of corporate Western culture (Helzner and

Ortiz-Ortega, 2000: 23) where power and gender relations are rarely challenged.

The attempt to institutionalise gender equality has been a common feature of
Western equal opportunity policies since the 1970s. Often such programmes have
failed, because they were limited in duration, fragmentary and marginal to overall
policies: an overall strategy was not used for implementation (Rossilli, 1999; Lee
Bacchi, 1996; Cockburn, 1991). Thus, the attempt to institutionalise equal

opportunities in Europe has not reduced occupational segregation or decreased
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women’s unemployment fullyl6 (Bagilhole, 1997; Hakim, 1996; Pilcher, 1998;
Spencer and Podmore, 1987). What is significant, about the way in which gender
mainstreaming is used as a strategy, is that it has partly emerged from the Western

conceptualisation of equality.

During the 1980s social democratic Western governments in North America
and Europe, promoted policies on affirmative action and equal opportunities where
the issue of representation was put at the heart of this strategy. This is significant as
the whole notion of institutionalisation is grounded within a modernist bureaucratic
top-down framework based upon Western organisational practices. This would
suggest that it is an approach similar to the earlier framework of W1D in the sense that
it focuses on the quantitative elements of representation rather than the qualitative
aspects of bottom-up change. Gender mainstreaming construed in this way is a
strategy similar to earlier strategies, which uses key elements from the integration

approach, such as adding on gender to existing bureaucratic structures.

As seen earlier, Danida’s (2000: 8) definition of gender mainstreaming
stresses that gender is the concept whilst mainstreaming is the strategy. Yet, 1would
argue that the contemporary notion of gender is essentially post-modern; it celebrates
diversity and pluralism recognising that there is no such thing as universal
womanhood. This sits in opposition to mainstreaming, which is an essentially
modernist unitary strategic framework. Put together gender and mainstreaming call
for a reconciliation of a concept predicated on plurality and difference and a strategy,
which is founded on unification rather than diversification. This paradox is reflected

in the wider debate on development through a feminist lens and Redclift suggests that:

‘rather than try and resolve or dissolve them we should embrace them as a

genuine reflection of the tension between the essentially modernist project of

16Bagilhole (1997: 15) shows that whilst one of the most outstanding changes in the labour market has
been the dramatic increase in the number of women working in the UK, increased participation rates
for women in the labour market have not reduced segregation. Bagihole demonstrates that it is not the
quantity of women in the labour force, but in which occupations and grades they are found. Moreover,
she illustrates that women are concentrated at the lower end of the distribution of earnings. On average

women still earn only 72% of men’s wages per week and in some sectors it is as low as 60%.
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development, and the subversive deconstructing tendencies of feminist

analysis’ (Quoted in Jackson and Pearson, 1998: 13).

The key question here then is, as put by England whether we can ‘incorporate the
voices of 'others' without colonizing them in a manner that reinforces patterns of

domination?’ (England, 1994: 81).

The above point raises another central aspect in the discussion of the issue of
pluralism and diversity. Postmodernist theorising about the subject has eroded many
of the modernist claims that the modem state absorbs and dissolves all differences in
the name of development and modernisation. Identity politics requires the celebration
of diversity, yet the question is to what extent this can be institutionalised in the name
of'shared solidarity' (Leonard, 1997: 29). This highlights the difficulty of gender
mainstreaming, its internal contradictions between contemporary notions of gender
and its emphasis on modernist notions of change through institutionalisation entail a
very problematic and complex approach to development. The gender mainstreaming
strategy makes an attempt to absorb different experiences into a large and often rigid
bureaucratic structure where there is little room in terms of organisational flexibility

for acknowledging difference.

1.7 Gender and Organisations

The discussion set out above has at its centre the various organisations, which
are the context and location of the exercising and establishment of these various
theoretical positions. Moreover, the nature of these organisations plays a key role in
determining the possibility of absorbing or adopting these strategies. This next section
will focus firstly on the nature of organisations as 'sites' for gender discourse and
secondly, as 'spaces' for the possibility of exercising a gender mainstreaming strategy

or any other gender orientated strategy.

1.7.1 Contesting Gendered Organisational Space

Gender relations are socially constmcted. They are subject to change and are
influenced by other factors of differentiation (Harris, 1981; MacCormack and

Strathern, 1980; Ortner, 1974). The way in which gender has been conceptualised
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within organisations is therefore a central dimension in the debate on gender
mainstreaming. Development organisations consistently produce unequal 'gendered'
outcomes in spite of the fact that they have adopted GAD policy objectives (Goetz,
1997:1). Gendered preference systems are often more than discriminatory attitudes on
the part of individuals and they are not necessarily deliberate policy outcomes. They
are embedded in the norms, structures and practices of organisations (Ibid ). An
understanding ofthese organisational structures is therefore crucial in conceptualising
the successes or failures of gender mainstreaming within international development

organisations and practices.

If international organisations are expected to mainstream gender within their
own activities, one needs to identify how the practices and struggles around gender
have been located and contextualised within the organisations themselves as well as to
what extent organisational structures allow gender to be a feature ofits organisational
make-up. Gender depends on more than the actual material conditions of people’s
lives, for it is not merely material reality, but the meaning given to that reality, which
constitutes gender. This would suggest that gender also refers to the ideas men and
women have about their relationship to each other as well as the way in which they

create organisations (Whitworth, 1997: 69).

This is evident in Cockburn’s study of four British organisations, which have
been renowned for their implementation of policies on equal opportunities. Cockburn
(1991: 216) found that ‘the majority of men were unmistakably engaged in damage
limitation exercises, holding 'equal opps' to its shortest possible agenda’. Her study
showed that whilst some men often made attempts to retain women’s loyalty to men
and the status quo, in order to prevent women moving up the hierarchical ladder, other
men supporting positive discrimination would put energy into limiting any extension
of the agenda beyond bias-removal and 'opening of doors' for women (Cockburn,
1991). This highlights the way men have let women 'in' to specific and often
marginalised areas of the power hierarchy, but simultaneously making attempts to

exclude them from other important areas.

An organisation can be strong on paper with regard to its mission and

strategies on gender, but the reality of organisational practices and behaviour may be
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very different. Analysis of power relations by early feminists researching
organisations have often taken the structures of power as a given rather than
scrutinising and deconstructing it. Thus, contemporary research has made attempts to
analyse and develop the concept of power in order to assist women in explaining and
struggling against processes, which consistently reproduce inequality in organisations.
This is seen in Cockburn’s study, which aims at identifying male and female
experiences as well as making a thorough analysis of femininity and masculinity in
order to illustrate that such issues need to be addressed as a whole in order to tackle
gender inequality within organisations. By taking such an approach Cockburn
highlights the complexities of gender relations within organisations and makes the
case that organisations are not just of casual interest to men as a gender; in fact they

are crucial to the production, retention and reproduction of power.

Organisations are social constructs; constructed by agents, but these agents
themselves are bound by culture, values, race and class (Scott, 1992: 28). This has had
a significant impact on organisational life, as there appears to be very little diversity

amongst agents constructing organisations both in terms of gender and ethnicity.

1.7.2 The Equal Opportunities Agenda

Throughout the preceding three decades there have been a variety of
governmental, institutional and political responses to both the lack of certain groups
in organisations and the absence of certain groups at critical levels within
organisations. These responses have varied in some key respects, some have focused
on equality of access whilst others have focused on actively managing recruitment
numbers. The efficacy of the programmes and the fundamentals on which they have
been based have always been contentious not least because many of the policies have
involved widening access to certain spaces, which have historically been dominated

by certain groups or individuals.

During the 1970s many European governments adopted equal opportunities
polices, which made it illegal to discriminate in employment on grounds of sex or
marital status. They legislated for equality in recruitment, promotion, dismissal,

redundancy and fringe benefits. The notion of equal opportunities involves women
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sharing the same privileges as men and more importantly that they should be spared
gender-specific sufferings. Furthermore, equal opportunities calls for women to have
access to equal pay as well as equal access to positions of formal power and freedom
from sexual harassment and other kinds of degrading behaviour (Alvesson and Due

Billing, 1997: 197).

Equal opportunities has its roots in a combination of first-wave feminism and
the modernist project, which dominated political thinking in the second part ofthe last
century. Modernism was founded upon universalising certain social characteristics
into a set of wholesale explanations for change and social conflict. First-wave
feminism’s main concerns were the inequities between men and women throughout
society particularly in terms of opportunity and in a working environment,
remuneration. Equal opportunities represents modernism’s first response to these
concerns and seeks to overlook the fundamental reasons for these disparities and
attempts to redress them through policy initiatives, which force organisations to
consciously change some key institutional practices such as rates of pay. At the heart
of this instrument for change are two things: firstly, a manifest unfairness and
secondly a universal experience of unfairness. The reaction to it is to reverse the
unfairness through a single mechanism, which should effectively treat all people

equally regardless of gender.

Whilst it has been necessary to implement equal opportunities policies in order
to address the inequality, which thrives in many organisations and in society as a

whole, they have also been subject to much criticism. Cockburn points out that:

‘the workplace movement is essentially contradictory. On the one hand sex
equality is a demand women make on their own behalf: the right to paid work,
to the chance of an occupation with fair pay, training and prospects, and to
support with child care. On the other hand it is a policy introduced into
organisations by owners and managers 'on behalf of women'. (Cockburn,

1991: 16)

This reinforces the notion of women as 'the other' in that someone else has to be

proactive on their part, thus, implying a political passivity on the part of women.
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Whilst equal opportunities seeks to empower women it can have the opposite effect in
disempowering their autonomy and making them a focus for exceptions and

legislative favours.

Some feminist scholars have argued that an equal opportunities policy gives
opportunities to individual women, but not to women as a group (MacDonald,
Sprenger and Dubel, 1997: 128). This argument takes its starting point from the idea
that only a few educated, white middle-class women benefit from such policies and
therefore this reinforces the exclusion of women who may not have the same
privileged background. Not only does equal opportunities appear to benefit those with
sufficient cultural capital to enable them to negotiate the legislation, but also equal
opportunities are also often implemented in a haphazard way and generally 'on the
cheap'. In Cockburn’s study (1991) it was found that organisations chose high profile
and cost-free measures, whilst neglecting more expensive changes, which would

enforce equal opportunities on a long-term basis.

The issue of equal opportunities is a crucial component within this discussion
as it has been one of the most notorious organisational discourses in the West and
more importantly considered as a site in which gender has been articulated within
'public space' during the last decade (Itzin and Newman, 1995: 2). Equal opportunities
are also critical for understanding the underlying strategic content of gender
mainstreaming in so far as it represents one practical manifestation of the notion of
mainstreaming. The explicit focus within equal opportunities on quantitative factors,
at the time appeared to be radical, but this needs to be seen against this particular
context where the qualitative aspects of gender such as difference were less relevant
because there was an 'accepted' consensus on what constituted a universal
womanhood in the West. This is important and although it has clearly been challenged
in the West by groups who have argued that the implicit notion of womanhood did not
include sufficient diversity, it illustrates the juxtaposition concerning the meaning of
gender, which characterised the problematic efforts to 'export' equal opportunities to

the South.
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1.7.3 Affirmative Action

Another similar strategy, which has gained prominence, is the notion of
affirmative action. Affirmative action carries with it certain notoriety within
contemporary debate in the United States where this policy has proved particularly
contentious. Contention apart, affirmative action is a serious and widely used practical
means, which attempts to redress some of the imbalances, which characterise

contemporary organisations, particularly public services and private corporations.

One of the key strategies to create gender sensitive organisations has been to
recruit more women into positions, which involve decision-making and in particular
management positions as well as into positions, which are often dominated by males.
As seen earlier it is often thought that an equal opportunity policy is not enough and
subsequently it has been argued that affirmative action is the only guarantee of
achieving a better numerical balance of women and men, particularly in management
structures. Affirmative action, thus, implies that special efforts should be made to
recruit women for management positions as well as positions, which involve decision-

making. Lee Bacchi has proposed the following definition of affirmative action:

‘The stated goals of most labour market affirmative action programmes, are to
encourage 'women' into non-traditional jobs, that is jobs traditionally
performed by men, and to increase their access to positions of higher pay and
higher status. The means to these ends can include training courses, review of
personnel procedures to remove obvious and / or indirectly discriminatory
practices, the setting of goals to increase the representation of targeted groups
and, most controversially, targeted hiring, promoting or appointing, sometimes

with quotas applied.’ (Lee Bacchi, 1996: 16)

The current scope of affirmative action programmes is best understood as a
culmination of national efforts to resolve the subjugation of racial, ethnic and female
minorities. Affirmative action originated in the United States during the 1960s where
it had become apparent that anti-discrimination statutes alone were not enough to

break long-standing patterns of discrimination. Furthermore, affirmative action was a
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response to civil rights programmes, which were enacted to help African Americans
to become 'full citizens' ofthe United States. Sykes (1995: 1) points out that the actual
term 'affirmative action' was first proposed in 1965 by President Lyndon Johnson

whose Executive Order 11246 required federal contractors to:

‘take affirmative action to ensure that applicants are employed, and that
employees are treated during employment, without regard to their race, creed,

colour or national origin’. (Sykes, 1995: 1)

The starting point of affirmative action was grounded upon racial discrimination, but
two years after the Executive Order was first adopted; it was amended to prohibit
discrimination on the basis of sex. This was in response to the recognition that women
were excluded from certain positions, which were traditionally regarded as
exclusively male and moreover a recognition that women’s contribution to the

economy was not maximised.

One of the key arguments against affirmative action is that it is generally at odds
with notions ofequal opportunity as it undermines procedures designed to appoint the
best person for the job. It has been argued that affirmative action has a contradictory
and negative effect as it stigmatises women and ethnic minorities by calling into
question their effectiveness. This is a common feature in the debate on affirmative
action as opponents consider affirmative action to be a tool, which promotes staff on
the grounds of their gender or ethnic identity as opposed to their professional skills
and abilities. As Lee Bacchi (1996: 31) puts it ‘affirmative action has struggled
against accusations that it undermines 'fair play' and that it sits uncomfortably with the
American way of doing things’. As a response to such criticism, it has been pointed
out that stigmatisation of both women and ethnic minorities is already deeply
embedded within contemporary society and has been so institutionalised that by
introducing affirmative action, women and ethnic minorities will be in a position to
defy both stigmas and stereotyping. This is highlighted by William Yates who
suggests that ‘it is important to educate people to understand that we cannot afford the
potential waste of talent that prejudice and other negatives have caused for so long’

(Yates, 2001: 2). Whilst there clearly is a case as Yates says for releasing the potential
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of marginalised workers, affirmative action can be interpreted as undermining the

agent’s autonomy and, thus, can have a contradictory effect.

In summary then like equal opportunity legislation, affirmative action policies
whilst well meaning can have contradictory effects in that they undermine the
autonomy of women and in practice they often benefit those who least need them in
order to advance. However, whilst affirmative action differentiates itself from equal
opportunities in terms of its pro-activity, it, like equal opportunities, is predicated on
an essentially modernist interpretation ofthe problem and, thus, arrives at a modernist
solution, which explicitly refers to a set of universals as descriptions of reality. Both
affirmative action and equal opportunities have three core assumptions, which are
based on the modernist account of gender inequality - universalism, consensus and
material equality (Forbes, 2002: 34). Put together these three core assumptions reify
different experiences, different expectations and different causes into single,

homogenous and universal reasons and causes.

1.7.4 Orz2anising for Change

The analysis of equal opportunities and affirmative action through a modern
sociological perspective illustrates some discernible theoretical landmarks on which
gender mainstreaming is founded. By analysing the way in which gender equality has
been conceptualised and moreover applied within organisations in a Western context,
several parallels between equal opportunities and affirmative action as organisational
tools and gender mainstreaming are apparent. The theoretical premises have in the
main been quantitative in terms of representation and equal pay as opposed to
qualitative, challenging the existing organisational structures, which have often been
characterised by a male bias. This way of dealing with equality has therefore to a
large extent undermined women’s agency, by not questioning and challenging why

gender inequalities persist.

This therefore raises serious questions as to the way in which Western practices
have been 'transferred' to other regions of'the world. The point here is that the way in
which gender has been conceptualised by some sections ofthe development apparatus

has to some extent characterised development practices itself and is firmly rooted in a

62



modernist tradition, where change was concerned with parity in economic conditions.
The development response to these strategies has, 1 would argue, been flawed on the
same basis that the Western strategies are flawed and this contradicts the alternative

ways of practising development proposed by Southern women.

Feminist influenced 'development' has rested on a rejection of the modernist
principles e g qualitative rather than quantitative criteria, which appeals to replacing
the existing universal and imposed discourses with a new and more 'embracive'
discourse addressing structural inequality. This would involve a bottom-up approach,
which seeks to analyse and harness existing gender configuration to effect change.
They have called for a re-emphasis of the experiences of the situated society as
opposed to the universal Western image of Southern culture. This means building on

existing networks and shared meanings to sustain managed change.

1.8 Concluding Comments

The notion of gender mainstreaming is the outcome of a long and complex
discourse on gender and development, which has been shaped by often conflicting
discourses between Northern and Southern women. From the very beginning it was
the insights from Western women’s movements, which were 'fed' into the thinking
and practice of development aid. The development discourse on women’s roles has
been fraught by the dichotomy of 'universality' versus 'diversity' as well as 'the South'
versus 'the North'. Moreover, the debate has not been straightforward in the sense that
discourses on WID, GAD and gender mainstreaming have been fluid, changing and
overlapping one another. 1have argued throughout this chapter that the commitment
to gender analysis rarely becomes gender-sensitive practices due to the fact that these
different terms and strategies have been more about managing the meaning of

language than delivering tangible and substantive change.

From its very inception, there has been a paradox at the very heart of the
gender mainstreaming strategy - 'institutionalising' gender into both donor and NGO
practice is far from straightforward. Promoting the role of women in development and
putting women’s values at the centre of development work means reaching into the

'heart' of the development discourse and reconstructing from the bottom, the very
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concepts that shape that same discourse. By using gender mainstreaming as a strategy
there has appeared to be a tendency to build upon the overtly modernist theses of
WID and GAD, through the adoption of a logical, technical and top-down
methodology. Implicit in this strategy is that change can happen by adding on post-
modern terms such as 'empowerment' and 'participation' onto existing modernist and
bureaucratic structures. Often these attempts have failed to 'take account' of gender in

a way, which delivers an empowering set of programmes.

The chapter also highlighted specific organisational strategies; affirmative
action and equal opportunities, which have predominantly been used in the West in
order to give voice to women’s concerns and issues. These strategies have still been
influential in the shaping of gender mainstreaming in terms of 'representation’ and
'integration' of women. Their transferability to the South and continued use in the
North is at the heart of the paradox within gender mainstreaming. Both these
strategies are related to gender mainstreaming in so far as they contribute to the
strategic element within it. The emphasis on mainstreaming is rooted in these two
strategies and this is one ofthe reasons why gender mainstreaming as a whole remains
a paradox and therefore a challenge for any organisation aspiring to utilise this
strategy in a development context. The challenge ofthe following analysis is to assess
how IPPF has approached the need and desire to place gender at the heart of their

practices given some ofthe structural barriers, which have been identified so far.
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Chapter 2

The International Planned Parenthood Federation

This chapter explores the simultaneous expansion of Non Governmental
Organisations’ (NGOs) provision in the development sector and the parallel
transformation of the International Planned Parenthood Federation (1PPF) as an
important and critical organisation within that sector. The aim of'this chapter is firstly
to briefly contextualise the history and nature of NGOs and secondly to locate IPPF
within that historical context. The first part of the chapter is a discussion of the
emergence ofthe NGO sector and the contribution and significance 0of NGOs working
in the field of development. The second part ofthe chapter provides a comprehensive
basis for understanding the nature of 1PPF, which, in totality, will provide a
foundation for further discussions within the following chapters detailing the practical

workings ofthe Federation.

On the scale of today’s development provision, NGOs are a relatively new
global phenomena. There are several critical reasons for this contemporary
augmentation, which are central to understanding the NGO landscape in which IPPF
flourishes. The genealogy of NGOs is rooted in two sometimes contradictory counter-
points; firstly the post-war conscience ofthe world and in contrast the 'buffer’ between
the North and the South. IPPF’s inception as a 'global player' is circumscribed by this
dichotomy and to understand its latter-day policy and programme preferences it is
essential to firstly contextualise it, deconstruct its history and analyse its
organisational structure. This chapter will start this process by addressing and

outlining the first two challenges, whilst providing a backdrop for further analysis.

The chapter incorporates a discussion of IPPF’s history in terms of the
Federation’s conceptual and prioritisation concerns, its governance structure and its
Strategic Plan Vision 2000, adopted in 1992. Approaching IPPF in this way allows a
thorough analysis of the organisation to develop, which is both temporally ordered as
well as issue/constraint centred. The history of IPPF has many significant contours,

not least the decision to configure the organisation on federal lines - this factor alone
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provides significant constraints and opportunities for any group of individuals wishing
to effect change. The second part of the chapter, then, deals specifically with the
history and structure of IPPF particularly in terms of the various phases of IPPF’s

"intellectual’ development and the organisational ramifications ofthis development.

2.1 The Emergence of Non Governmental Organisations

In order to understand and appreciate the specific role and history of IPPF it is
important to have an appreciation ofthe wider history of NGOs in general. This will
allow us to locate IPPF in the wider NGO context and, thus, illustrates its
particularities and its contrasts with those NGOs. The growth in the number of NGOs
has been a function of the considerable changes in both the growth of overseas aid
and the way that aid has been expended. NGOs have been recognised as having a
central role to play in development efforts due to their unique circumstances and
organisational features. As a consequence ofthese features, increasing amounts of aid
from various donors have been channelled through NGOs, enabling them to expand
their overseas programmes (Edwards and Hulmes, 1997a: 5). This change in the role
and significance of NGOs has led to them being seen as critical for the aims of the

UN and other inter-governmental organisations.

NGOs’ enhanced role is predicated on the assumption that they have specific
advantages over public and commercial sector organisations in the context of
development. Their ability to be innovative, cost effective, flexible and responsive in
programme design and implementation are key features of their comparative
advantage. Their relationships with and proximity to the grassroots level through their
partnerships with Southern organisations has also been a key factor in NGOs’
ascendancy. During the last decade the ability of NGOs to deliver and focus on
sustainability has also further enhanced their role within the development effort
particularly in terms of their policies concerning empowering poverty stricken

communities.

The following statement characterises this on-going reliance on NGOs as

facilitators and implementers of change:
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‘NGOs have become a major instrument of development planning and
implementation for socio-economic development projects and programmes.
They work closely with people’s organisations and take on social mobilisation

tasks where governments fail’ (Mellemfolkeligt Samvirke, 2002: 4)

However, despite this growing reliance on NGOs, their efforts and status within the
development community continues to be the focus of contention. Their role in
development is bringing them into various conflicts which, have led to considerable
debate over their identity and 'true role'. This issue over their role derives from the
conflicting challenges from both donors in the North and also their counterparts in the

South.

Differentiation of NGOs is usually along the lines of how they function and to
what ends they are geared towards. Many organisations are termed 'delivery NGOs'
since their main activity is to provide services to the poor, refugees and displaced
people. Others are referred to as 'enabling NGOs' as their focus is on non-material
assistance to developing countries, such as training, information and advice. Policy
advocacy is another form of activity in which NGOs are engaged, here, they seek to
influence and change governmental policy in certain spheres and areas of
significance. This type of activity often includes multilateral lobbying, where NGOs
seek to influence organisations such as the UN through to local communities. Other
NGOs play a role in co-ordinating the NGO sector as a whole, their added value is in

ensuring NGO efforts are co-ordinated and have maximum impact.

Some NGOs are multi-faceted with regard to the categorisation set out above.
Many of the larger NGOs will seek to deliver, influence and co-ordinate. Having as
wide as possible sphere of influence and relevance is often seen as beneficial for an
NGO. According to Green & Matthias (1997: 49) the service delivery base of an
NGO can provide the legitimacy to act as a policy advocate, since the organisation
can speak from its own experience. There are several pitfalls associated with being
such an extensive organisation, not least the risk of being 'spread too thin' so that
resources are not used effectively and the net effect ofthe NGO is restricted by being

overstretched. As Edwards and Hulme state:
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"By their very nature, NGOs are problematic organisations: raising money in
one country and spending it in others, responsible to multiple stakeholders and
constituencies, and working simultaneously in different (and sometimes

conflicting) sectors and activities.” (Edwards and Hulme, 1997: 281).

2.1.1 The History and Expansion of the NGO Movement

Whilst the history of overseas charitable aid is extensive, the modem secular
agencies involved in development are thought to have started in the mid-nineteenth
century with the creation of the Red Cross (Smillie, 1999: 8). Most contemporary
NGOs were conceived in response to wars. The Save the Children Fund (SCF) was
founded in 1919 by Eglantyne Jebb as a response to famine, spreading through post-
war Europe. The aim was to provide children in need with aid regardless of'their race,
religion or nationality (The Save the Children Fund, 1994: 4). In 1924 Jebb drafted
the Declaration of the Rights of the Child, which forms the basis of SCF’s work
today. This eventually led the UN Declaration ofthe Rights of'the Child in 1959 and
the UN Convention on the Rights of the Child in 1991. These declarations had a
significant impact on SCF as an organisation and from then on the organisation
became more than just an emergency relief agency (Ibid ). Similarly, Oxfam was
started in 1942 when a few concerned people in Oxford wanted to send help to
starving children in Nazi-occupied Greece (Poulton & Harris, 1988). Oxfam’s
activities then extended to include broader developmental concerns on a global basis

(Green & Matthias, 1997: 7).

Following the Second World War and the dismantling of European empires,
NGOs saw their role as fulfilling the demand created by the vacuum left by the
withdrawal of foreign governments from various countries. Invariably, this entailed
the movement of goods into such countries. The 1960s saw the emphasis on goods
slowly converted into programmes matching the new concerns of development,

funded by the post-war economies, which were growing rapidly (Pratt, 1997).
However, the influences for the existence of new NGOs were not universal; some

have developed as extensions of services provided to their own country’s citizens. In

fact The International Planned Parenthood Federation is an example of this. The
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Federation was formed in response to the recognition of the need and greater
acceptability for family planning in a number of countries, and has since developed
into the largest family planning NGO in the world (Green & Matthias, 1997: 18). As

Fowler notes, it is difficult to generalise about the origins of NGOs:

‘Northern NGOs are as diverse as the contexts in which they have grown, they
cannot be easily labelled by type: they are heterogeneous, no two are the same

and all strive to maintain their individual identities.” (Fowler, 1992: 17)

Most NGOs, at least up until the 1970s were viewed and used as means of
emergency relief. This changed by the late 1970s, when NGOs began to be seen as
experts in their field and also the means to effect development on a more efficient
basis than direct government intervention. This change in perception was underpinned
by two factors; firstly NGOs innovative approach to development and secondly, the

local knowledge and connections NGOs have, especially in the South.

These two factors underpinned the massive expansion of NGOs and, thus,
NGO activity during the 1980s and 1990s. Their numbers increased considerably -
the number of development NGOs registered in Organisation for Economic Co-
operation and Development countries (OECD) grew from 1,600 in 1980 to 2,970 in
1993 (Edwards & Hulme, 1995: 3). This increase was mirrored by the significant
increase in the size of individual organisations - many of the small, voluntary
agencies consisting of a small number of staff, became large professional
organisations with specialised staff. NGOs were being offered unparalleled
opportunities, access and resources. NGO funding doubled between 1980 and 1993;
the total spending of OECD NGOs had risen from US$ 2.8 billion to US$ 5.7 billion
(Edwards & Flulme, 1995). Much of this money came as Official Development

Assistance (ODA) from both bilateral and multilateral agencies.

According to some commentators much of the growth of NGOs appeared to
occur with little public scrutiny (Pratt, 1997). Notwithstanding debate concerning high
costs and the percentage of donations reaching service users, detailed debate and
analysis was absent. The trend towards larger NGOs with extensive influence and

intervention capacity has meant that NGOs, at least more recently, have attracted a lot
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more scrutiny. There are various reasons why NGOs have prospered, each of which
have contributed in some way to the reasons why NGOs are now highly 'analysed'
both inside and outside academia. Analysis and criticism covers areas such as NGOs’
political roles, the effectiveness of their interventions and the long-term ramifications
of having NGOs undertaking this kind of work. The claims that NGOs are effective in
reaching the poor, in participation, in cost effectiveness and innovation have, thus,
been open to debate and critique. Critics claim that NGOs supposed 'comparative

advantages' are balanced by their 'comparative disadvantages'.

This backdrop helps to illustrate the context in which IPPF emerged and
continues to grow. In a similar way to other NGOs, its period of major expansion was
during the post-war years and it too specialised in terms of sector provision by
focusing on family planning and population matters. The next section will illustrate
these points more fully in particular, it will focus on IPPF’s history, organisational

structure and its inter-relationship with the donor community.

2.2 The History' of the Internationa] Planned Parenthood Federation

IPPF is a registered charity in the United Kingdom and is the largest voluntary
organisation in the world working in the field of family planning and sexual and
reproductive health. IPPF and its affiliates are currently operating in more than 180
countries with an annual budget of approximately $80 million (IPPF, 2001: 16). In

1992 the Federation revised its mission statement, to state that:

‘IPPF and its member associations PROMOTE and DEFEND the right of
women and men, including young people, to decide freely the number and
spacing of their children, and the right to the highest possible level of sexual
and reproductive health. STRIVE in particular, to advance the family planning
movement among the under-served by addressing, through information,
advocacy and services, their growing unmet need and demand for sexual and
reproductive health, and to work co-operatively in this endeavour, with all
interested governmental and non-governmental parties. GIVE special
emphasis to maternal and child health and notably to the elimination of unsafe

abortion, through information, advocacy and access to family planning and
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safe abortion services. ARE COMMITTED to obtaining equal rights for
women, and to their empowerment in obtaining full participation in, and
benefit from, social and economic development. URGE the involvement of
committed, competent, skilled volunteers and staff as a decisive prerequisite
for providing leadership in the execution of their mandates. RESPECT the
autonomy of member associations, but require all adherence to the
Federation’s mission and commitment to quality, effectiveness and

accountability’ (IPPF, 1999: 1).

The broad aims of IPPF are to provide and promote safe contraceptive services
and information and advice concerning sexual and reproductive health matters. These
aims have changed over time to reflect the changing priorities of the development
sector, not least the recent re-focusing away from 'population’ orientated concerns
such as size and growth. This shift has had a significant impact on the Federation as
an organisation. IPPF has had to re-define its role as well as re-create its
organisational structure to accommodate sexual and reproductive health from a rights-
based perspective. One of the central characteristics of IPPF is the fact that it is
constantly changing. Its activities and policies are organic in two critical ways; the
first concerns the nature ofthe organisation itself and the second concerns the domain
in which IPPF works - both factors impact and shape what IPPF looks like and what it

stands for.

As a registered NGO, IPPF has existed for over halfa century and in 2002 the
Federation celebrated its 50th anniversary. However, IPPF’s history has been far from
unproblematic and today’s IPPF is an organisation, which has transformed itself from
a marginal grassroots network into an established international NGO affecting and
influencing the lives of millions of individuals globally. The genealogy of the

Federation is set out below.

2.2.1 The Early Birth Control Movement

The social movement of family planning began with a small group of

individuals who fought for the freedom to have access to contraceptive services. They
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worked against the law, regulations and social pressures within their own countries.
One ofthe main founders ofthe birth control movement and of what later came to be
known as IPPF was Margaret Sanger, an American whose primary concern was to
provide birth control for poor women. As a young social activist, she had radical
contacts and when she started up her own paper 'The Woman Rebel', which amongst
other issues dealt with birth control, she was supported by the US Socialist Party and
various anarchists. Turning to direct action along with her sister, Sanger set up the
first family planning clinic in Brooklyn in 1916 for which she was arrested and went

to prison (Suitter, 1973: 5).

It was during her time in prison that Sanger realised there was a need for a
new and what came to be a very different strategy to promote birth control. Sanger
increasingly began to distance herself from the left in order to gain recognition as well
as resources for the cause of family planning. During the 1920s, Sanger started to
forge alliances with physicians, academics and social engineers. The initial strong
links with the radicals faded and eventually professionals and eugenicists took the
place ofradical supporters (Hartmann, 1995: 97). The scientific community was never
comfortable with Sanger’s early activities linked to the feminist movement. As a
consequence her involvement with the feminist cause decreased rapidly in her quest
for scientific acceptance of family planning. Through her co-operation with scientists,
Sanger gave birth control an aura of scientific and medical respectability (Helzner and
Ortiz-Ortega, 2000: 3). By dissociating it from radical philosophies it was
transformed into a more middle-class issue. Sanger began to solicit professional
participation in the birth control movement and physicians, eugenic-minded
academics and administrators of the social welfare bureaucracy were all invited to
take part in order to reinforce a medical discourse (Whitworth, 1997: 83). The early
feminist influences, which initially characterised the birth control movement, soon
weakened and gave way to a period in which inclusion into the medical and scientific

mainstream were paramount.

2.2.2 The Emergence of a Federation

Increasingly, the birth control advocates worldwide called for family planning

to become more than national and local activities based on individual efforts. There
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was a growing consensus to create a common and institutionalised structure, which

could promote family planning on an international scale.

The momentum towards establishing an organisational focus for family
planning efforts culminated in 1952 when a conference was organised in Bombay,
where advocates from different parts of the world came together to establish whether
there were grounds for co-operation (Wadia, 2001: 138). The conference in Bombay
was significant in the sense that it illustrated the varied agendas of different nations.
The Dutch delegation saw the need to establish an organisation promoting sex
education. The Americans, on the other hand, had a wish to slow down population
growth and the Swedes were mostly concerned to provide women with access to
services, which in turn, they argued, would give women autonomy over their own

bodies (Suitter, 1973: 38).

Yet, despite these various views, the Conference held in Bombay became a
starting point for an international and global movement promoting the cause of family
planning. Largely due to the efforts of Sanger who travelled extensively to gain
support for the cause of family planning, the International Planned Parenthood
Federation was proposed in Bombay in 1952. The decision was ratified in Stockholm
a year later by representatives of eight FPAs: Holland, Hong Kong, India, Singapore,
Sweden, Great Britain, the United States and West Germany (IPPF, 1979: 1). The
IPPF was led, through the joint presidency of Margaret Sanger and Lady Rama Rau of
India and the objectives of the newly formed Federation was to set up through an
international structure, which would provide technical support for other countries

wishing to promote family planning (Wadia, 2001: 148).

The newly organised international movement soon moved into offices in
London, which were provided by the Eugenic Society free of charge (Suitter, 1973:
57). Moreover, the headquarters received two annual grants; $3,000 a year from the
US based Brush Foundation for Race Betterment and £250 from the Eugenic Society
in the UK (IPPF, 1953: 18). The Eugenic movement advocated fertility control
amongst the poor and disabled, as a way of'perfecting' society and Eugenicists joined

the birth control movement in growing numbers, providing it with a new direction to
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replace the discarded one of women’s rights (Hartmann, 1995: 98). The Eugenic
Movement, thus, played a key role in the initial phase of 1PPF.

At this point in IPPF’s chronology it had passed from being an essentially
localised radical movement to one that placed mainstream acceptance as a priority.
The rationale for this was simple, but far from uncontentious. In order to impact as
many lives as possible, it was necessary to gain mainstream acceptance for IPPF’s
activities, given their 'quasi-medical' activities, they needed to align themselves with
the medical and scientific community (Back, 1989; Helzner and Ortiz-Ortega, 2000;
Huston, 1992).

Whilst a Federation was established, some of its members still faced
opposition from both churches and various governments. Yet, as time went by, an
increased belief in international institution-building in the post-war period coupled
with a growing concern about 'the population explosion' gave IPPF new strength as an
NGO on the international stage. Growing fear of increasing population growth and its
impact on the physical environment made governments worldwide more supportive of

the work of IPPF and its family planning associations.

2.2.3 'Globalising' the International Planned Parenthood Federation

IPPF grew dramatically during the 1960s and a whole series of financial
changes took place, which firmly established IPPF’s status as a global organisation.
This was a period of growing international support for family planning and population
control and IPPF received, as a consequence, considerable financial support for its
activities. As various public and private bodies produced research indicating the
potentially 'disastrous' consequences of unchecked population growth, governments
and private organisations began to channel funds into the Federation (Whitworth,
1997: 95). In 1966 IPPF received grants from the Swedish International Development
Agency (SIDA) and from the United States (Suitter, 1973: 92). This marked the first
time that governments became directly involved in funding and other governments

soon followed suit.
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The changes in the financial circumstances of the Federation since it was
established, illustrate the extent of its growth. The Federation initially operated on a
shoestring budget, with small grants and emergency donations keeping the
organisation together. In contrast by 1967 1PPF operated on a $3.3 million budget and
six years later the budget had grown from $3.3 million to $30 million (Suitter, 1973:
374). Governments were now working with IPPF as opposed to against them and
IPPF’s position was reinforced in other key areas such as its co-operation with the

United Nations (UN).

2.2.4 The International Planned Parenthood Federation and the United Nations

The Federation’s early relationship with the UN characterises the many
tensions both internal and external, which IPPF has had to deal with. The partnership
was initially characterised by tension. In many ways IPPF’s initiation into global
politics was via their struggle with the UN in gaining recognition for their work. It
took IPPF twelve years from the time of initially applying for consultative status to
gaining this on a Roster basisl/, this was achieved in 1964. Suitter (1973: 392)
illustrates how the initial suspicion of many national delegates at the UN, in particular
those representing Catholic governments, diminished over time. The status of the
Federation was raised in 1969 to Category Il and in May 1973, the United Nations
Economic and Social Council (ECOSOC) granted IPPF the highest level of status,
which was in recognition of IPPF’s concerns with the majority ofthe activities of the
Council. This was a significant achievement for the Federation as it served to enhance
not only IPPF’s profile at an international level, but also because it raised the issue of
population growth more generally, which gave the Federation international credibility

(IPPF, 1989: 2).

The Federation’s relationship with the UN was further strengthened during the
1960s when the United Nations Population Fund (UNFPA) was set up in 1969. This
UN programme was set up to work in the field of family planning and with NGOs

working on similar issues. As IPPF was renowned for its strong grassroots network

17 In UN terms NGOs are divided into three categories. Category I characterises NGOs which have a basic interest in most of the activities of the Council;
Category II include NGOs with a special competence and the Roster include those organisations which are primarily concerned with the development o fpublic

opinion and with the dissemination of information’ (Willetts, 1996: 32).
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the Federation could provide its expertise to the UNFPA. This link was crucial, as,
rather than being a remote body providing services, IPPF’s family planning
associations were often trusted by local people and therefore had the ability to
establish direct contact with local populations. This characteristic is reflected in the
way in which IPPF has conceptualised its relationship with the UN. In a document
assessing IPPF’s partnership with the UN, the Federation states that:

TPPF recognises that it is important to work with the UN and its agencies. The
UN, as an inter-governmental body, both reflects and influences the policies of
its member-states; it gains the commitment of governments through
international charters and declarations; and, as the main channel of official
multi-lateral funds for development programmes, it establishes priorities
through the consensus of its members. Through the established consultative
process and its informal contact, IPPF brings to the UN the expression of
public views and concerns and the benefit of its experiences, standards and

practices.” (IPPF, 1983: 1)

This statement clearly illustrates the way in which the UN and IPPF have an inter-
dependent relationship, whereby the Federation acknowledges that the UN offers
political 'authority', whilst IPPF provides 'the voices of the people'. These two factors

make up the perfect 'marriage' from the perspective of IPPF.

This point is further reflected in the way in which the two organisations
operate. The UNFPA may at times, like some governments, wish to carry out
activities, which are considered to be too sensitive for it as an organisation and in such
cases IPPF may be asked for assistance as they have a more established relationship
with local populations. The FPAs in Colombia and Brazil literally run the national
family planning programmes as both governments consider the FPAs as having more
expertise and knowledge on this matter (Correa, 1994: 38). The above two points are

further highlighted by Salas, the director of UNFPA during 1970, who states that:

‘UNFPA intends to fund projects through IPPF. This, I think, will be
particularly true in areas, as in Latin America, where the governments wish

family planning activities to take place, but sometimes do not wish to have
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official policies or programmes supporting such activities. In such cases the
work of IPPF may be, and in many instances has been, an indispensable bridge
on the road to official governmental policies and programmes of the sort
which the UN system can support through its own agencies. IPPF and its
member organisations, moreover, have first hand knowledge of population
problems throughout the developing world. It can thus be invaluable to

UNFPA as a source of information and advice’ (Salas, 1971: 34).

IPPF’s close co-operation with the UNFPA consolidated the Federation’s

status on the international stage as well as its new role as an international 'world-

player' within the field of family planning and population matters. It was through its

co-operation with the UN that the Federation started to network with other

organisations, and this is reflected in a statement made by IPPF on the Federation’s

position within the UN:

‘Enjoying Category I consultative status at the United Nations, IPPF works
closely with other voluntary, inter-governmental and UN agencies which share
its concerns for reproductive health in general, the health and well-being of
women and children and the role of population in socio-economic
development. These include the United Nations Population Fund (UNFPA),
the United Nations Children's Fund (UNICEF), the World Flealth
Organization (WHO), the World Bank and many others.” (IPPF, 1998: 1)

IPPF moved from being marginalised towards a position whereby they have now

become part of a global network. The organisations to which IPPF relates, namely

UNFPA, UNICEF, WHO and the World Bank, all play a powerfiil role within world

politics and have a strong presence on the international stage.

2.2.5 The International Planned Parenthood Federation during the 1970s and

1980s

By the 1970s, IPPF was an international organisation that commanded

considerable financial resources. In 1972 IPPF had 83 member FPAs and a budget of

US$19 million provided largely by twelve governments (IPPF, 2001: 1). The
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Federation held a respectable position within the international community and saw
increasing numbers of professionals drawn not only to leadership positions, but also
to the management of the organisation. In IPPF’s Annual Report in 1973, Julia

Henderson, the then Secretary General stated that

"Our international staff, at central and regional levels, is growing in
professional strength as well as in numbers and we have been fortunate to
recruit into the top leadership a number of people who had already
distinguished themselves in to the fields and who have brought their

experience, competence and wide contacts to our work’ (IPPF: 1973: 6).

IPPF had consolidated its international status by capitalising on recognised

professionals who could promote the message ofthe Federation.

Throughout the 1970s, the Federation was committed to making the
administration of population control policies as 'scientific' as possible through
developing objectives and verifiable measurement techniques in order to determine
both population growth rates and the impact of different programmes on those growth
rates (Whitworth, 1997: 98). Fears of a population explosion and its disruptive
potential dominated thinking within IPPF and other population agencies throughout

the mid-1970s.

The first challenge to this view emerged at the 1974 World Population
Conference in Bucharest. This challenge was not aimed at the population controllers’
emphasis on family stability or its Eugenicist orientation, but rather at its
understanding of the relationship between development and population control.
During the conference representatives of the South argued that 'development is the
best contraceptive', and claimed that it would be higher standards of living, not merely
the development of more efficient contraceptive methods and family planning

programmes that would influence population levels (Jeffery and Jeffery, 1998: 239).
The culmination of the post-Bucharest decade came with the International

Conference on Population, held in Mexico City in 1984. It was during this conference,

that a dispute over funds for family planning organisations, which advocated and
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provided abortions, began. The Reagan administration announced that the US would
no longer donate funding to family planning groups promoting abortion (Johnson,
1995: 21). The requirements of the policy signed by the administration dictated that
‘foreign, non-governmental organisations receiving US international family planning
funds could not use the funds to offer a pregnant woman information about abortion
in countries where legal, unless asked directly, perform abortions for the physical or
mental health ofthe woman, other than in cases ofrape, incest or to save the life ofa
woman; lobby their own government to maintain the legal status of abortion, to
legalise abortion or even to decriminalise abortion and finally provide information to
the public about the availability ofabortion’ (1PPF, 2001a: 1). Organisations like IPPF
who had been a major USAID contractor for 17 years suffered immensely financially
(IPPF, 1985: 3). IPPF was targeted because it used a small proportion of some of its
private funds for abortion services in some countries and in December 1984 the

USAID funding stopped and IPPF lost a US$ 17 million grant (Wadia, 2001: 366).

Whilst IPPF suffered a financial set-back as a result ofthe Mexico City policy,
other governments such as Sweden, Japan and the United Kingdom as well as private
organisations including Rockefeller, Mellon, Hewlett and Packard, ensured that IPPF
survived financially. In fact as Wadia points out ‘eventually the Federation ended
1985 with a tiny surplus of money - income totaled US$ 44.8 million and expenditure
USS$ 44.6 million’ (Ibid ). Moreover, 1985 proved to be a successful year for IPPF as
international recognition was given to the Federation that same year, when it was

awarded the UN Population Award (IPPF, 1986: 3).

2.2.6 Vision 2000-T he International Planned Parenthood Federation’s Strategic

Plan

In 1992, under the leadership of Halfdan Mahlerl§ a strategic plan called
Vision 2000 was set up as a new policy agenda for IPPF. During the 40 years of the
Federation’s existence, the global and political environment had changed
dramatically. The number of HIV/AIDS cases had increased significantly, the number

of unsafe abortions were also on the rise and evidence showed that there was a

18 Halfdan Mahler was the Director General of IPPF from 1989 to 1995.
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growing number of young people who had limited access to information and services
(IPPF, 1996: 7). Moreover, 1PPF was increasingly facing competition from other
NGOs working in the field of sexual and reproductive health and subsequently

experienced a decrease in their funding from donors.

There was a recognition that family planning could not be isolated from
comprehensive health interventions and as Wilson (1995. 2) points out ‘a new
perspective on family planning was evolving, one that deliberately linked it to the
right of individuals and couples to a state of sexual and reproductive health’. It was
within this international climate that IPPF recognised that its member associations had
been playing an essential role for many years in matters of family planning, but at the
same time they were in danger of loosing touch with the new global developments,
which were occurring (IPPF, 1991. 2). Subsequently, IPPF set out to plan strategically

for the future by proposing far-reaching goals for the Federation as a whole.

IPPF’s Strategic Plan, Vision 2000, was a response to the increasing need for
IPPF to expand its services beyond the demographically orientated family planning
services and broaden its focus on areas of sexual and reproductive health. The
Federation’s Strategic Plan emphasises six key challenges, which are sexual and
reproductive health, empowerment of women, unsafe abortion youth, family
planning- the demand and unmet need and finally quality of care (IPPF, 1999a: 4).
Moreover, the Strategic Plan consists of three main goals, each with a number of

objectives and these have been outlined in the table underneath.

Goals and Objectives o fIPPF $ Vision 2000 Plan

Goal 1: Advance human rights regarding sexual and reproductive health.

Objective 1. To increase efforts to safeguard the individual’s right to make free and informed choices
in regard to reproductive and sexual health and advocate sound government policy in support of this
right.

Objective 2: To bring about the removal of political, legal and administrative barriers to the provision
of sexual and reproductive health care services.

Objective 3: To actively work for the establishment of equal rights for women to enable them to
exercise control over their own reproductive and sexual health choices.

Objective 4: To eliminate the high incidence ofunsafe abortion, and increase the right of access to safe,

legal abortions.
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Objective 5: To increase men’s commitment and joint responsibility in all areas of sexual and
reproductive health and sensitise men to gender issues, as an essential element in ensuring women’s
equality and an enriched couple relationship for both men and women.

Objective 6: To promote family life education as a means of preparing youth for responsible
parenthood in the future and increase the access of young people to appropriate information, education
and services in addressing their sexual and reproductive health care needs.

Goal 2: Respond to unmet needs for family planning and sexual and reproductive health
services.

Objective /.-T o provide an authoritative source of information on family planning and sexual and
reproductive health issues, trends, policies and services.

Objective 2: To expand the number of available, accessible and appropriate reproductive/sexual health
services, including family planning, to all those who need and want them.

Objective 3: To develop and maintain high quality, sustainable programmes in reproductive health.
Goal 3: Operate a democratic Federation, ensure adequate funding for it, provide
leadership in planned parenthood and maintain accountability.

Objective 1: To increase the representation of under-represented constituent groups on the decision-
making bodies of IPPF, and to secure compliance with IPPF aims and objectives by Member
Associations.

Objective 2: To strengthen the leadership and governance potential of volunteers and increase
management proficiency throughout the Federation.

Objective 3: To seek new sources of government funding, increase contributions of existing donors and
expand non-governmental support of IPPF.

Objective 4: To improve planning/reporting procedures, and expand the evaluation capacity and

capabilities of the Federation.

Table 2.1 - Source: IPPF, 1999a.

The Vision 2000 Strategic Plan emphasised the need ‘to provide services to
women, men and adolescents within a broader sexual and reproductive health and
human rights framework’ (IPPF, 1999a. 6) and moreover Vision 2000, which was
adopted by FPAs in over 140 countries, charged the Federation with the task of
developing ‘an IPPF Bill of Rights as an ethical framework for the right to sexual and
reproductive health’ (IPPF, 1995a: 4). Thus, many IPPF staff and management would
argue that IPPF’s Strategic Plan Vision 2000 was a forerunner for the decisions made
at the International Conference on Population and Development (ICPD) in Cairo in
1994. Through the adoption ofthe Vision 2000 Strategic Plan, IPPF once again found

a purpose, which reinforced its initial image of being a pioneer in the field of family
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planning. The Federation played a key role at the conference in Cairo - advising
governments and other NGOs on matters of sexual and reproductive health as
opposed to the more narrow approach of family planningl9. IPPF had found a new
identity and this was acknowledged by the present Director General, Ingar

Brueggemann who in 1999 stated that in adopting Vision 2000.

‘it reinforced TPPF’s organisational culture by refusing to rest on the laurels of
its past success and once again become a pioneer organisation, adopting
causes which others are shy to espouse, seizing opportunities to be innovative,

and persevering in its capacity as the voice ofthe voiceless’ (IPPF, 1999b: 5).

IPPF’s focus shifted from family planning to sexual and reproductive health It
now embraced a more holistic focus, whereby a human rights language became part
of the Federation’s agenda. The rhetoric of human rights was a popular mobilising
tool and at the International Conference on Population and Development, a consensus
was forged on a rights-based and empowerment approach to programming in support
of women and girls (UN, 1994). Whilst IPPF had previously managed to get this
concept into the 1968 Tehran Declaration (IPPF, 1995a: 10), it was not until the
formalisation of the Vision 2000 Strategic Plan that IPPF itself wholly adopted this

concept internally.

As a response to these new global trends IPPF developed a framework
addressing what they perceived as the strong link between sexual and reproductive
rights and human rights. The IPPF charter was developed in 1995 in response to the
ICPD Platform for Action. In order to reinforce the Federation’s Vision 2000 strategy.
The Charter’s three principal objectives were to raise awareness ofthe extent to which
sexual and reproductive rights have been recognised as basic human rights. Secondly
to make clear the connection between the human rights language and key programme
issues and finally to increase the capacity of non-governmental organisations to

interact with human rights processes (Newman and Helzner, 1999: 460).

19 A more detailed analysis of the implications for IPPF of changing its focus from family planning to
that of sexual and reproductive health will be given in Chapter 4 ‘IPPF’s Production of Knowledge on

Development and Gender’.
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2.2.77 The Vision 2000 Fund

IPPF’s Vision 2000 programme represents a significant departure from its
traditional thinking on sexual and reproductive health. This departure, whilst not
immediate in terms of FPA internal procedures did begin to take effect relatively
quickly. By 1994, and more so in 1995, the message of IPPF’s Vision 2000 began to
find clear expression in some FPA strategic plans, annual work plans and field
activities. The Vision 2000 Fund was established to support innovative projects that
would help to implement the Federation’s Strategic Plan. The Fund’s key objective
was primarily to fund projects with a component of sexual and reproductive health;
that is to assist FPAs with the transition from family planning to sexual and

reproductive health.

Since its inception, the Fund has attracted $19.8 million in restricted funding.
In addition, IPPF contributes about 7% of its unrestricted (core) income to the Vision
2000 Fund (IPPF, 2000: 2). However, this contribution varies according to the
financial circumstances of the Federation The Fund has come to be based on
earmarked funding and continues to prioritise the pursuit of restricted funding. By
January 1998, commitments of more than $42 million had been made for 31 multi-

year projects and 13 pre-project activities in 25 countries (Ibid ).

While the Vision 2000 Fund was first and foremost an instrument that enabled
FPAs to expand their programmes, it also fulfilled the following objectives: firstly, to
serve as a strong incentive for FPAs within the highest need group , to engage in
strategic planning, and to think beyond the confines of their traditional activities by
year 2001. Secondly, to improve management capacity from project conceptualisation

to development and implementation. Thirdly, it aimed at helping the Federation shiftQ

20 IPPF has divided their FPAs into the following groups: Group A has the highest need; Group B has a
high need; Group C has a low need and Group T represents counlries in Transition. Projects in Group
A countries arc eligible for a maximum of $500,000 per year; In Group B countries, the limit is
$250.(X)0 per year; Projects located in Group C Countries, Transition Countries, or Other Countries are
limited to support of $125,000 per year. The resource allocation system has been based upon the

UNFPA classification system. (Source: IPPF, Vision 2000 User’s Guide)
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resources to high need groups and finally to attract additional donor support of at least

US$ 8.0 million per year for new and deserving IPPF projects. (IPPF, 1998a: 3).

IPPF’s 50 years of existence have seen some significant internal and external
changes, which have impacted it dramatically. From being a small network of
informal individuals working together on the basis of minimal funding, it is now a
$80 million year NGO, which has a presence at the UN and influence in over 180

countries.

2.3 The Organisational Structure of the International Planned

Parenthood Federation

In conjunction with the historical development of IPPF, its organisational
structure has similarly changed through time. It is notable that IPPF has a federal
structure and this is one of its most remarkable organisational features. The federal
nature of IPPF is critical in understanding IPPF’s decision-making and project
activities. The importance of this section is paramount in understanding the

organisational nature of IPPF.

IPPF is unique in the sense that it consists of a collection of national family
planning associations (FPAs) responding to local needs within different national

contexts, being part ofa global organisation. As Wadia puts it:

‘While many international and national agencies dealing with similar
objectives have arisen, no other international NGO has anything like the
FPAs. It may have zone or country offices, but not full functioning national,
autonomous associations with a grassroots base which, while subscribing to

the policies of IPPF, have their own individual ethos’ (Wadia, 1996: 7).

The organisational diagram below illustrates the overall management structure of the

Federation:
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Table 2.2 - Source: IPPF, 2001b

A key characteristic ofthe Federation is that it consists ofthree relatively autonomous

levels working together; the central, the regional and the local level.

2.3.1 The Central Level

The role of the office at the central level consists of several components. For
instance technical assistance is provided to IPPF’s member affiliates from a specialist
department and the Central Office also provides supplies of contraceptives |,
equipment and audio-visual materials to its FPAs. Furthermore, FPAs are kept
informed by the Central Office on worldwide developments in the field of sexual and
reproductive health. Staff at the central level plays a key role in advocacy by
promoting the cause of sexual and reproductive health at the international level as
well as seeking funding from potential donors. As a Federation, the primary mission

of the IPPF Central Office has been to assist in creating and sustaining a global2

21 Contraceptives which are offered are those which have been approved by the International Medical Advisory Panel (IMAP) as safe and effective, and

which meet national or international standards ofquality. The role ofIMAP will be explored further in the next sub-chapter.
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network of Family Planning Associations. One of the responsibilities of the Central
Office is to sponsor new applications for 1PPF membership and submit reports and

accounts to the IPPF governing body.

Another significant aspect of IPPF’s Central Office’s role has been to provide
financial, technical and material assistance to the FPAs, which reinforces its
institution-building role (IPPF, 1987: 18). The Central Office has increasingly taken
on a leadership role within IPPF as a whole. In a review of the role of the Central
Office in 1986, it was suggested that this leadership role was encouraged by local
FPAs as they viewed the Central Office as having a more centralised control of
available information, resources and organisational structures. It was suggested that
due to the Central Office’s role with regard to advocacy and its close relation to the
donor community, it is able to represent IPPF with a stronger and unified voice (IPPF,

1986a: 21).

2.3.2 The Re2ional Level

For administrative purposes as well as the recognition that the problems faced
worldwide by the different family planning associations vary according to their
cultural context, IPPF has divided its associations into six different regions. These
currently consist of the Africa region, the Arab World region, the Europe region, the
South Asia region, the East and Southeast Asia and Oceania region and the Western
Hemisphere region (IPPF, 2001c: 17). Councils, consisting of representatives from
the constituent associations administer the regional offices and they elect
representatives to the Governing Body and its committees The key responsibilities of
the regional offices include the organisations of regional conferences and common
services, the promotion of new associations, advising the Governing Body on
financial matters as well as the distribution of contraceptives and literature (Deverell,

1969: 256).

Whilst FPAs are autonomous at the national level, the regional offices provide
financial and technical assistance and also act as the FPAs’ representatives in
negotiations amongst the other regional offices and governing bodies. Each region has

a Regional Council and a Regional Executive Committee to assist in the initiation and
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development of IPPF’s policies (IPPF, 1998b: 3). The Regional Councils act as
regional Governing Bodies, where affiliate volunteer board members vote to regulate
regional policies and planning. More importantly, the Regional Council as well as the
Regional Office is considered by many FPAs as a channel to make local views and
the regional voices heard at the international level as well as influencing IPPF policies

and activities (Ibid.).

2.3.3 The Local Level

IPPF currently consists of 189 member affiliates worldwide (LPPF, 2001: 2).
One NGO in each country is eligible for the full membership if it is recognised
officially in its own country, has a position in its own country as either the only or
leading organisation and that it has been an associate member for at least two years

(IPPF, 1977: 10). Onjoining IPPF, an FPA:

‘becomes entitled to certain privileges, but at the same time, voluntarily
accepts the standards and responsibilities of membership as defined by the
Governing Council from time to time, and agrees to abide by the constitution

and policies of IPPF’ (IPPF, 2001b: 1).

It is within these basic principles that member FPAs are considered as autonomous
and formulate their policies in accordance with local laws and established priorities.
The role of the FPA is often a reflection of the national context in which they work
including the needs of'the local population, the involvement of the government in the

field and national policies on sexual and reproductive health.

Each FPA may have very specific and unique issues according to its location.
Some FPAs are working in countries where governments are reluctant to implement
policies that promote family planning and the FPA’s role is primarily to influence and
lobby key government officials who are in a position to make decisions. Others lobby
their government to achieve information and services on family planning and others
provide full clinical services. However, FPAs working in countries where
governments are actively promoting family planning still take on an advocacy role as

they frequently need to ensure that governments are putting theory into practice as
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well as ensuring that good contraceptive services are available. This is, in particular,
evident in Scandinavia and Holland where the FPAs are working in close co-operation
with their governments in order to ensure that sex education is promoted within
schools as well as ensuring that their governments are meeting the requirements set
out at the International Conference on Population and Development. The other key
role of FPAs working with governments who are open to family planning policies is
to complement or supplement the government’s family planning programme in order

to ensure better quality of services and provisions for the service users.

A study published by IPPF in 1977, which assessed the future roles and the

missions of the Federation stated that;

‘IPPF’s concern to see development of vigorous indigenous national
organisations has led it to neglect its corporate image to the extent that some
FPAs regard it only as a funding agency and fail, therefore, to get real benefits
from membership in terms of both opportunities for interchange and transfer
of experience and technical back-up and international support in times of

experiment and controversy’ (IPPF, 1977a: v).

Ten years later the same study was reviewed and this issue seemed to have remained.
It was observed that there was a distinct divide between 'we' and 'the other', meaning
we the FPAs and 'the other' being the Central Office. The study concluded that the
central office should assist in creating a collective identity or corporate image in

which the FPAs vital work is evident. (IPPF, 1987: 47).

2.3.4 The International Planned Parenthood Federation’s Volunteers

Voluntary activity has its roots in philanthropy, based upon the acceptance of
a duty owed by the rich to the poor. Philanthropy and altruism are still, to a large
extent, key features of voluntary activity, but increasingly over the past two decades
these have been combined with principles of social justice, solidarity, empowerment
and self-help (Smith, 1996: 188). Voluntary activity is a key feature of IPPF and the
way in which it operates. Volunteers are the main 'work force' of the Federation, as

well as its main policy makers.
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Throughout the history of IPPF, the notion of voluntarism has been an
essential feature as the Federation became a reality through the efforts of volunteers
who used their own private time and resources to promote its work and principles. In
a report prepared by a Task Force on the IPPF Governance and Volunteer Structure in

1998 one ofthe conclusions was that:

‘Volunteers, in partnership with staff, are the key to success of the Federation
as a movement and that FPAs derive enormous benefit from the inside
contribution of volunteers. Volunteers give IPPF its credibility as a grassroots
organisation because they represent the civil society of their country’ (IPPF,

1998c: 19).

Today the Federation relies heavily upon volunteers, who donate an estimated 80,000
person days of effort per year throughout the Federation (Whitworth, 1998: 90). A
1988 IPPF Report stated that the cost of volunteers came to 1.95% of the gross
expenditure of IPPF; 1.09% of its total income and 6.60% of gross Secretariat
expenses and staff man-hours (quoted in Wadia, 1997: 5). This illustrates the benefit
that IPPF derives from volunteers compared with the very minimal cost associated

with their involvement with the Federation.

IPPF makes a clear distinction between the policy-making volunteers and the
grassroots volunteers (IPPF, 1998c: 4). The policy-making volunteers are those who
have technical skills and are well connected to their national governments. They
spend the majority oftheir time on advocacy and policy work and are involved in the
different decision-making bodies at IPPF. The grassroots volunteers, on the other
hand, are involved at the community level distributing contraceptives and information

to members oftheir community.

IPPF’s recruitment process for volunteers and the expectations of volunteers
has changed significantly since the Federation was initiated. Now there is an
increasing need for professional skills. Whereas in the past IPPF needed advocates
promoting their cause, today’s volunteers are increasingly expected to have valuable
skills, which can benefit the Federation This is reflected in one of IPPF’s resolutions

in 1998, which states that:
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‘In the next decade IPPF must continue to distinguish itself by the excellence
and relevance of its programmes if it is to retain its leading edge in an
increasingly competitive field. To accomplish this IPPF will need high quality
volunteers with specialised skills and expertise to provide the required

professionalism and leadership’ (IPPF, 1998c: 27)

IPPF’s volunteers are increasingly being drawn from the professional classes

with important connections to government decision-makers. The type of volunteer

needed for governance is, as Wadia, (1997: 19) points out, very different from the

volunteer needed 45 years ago, as the institutional bodies have become more

sophisticated. The skills expected from a volunteer are highlighted further in Wadia’s

document stating that a volunteer has to be somebody who can:

'‘Bring total quality of care concepts into the process and procedures of
governing bodies and ensure their forward thinking, efficiency, effectiveness
and smooth working. They have to partake of elements of'the professionalism
ofthe corporate director, the people’s representative approach of'the politician
and relationship to that of the permanent civil servant, and above all, the
fiduciary responsibility of a Trustee of a Trust. To that must be added the
fourth requirement that such a volunteer should not be dissociated from the
hands-on experience of advocacy, education and service to the people’

(Wadia, 1997: 19).

2.3.5 The International Planned Parenthood Federation’s Member’s Assembly

and Central Council

At the international level, a Member’s Assembly, composed of a volunteer

representative from each FPA, officers of IPPF, the founder president, the immediate

past president and other members ofthe Central Council (who do not have a vote) met

every three-years to oversee overall policy and planning (IPPF, 1977: 1). Its main

function was to:
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‘review and adopt IPPF’s Strategic Plan, ratify amendments to the 1PPF
Regulations or make recommendations about those Regulations to Central
Council, act on the recommendation of Central Council on various

membership matters, provide a forum for exchange of experience and to elect

the president of IPPF’ (IPPF, 1998c: 9).

The Member’s Assembly would then report back to the Central Council (CC),
which until 1999 used to be the central policy-making body of IPPF. The CC initially
consisted of 48 members from around the world holding annual sessions to exercise
governance responsibilities (Helzner, 2000: 4). When the CC was not in session, the
Central Executive Committee, comprised of representatives of the CC and the

Treasurer, was empowered to make decisions in the CC’s stead (Ibid)

Due to the lengthy procedures for passing polices, involving three decision-
making levels namely the Member’s Assembly, the Central Council and the Regional
Council, crucial decisions were dealt with slowly. At the Member’s Assembly in
1995, the former President of IPPF, Fred Sai, requested a review of the governance
and volunteer structure in order to create a more cost-effective and less bureaucratic
Federation (IPPF, 1998c: 1). In other words, there was a call for a structure, which
would be effective, flexible and responsive to service users as well as donors and
thereby allow the allocation of more funds to national programmes rather than to

bureaucratic structures.

Subsequently the Member’s Assembly passed the following resolution:

‘The IPPF Member’s Assembly meeting in Manila in November 1995 called
for a review of the governance and committee structure of the International

Planned Parenthood Federation.” (IPPF, 1998c: 1).

A Task Force was set up to evaluate the current governance and volunteer structure.
In 1998 a report prepared by the Task Force was presented to the Member’s Assembly
where a new governing structure was proposed. This was eventually adopted and by

1999 IPPF’s new governing structure was established and became a reality.
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2.3.6 The International Planned Parenthood Federation’s Governing Council

Whereas the former structure of'the Federation was considered by Fred Sai to
be a costly bureaucracy, the new structure of IPPF is currently leaner and more cost-
effective.2 The newly established IPPF governance structure consists of a single
decision-making body at the central level, which is named the Governing Council and
assumes the functions of the Central Council and the Member’s Assembly. The
Governing Council, which is smaller than the previous Central Council and Member’s
Assembly, consists of thirty FPA representatives, that is five representatives per
region with at least one representative from each region being under the age of

twenty-five years old. (IPPF, 1999c¢: 3).

Two standing committees support the new Governing Council: an Audit
Committee and a newly established Membership Committee, which aims at
strengthening accountability to both the membership and the donors. The Audit
Committee enables the Governing Council to have the confidence that essential
financial matters are being independently reviewed. The new structure involves
strengthening the independence of this Audit committee by having four 'outside'
members to be elected from the Council from a list of nominated FPA/IPPF
candidates who are not members of the Governing Council. The Membership
Committee, on the other hand, is responsible for important membership issues. These
include the review of constitutions and recommendations for FPA membership, and
overseeing the monitoring of member’s adherence to technical, financial and

managerial membership standards including the periodic re-certification of all IPPF

members (IPPF, 1999c: 17).

The first Governing Council meeting took place in 1999 following the
adoption of IPPF’s new governance structure at the Members Assembly in November
1998. IPPF’s new streamlined structure was still based on the basic principle of
voluntarism, but provided a governance structure, which was expected to be more

responsive to the needs of FPAs and at the same time speed up decision-making

22 It is estimated that by abolishing the Member’s Assembly, the Federation will have an annual saving of approximately $US650, 000 (Source: IPPF

Resolution, 1998).
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processes (Ibid). The diagram below illustrates both the current governance structure

ofthe Federation:

Table 2.3 - Source IPPF, 1998b

2.3.7 The International Planned Parenthood Federation’s International Panels

IPPF’s old governing structure included various panels giving expert advice
on issues, which were relevant to sexual and reproductive health. New programme
areas and directions would emerge from the consultations ofthe International Medical
Advisory Panel (IMAP), the International Programme Advisory Panel (IPAP) and the
International Women’s Advisory Panel (IWAP). Through these three panels, IPPF
worked to set standards in crucial and relevant areas of the Federation’s programmes
such as the safety of contraception, service provision, programme management and

gender equity.
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IMAP, which is a principal committee of the new Governing Council, was
established in 1979 and is an internationally recognised body, which advises on the
safety and acceptability of contraceptive products and clinical procedures. The key
role of IMAP is to monitor and consolidate new scientific evidence and when
appropriate develop statements, guidelines and recommendations as well as making
recommendations on contraceptive supplies and storage (IPPF, 1998d: 12). The panel
advises IPPF’s Governing Body on all medical matters and is responsible for
establishing contraceptive standards and organising the medical sections in
international conferences. Furthermore, the panel responds to questions from IPPF
and its member associations and other key stakeholders on critical sexual and
reproductive health questions, which may impact on programmes. Members of the
panel are drawn from all over the world and a system of membership rotation ensures
regular infusions of varied experience and expertise. The panel consists of
international experts, who have access to the latest medical findings and who in turn

provide advise to IPPF on contraceptive methods. (IPPF, 1998d. 10)

IPAP was first formed in 1989 and was subsequently disbanded in 1998. The
panel consisted of international experts providing advice and guidance to IPPF on
appropriate programme directions and practices in general with specific regards to the
work of IPPF. The purpose of IPAP was to review international developments in
family planning programmes and research as well as provide expert advice on areas
related to IPPF’s long and medium-term plans. IPAP would give advice to IPPF
through the Central Council or direct to the regions or the FPAs under a memo from
the Director General The panel would cover issues such as youth, unsafe abortion

and reproductive health services for refugees (IPPF, 1994: 10)

In 1993 IWAP was established under the leadership of Halfdan Mahler Like
the IPAP, it was subsequently dissolved in 1998. The panel was set up to add strength
to IPPF’s Vision 2000 Strategic Plan, which promoted women’s empowerment and
male involvement. The panel consisted of international 'experts' on gender who
provided advice and guidance to the IPPF on issues of women’s perspectives in the
design of programmes, on increasing the number of female participants within the
organisation and on the implementation and evaluation of programmes, which

addressed gender issues (IPPF, 1994a: 1). The mandate of IWAP was to review and
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assess IPPF’s status with regard to the involvement of women in decision-making
processes. Moreover, to provide expert advice on mechanisms for ensuring gender
sensitivity in programmes and recommend ways in which the women’s perspective
could be incorporated into the design, implementation and evaluation of IPPF’s

programmes (IPPF, 1998e: 10).

A review of the old governance structure, which was written up in 1998,
suggested that the work ofthe panels were often too far removed from the work ofthe
FPAs and the closure of the International Women’s Advisory Panel as well as the
International Programme Advisory Panel was proposed. In a survey carried out by the
central office, less than a quarter of FPAs considered the work of IPAP and IWAP as
very relevant. One FPA commented that although IWAP’s role was a catalyst and
agent for change, its work was of little relevance not because of the quality of the
panel’s work, but because IPPF was often reluctant to implement the panel’s
recommendations (IPPF, 1998c. 16). It was also pointed out by some FPAs that as
regional and country situations differ, some of the recommendations made by the
panels may be difficult to implement and therefore only made ‘good theory and

reports for filing” (Ibid).

It was suggested that the medical panel plays a significant role in determining
safety of contraception on a worldwide scale. Thus, this was the only panel, which
survived and today it still plays a significant role advising the Federation on medical

matters.

2.4 The International Planned Parenthood Federation and the Donor

Community

Any non-governmental organisation (NGO) must take into account its role as
a 'broker'. The NGO itself acts as an intermediary between givers of money or other
resources and receivers of services who are often far removed from the charity, in
terms of time and space (Butler and Wilson 1990: 2). IPPF is critically involved in
this kind of relationship due to its status as an NGO. In order to illustrate the

significance of this issue, it is worth noting that IPPF’s turnover in 2000 was
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approximately US $80 million (IPPF, 2001: 16) and in NGO terms this is an

extremely significant amount23,

Whereas some organisations are reluctant to receive handing from
governments, approximately 80% of IPPF’s funding is donated by national
governments (IPPF, 1998a:111). IPPF receives the majority of its handing from
national governments with whom they work closely in order to promote their cause.
The Swedish government is IPPF 'oldest' donor and has contributed core handing to
IPPF since 1965 (IPPF, 1997: 46). Currently the largest donor is the Japanese
government, who contributes more than US $18.2m a year (IPPF, 1998a: 111).

Whilst IPPF has in the past gained from generous funding from many national
governments, the Federation is increasingly facing financial difficulties as there has
been a significant decline in government funding. Some governments who initially
prioritised the area of sexual and reproductive health in terms of funding have had to
re-allocate resources to emergency and relief work, as a result of various ethnic
conflicts as well as natural disasters, which have occurred during the past decade.
This was seen during the Kosovo crisis when the Danish government re-allocated
resources, which were meant to be for sexual and reproductive health towards re-
building Kosovo (Conly and De Silva, 1998: 22). This re-allocation of funds has had a
significant impact on IPPF’s financial well-being and they no longer feel as secure as
they did twenty years ago. This is evident in a speech made by the Federation’s
Director General at a Central Council Meeting in 1997, Ingar Brueggemann stated

that:

‘Ten or fifteen years ago IPPF knew exactly what is was about - family
planning - and was the acknowledged international leader in that specific
field. Family planning was high on the international agenda, and IPPF had no

serious rivals, so the Federation attracted a stable of loyal governments ready

23 This can be compared to Action Aid whose annual income in 2000 was £62 million (2000: 16), Save
the Children’s income in 2000 was approximately £106 million (Save the Children Fund, 2001: 8) and

Population Concern was an estimated £3.3 million (Population Concern, 2001:7).
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to provide steadily increasing core donations with each passing year’ (1PPF,

1997a: 50)

IPPF is no longer the only 'player' in the field as other NGOs specialising in
sexual and reproductive health have sprung up over the last two decades. These
include Marie Stopes International, Population Concern and Family Health

International, which all compete for funding for sexual and reproductive health.

Other sources of funding into IPPF include private donors such as the Ford
Foundation and the Rockefeller Foundation and inter-governmental organisations like
the European Commission, World Bank and World Health Organisation. However,
this represents only a small proportion of their overall funding. A very small
proportion of IPPF’s funding is received from private individuals and in fact the IPPF
Annual Report supplement published in 1998 showed that a mere 5% was donated to
IPPF in this way (IPPF, 1998a: 1). This illustrates that unlike many other NGOs such
as the Save the Children Fund, Oxfam and Amnesty International who all make a
significant attempt to lobby the general public in order to increase their funding, [PPF

has done very little to catch the attention ofthis financial resource pool.

2.4.1 A Changing International Environment

Access to funding has become increasingly acute mainly because IPPF is now
facing significant competition, but also because there has been a change in donor
priorities. Short-term relief projects have been a priority as opposed to projects, which
may lead to fundamental and long-term change. This highlights the transitory and
insecure nature of charity funding. The increasingly difficult climate, which IPPF is
facing is evident when recent income trends are analysed, over the last four years, this
decreased from US$ 127 million in 1995 to US$ 92 million in 1997 and US$ 77
million in 1998 (IPPF, 1998a: 1). It has recovered slightly from a low of US $73m in
2000 to US$ 80m in 2001 (IPPF, 2001d: 16).

Another significant issue in terms of funding is that many donors have begun
to decentralise the distribution of their budgets to their local agencies in recipient

countries. Donors who have adopted such strategies include the Department for
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International Development (DFID), which are currently setting up more Development
Co-operation Offices in the field with grant making powers; Japan which has initiated
in-country assistance as well as USAID, which increasingly are making substantial
grants direct to FPAs from their in country missions (IPPF, 1999b: 93). Thus, IPPF’s
affiliates are now gaining an opportunity for direct funding, which in turn has left the
Central Office in a position where they have to co-operate more closely with their
FPAs as the affiliates so far have had little experience working with international

donors.

IPPF’s response to the challenges of funding led to it setting up Resource
Mobilisation. IPPF’s Resource Mobilisation section’s key responsibility is the
negotiation of funding with donors. This unit concentrates on two types of funding;
unrestricted funding?4, which is funding mostly gained from government donors and
restricted funding25, which are donations for specific programmes and projects sought
from major foundations such as The MacArthur Foundation, the Ford Foundation and
the McKnight Foundation (Ibid: 195). The majority of the restricted funding, about
eighty seven per cent, derives from governments. IPPF therefore liases closely with
government donors from across the world including the Australian, Canadian, Swiss,

Finnish, Japanese, Swedish and Danish government.

Increasing competition for resources has led IPPF to seek out other donors
such as the National Lottery Charities Board and Comic Relief. Each donor will have
different agendas and priorities and IPPF’s section of Resource Mobilisation’s

responsibility is to develop and design and initiate programmes, which fit each donor

24 Unrestricted funds are not designated and can be spent as determined by the Federation, acting in its
capacity as a corporate entity. Thus, by definition, funds whose use is determined by the Federation are

unrestricted funds.

25 Restricted funding is provided separately from the IPPF’s unrestricted core budget. Restricted
funding includes donor directed funding (core funds allocated by (he donor to specific activities) and
project-specific grants. The donor designates restricted funds and these restrictions can be programme-
specific and/or use-specific. The Federation has a legal and fiduciary responsibility to disburse funds in

accordance with donor restrictions.
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profile. Each year the division updates a donor profile outlining the exact criteria as
well as the priorities set out by the donor. Donors may wish to support projects in
certain areas of the world with a specific focus on women and girls or they may have
a more general concern with addressing the causes of poverty and inequality. IPPF’s
objective is to tailor projects to match local needs through their wide network of FPAs
and this helps to explain how they receive so much of their core funding from

governments.

The Federation is renowned for its well defined distribution channels that have
a proven track record of service delivery and the Federation’s extensive network gives
it the ability to be flexible in responding to donor’s various and often changing
preferences. However, it does mean that in many ways donors determine or drive both

the choice of project and moreover the shape ofthat project.

2.5 Concluding Comments

The nature, history and organisational features of NGOs vary widely. 1PPF has
changed significantly as a Federation since its inception both in terms of its size and
objectives, its governing structures and in relation to the donor community. At its
inception IPPF functioned as a dynamic network of dedicated volunteers who
travelled around the world, often at their own expense or with funds raised from
friends, to help other committed individuals from local FPAs. Yet, with time IPPF
established itself at a global level through the médicalisation of its practices gaining
recognition for its work and establishing strong links with governments worldwide.
Today IPPF is an international organisation that commands considerable financial
resources, holds a respected position within the international community and has a

large number of professional volunteers.

As an organisational entity IPPF is extremely complex. This complexity stems
from its federal structure and the relationship between the FPAs, the centre and the
governance structures, which circumscribe the organisation. This complexity is
exacerbated by the horizontal cross-cutting impact ofthe national and local context in
which it operates as well as the network of inter-governmental organisations, which

affect it, such as the UN. The effects ofthese horizontal and vertical impacts on IPPF



are difficult to discern, but are undoubtedly critical in understanding how the

Federation conceptualises and implements change.

The shift from family planning to sexual and reproductive health has been one
ofthe most significant organisational changes for 1PPF and this has involved a shift in
the traditional organisational way of conceptualising service users and service users’
needs. 1PPF faces many challenges in their attempts to define, agree and implement
gender sensitive practices. The next stage of this analysis will focus on an
examination of how IPPF has attempted to reconcile its history and structure with the
various challenges posed by gender and development theory. In terms of structure and
history, IPPF manifests itself as a locus of power in terms of creating policy and
implementing policies through programmes and objectives. To unlock and understand
the relations within IPPF between power and change, it is necessary to analyse the
way IPPF constructs its thinking throughout its organisation and between itself and
other significant influences. Its production of knowledge processes and how these
contribute to the organisation’s contemporary conceptualisation of its purpose is

central to this analysis.
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Chapter 3

Theoretical Framework and Methodological Way
Forward

The preceding two chapters have served to illustrate the core question, which I
want to address concerning the relationship between IPPF as an international NGO
and the theoretical and practical strategy of promoting gender equality, which is
increasingly referred to as gender mainstreaming. This chapter is, in a sense, the most
critical not least because it will be argued that researching such a complex issue as
gender mainstreaming calls for a very specific type of methodology. So far I have
outlined what gender mainstreaming is and how gender has been conceptualised
within NGOs, intergovernmental organisations and governments as opposed to the
grassroots. I set out to illustrate the very different and often conflicting discourses
surrounding gender mainstreaming within these disparate contexts and now I need to
bring these together through a sophisticated methodology, which will address the core
question as thoroughly as possible. The first part of this chapter will focus on the
circumstances ofthe research and will seek to tease out a suitable methodology via an

extensive discussion of certain theoretical and conceptual considerations.

In order to evaluate the extent to which IPPF is entitled to claim a commitment
to gender mainstreaming, it is important to not only examine what IPPF does and how
it does it, but also how IPPF functions as an organisation itself In Chapter One, 1
discussed what has become known as gender mainstreaming; the key elements are a
commitment to understanding, working with and empowering females and males. On
the basis of this description I need to put forward a methodological strategy, which

will explore these features of gender mainstreaming within IPPF.

There is a contention over meaning within gender mainstreaming as a strategy
and a theory. The dispute concerns the dichotomous interpretation of gender as
pluralistic and mainstreaming, which is predicated on modernist theories of change.
The challenge here, then is to examine to what extent IPPF approaches female and

male experiences and attempts to empower these experiences through a fundamental
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and long lasting development programme, which reaches beyond the superficial and
into the empowered and real changes associated with substantive development and
progress. Here we have, in general terms, the gender mainstreaming approach and the
context for this analysis of the IPPF Bringing the two together involves shaping a
very particular methodology, which is sensitive to certain key concerns. The first is
the nature of IPPF, not in a descriptive sense, but in an analytical sense, thus, 'What is
IPPF as an organisation?'. This analytical exploration will take some very specific
features of IPPF and look for the conceptual substance of those features and try to
relate them to the question of methodology. In the context of this chapter, conceptual
substance pertains to aspects of an organisation such as power, plurality, conflict and
discourse. Understanding how these aspects are configured is critical in understanding
how IPPF relates to change. The second concern is to understand, on the basis of the
analytical discussion, how we can examine and understand those particular conceptual
features. The picture 1 intend to build should point to a particular set of
methodological tools, which theoretically 'fit' the analytical and the central question of

gender mainstreaming.

This approach to methodology, whilst being extensive, is thorough and will
provide a theoretical justification for the chosen methodology in terms, which are
consistent with both the central question and the organisation being studied. To spend
some time looking at IPPF in terms of'its conceptual composition will partially direct
us towards a methodology, which best suits both the subject and the question. I will
begin this discussion then with an outline of IPPF - this is intended to provide a
'conceptual map', which will highlight IPPF’s organisational landscape and will

illuminate the key concepts on which to build a methodology.

3.1 Contextualising the Methodology

This section is aimed at contextualising the methodological and theoretical
discussion I would argue that what IPPF is and represents as an NGO may restrict my
choice of methodology due to the complexity and conceptual configuration of the
organisation. IPPF is at once a Federation and at the same time a unitary organisation

in terms of policy. The formulation of policy is constantly questioned and moreover
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legitimately questioned, within the context of a federal structure, by various players.
This complexity is further problematised in that IPPF operates internationally and
thus, is subject to a variety of competing and often mutually exclusive cultural
demands and norms. IPPF then, may be subject to both external and internal pressures
and influences. Context is critical for the effectiveness of any organisation, but this is
compounded when one takes into account the variety of forces, which exert
themselves on IPPF, from governments, international agencies to local and

community organisations.

To understand the content of gender mainstreaming one must understand the
context in order to highlight the connection between the nature of IPPF and the nature
ofthe Federation’s efforts to gender mainstream its own activities. It could be argued
that if IPPF were an isolated organisation, then the internal composition would be
sufficient in order to analyse it. Yet, as outlined in Chapter Two, IPPF has central,
regional and local perspectives, which suggests that there are many narratives and
points of view to consider in the analysis. It is therefore critical to undertake some
kind of deconstruction of IPPF in order to construct a conceptual analysis. The stress
here is on breaking down IPPF as an organisation, in order to illuminate its core
rationality and on what that rationality is built, not least understanding the various

points of conflict and conflict resolution.

The focus for this analysis is IPPF and its various contexts and externalities
such as its donors, its member associations and other NGOs. IPPF seems to consist of
interplays of different power sources, some of which are external, whilst others are
internal: the former are the donors, other large NGOs, governments and businesses,
whereas the internal power points are the FPAs, the regions and the Central Office.
Each one of these power points carries its own narrative, which is often in
competition, although not necessarily mutually exclusive of each other. This can be
illustrated by comparing IPPF’s Family Planning Associations (FPAs) with the UN. It
could be argued that the UN has an 'interfering or influencing' narrative as it operates
as an inter-governmental institution, making an attempt to reach a consensus on
economic and social issues worldwide. IPPF’s affiliates, on the other hand, have a

particularised and region specific narrative, which in turn will reflect the outcome of
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their discourse(s). This point serves to highlight the very real discursive conflicts,

which affect IPPF, but more importantly compose 1PPF.

At the very heart of IPPF there are some very powerful and often mutually
exclusive narratives, which are vying with each other to dominate the overall policy
narratives and, thus, the general policies of IPPF. Even on the basis of this brief
examination of some ofthe key conceptual aspects of IPPF, certain critical issues are
coming to light particularly the picture of IPPF as a group of conflict points for a
variety of extremely powerful influences, which have to be channelled into various
and often disparate contexts in order to meet their mandate. IPPF has a set of key
concerns and policy commitments, which, when set against the motivations of their
donors and the various areas of the world in which they operate, produce some very

deep and critical cleavages between policy and practice.

What we have so far within this sketch of IPPF is an organisation, which is
characterised by a multiplicity of 'power points' existing within certain functions and
between the various levels and interests within the Federation. The complexity of
IPPF, therefore, calls for a discussion of theory, particularly a discussion, which
focuses primarily on power. In order to gain knowledge of the issue we need to
understand where power and knowledge reside. Is this with the organisation, its
members, its documentation or its various narratives or all of them? The following
discussion will take as its starting point these findings and further analyse the various
analytical aspects of power in contemporary social and organisational theory. In
summary then, the discussion so far has illuminated an organisation, which appears to
be composed by various power relations, acting between different key interests and
priorities. In the next section I will look more closely at the issue of power in general
in order to lead into a discussion of methodology, which is focused on delivering a

suitable means of analysis to underpin and drive the wider analysis of IPPF.

3.2 Power as a Fundamental Concept

Within this context the notion of power is a central issue as it may open doors
to understand the nature of the wvarious discourses, which deliver a set of

organisational narratives. Power has been the subject of much debate and many
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scholars have, in their analysis of power, consistently proposed that it is an
exclusively repressive phenomenon (Althusser, 1969; Lukes, 1974; Marcuse, 1964).
Both liberal and Marxist political theorists have tended to conceptualise power as
possessional, that is belonging to either an individual or a group, and conflictional,
suggesting that it is exercised as a result of conflicting interests. From a Marxist point
of view all power within class societies is considered to be domination, held by one
group to dominate and exploit another group that lacks power. The state, for instance,
is viewed as a mechanism for exercising the power ofthe ruling class (Squires, 1999:

34),

Foucault challenges these traditional interpretations of power by arguing that
power is 'productive' rather than prohibitive. Moreover Foucault claims that modern
power is unlike earlier powers in that it is local, continuous, productive, capillary and
exhaustive, which in turn is an outcome of the circumstances of which it initially
arose (Foucault, 1980: 158). Foucault rules out the notion that power is exclusively
repressive and argues that it is capillary as it does not emanate from some central
source, but circulates throughout the entire social body down to even the tiniest and
apparently most trivial extremities. Foucault argues that the difference between power
of'the ancient regime and modern power is that the latter continually increases its own
forces in the course of its exercise. It does not do so by negating opposite forces, but
rather by utilizing them, by linking them up as transfer points within its own

circularity (Ibid ).

Secondly, Foucault suggests that power touches people's lives more
fundamentally through their social practices rather than through their beliefs. He
highlights this by claiming that power is in our bodies, not in our head, thus practices
are more fundamental than belief systems when analysing the effect that power has on
us (Foucault, 1990: 93). Foucault's theory illustrates that power is everywhere as well
as in everyone, which in turn suggests that power is present in the most apparently
trivial details and relations of everyday life as it is in every existing institution
(Foucault, 1980: 39). As a consequence, Foucault rules out that any transformation
initiated by the state would be sufficient to dismantle or transform modern power
regimes (Ibid. 22). Fraser argues that this is one of the key issues within Foucault's

theory as he provides the empirical and conceptual basis for treating such phenomena
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as sexuality, the family, schools, medicine and social sciences as political phenomena

(Fraser, 1989: 26).

In the context of this discussion Foucault’s points regarding power are
apposite in that he connects the micro-practices (gender mainstreaming) with the
macro-context (TPPF). The micro-practices are significant in that they substantiate,
legitimate and challenge power relations through actions and communications, whilst
the macro-level is typified and characterised by the 'sum of the micro'. Within IPPF,
the priorities and activities of the individuals in the often disparate FPAs can clash
through their autonomous exercise of power. Understanding the impact of gender
mainstreaming within IPPF involves analysing the various micro-power-relations and

discourses ofthe FPAs vis a vis the larger entity 'TPPF'.

Connecting the micro- and the macro- in terms of practices and their
substantiation of power appears to underpin Foucault’s theory, Fraser (1989: 24)
argues that Foucault enables us to understand power very broadly, and yet very finely,
as anchored in the multiplicity of what he calls 'micro-practices'; the social practices
that constitute everyday life in modern societies. Foucault's method involves, among
other things, the suspension of the standard modern liberal normative framework,
which distinguishes between the legitimate and the illegitimate exercise of power.
Whether legitimate or otherwise, the exercise of power for Foucault is meaningful and
understanding the rationality for the exercise of power is critical in deconstructing the

motivations and reasons for change and social activity.

Foucault’s theory of power has several implications. Critics (Fraser, 1989;
Hartsock, 1990; Ramazanoglu, 1993) have argued that he concentrates on power from
the perspective of those who dominate rather than those who are subjected to power.
By dismissing that power is repressive, it could be argued that Foucault at the same
time dismisses groups whose social reality is indeed characterised by subordination. It
is Foucault’s 'ignorance' of those subjected to power, which has encouraged some
scholars (Barrett, 1991; Habermas 1981; Fraser 1989), to classify Foucault as a
'conservative' theorist. Moreover, it has been argued by Fraser (1989: 19) that
Foucault sometimes does not appear to have suspended the liberal norms after all, but

rather to be presupposing them. This suggests that Foucault does not make an attempt
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to analyse the context from which the discourses, which he maintains are crucial in

our understanding ofthe nature of power, occur and emanate.

Both these criticisms are based on a general perception of Foucault as
abstracting his description of power from the context in which it gains its full
meaning. In abstracting out particular power relations and not giving due
considerations to the historical, political and moral instantiations of these relations he
provides only a partial picture of social reality. That said within the context of this
discussion, Foucault does provide some valuable pointers in terms of methodology,
most notably he gives us an insight into power, discourse and the practical

ramifications ofthese concepts.

Throughout this thesis, I argue that Foucault's notion of power is essential in
the analysis of 1PPF, because the very organisation itself, like many other
organisations, is inevitably a site of constant political negotiations. It could be argued
that IPPF is undergoing continual power discourses. These in turn have an impact on
gender relations within the Federation itself and more importantly the way the
Federation conceptualises gender mainstreaming both at a theoretical level and at a
practical level. Following Foucault, who dismisses the power of states and
institutions, it is essential to understand how individuals within IPPF negotiate and
constantly develop new discourses on power and moreover how this influences their
narratives, which in turn will reflect upon the way the institutional narrative operates.
In addition it is essential to ensure that the discussion is not reduced to the negotiation
of individuated or local narratives and discourses - consideration will also be given to
acknowledging the effect of wider normative frameworks for rationalising and

understanding change.

3.3 The Theoretical Foundation

Foucault focuses on the way that knowledge and the increase of the power of
the state over the individual has developed in the modern era. In his ‘History of
Sexuality’, Foucault (1990) argues that the rise of medical and psychiatric science has
created a discourse of sexuality as deep, instinctual and mysterious. This discourse

became accepted as the dominant explanation, and its assumptions began to seep into
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the discourse ofthe everyday. In this way the human subject's experience of his or her
own sexuality is shaped and controlled by the discourses that purport to explain it.
Foucault’s point is that the search for knowledge does not simply uncover pre-existing

'objects'; it actively shapes and creates them.

Foucault does not offer any all-embracing theory of human nature. He is
critical of'meta-theory': beliefs that claim to give a universal objective explanation of
reality. For Foucault there is no ultimate answer waiting to be uncovered. The
'discursive practices' of knowledge are not independent of the objects that are studied,
and must be understood in their social and political context. His rejection of Grand
Theories and his focus on the micro-execution of power and the nature of discourse
entails a particular emphasis on the production of knowledge through the production
of power. This emphasis provides both a theoretical standpoint and a methodological
framework for analysing contemporary societies. This view of the world has also
developed into a more extended and rounded school of social theory called post-

structuralism, which has its roots firmly within Foucault’s work.

Within contemporary social theory, post-structuralism provides a foundation
for a theory of knowledge, which attempts to combine Foucauldian notions of power
with social practices and social institutions. For example patriarchal relations are both
structural in that they exist in social institutions and that they persist through
individual narratives and conscious thought. Central to post-structuralist theory is that
it attempts to bridge the gap between structuralism and agent-orientated
phenomenology and provides a theory of subjectivity, which can account for the
relationship between the individual and the social (Alvesson and Due-Billing, 1997:
39).

The nature of discourse is the 'engine' within post-structuralism. It is discourse
and the narratives that comprise discourses, which are at the heart of the various
power relations that, facilitates knowledge and power (Weedon, 1999: 103). There
have been many interpretations of discourse, including the focus on language, but
central to this discussion is Foucault’s understanding of discourse. Discourses may be
written or oral. They are inherent in all social and cultural practices and institutions.

Although discourses are impersonal, they require the agency of individuals in order to
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operate effectively. Subjectivity (as in Lacanian theory) is discursively constructed:
the individual identifies with or reacts against various subject positions as offered by a
range of discourses at any given time. Those individuals who try to think or speak
outside the parameters ofthe dominant discourses, risk being defined as insane or are

suppressed into silence.

In his work on madness, punishment and sexuality*T, Foucault examines the
changing discursive fields in which these issues have been constituted at specific
stages in history. Discourses exert power, but are not immune to challenge or change
from within. They are the sites for conflict and struggle and have the potential to
create as well as suppress resistance. As Foucault states, ‘discourse ... reinforces
(power), but it also undermines and exposes it, renders it fragile and makes it possible
to thwart it’ (Foucault, 1990: 101). His analysis reveals that there are no 'true'
discourses, only more or less dominant ones at any period oftime. This can equally be
applied to all interpretations oftexts (Ibid. 102). The theory ofdiscourse proposes that
individuality itself is the site, as it were, on which socially produced and historically
established discourses are reproduced and regulated. In Barret’s words Foucault’s
notion of discourse ‘enables us to understand how what is said fits into a network that

has its own history and conditions of existence’ (Barrett, 1991: 126).

Discourses are structured and interrelated; some are more prestigious,
legitimated and hence 'more obvious' than others, while there are discourses that have
an uphill struggle to win any recognition at all (perhaps, it may be argued that they
include gender mainstreaming). Discourses express power relations. It follows that
much of the social sense-making we are subjected to - in the media, at school, in
conversation - is the working through of ideological struggle between discourses. A
good contemporary example is that between the discourses of (legitimated,
naturalized) patriarchy and (emergent, marginalised) feminism. With Foucault’s
notion of discourse we have a foundation at least for exploring various gender

mainstreaming themes operating within IPPF. In choosing to highlight power and then8

26 See Michel Foucault's The Birth of the Clinic (1973). Discipline and Punish (1979). The History of
Sexuality, Volume 1(1979) and The History of Sexuality. Volume 2 (1986).
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deconstructing it into component discourses, the possibility of a useful methodology

begins to take shape.

Contemporary post-structuralism continues the development of focusing on
Foucauldian discourse and attempts to 'complete' his theory by contextualising it
within the dynamics of social institutions. This theory attempts to connect the
disparate elements of previous social theories, whilst maintaining the dichotomies that
transcribe society. These dichotomies are institutional discourses, which circumscribe
individual and subjective discourses, but are themselves affected by them. In doing
this post-structuralism connects history, society and individuals and binds them in
mutual discourse. Agency exists and impacts institutional discourse but does so within
the context of the impact of institutions upon the agents. Weedon articulates this

connectivity by saying that:

‘social meanings are produced within social institutions and practices, in
which individuals, who are shaped by these institutions, are agents of change,
rather than its authors, change which may either serve hegemonic interests or

challenge existing power relations’ (Weedon, 1987: 25).

Discourses, then, affect individual narratives and circumscribe lifestyles and
expectations and also exist as individuals’ articulations and negotiations of
institutions. In this way individuals both reflect and negotiate the various narratives,
which both particularise and universalise their specific existence. Amongst these
discourses are 'super-narratives', such as patriarchy, which legitimise certain social
actions and are legitimised by those agents whom internalise these discourses. Whilst
the term 'super-narrative' is not one found in post-structuralism, it does describe and
differentiate certain institutionalised narratives from 'micro-' or personal narratives,
which are agent located. However, clearly these micro-narratives are a reflection of
the super-narratives in the same way that the super-narratives legitimise and reflect

the subjective narratives.

For post-structuralism, discourse is both the medium for communicating
norms, ideas and expectations and also the medium for challenging them. The exact

medium is language in its very broadest sense, that is spoken dialogue, written word
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and the content of the mass media in general All these forms of communication
consist of narratives and together provide extremely complex and diverse discourses.
The discourses, which are conveyed by these modes of communication legitimise and
challenge sources of power and knowledge. It is within discourse that power relations
are constituted and perpetuated. Discourse, then, appears to hold the key to unlocking
the 'secrets' of legitimacy, change and power. Discourse connects the social with the
individual and vice versa, in order to understand what binds agents and structures it is
essential to deconstruct these discourses and analyse the various narratives, which are

the contents of discourse.

So far we have a theoretical framework, which consists of some key post-
structural elements; power, institutions, discourse and narratives. Narratives compose
discourse and to understand the intentions and motivations of specific discourses we
need to understand the various narratives, which compose them. These narratives are
consequences of subject and circumstance. Both subject and circumstance are a
product of previous discourses and the dominant institutions, which circumscribe

these institutions and their discourses.

3.4 Foucault and Feminist Theory

Foucault’s rejection of the modernist notion of ideology has serious
implications for feminist theory, as he suggests that feminist political practices are
based on a misunderstanding of the power relations, which feminists set out to
transform. From a feminist perspective Foucault’s theory of power has its limitations
as it denies feminists the security and guarantees of centered models of power, which

see it as something that can be escaped (Weedon, 1999. 119).

However, in spite of feminism’s unease with Foucault’s rejection of'universal
patriarchy', Flax (1987: 625) points out that feminist notions of the self, knowledge
and truth contradict Enlightenment thinking. This suggests that feminists cannot
afford to ignore Foucault’s theory. In fact Foucault’s rejection ofthe modernist notion
of ideology can be seen as useful for feminism, as it opens up a window for change,
which focuses on the constantly changing nature of gender relations. Foucault does

not reject the fact that there are power issues between men and women, only that these
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are universal and trans-historical and he would claim that they are best understood in
terms of discourses, which pertain to particular points in time and particular social
circumstances, which are not static and, thus, not universally true. Although feminists
have made extensive criticisms of Foucault, there is no doubt that there is some
common ground. As Hekman (1990: 187) points out feminism is a radical movement,
which challenges the fundamental assumptions of the modernist legacy and both
Foucault and feminists challenge the traditional definition of knowledge and

epistemology

Post-structural feminism questions the categories of gender, which have so far
been taken to be universal and proposes that these are in fact social constructions.
Post-structural feminists emphasise plurality, arguing that categories such as
male/female and men/women are often used as if they were static. They do not
represent the plural meanings, which such categories have to different groups of
people, according to their gender, age, class and ethnicity. Categories such as these
are, according to post- structural feminists, no longer valid as they consider them to be
unstable and attributing a false unity. Key to this approach is that it challenges the
notion of universality whilst emphasising the importance of difference and plurality.
Post-structuralism places the notion of discourse as a centrepiece within the concepts
of difference and plurality. Discourse, then, is the 'oil' that fuels the post-structural

engine.

Modernist grand theory has increasingly been called into question and
universal claims of truth have come under fire, not least from feminists themselves
(Marchand and Parpart, 1995: 1). The writings in the post-modern and post-structural
traditions cover a broad area and, as seen earlier, are very complex. The emphasis on
plurality and power, I have argued, should accommodate the many narratives, which
make up IPPF as a Federation and goes towards constructing an appropriate
methodology, which with further exposition can be utilised in analysing the notion of
gender mainstreaming. A methodological picture is now taking shape, which connects
the analysis of gender mainstreaming outlined in Chapter One, in terms of
challenging and mainstreaming key narratives with a means of exploring both how

this can happen and whether it is happening in the context of IPPF.
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The characteristics of the diverse body of post-modern and post-structural
texts are that their starting point is a critique of universal truth as the basis for
knowledge production. Instead historicity, context, dependency, pluralism and
differences are emphasised and it is within this tradition that we find the discussions
on the historicized-embodied subject from which situated knowledge originates
(Braidotti, 1991; Hekman, 1990; Haraway 1988; Nicholson 1990; Tong, 1989). This
is highlighted by Alcoffand Potter who claim that:

‘gender identity cannot be adequately understood - or even perceived - except
as a component of complex interrelationships with other systems of

identification and hierarchy’ (Alcoffand Potter, 1992: 3).

The key emphasis is that different realities exist, which are all internally valid and
meaningful, and it is no longer possible to take established meanings, values and
power relations for granted. This in turn recognises the importance ofthe subjective in

constituting the meaning of women's realities.

Some feminists (Braidotti 1991; Haraway, 1988; Tong, 1989) have pointed out
that all knowledge is situated and limited by its positioning; i.e. it reflects our social
experience, our values, understanding and interests. Weedon (1987: 174), for one,
argues that feminist post-structuralism is a mode of knowledge production, using
theories of language, subjectivity, social processes and institutions, which will enable
us to appreciate existing power relations and identify areas and strategies for change.
My main argument is that the strength of a post-structuralist theoretical approach is
that it enables us to appreciate the practical implications of particular ways of
theorising women’s oppression, to recognise that feminist politics are crucial in
determining, which existing theories might be useful in the substantiation for change.
Moreover, this particular theoretical framework for analysis addresses the questions
of how social power is exercised and how social relations of gender, class and race
might be transformed and more importantly whether and how gender is or can be
absorbed into the mainstream narrative of an NGO such as 1PPF. A methodology
based on these foundations brings together the core problems and issues in a sensible

manner in order to explore them in a meaningful way.
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Given the set of power discourses deriving from internal and external sources,
analysing these discourses appears to be the best way to understand the way in which
IPPF interacts with gender. Whilst there are obviously a multiplicity of narratives,
which circumscribe IPPF as an organisation, gender is a continuing issue throughout
the activities of IPPF as reproductive health ostensibly is presented and articulated in
'female' terms. In order to get inside this narrative it is essential to deconstruct these
particular discourses, specifically their internal relations to the individuals in positions
of power and their relations to other external discourses. It is becoming clear that the
most effective methodologies to employ in uncovering the central thesis of this
discussion need to focus on the external and internal discourses that comprise and

influence IPPF.

Accessing discourses in order to deconstruct narratives is far from
unproblematic. Like any research methodology, it is prone to criticisms concerning
objectivity, the existence of social facts and general problems of knowledge. That
said, it is appropriate to employ a methodology that is founded on the same discursive
principles as the subject matter itself. If gender mainstreaming involves, as I have
argued, a set of critical narratives, which seek to influence and challenge discourses,
then the best way to understand this strategy and its impact upon IPPF’s
organisational practices, is to uncover and deconstruct the ingredients i.e. the
narratives. The key challenge now is to transform this epistemology based on
narrative and discourse deconstruction into a workable and hopefully rewarding set of
methodological tools. The following section describes four key tools for doing just
this. The choice is intended to focus on discourse, but at the same time be eclectic in

terms of different narrative points.

3.5 Research Methods

The methods used within the research need to reflect the conceptual

framework discussed above. As Burgess points out:
‘methodology is the point where method, theory and epistemology unite in an

overt way in the process of directly investigating specific instances within the

social world.” (Burgess, 1984: 1)
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The task here is to set out specific tools, which provide a critical appraisal of'the way

in which 1PPF interacts with the gender mainstreaming narrative.

In order to carry out the analysis of IPPF, I chose to focus on two groups from
the IPPF staffand from the Federation’s volunteers. The volunteers play a crucial role
in IPPF both as contributors to policy-making through the Governing Council and as
one of the key resource pools. IPPF’s paid staff's role is primarily to ensure that the
policies are implemented, monitored and evaluated as well as liaising with donors.
These two groups may have very different experiences in IPPF and moreover take
different views on what gender sensitive practices entail. I set out to understand the
relationship between the two groups in order to investigate whether the key
characteristics of a Federation and its organisational set-up may affect the way in
which gender sensitive practices are conceptualised and implemented. My aim has
been to collect a set of individual narratives, which I anticipated would reflect the
multiple voices, which in turn may mirror IPPF and its organisational discourse on

gender.

This overview ofresearch methods will be divided into several sections, which

make up the overall research model, these are:

1. Observation - non-participatory and participatory.
2. Interview - structured and unstructured.
3. Questionnaires.

4. Documentary analysis.

3.5.1 Observation
Nan-participatory Observation

In addition to exploring the various discourses within and between the two
groups, I also chose to analyse both specific IPPF events and a wvariety of
documentation produced within the organisation. Observation can be undertaken in
two different ways - either non-participatory or participatory. In this context the
former included being attached to a senior member of staff and observing her daily

work and interactions. The senior member of staff holds the title Gender and Youth
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Technical Officer and is a member of the Global Advocacy Division (GLAD) at the
Central Office. This division is concerned with, amongst other issues, gender and has
therefore been an ideal research point to gather data. My intention has been to observe
the various interactions between different sections of the organisation and this
division in order to understand how power and decisions are made within IPPF.
Whilst staff were aware that I was present in the organisation as a researcher some of
the interactions I observed appeared to be unaffected by my presence and, thus,
delivered additional material, which would otherwise not be discernible from
participating directly or through interviews. Undoubtedly my presence has affected
my interactions, in particular with IPPF’s staff at the central level, but this 1 found
became less of an issue over time as my role as an observer became less obvious

within the landscape of'the 'office'.

Alongside observing members of staff within the main office environment, I
also had the opportunity to be an observer at key IPPF events, specifically their
Member's Assembly, which used to be the central authority within the organisation27.
In November 1998 I attended the Assembly as a 'guest' and was able to observe both
the election of a new president and the various discussions that took place on the
'fringe' of the Assembly itself. This meeting was followed up by various visits to
several FPAs around the world, including the Western Hemisphere Regional Office in
New York and a less official visit to the South Asia Regional Office, which resides in

IPPF’s head office complex.

The second form of observation focused on direct participation in the
organisation both in day to day terms and through official representations at meetings.
The implications of such an approach in gathering data for research is discussed in the

next section.

Participant Observation
Participant observation has increasingly become a useful method for

sociologists. Those who use it as a way of collecting data (DeWalt and DeWalt, 1998;

As outlined in Chapter Two, TPPF’s Governing structure has now changed and the Member’s

Assembly has been replaced by a Governing Council.
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Elly, 2000; Silverman, 1993; Silverman 2000) argue that as the social world is not
objective, but rather consists of subjective meanings and experiences constructed by
participants in social situations, the task of the social scientist is to interpret the
meanings and experiences of those social actors. The only way of gaining access to
interpreting such meanings and experiences is through the participation with the

actors involved. This is clearly highlighted by McCall and Simmons who suggest that:

‘the accumulated and conventional wisdom of these collections was that
participant observation, while not 'objective' in the sense used in discussing the
reliability and validity of the social survey, was a set of methods directed
towards an unbiased and accurate 'analytical' description of a complex social

organisation’ (Quoted in Burgess, 1984: 9).

One of the significant characteristics of participant observation is that the researcher

becomes one ofthe main instruments of social investigation.

If we take seriously Burgess’ claim that the researcher is one of the main
instruments of social investigation, then the social reality of the researcher cannot be
ignored, as this will ultimately affect the outcome ofthe analysis. This is taken further
by Harding (1987) who argues that the class, race, culture and gender assumptions of
the researcher must be placed within the frame of the picture that the researcher is
painting, which in turn will reflect upon how the project has been shaped. This kind of
approach, Harding argues, will not project an invisible and anonymous authority, but
rather an individual arguing for change according to his or her specific social reality
(Harding, 1987: 9). Notwithstanding Harding’s comment, the utilisation of participant
observation is central to aligning my epistemology with the thesis questions. Only
through direct interaction whether formal or informal, have 1 been able to gain
thorough access to various narratives. This cannot be overstated, as time spent with
key participants has illuminated key issues surrounding gender mainstreaming and

1PPF2R.

38 The observational research extended over 3 years and included extended periods witliin the Central
Level undertaking fonnal responsibilities as well as informally observing activities within the various
teams and units. Shorter periods of time were spent with the regional and local levels, again some of

this time involved direct participatory activity and a lesser period in a non-participatory capacity.
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Participant observation is a useful tool to gain data, but such an approach also
has several implications as the observer may become co-opted within the social
setting and consequently may loose sight of'the principles of the research (Silverman,
1993: 49). I had the opportunity to observe IPPF’s approach in promoting gender
equality within its organisational practices both as an 'insider' (practitioner) and as an
'outsider’ (researcher). As Hannan points out both perspectives have potential and
constraints - 'outsiders' often lack adequate understanding of organisational contexts
whilst 'insiders' may be too close to the issues involved to be objective (Hannan,
2000: 14). However, I will argue that an issue such as the possibility of lack of
objectivity is negated by the added granularity, which familiarity and trust engender.

3.5.2 Records of Interaction

These have consisted of:
» Recorded interviews
» Transcripted conversations
* Questionnaires
* Meeting minutes
» Agendas
+ Diary notes
* Circulars

* Briefing papers

It is imperative to maintain a full record of all interactions, mostly to analyse and
build the thesis and secondly in order to plot the variation and effects the interviewer

or participant has on group dynamics or the interviewee.

3.5.3 Interviews

Interviews were designed as structured and semi-structured. These sources of
data allowed me to gain more pointed access to individual’s perception of the key
thesis issues. It also gave them the opportunity to address various views privately and
give their own account of 'how they see things'. Together with the observational

research these have made up the bulk ofthe research material.
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Structured and semi-structured interviews are a critical form of researching a
complex issue such as gender mainstreaming within an extremely diverse
environment such as IPPF. My intention was to try to select a cross-section of
participants for structured interview interactions focusing on open-ended questions,
which were small in number but very pointed and allowed the interviewee the
opportunity to give as much information as they felt comfortable with2. Using a
cross-section of employees from across the organisation was useful in contrasting
cross-country and cross-sector opinion on the central themes. Interviewing in several
countries facilitated a relativisation ofthe various themes and prioritised these themes
in a way, which unlocked and illuminated the nature of gender mainstreaming, within

the Federation

This issue of relativising priorities was also possible by analysing the various
divisions’ attitude to the core issue - particularly comparing the perceptions of gender
between the central policy makers and the various staff within the head office and
FPAs. Assessing and understanding priorities is essential in understanding what an
organisation’s aims are, particularly with regard to the various pressures it faces in
terms of affecting change. The semi-structured interviews were led by myself within
very open contexts in order to precipitate a general discussion concerning IPPF,
which was intended to move towards a more focused discussion relating to the key
issue. Whilst the core aim of these interactions was the same as those for the
structured interviews, the situation was less formal and interviewees were allowed to
bring their own specific concerns forward, which may not have found a voice in other

interviews.

In summary, then the interviews were opportunities to further build on the
granularity gained through other means and were aimed at further exploring the

various views and priorities within the organisation itself.9

29 Over the period of the research in the region of 75 interviews were carried out, the majority of which
were with staff at the central level. A smaller number were conducted with staff at the regional and
local level throughout the Federation. Whilst the interviews varied in length from 30 minutes to 2

hours, the majority lasted an hour.

119



3.5.4 Questionnaires

Whilst questionnaires did not form a central role within this analysis, they can
be useful in collecting large amounts of data very quickly and using this to direct
further research. In collecting data based on specific questions, general tendencies can
be discerned, which will aid in focusing either observation or interviews. This form of
research was particularly useful when I initially began the research in 1998 as I gained
an analytical overview of the general perceptions and tendencies within the
organisation. A questionnaire was distributed at the Member’s Assembly in Prague, in
November 1998 and the results were used to gain a clearer picture ofthe profile ofthe
volunteers attending the Assembly30. In general, the questionnaire was an 'enabler'
allowing me to direct my international research more pointedly in order to gain the
level of detail needed to build the kind of analytical picture described in the preceding

discussions concerning epistemology.

A second questionnaire was developed in collaboration with the Youth and
Gender Technical Officer at IPPF’s Central Office. The aim of this questionnaire was
to gather information on the regions’ and FPAs’ attempt to implement the
Federation’s Gender Equity Policy. This questionnaire which was aimed at gathering
specific data on the gender activities within the Federation, was sent out to all the
FPAs as well as the six regional offices. The results of this survey were presented
with a policy recommendation to the Federation’s Governing Council in May 2001
(IPPF, 2001 e) and has since been written up in a report reviewing the Federation’s
efforts to mainstream its gender activities over a period of six years (IPPF, 200If). As
I was involved in this process of designing the questionnaire as well as gathering the
data, these served to illustrate some of'the issues that occur when a Federation with so

many different cultural and local contexts takes on board a 'uniform' gender strategy.

3.5.5 Documentary Analysis

This research tool is extremely useful in gaining access to the various changes,

which have taken place within the official output of the organisation particularly the

30 180 questionnaires were prepared for this survey - the response rate was >60%.
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development of gender sensitivity as it appears within policies and directives.
Understanding the narratives within these various texts has enabled me to deconstruct
the various discourses that are affecting policy and direction, particularly those, which
are in the ascendancy and those, which are less influential. The various texts will also
reflect the way the organisation wants the world to see it and the way it intends to

form discourses with the outside world.

Key documentation has been analysed as a means to plot a textual map of both
IPPF’s 'gender-journey' and as an insight into the various power points within the
organisation itself. In contrasting outputs from various FPAs, I was hoping to be able
to illuminate the internal debates within the organisation and see the various external

pressures, which are baring down on the organisation.

3.6 Limitations of the Research

There are three key limitations of the research, which should be highlighted
and illustrated more fully. Firstly, conducting research in a Federation is complex and
access to all the FPAs as well as the six regional offices was not achievable due to
logistic, financial and time limitations. Data was primarily gathered in the Central
Office, as this was the agreed 'field' site from the beginning of the research process.
The second limitation also derives from this issue of limited access. As most of the
research was carried out in the Central Office, it was difficult to thoroughly observe,
first hand, the impact of efforts to mainstream a gender strategy on the ground
throughout the Federation as a whole. Although 1 did meet beneficiaries and service
users on a few occasions, they were not my research focus given the limits mentioned
above. Finally, it is important to bear in mind that the research was carried out over a
period of three years. Organisations are dynamic and discourses change all the time

and consequently the research represents a specific period oftime in IPPF’s history.

3.7 Concluding Comments

As stated earlier, this chapter is undoubtedly the most pivotal in being able to
position my efforts towards providing and maximising understanding of the central
issue of gender mainstreaming within IPPF. In this chapter then I have attempted to

connect the key conceptual components of both IPPF and gender mainstreaming and
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understand what constitutes both. In doing this I was able to provide some theoretical
basis for constructing a methodology. This theoretical basis rests on exploring the
various power issues within IPPF through deconstructing key narratives and
measuring and assessing the content of those narratives against the key narratives of

gender mainstreaming.

This deconstruction is set against a sensitivity and appreciation of the
dynamics of social institutions and the impact they have on discourse within
organisations. In practical terms the methodology set out above aims to interact with
various points within the organisation as a means to discovering their motives and

narratives concerning key gender issues.

12



Part 11

Contextualising the Theoretical

Discussion
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Chapter 4
The International Planned Parenthood Federation’s

Production of Knowledge on Development and Gender

This chapter will analyse a historically specific genealogy of knowledge
production within IPPF and plot the development of knowledge production in the
context of key elements; donors, governments and inter-governmental organisations,
the NGO world in general and the culture and constituents of IPPF. I argue that these
elements have impacted IPPF’s knowledge production process and content in
different ways at different points in IPPF’s chronology. The first 'phase' of IPPF’s
development was characterised by the initiation of IPPF as an NGO. This 'pioneer’
phase was closely followed and in effect ran contemporaneously alongside a phase,
which was characterised by the 'médicalisation' of IPPF’s efforts and status as an
NGO. During the following period, IPPF became established and accepted as an
‘authority’ on family planning issues. This then gave way to a contemporary period
wherein IPPF is both challenging and accommodating In the context of this chapter
this is referred to as the 'empowerer' phase, because of the Federation’s attempts to
assimilate gender sensitivity within their practical arsenal. The following discussion
serves to elaborate the genealogy of IPPF’s knowledge production and examines the
different forces, which shaped the various phases and have given the phases

discursive content.

The production of knowledge lies at the heart of any organisation or culture.
For IPPF this process has both external and internal influences. The focus on
knowledge in this chapter is essential in opening up the dynamic discursive core at the
heart of IPPF. Knowledge should not be restricted to the narrow positivist’s view of
information and scientific understanding of the empirical world. It also includes the
wider subjective experiences, value preferences and policy positions through which
people and organisations locate themselves in relation to the empirical world. The
nature of knowledge is rooted in philosophy where the possibility of knowing the
nature of existence is a central thematic. Knowledge in the context of IPPF is directly

connected to this consideration of reason and truth. The knowledge processes, which
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are of interest to social scientists today, are also concerned with asking questions
about truth and reason. Both reason and truth are for many social scientists a
consequence of context, just as context is also a consequence of rationality and
reason. To describe the derivation and process of knowledge creation also enlightens
the nature of the changing influences on knowledge, which are at the heart of the
dynamics of discourse and truth. Whilst, not wishing to dwell on the purely
philosophical, it is important to understand the imperative of understanding the

knowledge creation process in terms of influences on it and its outward influences.

In order to understand the potential and the background for building a
commitment to gender orientated development within IPPF through the adoption of
gender mainstreaming strategies it is critical to 'unpack' the history of knowledge
production in general. This will serve to deepen the understanding of the key
challenges of this thesis, namely the possibility of a gender mainstreamed
development project in general. Understanding the way IPPF came into existence, its
continued survival and its ideological responses to changing pressures from within
and without add significant value to appraising both the attempts of IPPF to gender

mainstream.

4.1 Discourses on Sexuality

One critical external influence on knowledge production in IPPF is the continually
changing concept of sexuality. IPPF is unavoidably concerned with the 'sexual' in the
sense that its central activities are predicated on the circumstance, content and
practices, which compose sexuality. The manner in which 'sexuality' has been
perceived has inevitably had an impact on the shaping of IPPF and its organisational
discourse. The notion of 'sexuality’ has been the subject of considerable debate;

according to Foucault it:

‘must not be thought of'as a kind of natural given, which power tries to hold in
check, or as an obscure domain which knowledge gradually tries to uncover. It

is the name that can be given to a historical construct’ (Foucault, 1979:152).3

31 Social theories from Marx through to Foucault have claimed that social knowledge is determined and

is a function of wider social and economic phenomena.
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Following Foucault’s argument, the notion of'sexuality' has been a permanent, but
changing feature of modernity. The deployment of discourses on sex have been
shaped and determined by a multiplicity of forces across cultures. Foucault points out
that this ever-expanding discursive explosion is part of a complex growth of control
over individuals through the apparatus of sexuality. In his work on ‘The Flistory of
Sexuality’, Foucault (1990) builds an argument grounded in a historical analysis of
the word 'sexuality' against the common thesis that sexuality has always been
repressed in societies. Foucault argues that since the 17th century, there has been a
fixation with sexuality creating a discourse around it. The secrecy and silence of
sexuality were in fact promoting it and putting it at the very heart of discourse
(Foucault, 1990: 35). Throughout the modernist period, the concept of sex and
sexuality has been highly contested. According to Foucault the concept is multi-
faceted in that it functions to hold together wider and more critical social concepts

such as patriarchy, that is the power-relationship between men and women (Ibid ).

4.1.1 The History and Discourse of Sexuality

To understand Foucault’s point it is critical to plot the genealogy ofthe concept of
sexuality. Within Enlightenment thinking, sexuality was viewed as something sinful
and thus, to be confessed mutated into a distinctly different notion of the concept.
Sexuality was adapted to the modern demands of rationality by turning itself into a
science (Foucault, 1979: 53). In the development of scientific practice male bodies
were taken as the norm, whilst women were studied only insofar as they represented a
deviation from this norm that is ‘a sexual subset of any particular race’ (Schiebinger,
1993: 9). Scientists categorised flora, fauna and humans according to contemporary
views of the values of their attributes, producing a hierarchical system, which divided
humans into generic types - ‘European’, ‘American’ and ‘African’ (Standing, 1998:
12). Science, thus, served to normalise and establish as 'fact' and as 'science', what
were actually contemporary views and values about the 'natural world' and about the
human race. Western gendered and racialised notions of nature and culture, male and
female became integral to the practice of science and medicine as well as to the norm

ofhealth, illness and sexuality.
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Sexuality was increasingly seen as harmful and ‘moral guardians’ wanted to
protect health and the purity of the race (Foucault, 1979: 53 ). A mixture of ideas on
population growth, venereal diseases and heredity created the idea that many forms of
sexual conduct were dangerous. A common view during this period within the
Western world was that there should be a biological purpose with all sexual activity,
which reinforced the idea that sexuality was a 'rational' and 'scientific' process (Porter
and Teich, 1994; Weeks, 1985 and McLaren, 1994). The notion of sexuality,
therefore, gave scientists and policy-makers access to 'the body', which in turn was an
entry point to the control and regulation of populations. In fact Foucault (1979: 24)
argues that the public discussion on sex constitutes a chief way in which modern
social institutions manipulate the consciousness and intimate experiences of the
masses. This is further highlighted by Weeks (1981: 11) who suggests that over the
last 200 years, sexuality has assumed major symbolic importance as a target of social
intervention and organisation. Construed in this way sexuality is a central locus in the

lexicon ofthe history of power

Growing concern, associated with the incidence of prostitution and venereal
diseases played a part in making sexuality a scientific and more open concern. The
wider question of racial hygiene also played a role in making sexuality a public
concern and this very issue was articulated in the rise of eugenics. Much of the early
attempts to organise around the issue of sexuality and fertility were inspired by the
conservative ideas of Thomas Robert Malthus (1798), who argued that excessive birth
rates among the poor would soon outstrip the available food supply. Based upon this
argument, social problems were attributed to population growth amongst 'undesirable'
segments of society. Health and racial advances were the issues behind both the
population debate and much early work carried out on sexuality (Whitworth, 1997:
81). The medical profession was the main transmitter of scientific knowledge, yet it
did very little to challenge conservative conceptions of female sexuality, which often
implied that women, needed to be cured from the hysteria, which tended to be
associated with their own sexuality (ibid ). There is thus, a clear causal line
connecting sexuality through science with control and power. The causal line

intersects notions of welfare, hysteria, class and race.
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By the end of Worid War II, the international importance of population questions
began to be treated more seriously in many quarters. The American Government,
statistical demographers, geographers and eugenicists began to signal a global
'population explosion' (Hartman, 1995: 102). Adapting Malthusian ideas to the
twentieth century, they warned that excess population would deplete food supplies.
Poverty and unemployment would create conditions ripe for Communist take-overs,
thus, threatening both foreign investments and world peace (Whitworth, 1997: 87).
The main actors involved in promoting this ideology were private organisations such
as the Ford and Rockefeller Foundations, the Milibank Memorial Fund and the Hugh
Moore Fund, whose founders and directors were drawn mainly from the top corporate
and financial circles or elite population research centres in the United States (ibid ).
The new lobby of 1PPF, which had initially organised to motivate women to use birth
control in the interest of their own health and the well-being of their family, now
argued that private motivation had to be mobilised in the service of the world’s
survival (Duden, 1997: 150). 'Sexuality' was to a large extent neutralised in an attempt
to control and regulate the behaviour of populations and increasingly sexuality
became part of a more complex and political battle where controlling sexuality was
equated with gaining financial benefits for parts of the industrialised world. Whilst the
concept of sexuality was effectively neutralised in terms of gender, it became

extremely political as a tool to justify international and macro-economic ends.

This short description of the theoretical backdrop of sexuality illustrates the
broader context in which 1PPF was founded. Their initiation as an NGO rested to a
large extent on 200 years of conceptualisation of the nature of women and
reproduction in terms of a scientific problem. The nature of morality and sexuality
was underpinned by quasi-scientific justifications, which lent credibility to the groups
who wanted to dissociate sexuality from the individual, 'sex' and society. It is not
surprising then that the early IPPF pioneers saw women and contraception as a means
to an end, rather than an object in itself. This scientific objectification 'held' IPPF for a
long time. The following discussion shows in more detail the process of
médicalisation, acceptance, authority and more latterly the phase of 'empowerer’,
which IPPF has undergone. An analysis of the history of sexuality illustrates the
original knowledge foundation of IPPF and where this framework derived. There is a

clear connectivity between the original inspiration of IPPF and the resounding and
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dominant notions of sexuality at that time. Whilst IPPF has certainly moved on, its
knowledge base has remained, even today, firmly rooted in this wider process of

changing conceptualisations of the notions of sexuality.

4.1.2 The Influence of Changing Discourses on Sexuality within the International

Planned Parenthood Federation’s Work

It is important to appreciate the significance of the scientific discourse, which
dominated the public debate at the time when IPPF came into existence. Clearly,
sexuality had been medicalised and, as Foucault (1979) pointed out, women’s bodies
were often considered as objects of scientific exploration. Although sexuality was
closely linked to the regulation of fertility, little emphasis was put on this issue per se,
and instead priority was given to less emotive terms such as fertility, health, family
planning and population growth. These were technical issues, which were of a less
sensitive nature than sexuality and these terms soon became part of the official
language when addressing activities related to sexuality. IPPF equally adopted such

language and as Whitworth notes:

‘the very name Planned Parenthood was chosen as one which emphasises
families and children rather than women and sexual issues’. (Whitworth, 1997:

84)

Sexuality and in particular women’s sexuality was from the very beginning of IPPF’s
history treated as a medical issue. This is evident for example, in the way that birth
control became 'de-gendered' in the sense that it was not linked to women’s issues, but
rather to a defence ofthe family. Implicit in this medical approach was that the family
would be strengthened through rational sexual decisions taken by marital partners as

opposed to ensuring women’s autonomy within their sexual relationships.

Today there is still a heavy emphasis on 'the family' within IPPF’s discourse as
opposed to that of sexuality. For example IPPF’s mission statement still begins with a
focus on the numbering and spacing of children, in fact sexuality other than through
sexual health is not covered at all within the mission statement. Even within the

Vision 2000 objectives, sexuality as such is not featured as a key concern apart from
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through references to sexual health. Although there is less reference to the 'universal
familylthan seen in the early documents produced by the Federation, there is little
recognition that there are different sexualities. Sexuality only finds an articulation in
the Federation’s narrative through concrete problems such as women’s empowerment,
youth participation and male involvement. The different narrative layers that compose
the contemporary notions of sexuality do not play an extensive role within IPPF’s
knowledge framework. Many ofthe respondents in the research argued that this is due
to the multi-cultural nature of IPPF and more importantly that sexuality is a Western
construct and is therefore not appropriate in some local contexts32. However, although
sexuality changes and differs within cultural contexts, it cannot be denied that it is
present in some shape or form in all cultures and is closely connected with issues of

power and control and hence gender.

The issue of power and control in relation to sexuality is significant in
discussing IPPF’s knowledge production on both development and gender. The fact
that sexuality does not figure as a key feature in IPPF’s general discourse has very
specific implications for the Federation’s work on promoting gender-sensitive
practices. It is suggested by Sen (1997: 146) that sex between human beings has dual
aspects to the extent that male control of the female body is a dominant aspect and
that the sexual act is intrinsically linked to the transformation of women into sexual
objects not that of sexual subjects. Whilst the tendency for the Federation has been to
shy away from overt references to sexuality by using indirect references such as
youth, male and gender, they have had to face the concept 'head on' in the realm of
sexual and reproductive health. However, even here sexuality is still causally and
discursively linked to reproduction. In fact the two juxtapose each other within the
phrase - sexuality per se cannot be seen independently of its biological and, thus,

social purpose, procreation.

3 This information is based upon continuous interviews with staff and volunteers where the issue of

sexuality was discussed.
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4.2 The International Planned Parenthood Federation’s Discourse on

Gender and Development

Against this theoretical backdrop of the impact of the history of sexuality on
IPPF’s knowledge frameworks, it is important to now look at how IPPF has dealt with
the various theoretical and practical contours, which have shaped the development
world throughout the last 60 years. IPPF, as much as any other NGO, has had to adapt
its conceptual frameworks in order to negotiate and occasionally shape this changing
landscape. This section then begins with an examination of the various macro-level
discourse and conceptual changes, which have impacted IPPF’s knowledge

framework.

4.2.1 Targeting Women’s Sexuality

Utilising Foucault’s notion of power, Escobar demonstrates that an
understanding of how development was introduced into discourse is indispensable in

order to unmask that:

‘... The Western developed countries have been able to manage and control
and, in many ways even create the Third World politically, economically,

sociologically and culturally’ (Escobar, 1984: 384).

Taking this point further, some scholars (Escobar, 1995; Esteva, 1997; Sachs, 1997)
claim that development is interpreted as a mode of thinking and a source of practices,
which has been produced and reproduced within particular historical, political and
economic contexts. This point is reflected in a historical analysis of IPPF. The
Federation was initially formed as a small network, specialising in a specific and
demarcated social phenomenon. This small network later developed into a global
development organisation assimilating itself into the broader NGO community in
order to establish its objectives firmly within family planning and later in the area of
sexual and reproductive health. IPPF managed to grow into a globally prestigious
organisation on the basis of being highly responsive to external changes in

development. This assimilation was assisted through a strategic association and
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alignment with the UN, whereby the Federation’s legitimacy was corroborated

further.

This alignment with mainstream development discourse impacted TPPF’s
conceptualisation of its own work and moreover the Federation’s understanding of its
service users’ needs. Having examined the history of IPPF in Chapter Two, it appears
that this traditional approach during the early phase of IPPF was that women were the
key objects of IPPF’s focus. However, from its very inception IPPF’s objectives were
not characterised by a gender-orientated agenda in terms ofthe particular and specific
experiences of women. The Federation very consciously distanced itself from radical
feminist activists in order to gain recognition as a medical and scientific network.
Training of medical personnel as well as the establishment of clinics was initially the
Federation’s main priority. This is evident in various early IPPF Annual Reports and
various organisational biographies such as Be Brave and Angry’ written by Suitter
(1973) and The Light is Ours: Memoirs and Movements’ by Wadia (2001). The
prioritisation of medicine in IPPF’s thinking is therefore central in understanding their

ascendancy as an NGO.

The 'over focus' and 'out of focus' pre-occupation with the objectification of
women in medical terms was at its height in the late 1950s and early 1960s, when
IPPF was becoming more organised and visible as a network. During this period,
women were increasingly receiving a disproportionate amount of attention in
population control programmes compared with other spheres of development policies
(Kabeer, 1997: 5). This point is reflected in the early phase of the Federation’s work
when IPPF saw the need to provide women with access to contraception. As the
Federation grew and became more established, the emphasis increasingly changed,
from providing access and contraceptives, to persuading women of the benefits of
contraception and moreover to incorporate them into development as 'good'

reproducers. This is demonstrated in the 1962 Annual Report, which states that:
The aim of the organisation is to advance education of the countries of the

world in family planning and responsible parenthood in the interests of family

welfare, community well-being and international goodwill’. (IPPF, 1962: 3).
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It is implicit in this set of aims that there is a moral imperative associated with family
planning and good citizenship in the sense that welfare, well-being and goodwill can

all come about through being a 'good reproducer'.

This approach is to be understood in the context of the wider Western
configurations of gender, which were pervasive at the time. This period, at least
conceptually was the height of contemporary patriarchy. The 1950s and early 1960s
are often seen as a 'caricature' of gender relations in that they represent, in
contemporary times a period in which gender-segregation was accepted and moreover
encouraged as beneficial to society as a whole. This period in modern history
demarcated the domestic domain as a woman’s 'natural space'. The influence of this
period can be seen throughout society at that time and rationalises the manner in
which IPPF amongst other NGOs related to their service users. The impact on IPPF
was for them to conceive of women as 'obstacles' to development and therefore the
'core problem' in terms of progressing towards a world with universal values. This is
best seen in the context of Moser’s notion of the 'Welfare Approach', where the
purpose was to bring women into development as better mothers. Women were
considered to be the passive beneficiaries of development and development planners
set out to persuade women of the benefits of contraception by addressing women’s
reproductive roles (Moser, 1995: 56). Throughout this phase, knowledge production
in IPPF appears to be almost completely subjugated to the wider development
priorities such as macro-economic development The role of women in the theoretical

domains of IPPF thinking was as recipients, rather than agents in their own rights.

4.2.2 The Shift from Family Plannin£ to Sexual and Reproductive Health

During the 1980s there was a shift in global concerns as a consequence of the
realisation that a top-down development approach was failing. This had a knock-on
effect throughout the development sector in influencing various re-alignments such as
the shift from family planning to sexual and reproductive health, which came about in
the early 1990s. The World Conference on Women in Beijing, which took place in
1995 and in particular the International Conference on Population and Development
(ICPD) in Cairo in 1994, played a significant role in shaping IPPF’s discourse on both

development and gender. Both conferences defined a new development paradigm
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with a shift towards a more holistic and people-centred approach recognising the

different needs of different groups.

The Programme of Action derived from the Cairo ICPD, called for two
fundamental changes in conventional health and population policies. The first was to
ensure that population policies and programmes addressed the root causes of high
fertility, such as persistent gender disparities in access to education, employment, and
other productive resources. The second was to expand existing family planning
programmes beyond an exclusive focus on contraceptive delivery to include a range
of reproductive health services and a greater emphasis on quality of care and
individual rights (UN, 1994). Traditionally, population programmes and population
assistance had focused almost exclusively on contraceptive delivery as a mechanism
to help stabilise population growth. While expanding access to contraception helped
to eliminate unwanted fertility, it did little to address the underlying social and
economic factors that kept birth rates high. In fact by putting the entire burden of
fertility decline on the back of family planning programmes, this approach contributed
to an environment where the health and well-being of women became -easily
subordinated to achieving demographic objectives (Rodriguez-Trias, 1995: xiii). The
Cairo Programme of Action called for a multi-sectoral approach to population
stabilisation that recognised that some ofthe most effective population interventions -
such as increasing education of girls - would in fact emerge from outside the health
and population sectors. This programme therefore implied a shift in priorities and a
level of cross-sectoral planning and co-operation that far exceeded anything

previously envisioned (Staudt, 1998: 149).

The policy shift from family planning to sexual and reproductive health, which
was adopted at the ICPD, was a turning point for IPPF. IPPF to a certain extent not
only responded to the changing global concerns, but prior to the conference had
recognised that they had to re-invent themselves if they were to survive in an
international environment where they could no longer claim to be the only

organisation providing family planning33. IPPF instigated Vision 2000 in 1992, two

33 Marie Stopes. Population Concern and Family Health International are all internationally recognised

NGOs working in the same field as IPPF
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years before the ICPD in Cairo, which suggests that this was a response to the
different UN Preparatory Committee meetings, which took place before the ICPD.
The 1PPF Director General at the time was Halfdan Mahler, who prior to his
appointment at 1PPF had served at the World Health Organisation as Director General
for fifteen years. It was Mabhler’s exposure to the global changing development and
health priorities, which led him to transform IPPF’s agenda. But it was also his
personal conviction that ‘to liberate women would be to liberate us all’ (Health
Education News, 1989: 4), which influenced the new agenda proposed by IPPF’s
management in 1992. This is reflected in an interview with Health Education News

where Mahler contends that:

‘I would call myself a feminist, and I think that in many family planning
associations there is far too little of what I would call feminist research as to
where women really are. The fact that 1am sitting here, as a man, is in itself
an indication that the family planning movement apparently is not sensitive
enough to the importance of women’s very special creativity, women’s very
special energies, so I think we have a long way to go in trying to make sure
that women’s issues are not dealt with by people like me, but that we get

much genuine feminism inside the family planning movement’ (Ibid: 5).

The fact that Halfdan Mabhler referred to himself as a feminist was highly
significant, mainly because from its very inception the Federation had traditionally
distanced itself from the feminist agenda. With Mabhler in charge IPPF played a key
role in setting the agenda at Cairo by adding their expertise and advising governments
on the basis oftheir own Vision 2000 Strategic Plan. This gave IPPF a platform to 're-
invent' itself. Moreover, IPPF could once again establish itself as a key player in the
family planning sector. In 1999 the Federation stated that in adopting the Vision 2000
Strategic Plan:

‘it reinforced IPPF’s organisational culture by refusing to rest on the laurels of
its past successes and once again become a pioneer organisation, adopting
causes, which others are shy to espouse, seizing opportunities to be innovative,

and persevering in its capacity as the voice ofthe voiceless’ (IPPF, 1999a: 4).
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Not withstanding the significance of Vision 2000 and its ambitious attempts to realign
the Federation’s agenda to the new development paradigms, this was in fact a way of
changing the Federation’s development discourse, by virtue of a radical change in
language. By emphasising previous and less-well-developed aspects of IPPF‘s work
such as womenls empowerment, gender-based violence and male participation, it
could be argued that the Federation predicated its Vision 2000 programmes upon
foundations, which were a product of sensitive internal and external marketing in
order to re-align itself with the changing priorities in the broader development

community.

IPPF’s preparations for the UN sponsored Cairo Conference also illustrates
their cognisance ofthe external development communities’ shift from family planning
to sexual and reproductive health in terms of how this could affect the status of IPPF
as a global development agency. IPPF’s awareness is evident in the way it
participated in the conference and how it pre-emptied the outcome of the conference.

The quote below illustrates IPPF’s ambition to ensure its pre-eminence as an NGO:

‘in adopting the sexual and reproductive health approach, IPPF’s long-
standing mission to be the leader - and conscience - of the family planning
movement is not jeopardised. Family planning services, including
counselling, information, education, communication and contraceptive
supplies, remain at the core of sexual and reproductive health care. The
difference lies in taking a lifetime view of people’s sexuality, so additional
elements are also considered as important. These include providing gender-
sensitive information, education and counselling on sexuality; provide care
during pregnancy, delivery and postpartum, monitoring infant growth and
development with particular attention to the girl-child and her nutrition, to
ensure that she grows up in an environment conducive to the development
of her sexuality; taking care of people’s concerns over sexually transmitted
diseases and infertility; HIV/AIDS prevention; and the prevention and
management of unsafe abortion and the provision of safe abortion services

where legal’ (IPPF, 1995b: 11)
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This quote illustrates the degree to which IPPF was attempting to distance
itself from the more narrow and traditional approach of family planning. There is no
doubt that IPPF had grasped the importance of the changing international thinking
and their ability to pre-empt the impact of this change of thinking is captured in the

sentiments expressed above.

With the adoption of Vision 2000, addressing sexual and reproductive health,
was a significant change in the Federation’s mainstream priorities. The issue of family
size was, in theory, now replaced by a more holistic approach where the sexual and
reproductive well-being of men and women of all ages and backgrounds were a key
priority. The core philosophy of IPPF was now gradually changing and this is evident
in assessing two different messages sent out by IPPF in their Annual Report within a
period of eighteen years. In IPPF’s Annual Report in 1998, the Secretary General,

Ingar Brueggemann stated that:

‘over the past years IPPF’s functions have evolved significantly to embrace
the broad agenda of sexual and reproductive health in addition to family
planning, from which it set out on its evolutionary course 47 years ago’.

(IPPF, 1998: 1)

This is a different message from that contained in the 1980 Annual Report where it
was proposed by the then Secretary General that:

‘The best forecasts are that the 1980s will be a decade of serious economic
recession in most parts of the world, aggravating the dislocation of social and
political systems and changing the patterns of international aid and co-
operation. The already serious shortages of food, shelter, work and
educational opportunities will get worse. Continuing high rates of population
growth are unquestionably an adverse influence on these events. Recent
encouraging signs that fertility is beginning to decline in some developing
countries should not be interpreted as grounds for complacency. On the
contrary, the fragile gains will be swept away if the efforts are not sustained

and even increased’. (IPPF, 1980: 3)
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These two messages demonstrate the changes outlined above and their effect on
IPPF’s discourse over a period of nearly twenty years, illustrating the adaptability of
IPPF to respond to changes in external paradigmatic shifts in development

knowledge.

In practical terms the shift has involved efforts to retrain staff and volunteers
as well as adopting a new approach towards service-users. This has not been without
its problems, due to the fact that the infrastructure of the FPAs was not easily
transformed into a distribution network for sexual and reproductive health services, as
this requires specific resources and technical expertise. Whilst the ICPD mandate was
pursued at the central level, it appears that some local FPAs had problems adapting
these 'tailor-made' programmes, due to the organisational and financial constraints
(IPPF, 2000c: 26). This was a key issue, mentioned by many of the volunteers
interviewed at the Member’s Assembly in 1998 who, whilst supporting the re-
alignment of services, were frustrated by the lack of resources needed to affect this

transformation.

The lack of resources was part of a larger problem. At the very time when
ICPD was broadening the Federation’s frame of reference to sexual and reproductive
health, there was a drop in donor funding. IPPF along with other NGOs were being
asked to do more with fewer resources (Conly and De Silva, 1998; Higer, 1999;
Correa, 2000). During the 1990s, the world spent approximately US$ 4 to US$ 5
billion annually on population related activities in the South. In order to meet the
commitments of a new global agenda on sexual and reproductive health, the ICPD
Platform for Action called for resources to be to quadrupled to US$ 17 billion (Staudt,
1998: 151). Whilst various governments committed to this target the vast majority
were not able to meet their individual commitments. In fact Northern countries only
managed 35% of their target whilst Southern contributions amounted to 70% of the
targets (Conly and De Silva, 1998: iii). The impact of resource constraints on an
organisation attempting to expand and re-align its thinking is extremely problematic
and has an impact, both on the content of concepts and also on the possibility for
sustainable change. 'Short-termism' limits conceptual possibilities and constrains the
horizons for change. IPPF would have to re-assess both its programme content and

aspirations during any period of fiscal pressure.
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4.3 The Internal Organisational Discourse of the International

Planned Parenthood Federation

Internal organisational discourse is another key component in understanding
IPPF’s way of producing knowledge on gender, as organisational culture plays a role
in shaping the agenda of the organisation and more importantly allows structures to
change or not in order to accommodate gender-sensitive practices. Management, staff
and IPPF’s volunteers play a crucial role in understanding and shaping IPPF’s
discourse on gender. This next section will look at IPPF as a protagonist in its own
right and how it has come to be shaped from within. Whilst IPPF has certainly
managed 'to stay ahead of the game' in terms of its ability to respond to external
paradigm shifts, these are only successful if the internal culture is receptive and

conducive to this type of challenge and change.

4,3.1 Changing and Contested Discourses

IPPF’s organisational discourse has primarily been shaped by the Federation’s
own beliefthat it is a pioneer in the field of family planning. This point is reflected in

the Annual Report in 1998 where the President states that:

‘The United Nations turned a blind eye to it. We, as the pioneers, the
advocates, started a mission. We made it into a movement. Today no fewer
than 180 governments are taking responsibilities for family planning and
population issues, and United Nations Population Fund is firmly on the map

ofthe UN system as the responsible intergovernmental agency’ (IPPF, 1998:

2).

This illustrates IPPF’s firm belief that they are the pioneers who have fought for
women’s right for access to contraception throughout the last 50 years. This is the
basis for IPPF’s legitimacy to speak with a voice of'authority' on matters, which are
related to sexual and reproductive health due to their long history in the field of

family planning and more recently sexual and reproductive health.

Yet the Federation’s legitimacy is also due to the fact that IPPF is known for

its network, which makes them unique in the sense that they represent cultures from
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the local level. A network structure implies ways of organising that are different from
hierarchical bureaucracies. However, as Foley (1989. 63) points out the hierarchical
principle has tended to dominate IPPF’s thinking and organising. Foley argues that
hierarchies are not inherently wrong, but in some circumstances hierarchical ways of
organising may be inappropriate. When the goals are empowerment, increased local
autonomy and self-sufficiency, network organisations may be more efficient in
mobilising social change than a bureaucratic organisation with hierarchical principles
(Ibid: 64). Historically, IPPF has served as a powerful network in promoting social
change and influencing policy. Through its network, IPPF has often gained access to
communities, which governments have not been able to reach. This has been one of
IPPF’s key strengths, which has made the Federation highly regarded within an
international context as they have a local as well as a global perspective on sexual and
reproductive health. IPPF’s legitimacy as 'authority' has many foundations, not least
its extensive federal network. When combined with its 'specialist' credentials as

medical experts, this amounts to a sizeable 'authority’.

That IPPF’s history as a medical organisation influences the Federation’s
discourse on gender is evident in a statement made by a former IPPF volunteer who

claims that:

‘there has been a clear shift from IPPF’s starting point as an organisation. At
the very beginning it was an organisation, which 'catered' for women and was
run by women. It then changed to an organisation which women are now
dependent on in terms of medical information and medical services, which
have traditionally been provided by male doctors’. (Former IPPF Volunteer

interviewed in May 1999).

Historic organisational preferences have favoured medical personnel within IPPF.
This is partly explained by Chambers’ point of ‘favouring the first and neglecting the
last’. Chambers relates the old development paradigm to the failures of approaches
whereby the solutions to development problems were imposed on the intended
beneficiaries in the South (Chambers, 1993). This is further supported by Conlin
(1986: 215) who points out that these approaches often rested on the assumption that

‘the people affected will behave in certain ways to take advantage of the 'obvious'
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benefits to be generated’. When such assumptions were refuted, they were often
explained in terms of the 'ignorance of the intended beneficiary'. By contrast,
proponents of the new paradigm, which has been termed ‘putting the last first” would
argue that such failures could better be explained by the lack of priority given to the
basic element in development activity - the local people themselves. The preference
for medical personnel rests on the premise that 'experts know best' and have the
authority to lead by virtue of that knowledge. There appears to be a paradox at work
here, in that the need for the 'right' skills-base mitigates against the desire to effect
bottom-up solutions. These two characteristics of IPPF do not necessarily need to be
mutually exclusive, so long as the two sides can arrive at a compromise, which is both

effective and empowering.

Throughout IPPF’s organisational history, it has tended to favour a top-down
approach, where the 'first' provided the 'last' with medical definitions, language and
provisions. This is perhaps changing slowly. Today IPPF is represented by a mixture
of voices, which are not exclusively medical. This was evident at the last Member’s
Assembly where 29% of the Member’s Assembly delegates had a medical
background, 15% were involved in business, 23% were academics and 14% were
involved in government and the remaining 19% were involved in other professions.
At the Central Council, which consisted of 48 delegates, 21% were medical
professionals, 25% were from a business background, 19% were academics and 21%
were involved with government issues, the remaining 14% came from other
backgrounds34. Yet, the shift from being an exclusive medical-orientated organisation
towards a more diverse organisation has been a complex and slow process partly

because:

‘while practice is always multivalent, contested and changing at different
rates, the legacies of combined past practice, layers of accumulated
development knowledge and existing organisational interests and
commitments do limit the range of possibilities for the effective use of new

knowledge and practice’ (Rew, 1997: 86).

34 This information is based upon my own analysis of the Profiles of delegates at the Member

Assembly delegates, which was distributed by IPPF at the MA in Prague. (IPPF: 1998e).
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4.3.2 Shaping Organisational Discourses

There are several key actors within IPPF who shape the many existing
discourses including the organisational discourse. IPPF is renowned for its use of
volunteers and moreover the power the volunteers have in shaping the Federation’s
policies. Yet, there are different categories of volunteers. There are those who come
from the professional' classes adding their expertise in terms of medical knowledge,
education or the law and those who work directly with the service users at the
grassroots level. The difference between these categories was observed in the
Dominican Republic where women and young people within the community were
recruited as volunteers. Their role was to facilitate workshops on sexual and
reproductive health and to provide information and vouchers to the family planning
clinic in the area3> The women and young people involved in the project worked
directly with their own communities, but were not involved in decision-making
meetings held by other volunteers who have more technical skills. The demarcation
within the culture between unskilled and skilled characterises much of IPPF’s
decision-making processes. Clearly this will affect the outcome of policy-making as
'the skilled' volunteers will have less contact with the service user, as opposed to the
'unskilled' volunteers, who may be much more aware ofthe immediate needs of'their

community as well as women's and men’s experiences.

The extensive use of volunteers is a unique feature of IPPF, but also one that
creates some tension within the Federation. In a review of IPPF and its policies as
well as its programme priorities, carried out jointly by IPPF and USAID (2000c),
evidence suggested that there was a lack of division of responsibilities between

volunteers and permanent staff. The report stated that:

‘the high turnover of professional staff among FPAs, especially among the

very important level of executive directors, is related to staff-volunteer

35 For further information on this project see also Sexual and Reproductive Health: A New Approach
with Communities’ (IPPF. 1997e¢) by IPPF and Draft Evaluation of the International Planned
Parenthood Federation Sexual and Reproductive Health Community Participation Approach in the

Dominican Republic’ (1999) by Kira Jensen.
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relationships, in particular over-involvement of volunteers in day-to-day

management’ (IPPF, 2000a: 14).

There is a similar issue with regard to policy-making at the central level as the
volunteers make key policy decisions, whilst it is the paid staff who implement the
policies and moreover have to negotiate with donors on a day-to-day basis. As the two
groups operate in very different 'realities', this creates a degree of friction, as each
'actor' often has a different agenda. It was found throughout the research that due to
this tension and lack of guidance as to the responsibilities of volunteers and staff,
organisational structures become less flexible and key decisions, which influence the

lives of IPPF’s female and male service users, may not be implemented successfully.

The complexity and influence of internal organisational discourses cannot be
underestimated in terms of its effect on IPPF’s knowledge framework. Gardner and
Lewis point out that development knowledge is created and re-created by multiple
agents who have different understandings of their work (Gardner and Lewis, 1996:
103). This is a key characteristic of IPPF’s organisational discourse. IPPF consists of
many different external and internal agents who influence its discourse on both
development and gender equality and equity. This can be illustrated by looking at the
interplay between different groups of staff within the Federation, who it appears have

different views on the conceptualisation of its new agenda.

There are those who are very focused on the new discourse on sexual and
reproductive health and then there are those who are still part ofthe school ofthought
which focuses on population growth. This issue is highlighted in a recent visual
publication by IPPF marking the day of 'the 6 Billion' (IPPF, 2000b). The video
emphasises that the world population is growing and that there is a need to protect the
planet. The emphasis, here, is on the notion of sexual and reproductive health as a
means to achieving this end, rather than sexual and reproductive health being an end
in itself. There appears to be an ambiguity within IPPF, which the video or at least,
the message within the video publication illustrates. This ambiguity indicates that
IPPF is still 'struggling' to find firm ground with regard to the objectives of their

'development'. The previous agenda, which actively promoted the notion of
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population control, is still being confused with the objectives of sexual and

reproductive health.

Other actors who influence the discourse within the organisation are staff at
the central level, who are also causally connected to the prioritisation and content of
IPPF’s discourse. Staff has different vested interests whether it be that of a medical
discourse, a youth-orientated discourse or a gender discourse. Each discourse is
assimilated, challenged and questioned by other groups within the Federation. This
was particularly evident at meetings held by the International Medical Advisory Panel
(IMAP) in May 2000, where groups of staff representing issues related to youth and
women contested some of the initial statements made by IMAP, including statements
on gender-based violence and dual protectionl6 for youth. They claimed that these
statements were far too scientific and thereby dismissive of the need to take diversity
and different needs of various groups into account. After some negotiations within
and between IMAP and key issue 'champions', a compromise was reached, which all
parties could accept. This process of negotiation between key players illustrates that
whilst consensus was eventually reached, the original draft statement caused friction
between players due to their different agendas. Key discussions took place over a
period of three months before a final draft was agreed. This shows that different
stakeholders initiate and shape competing discourses’’. At all levels of policy
formation, a complex process of negotiation between preferences and priorities affects

policy and, thus, knowledge formation.

Within IPPF’s organisational hierarchy, senior management plays a significant
role in determining IPPF’s various knowledge premises on gender. This group is
crucial in understanding the changing gender concerns of the Federation. Although

IPPF prides itself on its strong links with communities through the work ofthe FPAs

36 IPPF defines dual protection as ‘the simultaneous prevention of STI/HIV infection and unwanted
pregnancy. This can be achieved by the consistent use of condoms alone or by the simultaneous use of
two methods - one of which must be condoms. Avoidance of penetrative sex, particularly in situations

of high risk, is another incans of achieving dual protection.” (IMAP, 2000: 1).

3 This information is based upon my own participation in IPPF’s GLAD meetings between 1998-2001

where these statements were discussed.
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and its federal structure, it is the Central Office that tends to negotiate with donors.
The Central Office, along with the Governing Council, sets the global agenda and the
Federation’s priorities, which are then channelled through the FPAs. This agenda
tends to be influenced by the expectations ofthe donors. The relationship between this
group and IPPF’s management is therefore one of the most significant in terms of
discourse formation. The research showed that senior managers are in the main,
'career’ NGO bureaucrats whom are highly skilled at negotiating with donors, the UN
and other external agencies. These are crucial 'agents' in the negotiation of policy
priorities and direction. Their impact as links between donors and policy, as well as
between the centre and the FPAs, places them above all the other internal IPPF

components in terms of discourse conceptualisation and influences.

IPPF’s decision-making governance structure similarly contributes to its
discourse by engaging volunteers in the governance process. However, more recently
with the shift from a Member’s Assembly to a Governing Council, there has been a
change in this discourse. Whereas the Member’s Assembly (MA) was a forum for
policy-making, it was also a platform for exchanging information, but more
importantly it was an opportunity to focus on emerging and specific issues. This was
evident at the very last MA, which took place in Prague in 1998, where a Campaign
on Gender-Based Violence was launched. The purpose of this campaign was to give
delegates an opportunity to discuss the Federation’s policy and the new holistic
approach, which was part of the new language on sexual and reproductive health, on
gender-based violence. At the same time this campaign was aimed at illustrating the

contribution, which IPPF could potentially make on such issue.

With the abolition of the MA and the emergence of the new policy-making
body, the Governing Council, IPPF is now much more focused on the process of
policy-making per se. This new structure no longer accommodates the previous level
of open debate, which appeared to contribute more open and 'democratic' elements to
the policy-making process. By meeting the donor’s requirement of creating a leaner
and more cost-effective governing structure, it appears that the process of policy-
making has become less focused on the political and cultural issues affecting each

FPA. As a result the decision-making process has become less inclusive of the needs
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of both the FPAs and its service users. It is now a much more technical process,

structured to approve the Federation’s policies.

Ofall the recent governance-orientated changes, the move from the Member’s
Assembly to the Governing Council is the most significant internal factor in shaping
the content of IPPF knowledge and, moreover, the process for developing that
knowledge. The crucial change is the minimising of open debate, relegating this to the
preparation of competing papers and motions essentially provided by the centre and
the FPAs’ own hierarchies. Key discursive elements, such as broader volunteer
attendance, delegate sessions and workshop contributions, have been removed in
favour of efficiency. The perception ofthe voluntary nature of the Governing Council
only partly mitigates the loss of competition between narratives and the often-fruitful

compromises, which made up the Member’s Assembly structure and outcomes.

4.4 A Dominant Player - The Donor Discourse

Attempting to understand the way in which donors interact with and influence
IPPF, its various discourses must be placed within a broader analysis taking into
account the traditional modernist school of thought. As development has its roots in
the Enlightenment project, it is still to a large extent treated as a modernist project by
donors, whereby rational solutions are sought and economic targets are expected to be

reached.

Donors tend to fund projects within a limited time period and results are
expected to take the form of statistics and economic growth, often ignoring the social
processes involved. Programmes are often funded because they correspond with the
discourses of démocratisation and Western-orientated modernisation, which 1is
currently a predominant trend within the global political economy (Green and
Matthias, 1997: 70). As a consequence, the intentions of many NGOs are often
compromised in order to meet the dominant strategies of development. The majority
of international development NGOs rely, in most cases, upon funding from
international donors. The relationship between the two players - the donors and the
NGOs - can be characterised as one of dependency, rather than benign giver and

independent recipient.
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4.4.1 The Dependency Factor and Its impact on Knowledge Production in the

International Planned Parenthood Federation

A major feature of the work of NGOs over the last few decades has been their
increasing involvement with donor-funded activities and their receipt of substantial
bilateral funding for development work. Whilst this has led to a significant increase in
the turnover of NGOs and the number of agencies, there are a number of dangers for
NGOs closely tied to donors. During the 1950s and 1960s, NGOs and official donors
tended to pursue different development agendas. This began to change in the early
1970s when many donors began to directly support NGO development programmes.
This trend of official funding being channelled through NGOs accelerated throughout
the 1980s and 1990s, and is reflected in figures from the World Bank. They estimated
that in the early 1970s about 1.5% of total NGO income came from donor sources,
whereas by the mid-1990s this share had risen to about 30% (ODI, 1995). However,

such figures conceal wide variations, ranging from 10% to 80%.

Not only has the quantity of official funding to NGOs increased, but so too
have the conditions attached to the funding. Smillie (1999: 9) identifies an evolution
in government support for NGOs from ‘matching grants to contracts’. Initially, grants
were given on a needs-based approach, to projects and programmes designed by
NGOs themselves. Whilst some conditions may have been attached, such as
excluding work in some countries, in general the grants came with few donor
obligations. Gradually governments began to set more and more of the parameters for
where and how NGOs could spend the funding In addition, many donors started to
offer NGOs contracts for the delivery of donor’s own projects and programmes.
Under such arrangements, donors usually contribute all the funds required to execute
particular projects. Indications from ODI country studies in 1995 showed that on

average 5% of'total bilateral aid funds are used for NGO contracted projects.

External pressure generated indirectly and directly by the donor community
has played a role in shaping IPPF’s collective rationality. The added pressure of
donors, increasingly stressing the need for more accountability, especially financial
accountability, and the requirements of new management practices has affected

IPPF’s relations with their donors. Northern donors are increasingly introducing a
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range of management tools into the Southern context, including the use of log-
frames38 for planning and implementing projects, strategic planning tools for
organisations, increased levels of written reporting, and tight budgeting controls
(Mulindwa, 2001: 1). This shift to an emphasis on written forms of management and
accountability, requiring the use of tools developed outside the South has had a
significant impact on the operations of IPPF’s local FPAs39 In order to survive, the
FPAs have had to develop new skills, and become more 'professionalised’, to be able
to continue to receive funds. With a change in their emphasis from family planning to
sexual and reproductive health, combined with donor pressure to perform more
'professionally’, FPAs, particularly in the South, have struggled to provide services
that reflect the ICPD commitments. The introduction of 'managerialism' and
'programme orientated' methods has affected the knowledge frameworks within IPPF.
Not only have FPAs had to assimilate new and often 'alien’' priorities, they have had to
do this as Western-trained project managers. There is a tendency to remove the
‘agency' element of the FPAs as it is diluted and crowded out by a 'neutral' and
'rational' methodology akin to the médicalisation of family planning in the previous

decades.

The issue of'dependency' upon donor funding is inevitably one, which affects
the work of IPPF. The donor community has a significant impact on IPPF’s discourse
on both development and gender. This is evident in IPPF’s donor letters, which are

published once a month40. From 1999 to 2000 it was observed that the key trend in

3B A log frame (also known as a Project Framework) is a common planning tool for development
projects. It looks like a table (or framework) and aims both to be logical to complete, and to present
information about projects in a concise, logical and systematic way. The log frame model was
developed in the United States and has since been adopted and developed by many other donors,
including the Department For International Development (DFID). A log frame summarises, in a
standard format: what your project is trying to achieve, how it aims to do this, what is needed to ensure

success, ways of measuring progress, and the potential problems along the way. (BOND. 2001: 1)

39 IPPF’s response to this rationalisation process has been to initiate projects on sustainability and this

will be discussed further in Chapter Six.

4>The Donor Letters are published once a month by the Resource Mobilisation Unit at the Central level

in London.
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terms of the Federation's programme priorities had switched from gender to youth
and this mirrored the changing priorities and interests of donors and the UN.
Women’s empowerment was only mentioned twice in all twelve donor letters. The
trend towards youth and HIV/AIDS is also evident in recent annual reports where
gender was at one time the focus of the Director General’s Message, these are now
dominated by these newer and more interestingly the Federation’s ability to reduce
costs and maintain donations (IPPF, 2001). To a significant extent donor priorities
curtail and contain the knowledge framework ofan NGO. The perceived 'switch’ from
gender to youth and eventually to HIV/AIDS directly mirrors the changing
preferences expressed by donors over a relatively short period of time. This shifting
priority base undermines the long-term knowledge processes, which are built up over
time and provide granularised and expert level services, which can substantially affect

change.

This point is illustrated by Gardner and Lewis, who point to the complexity of

donor-led development and suggest that:

‘working with large budgets, which they are anxious to spend, donors and
recipient governments are often reluctant to spend time 'fiddling around' with
the complexities of setting up local committees and consulting communities
about their plans. Instead, projects, which absorb funds efficiently and are
administratively relatively simple (building roads or dams) are preferred’.

(Gardner and Lewis, 1996: 98)

This traditional donor mentality appears to have influenced IPPF’s narrative and
consequently they tend to design and propose projects and programmes with a clear
strategy with some very real and numeric targets using rational management tools in
the process. IPPF itself recognises this process and in Implementing the Vision 2000
Strategic Plan: Compendium o fActivities, it states that in preparing such a document

certain contradictions had to be recognised. Firstly:

‘The autonomy of the FPAs, the roles of regional and international levels
being to support them, yet, the global decisions of the Federation’s governing

bodies in adopting the Vision 2000 Strategic Plan and in requiring a
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Compendium ofActivities to further its implementation.” Secondly, the further
potential conflict between FPA autonomy and the fact that the Federation’s
dependence on donations and the need to respond to donors’ demands for
transparency, clearly spelled out activities, good management and

accountability’ (IPPF, 1999a: 6).

The point of friction revolves around the autonomy ofthe FPAs and regional offices
vis-a-vis the centre and is exacerbated in the context of meeting donor requirements.
At the centre considerable effort is made to both secure funding and to shape
programmes, which align to donor requirements. This can often bring the central level
into conflict with the regional and local level whose desire for change may contradict

those original donor requirements.

This organisational friction, then, raises the question as to what extent men
and women’s different sexual and reproductive health needs are met by the
Federation, given that they operate in an environment, in which donor priorities tend
to change. A rational planning process is expected to ensure funding and where there
is little scope for developing alternative ideas, due to the rational and top-down
processes, which often characterise donor-thinking. There is a sense then that IPPF
are restricted in the way they organise expenditure and are almost 'required’ to
prioritise as they do. This obviously impacts their ability to challenge and change and
moreover to empower different cultures in different ways. That IPPF is able to, at
least, utilise their FPA structure is a positive mitigation against this 'managerialist’
tendency even where context is not fully exploited. The FPAs having local knowledge
and their own autonomous views, are able to negotiate with the central level to ensure

a degree of flexibility with regard to donor requirements.

4.5 The Knowledge Framework and Gender Mainstreaming in the

International Planned Parenthood Federation

The first part of this chapter illustrated how IPPF’s knowledge framework has
been shaped by external and internal influences. I have argued that IPPF’s
interpretation of development has been shaped by various discourses throughout the

Federation’s history. The medical aspect has played a significant role, but this has at
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the same time been contested by various actors within IPPF over a period of fifty
years. With the outcome ofthe ICPD in Cairo and Vision 2000 a greater emphasis has
been put on a more holistic approach aiming at sexual and reproductive health, which
in turn questioned the value of a strictly medical approach. The federal character of
the organisation has also played a key role in the shaping of development knowledge
as different cultural views and aspects are fed into the discourse. There are therefore
different and competing discourses within IPPF and it is in fact these discourses,
which have produced the knowledge of development within the Federation. The next

section examines more closely the role ofthe gender discourse.

4.5.1 The International Planned Parenthood Federation’s Knowledge Production

on Gender

The notion of gender has become an issue, which is directly linked to the issue
of power and resources within IPPF’s work. When the international community
recognised that development needed women and that incorporating women into
development practices gives economic benefits and advantages, large amounts of
resources were put into making women active participants within the development
context by the donor community (Arnfred, 2000: 83). The global community and
NGOs like IPPF set out to 'transform' women from passive 'reproducers' to active
'producers’, which included the shift from the focus of individual needs to 'the whole
of'the individual'. Yet, as time went by and other more 'urgent' issues were identified,
such as the fact that HIV/AIDS was on the increase amongst young people, donors
recognised that development needed to 'target' youth. As a consequence, donors often
re-prioritise according to the global priorities and as a response NGOs have to quickly
meet the different requirements of donors Th many ways IPPF is an example of what
Smillie (1999: 21) describes as a 'Super-NGO'. According to Smillie a 'Super-NGO'
has the capability and capacity to accommodate changing donor preferences and
priorities easily and quickly. This flexibility and speed ofresponse is a function ofthe
'Super-NGOs' extensive professional reach predicated on several factors such as staff
numbers, extensive global network and portfolio of specialisms (Ibid ). The counter
point to this is that in order to ensure funding, these 'Super-NGOs' may lack
continuity with regard to certain strategies that require sustainable investment of

people and financial resources.
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The above point is evident in contestation of gender within the Federation. It
can be classified as one of the competing discourses, which characterises 1PPF, one
which requires sustained attention and resource focus. Whilst, the Central Office does
have a 'Gender and Youth Technician' who attempts to promote interests in gender
relations and its impact upon sexual and reproductive health, it was found in the
research that involvement with gender related issues tends to be scattered amongst the
other departments at the central level. Rather than the gender thematic having the
level of coherence it could potentially have, it often occupies the margins of debate,
when discussed outside the formal context of the Gender and Youth Technician’s
remit. This tendency within the history of the Federation, for gender to come and go
in terms of its criticality to the work ofthe Federation reflects the changing external
global preferences wherein gender is sometimes in 'vogue' and then falls out of
favour. Whilst IPPF is not the only NGO to have these changing priorities, it is
notable that an NGO whose focus is specifically on sexual and reproductive health,
which predominantly affects women, should not be more consistent in their
commitment to gender conceptualisation and developments on gender thinking.
IPPF’s tendency to be selective about the use of gender in its various articulations is
mirrored in its reluctance to include many ofthe more radical themes and terms used

in the feminist lexicon.

This tendency to keep 'radicalism' at arms length is evident throughout TPPF’s
work. There is a tendency to 'co-opt' the feminist lexicon only in order to substantiate
the Federation’s discourse. However, this precludes a wholesale assimilation of the
feminist canon into IPPF’s knowledge framework. The tendency in IPPF is to refer to
terms, which are much more 'safe', such as women’s empowerment, male
involvement and young people’s needs. This point is reinforced in the analysis of the
documents produced by IPPF over the last three years. No references were made to
feminism When the gender advisor wrote a paper on ‘Quality of Care from a Gender
Perspective’ (Otoo-Oyortey and Jensen, 1999) and direct references were made to the
need to cooperate with feminist organisations, the word 'feminist' was changed to

'women’s organisations' as requested by the Federation’s management.

Gender discourse has changed significantly throughout the Federation’s

history. In 1994 IPPF set up a Woman’s Unit in the Central Office. Its prime
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objectives was to initiate research and provide guidance and support on issues
concerning women’s sexual and reproductive health and rights, as well as undertake
follow-up activities from the Fourth World Conference on Women in Beijing. The
unit was primarily set up in response to the Beijing Conference and was closed down
in 1996, only one year after the UN Conference had taken place. In 1997 it re-opened
as the Gender Unit, but was merged with the Youth Unit sharing a budget. Despite a
change of name, gender issues still tend to be associated exclusively with women.

This is evident in a paper where the Global Advocacy Division states its objectives:

‘Gender (women’s involvement) promotes empowerment of women in order
to bring about their increased involvement and an integration of their

perspective in the Federation’s work’ (IPPF, 1998f: 3).

There was a change in language following the changing global priorities, where
Gender and Development (GAD) was replacing the previous strategy of Women in

Development (W1D).

Whilst IPPF does have a Gender Unit, which consists of one member of staff,
it is remarkable that IPPF does not have a specific gender strategy. Although a Gender
Equity Policy4' is in place and the mission, goals and target group of IPPF are set out
in the Vision 2000 Strategic Plan, there is no strategy paper on gender, to which the
Federation as a whole can refer. In a recent evaluation carried out jointly by IPPF and
USAID, it was noticed that strategy development in key technical areas including
gender and youth needed to be improved (IPPF, 2000a: 18). It was suggested in the
report that the lack of strategies may be due to structural causes, including inadequate
technical linkages between the different levels of the Federation, which would inhibit
technical support needs from surfacing clearly, unclear assignment of responsibility
for strategy development and the need to improve the linkages between strategy
development and programme implementation (Ibid: 18). The lack ofa gender strategy
would question the overall commitment to the issue of gender, both within the

organisation itself, as well as within IPPF’s policy and programme priorities.4

41 TPPF’s Gender Equity Policy and its significance will be discussed in the Chapter Five.
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This is further reflected in IPPF’s budgetary process as the resources allocated
to gender issues illustrate that the Federation’s priorities have started to change
towards other issues such as Youth and more recently towards HIV/AIDS. The total
budget allocated to women’s involvement in 1995 was US$ 359,275, in 1996 it was
USS$ 177,035 and in 1997 it had dropped to US$ 157,407 and this last amount had to
be divided between gender and youth activities (GLAD, 1995: 1). Within the space of
two years gender focused expenditure had decreased by nearly 70%; this is a
significant drop and illustrates the point that priorities can change very quickly and
that central sexual and reproductive health premises such as gender are easily

overlooked in favour of more in vogue concerns.

4.6 Concluding Comments

This chapter has been concerned with the production and reproduction of
knowledge within a disparate and highly complex NGO. An NGO, which has a long
history and through this history has been subject to many manifestations of the
development approach. The initial 'development' character of IPPF as pioneer/
medicaliser shaped its knowledge production process, just as its contemporary
manifestations as 'sexual and reproductive health specialists' affects and is affected by
how it produces knowledge and, thus, policy. The 'knowledge production' process
within IPPF is directly connected to three key factors: the wider development
thinking, the agenda of the donor and finally the way IPPF themselves organise their
power relations within their own organisational culture. These are not mutually
exclusive in the sense that one discourse shapes the other and vice versa. The causes
of the productive discourse here run both ways, IPPF is clearly affected by

development thinking and vice versa.

Although, there are now indications of more focus upon people and processes
as opposed to targets and aims, the shift has been affected by the complexities of
IPPF’s organisational culture as well as the 'discursive' perception of development.
Moreover, the donor’s discourse plays a significant role in determining IPPF’s
identity, as IPPF must respond to the requirements of the donor community. As a
consequence it could be argued that they have taken on a plural identity, due to the

contested nature ofthe field of sexual and reproductive health.
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Notwithstanding [PPF’s good work and good intentions, they have become
part of a power hierarchy, which relies upon dependency on donors. This is a paradox
in the sense that this very dependency upon donors is also what makes IPPF a
successful 'development player', as the Federation can respond quickly and efficiently
to changing priorities of the donor community. However, what has emerged from this
discussion is that IPPF is not just a 'victim' within a donor-orientated power hierarchy.
The history and culture within the Federation itself has similarly played a role in
determining its discourse on gender. In fact IPPF has many different and competing
discourses constantly being negotiated by different groups within the Federation
operating between the different levels of IPPF. Both the internal factors as well as the

external factors play a significant role in shaping IPPF’s narrative on gender

This discussion illustrates the complexity of the problem of developing,
agreeing and sustaining a gender sensitive approach to development change. This is
not least because of the nature of NGOs in general and the confusion and contentions
within gender mainstreaming itself. The fluidity and pressures, which characterise
knowledge production in IPPF, are typical of most large NGOs. They create a context
in which the two central problems of interpretation and implementation of gender
mainstreaming are further compounded. A dichotomy between interpretations, which
favour the 'mainstreaming' elements of the strategy over the theoretical 'gender'
interpretations extends beyond academic debate over gender mainstreaming into the
practical domain of NGOs and other organisations attempting to adopt gender

mainstreamed inspired principles.

Having assessed IPPF’s discourses on gender and development as well as the
production of 'development knowledge' and 'gender knowledge', the aim of the next
chapter is to illustrate how IPPF has responded to gender mainstreaming on a
practical level. Moreover, it is aimed at illustrating how the production of gender

knowledge has 'materialised' into the Federation’s Gender Equity Policy.
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Chapter 5
The International Planned Parenthood Federation’s Gender
Equity Policy: A Practical Response to Gender

Mainstreaming?

The aim of this chapter is to examine and assess the key gender orientated
policy directive produced by IPPF that is aimed at providing wide-ranging guidance
to the Federation concerning its organisational structure and programmes. IPPF’s
Gender Equity Policy (GEP) is one of the most critical documents produced over the
last few years with regards to gender and, thus, any analysis of the conceptualisation
of gender mainstreaming within the Federation needs to focus on this. The content,
motivation and initiation process surrounding the inception of IPPF’s GEP,
particularly the wider context of its drafting, inception and implementation, is crucial
in understanding IPPF’s interpretation and practical response to the gender
mainstreaming 'project'. This is primarily because it is the most tangible example of
how the Federation interprets gender and how it seeks to absorb this interpretation
into its wider programmes and policies. Within this chapter I will seek to illustrate
both the motivations for the policy and the effect ofthe policy and moreover, whether
it, or any policy like it, could possibly achieve a 'gender mainstreamed' outcome when

the nature ofthat outcome remains contested and possibly paradoxical.

The focus on the GEP is driven by the increasing importance of policies as
instruments of change, persuasion and direction throughout contemporary
organisations. 'Policies' feature prominently within Western governance and there is a
distinct tendency in Western democracies for policies to be ‘codified, publicised and
referred to by workers and managers as the guidelines that legitimate and even
motivate their behaviour’ (Shore and Wright, 1997: 5). Policy creation is often
represented as a neat and linear process, of 'problem’, 'identification', 'formulation of
solutions', 'implementation' and ‘evaluation'. The process for designing and
implementing policy has increasingly been challenged by both sociologists and

anthropologists (Gordon, Lewis and Young 1993; Shore and Wright, 1997; White,
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1996) who argue that policy is not a given, it is the embodiment of Western

rationality. It can be interpreted in many ways and more importantly:

‘not only do policies codify social norms and values, and articulate
fundamental organising principles of society, they also contain implicit (and

sometimes explicit) models of society’ (Shore and Wright, 1997: 7).

It is this last point, which is of particular concern within the context of'this discussion.
It is crucial to uncover the various implicit and accepted power relations existent
within policy formulation and implementation, as this understanding will elucidate the

real meaning ofthe policy itself.

One key feature of policy may be that its political nature is disguised by the
objective, neutral, legal and rational idioms in which it is portrayed. This is illustrated

by Escobar who remarks that:

‘once normalised, regulated and ordered, individuals, societies and economies
can be subjected to the scientific gaze and the social engineering scalpel ofthe
planner, who, like a surgeon operating on the human body, can then attempt to

produce the desired type of social change’ (Escobar, 1997:134).

This perspective sees policy-making not as a scientific enterprise rationally locating
cause and effect, but rather the consequence of actions and intentions of policy-
makers, who themselves are the subject of context and meaning outside their own

rational framework.

Given the clear importance of the GEP as IPPF’s main policy instrument for
effecting gender orientated change, analysing this document and examining the way it
came to fruition will serve to deepen the understanding of the key challenges of this
thesis, namely the possibility of a gender mainstreamed development project. The
GEP is the most substantive example within IPPF of a policy instrument. The GEP
embodies its aspirations for gender orientated change, thus, if the GEP succeeds in

combining the pluralistic concept of gender with a substantive strategy for change
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based on mainstreaming it will prove that gender mainstreaming, at least in principle,

can be seen as a coherent theory of development

5.1 The Background of the International Planned Parenthood
Federation’s Gender Equity Policy

Motivation and reasons are critical in understanding the policy process. As
seen in Chapter One, the importance of gender mainstreaming has increasingly started
to play a key role in NGOs’ and governments’ policy-making. Since 1995, many
governments in the North and South have taken some steps to put their mainstreaming
commitments derived from the Beijing Platform for Action into practice. The
Platform for Action proposed that in order to create a gender sensitive working
environment, NGOs, government agencies and global institutions would have to
adjust policies in order to meet the criteria of gender equality at all levels of the
organisation including policy, programmes, projects and recruitment procedures. (UN,

1995: 10).

In response, many NGOs have initiated gender policies” aiming at meeting
the criteria of 'gender mainstreaming' by promoting gender equality within both
policies and programmes. This implies that there is a tacit acceptance that the making

of policy is an efficient tool to promote gender equality. As Wallace points out:2

4 Action Aid adopted a Gender Policy in 2000, which aims at ensuring that gender equality and
women's empowerment are central to Action Aid's programmes at all levels, organisational culture and
behaviours and public image (Action Aid, 2000a: 4). Similarly, a Gender Policy was approved by
Oxfam’s Council in 1993. The objectives of the policy were to 1) developing positive action to
promote the full participation and empow erment of women in existing and future programmes so as to
ensure that Oxfam’s programmes benefits men and women equally; 2) Confronting the social and
ideological barriers to women’s participation and encouraging initiatives to improve their status
including basic rights; 3) Promoting independent access for women to key resources (e g., land,
employment), services, and facilities; 4) Recognising and helping women exercise their rights over
their bodies and protection from violence; 5) ensuring that all programme work in the UK/Ireland takes
gender considerations into account and. wherever appropriate, to promoting initiatives with a gender

focus (Porter. Smyth and Sweetman, 1999: 341).
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‘a gender policy provides a 'bedrock’, a minimal position, which all staff must
accept. It is something to fall back on in negotiations with colleagues,
stressing that gender is part of the NGO’s policy and therefore must be taken
into account’ (Wallace, 1998: 163)

There is, however, an underlying or 'real' policy process beneath the surface;
deconstructing the 'problem solving' implementation approach entails a study of

externalities and implicit assumptions.

5.1.1 Initiating IPPF’s Gender Equity Policy

Assuming that policy processes are not simply rational scientific endeavours
or at least suspend the criticisms set out above, it is crucial to understand how and
why IPPF’s GEP was initiated. There is a crucial question here to be addressed,
namely, why the GEP was initiated at that particular point in time as well as the
nature of the policy’s content. Unpacking these questions may lead us to a better
understanding ofthe Federation’s motivation for making an 'institutional commitment'
to promote gender equity. Tracing the genealogy of the GEP will involve analysing
the various events and activities, which preceded its instigation as an official IPPF
policy in 1995. The first part of this analysis will look at the circumstances, which
surrounded the policy formulation; this will be proceeded by a discussion of the actual

drafting process undertaken by IWAP and the content ofthe policy itself.

The genealogy ofthe GEP starts in 1989 with the arrival of Halfdan Mabhler as
IPPF Director General. Mahler had come from the World Health Organisation where
he had witnessed the movement towards inclusivity of gender differences in the
context of a holistic approach to development thinking. One of Mahler’s first
initiatives within IPPF was to instigate what became known as Vision 2000. The
counterpart of Vision 2000 was a need to ensure that gender played a key part in the
overall activities of IPPF and the Vision 2000 projects specifically. Both Halfdan
Mahler, the Secretary General and Fred Sai, the President were of the belief that
sexual and reproductive health projects and programmes could not succeed unless

women were included in a substantive manner. This is highlighted in various
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communications from Mahler; in a letter sent out to all the FPAs, in September 1994,

Halfdan Mabhler states that:

‘while bearing in mind that family planning programmes, in their efforts to
reach both men and women, must be consonant with the cultural setting, FPAs
also have a responsibility to be agents of change and to aim for the goals of
Vision 2000; which includes 'equal rights for women to enable them to
exercise control over their own reproductive and sexual and health choices".

(Mahler, 1994: 1)

This statement illustrates that IPPF’s management was making efforts to
promote an agenda that was more inclusive of women’s needs. This is further
highlighted in an address to the International Programme Advisory Panel, which held
a meeting in March 1994. Here, Halfdan Mabhler stressed the need for 1PPF:

‘to work with women’s groups in the spirit of consensus and unity and the
importance of listening to the views of women’s organisations to enable IPPF

to translate rhetoric into practice’ (IPPF, 1994b: 1).

Vision 2000 itself then, presented a turning point for gender sensitivity within the
Federation, not least because of Mahler’s sponsorship of it. Vision 2000 shifted the
focus away from the notion of family planning to sexual and reproductive health and
this shift was further reinforced at the International Conference on Population and
Development in Cairo in 1994. The new agenda set in Cairo enhanced the pressure
from donors for NGOs to focus on women’s issues. Through briefings and
discussions with various NGOs, donors came to the conclusion that incorporating
women into the development process meant fully realising the capability within
Southern communities (Arnfred, 2000, 77). That is they recognised, with the guidance
of NGOs, the economic benefits of incorporating women into the development
process. The outcome ofthe Cairo conference was a need for development agendas to

be more gender sensitive in order to meet donors’ informed requirements.

It was also, as already discussed in the previous chapter, the recognition

within the Federation itself that for IPPF to survive, change was needed. The
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perceived threat to its survival were numerous and included the emergence of other
family planning organisations such as Marie Stopes International and Population
Concern, which, were beginning to successfully occupy IPPF’s traditional global
space and consequently receiving funding, which would have previously been
allocated to IPPF. The re-invention of IPPF as a more holistic organisation, sensitive
to difference and willing to accommodate difference focused on addressing the gender
imbalances throughout the Federation. The extent to which IPPF tended to be under-
represented by women was reflected in the composition of some of its governing
committees. Male representation had tended to be the norm and this is reflected in the

following figures in 1992:

* Of 137 FPAs - 59 were directed by women - (43%)
* 0Of269 Regional Council members - 106 were women - (39%)
* Of 11 Central Executive Council members - 3 were women - (27%)
* Of48 Central Council members - 17 were women - (35%)
(IPPF, 1992: 9)
In reversing this situation IPPF could re-assert itselfas a pioneer through involving all

members ofthe community in an equitable way.

These factors were reflected at the IPPF Member’s Assembly Meeting in New
Delhi in October 1992, which passed a resolution urging all IPPF regions to adopt
polices by the 1995 Members Assembly ensuring that equality of gender
representation should be accomplished in all IPPF Governing Bodies (Ibid: 1). To
support this during a meeting of the Central Council in 1993, it was recommended
that the Secretary General elevate the issue of women’s involvement to a higher status
by creating an International Women’s Advisory Panel (IPPF, 1993: 1). Moreover, it
was recommended by the MA that once IWAP was established, its mandate should be
to draft a policy operationalising the process of empowering women to participate
more effectively at all levels of volunteer and staff structures (IPPF, 1998g: 7). The
role of IWAP in shaping and drafting the GEP will be discussed in more detail below

in order to illustrate the background and motivations behind the final GEP content.
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That said, a picture of the process behind the inception of the GEP is
beginning to emerge, wherein externalities came to bear on internal discourse and
prioritisation. Halfdan Mahler’s arrival as Secretary General of IPPF saw a new turn
in the direction of'the Federation’s gender discourse, which was predicated on the re-
alignment of global concerns and the realisation that NGOs need to be cognisant of

the changing development agenda.

5.2 Shaping the International Planned Parenthood Federation’s

Gender Equity Policy

The IPPF Gender Equity Policy consists of two elements. Firstly, it calls for
taking affirmative action in all decision-making bodies in favour of at least 50 per
cent women at all levels of the Federation and secondly it requires affirmative action
in employment to recruit women to high-level decision-making positions (IPPF,
1995¢)8. The most significant organisational vehicle for moving these concerns
forward was IPPF’s newly established panel of international advisers on women’s

issues; The International Women’s Advisory Panel (1WAP).

5.2.1 The Creation of International Planned Parenthood Federation’s Gender

Equity Policy

IWAP was established in 1993, as a means of ensuring a high profile and
priority for the issue of women’s involvement in IPPF. The panel’s terms ofreference
provided it with a mandate to review and assess the situation with regard to the
involvement of women in decision-making processes and advise IPPF on mechanisms
and strategies for increasing women’s involvement in these processes at all levels of
the Federation44 (IPPF, 1994c: 1). Prior to the establishment of the panel, the
Member’s Assembly had requested that the Federation should have a gender equity
policy and in 1993 the Panel was asked by the Central Council to draft such a policy.
IWAP held its first meeting in 1993, where the role of the panel and its challenges
were discussed as well as the initiation of'a gender policy (IPPF, 1993a: 2). Amongst

the programme of work outlined at the first IWAP meeting was:

4 See Appendix 2 and 3 for full details of the policy.

44 See appendix 4 for full detail of Terms of Reference of the International Women’s Advisory Panel.
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» Holistic approach to women’s health

* Quality of care

* Adolescents/Youth

* Domestic violence

» The status of women in development issues

e Male involvement

(IPPF, 1993a: 2).

Due to the extent of the areas within IWAP’s concern the six members of the panel
were allocated one of'the above areas to review and report back on. In addition to this,

the panel was also mandated to draft a gender policy.

In preparing the draft of a gender policy, IWAP made a distinction between

gender equality and gender equity. Gender equality was defined as follows:

‘Gender equality connotes an equal number or percentage of women and
men. It does not imply that women and men are the same, but that they
have equal value and should be accorded equal treatment. Where women
and men have unequal status and access to knowledge or resources on a
community, however, special treatment and affirmative action are

needed.’ (IPPF, 1998h: 6)

In contrast gender equity was defined by IWAP as:

‘a sense of fairness or justice. It should be applied to all gender-related issues,
whether with regard to the number or proportion of women and men in a
board or committee, or with regard to the social division of labour. Focusing
on gender equity should not be taken as an excuse to permit inequality
between women and men. In an area such as reproductive health, in which
women bear the largest share of the costs, dangers and burdens (physical,
mental, social and economic) it is equitable and fair that women should have a

greater share in the decision-making (Ibid: 6).
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This differentiation is predicated on widely accepted notions of equality and equity,

which are critical elements of contemporary policy-making, thus:

‘in the various notions of equality; it is possible to distinguish two families of
meaning. In the first, equality indicates a kind ofjustice or fair treatment. In
the second, equality indicates sameness or homogeneity. In some contexts the
two meanings may overlap or converge, but they are different. To treat people
justly may require treating them differently; on the other hand, to treat them as
if they were the same is not necessarily to treat them justly’. (Lummis, 1997:

38).

The definition of equality is complex and varies according to context and has an
impact on building a distinct and workable gender policy. The key challenge for
IWAP was therefore to address the fluidity of gender equality and gender equity
whilst avoiding creating a policy, which was deterministic in its interpretation through
its equating of equality with numerical representation rather than the granularity of

different discourses.

Despite being aware of the complexity of gender equality and gender equity,
the panel concluded at a meeting in September, 1994 that the Federation was not yet
ready for a dramatic change with regard to gender (IPPF, 1994c: 2). IWAP proposed
that, as a first step, the priority would be to open up spaces for women. Addressing
the need to change the Federation’s attitude to gender-circumscribed development
would be the final step as part of an on-going process (Ibid.). This approach to change
is significant in that it focuses exclusively, at least in the first phase, on the
quantitative aspects ofthe desired change. Rather than giving the policy a dual aspect,
in the sense that numbers should partner quality, the panel chose a strategy, which
deferred the qualitative dimension of equity to a later date. During an interview with
a senior-member of staff at the central level this was reflected in the following terms:
‘from my point of view, they (IPPF) went for step one, but jumped step two to go
directly into step three.’ (Interview with central staff member, 2000). By step one was
meant the emphasis on quantity and the missing step, step two was the qualitative

dimension of gender equity.
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5.2.2 Quotas - Bringing Women In!

That said, the use of quotas is a common approach amongst NGOs,
governments and inter-governmental organisations. The gender perspective is often
perceived to have a 'trickle down effect' and quotas are in many cases considered as a
practical response in addressing gender inequality. Feminist institutional analyses
have suggested that the wunder-representation of women is a hindrance to
institutionalising gender equality into organisations (Staudt, 1990: 11). As suggested
by some scholars (Camacho, Lara and Serrano, 1996; Jaquette, 1994; Moreno, 1995),
it would appear reasonable to have a quota system to help women to enter legislative
bodies, expand recruitment processes and give women more political experience,
whilst overcoming the scepticism about women’s ability to hold political office.
Moreover, there is an argument ofjustice. Sexual exclusion is iniquitous wherever it
presents itself and women should not be excluded from central activities within any
political sphere in any circumstances. Much of the debate surrounding quotas has
centred on the notion of fairness; males and females may often have conflicting
interests and women should therefore not be represented by males, rather gender

specific group representation is required.

However, the argument for quotas is counterproductive from a qualitative
perspective of equality, in that they may substantiate existing perceptions of female
inadequacies and thereby enforce a gender division of political labour, where women
will be expected to deal with women’s issues leaving everything else to their male
colleagues (Camacho, Lara and Serrano, 1996: 77). Jaquette articulates this dilemma

and notes that;

‘men can deny any responsibility for women’s issues on the ground that they
have already met their obligations by giving women guaranteed

representation’. (Jaquette, 1994: 232)

This effectively diverts attention away from the fundamental issue of equal
participation and transforms the issue into a discussion about favouritism and lack of
ability. This point was articulated in an interview with a member of IPPF’s central

staffwho stated that:
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‘many of the current senior female management feel that you should get there
by merit and not by affirmative action. They give little support to other women
who may be in the same position as them’. (Interview with member of staff at

the central level, June, 2000).

5.2.3 The Long and the Short Agenda

IWAP did choose to recommend a policy favouring a quota approach, based
upon the view that clear policy directives on women’s involvement and gender equity
from the centre as well as from FPA Boards, would greatly enhance the gender
balance of power and the design and implementation of programmes for women’s
empowerment (IPPF, 1994d: 5). From IWAP’s perspective, this policy would

potentially give women a specific and constructive 'tool' in promoting social change.

The primary objective then of IPPF’s GEP, according to its authors, was to
open up spaces for women in an organisation, which was initially started by women
'catering' for women, by increasing their number on decision-making bodies and
thereby ensuring that the policy-making process would be representative of both
women and men. Cockburn (1991) characterises this approach as one, which supports
a 'short agenda'. This involves new measures to minimise bias in procedures such as
recruitment and promotion. Such a strategy is often supported by powerful male
sponsors, who interpret and pursue their conception of 'equality’. It does not, in
contrast to the 'long agenda', involve substantial changes, which is the primary aim of

equality activists.

Equality activists’ conception of change would require addressing gendered
behaviours and unofficial cultures (Cockburn, 1991: 218) as well as transforming
gendered organisational discourses. As such it brings into view the nature and purpose
of institutions and the processes by which the power of some groups over others in
institutions is built and renewed. Moreover it acknowledges the need of disadvantaged
groups for access to power and looks for change in the nature of power (Cockburn,
1989: 218). The 'long agenda' considers the social context of the organisation. In
practical terms, this would include addressing the responsibility for home and family

obligations, and within the organisational context, develop arrangements for
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facilitating the integration of work and family such as parental leave, day care
opportunities for children as well as flexible working hours (Alvesson and Due

Billing, 1997: 197).

IWAP’s limitations in terms of scope and effect meant that they had to assume
that once the GEP was in place there would be a delayed effect from which women
would benefit. This was, to a large extent, an approach, which would 'add on women'
disregarding existing IPPF bureaucratic structures, which for so long had been
influenced by a medical and male discourse. There is, thus, a critical risk, which
presents itself from within this approach; Taylor articulates it in the following way by

arguing that:

‘we cannot add gender or women to frameworks that have led to the exclusion
of women in the first place, and to the marginalisation of the majority of poor

people’ (Taylor, 2000: 163).

Whilst Taylor’s argument resonates in the case of IPPF’s GEP, the content ofthe GEP
needs to be understood in more pragmatic terms as well. The GEP is complicated in
practical terms in the sense that whilst IWAP recognised the limitations of such an
approach, its power to reconstruct IPPF’s organisational framework was restricted by
the Federation’s cultural resistance to radical change. This point is further supported

by comments made by a former IWAP member who states that:

‘IPPF’s history has taught us that you can in fact have male management,
which is more sensitive to gender equity than female management and this has
been clear in the way that that Mahler and Sai managed to found Vision 2000
and found IWAP’ (Interview with former IWAP member, 1999).

What is being made clear through this discussion is that, from its very
inception, the GEP was likely to become a framework for only a partial change of'the
status quo. IWAP’s intention to mainstream gender in IPPF’s activities was
constrained by a combination of policy and assumptions that could not and did not
address the fundamental context that would ultimately bind the GEP to an unreformed

organisational structure. This highlights the essential problem with utilising a
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personnel policy to further gender mainstreaming aims - gender mainstreaming from
a feminist perspective is concerned with empowerment and context, not numbers and
quotas. This kind of strategy incorporates a view of ‘gender equity that goes beyond
equal opportunity as it calls for the transformation of the basic rules, hierarchies and

practices of public institutions’ (Taylor, 2000: 152).

Whilst discussions took place amongst the TWAP members about the
complexity of implementing a gender equity policy, the members’ understanding of
gender was mitigated by their practical awareness of the limitation of 1PPF and its
structure and priorities. IWAP did not consider the Federation to be in a position to
fully transform its gender behaviour. In this sense then the panel became restricted by
IPPF’s structural restrictions. It is significant that a body, which does attempt to go
beyond organisational rhetoric, finds difficulties in operating within a confined space.
It has to operate within rules ofthe dominant discourse. It is important to understand
the background to IWAP’s work in terms of discourse. Whilst efforts and directives
were clearly calling for a paradigm shift in policy discourse, the conventions and

norms ofthe wider IPPF seemed 'obstructive' to IWAP’s ultimate aims.

IPPF clearly states in the GEP preamble that the adoption of a gender equity
policy was a response to the recognition that empowering women is fundamental to
IPPF’s mission and goals. Moreover it stated that ‘the gender equity policy is
grounded in a holistic understanding ofhealth and in the concepts of social justice and
human rights for women, in the recognition that women and men have different needs
and experiences](1998i: 21). These sentiments are further supported in a statement on

A Holistic Approach to Womens Health by IWAP. The panel notes that:

‘primary health care, family planning and reproductive health services should
seek to enable and enhance the self-empowerment of women and
communities’. Moreover, in defining what empowerment means for FPAs,
IWAP states that: ‘empowerment of women in Family Planning Associations
(FPAs) is an issue affecting women as clients, volunteers and staff. Greater
participation of women at all levels of decision-making in FPAs can begin a

spiral of empowerment that can lead to improved programmes, enhanced
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quality of care, greater staff motivation and efficiency and effectiveness’

(IPPF, 1994d: 5).

Whilst IWAP were on the one hand making clear their commitment to empowerment

they were also advocating a 'trickle-down' strategy for gender orientated change.

It is almost a paradox then, that IWAP’s contribution to the inception of the
GEP was a recognition of'the need to contextualise both the content ofthe policy and
its implementation in a holistic orientated rationale for change. Yet, at the same time
they advocated for a top-down approach through the focus on numbers. The final GEP
directive, notwithstanding the preamble, focused almost exclusively on the
quantitative aspects of their desire for substantive change. There was minimal
recognition of the notions of difference and experience in the implementation

directives themselves.

It is evident from the discussion above illustrating how the GEP was
conceived that the Federation invested a considerable amount of time and effort as
well as expectation in the policy itself. These expectations were rooted in both the
internal and external desire for change which members of 1WAP attempted to
articulate at their meetings. The internal desire for change was articulated by Flalfdan
Mabhler in his statement concerning inclusivity and the involvement of women, whilst
the external desire for change was derived from reflecting changing global
development priorities. These desires however, ran into obstacles when they explicitly
called for extensive bottom-up reform, which would entail IPPF going beyond
numerical adjustments in the form of'quotas'. Resistance to change is endemic within
all organisations, especially those that are still predicated on essentially modernist

notions of development intervention such as médicalisation and managerialism.

5.2.4 Implementation and Limitations of the International Planned Parenthood

Federation’s Gender Equity Policy

The GEP sets out some very7concrete goals and the first part of the policy

states that:
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‘IPPF and its FPAs should practice affirmative action in order to alter the
balance in the numbers of men and women at all levels of decision-making in
the volunteer bodies of the Federation, in favour of at least 50 per cent

women’ (IPPF, 2001g: 5).

Yet, a policy may not necessarily turn into concrete action or not be free from
resistance. This was apparent in a survey carried out by IPPF’s Global Advocacy
Division, where it was found that the key barrier to implementing the GEP for many
FPAs was the resistance from male decision-makers. The survey responses illustrate
the problem with any gender policy that does not take into account existing structural

barriers.

One of the dangers of IPPF’s policy is that women are not included for their
abilities to be part of the decision-making processes, but are perceived to be on a
board merely to fill prescribed quotas. This point is highlighted in a statement by a
former 1WAP member who argues that ‘with the benefit of hindsight, the one flaw in
the gender equity policy was that the focus was very much on numbers rather than the

quality of people’ (Interview with former IWAP member, 2000).

More importantly this also highlights the risk that policy language may
implicitly teach women to see themselves as victims, being powerless and oppressed,
rather than focussing on the positive impact that they have on the Federation‘s work4'.
This once more focuses on the disjunction of various discourses, which underpin
policy prescription. Whilst, the numbers are important the rationale behind the
numbers is even more critical in addressing the need to impact decisive discourses

within the various bodies.8

45 This point is illustrated by Arnfred (2000: 81) who argues that in her field work in Northern
Mozambique she found that if women had been in contact with gender-and-dcvelopment efforts, they
would have acquired a language of women's subordination, having learned to see themselves as
powerless and oppressed. They had not learned to sec their importance in the family and in the
community rituals as positions of power, not to perceive their knowledge and skills as valuable

potentials.
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The linguistic content of policy plays a key role in analysing the intent of its
authors. When IPPF’s GEP was first adopted it stated that ‘operationalising
affirmative action would include increasing the number of representatives to at least
two, and making at least 50 cent of these women’ (IPPF, 1995¢c: 3). From 1995 to
1998 the regions and their FPAs were, however, struggling to meet this challenge for
various reasons. Some FPAs stated that they had found both institutional and cultural
barriers in implementing the policy. Male resistance to open up more spaces was a
frequently cited reason as well as lack of confidence amongst some women about

entering decision-making bodies.

When the policy was reviewed in 1998 by the Member’s Assembly the two
words ‘at least' were deleted by the Central Council due to the difficulties experienced
by some regions in meeting the quota, which was specified in the policy. The policy,
then, rather than becoming a means towards opening up space for women became an
area of resistance The FPA experience of this aspect of the GEP was that it was
extremely challenging to get women onto the boards. Instead of addressing the
question of why this proved difficult, the Federation chose to amend the policy
language to accommodate the problem. This also illustrates a fundamental flaw of the
policy. From its very inception, there was no strategy in place that took account ofthe
different local contexts, either in terms of providing support to assist the FPAs or
providing financial assistance to facilitate the desired quota levels. The introduction of
the GEP served to highlight the disjunction between the centre and the FPA.
Disjunctions can undermine complex policy initiatives. This appears to be the case

with the original draft ofthe GEP.

The issue of resistance and negotiation of power was further problematised
when the Federation’s governing structure was replaced in 1999. In place of a
Member’s Assembly there came a new and leaner' Governing Council consisting of
thirty members. This was potentially a very significant change, as some feminists and
development practitioners have argued that in order to have gender sensitive
organisations, there is a need to reconstruct the organisations (Goetz, 2001; Jahan,
1997; Alvesson and Due Billing, 1997). Here was an opportunity for IPPF to create
and build a new structure that could potentially assimilate the sentiments of the GEP

and the wider gender discourse.
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The commitment to ensure that 50 per cent of the members were women still
remained in the policy of the new Governing Council, but 20 per cent of the
Governing Council seats were now allocated to young people under the age of 25
(IPPF, 1998b: 89). This was, of course, a revolutionary move for an NGO to
accommodate the voices of young people. Yet what is significant is that the new
policy on IPPF’s governance structure did not state that this allocation to youth should
be gender specific46. This decision illustrates a tendency within IPPF to 'fence-off
thematics such as gender and youth rather than seeing these issues as mutually
connected and, thus, inseparable especially with regard to policy formation. This also
reinforces the fact that opening up spaces for young women is not an organisational
priority even though the GEP states that operationalising affirmative action would
include the recruitment of young women (1995c: 2). This could have been an
opportunity for IPPF to ensure that women have access to decision-making processes
from an early age and thereby gain the same exposure to political life as their male
counterparts. The allocated number of young men and young women at the Central
Governing Council meeting in 2000 did by coincidence consist oftwo young men and
four young women47, yet this was more a consequence of luck than design. The point,
here, is that IPPF’s new governing structure did not take gender composition into
account when addressing youth and consequently it appears that issues of gender and
youth are treated separately rather than as two related aspects wherein gender

sensitive practices would feature.

161t is significant that young women tend to be actively involved in the field of sexual and reproductive
health, yet this tendency slowly reverses as the young women grow up and their places arc taken up by
the male population. Evidence shows that young women are more actively involved in IPPF’s activities
than their male counterparts. IPPF lias found it difficult to recruit young male volunteers, as the field of
sexual and reproductive health is considered amongst young people to be a ‘woman’s issue’. However,
this perception changes as they grow up when the positions involve remuneration and status as medical

professionals’.

47 This information is based upon an analysis of the participant list of the Governing Council meetings,

which took place during 2000.
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5.3 The International Planned Parenthood Federation’s Gender

Equity Policy and its Practical Impact

Once every three years, the Governing Council reviews GEP progress. This
means that the Gender and Youth Technical Officer at the central level has to prepare
a document reporting the progress made by each region and its FPAs, which is
subsequently submitted to the Governing Council4® During 1999 in preparing such a
document and future recommendations, questionnaires were sent out to all the regions
and the FPAs. The aim of'the survey was to identify how FPAs had implemented the
policy as well as the 'success rate' in ensuring that decision-making bodies had equal

representation of men and women.

5.3.1 Family Planning Associations’ Response to the International Planned

Parenthood Federation’s Gender Equity Policy

Approximately 65% of'the FPAs, which participated in the survey, responded
that they had made progress in meeting the terms ofthe GEP. Many of'the FPAs had
managed to increase the number of women on their decision-making boards despite
difficulties for some FPAs in meeting the required 50 per cent level. In 2000, 40% of
FPA executive directors and 39% of FPA presidents were female (IPPF, 2001 f: 4).
Moreover, the FPAs reported that, in line with the Vision 2000 Strategic Plan, they
had initiated projects focusing on women’s empowerment and male participation4d.
Yet, one significant point here is that whilst many ofthe FPAs reported that they were
making serious attempts to meet the criteria of the GEP, it appeared that in the
majority of the FPAs, less than two per cent of the budget was allocated to gender
related activities (Ibid: 9). This disparity lies at the heart of the contradiction within
the GEP and highlights the key problem of'gender mainstreaming' through directives.
Targets were met and, in some cases, gender awareness was rising through organising

gender training as well as workshops on gender, but at the substantive financial level

48 This used to be done in collaboration with IWAP. but now the key responsibility of monitoring the

policy lies with the Gender and Youth Technical Officer.

49 Attempts by the FPAs to address women’s empowerment and male participation within their projects

will be discussed in more detail in Chapter Six.

173



the necessary commitment was not evident. Moreover this highlights the fact that
FPAs do not have the resources to promote gender sensitive development and thereby
sustain any long-term gender awareness. Thus, FPAs may report some of the
activities, which attempt to mainstream gender 'thinking', but these may in fact be

marginal compared to the other projects, which account for the majority of funding.

Implementation also affected the efficacy of the GEP, certainly in terms of
how it was received by the FPAs. The policy was initiated at the central level. It was
assumed that once the policy was in place, it would have a spiral® effect. Yet, in
practice a different picture emerged, mainly due to the fact that the FPAs have had to
meet the targets of equal participation, but at the same time have had few resources to
promote the social changes required to ensure that women are actively encouraged to
join decision-making boards. For example, this would require rescheduling of meeting
times, due to women’s domestic responsibilities, as well as developing women’s
confidence to participate in some specific activities. This involves a commitment to
allocating resources spent on training and restructuring. There is no doubt that such
issues have varied from region to region depending upon the political and cultural
context ofthe area involved. This can be illustrated by looking at two regions, which

have had two very' different organisational experiences in implementing the policy.

5.3.2 Two Regional Responses

The Western Hemisphere’s experience of getting women involved was less
problematic than that of other regions for several reasons. The region already had a
strong presence of women’s social movements pressing for social change. Moreover,
some considered the work within the Western Hemisphere as having preceded IPPF’s

GEP. As one respondent pointed out:
f think our region is lucky in not having to use a policy as a kind of stick, but
this does not suggest that our region has won the battle and we still have a

long way to go in achieving gender equity’. (Interview carried out with staff

member in the Western Hemisphere Regional Office in September 1999).

~° Phrase used by IWAP in their preamble - see also page 183.
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The region has made some headway in terms of getting women involved on decision-
making boards and moreover staff and volunteers have initiated pilot-projects
promoting women’s sexual and reproductive rights. Yet, as one programme officer

from the region pointed out:

‘when feminists look at FPAs they still see a sort of large medical- orientated
and male-dominated organisation ...so, although we have done a lot, it has
been a pilot project and although new methodologies and approaches have
been developed it is not as if it has blossomed everywhere in region and a lot

still needs to be done’. (Interview with regional staff member, 2000)

The South Asian region, on the other hand, reported that women ‘were not
willing to get involved at the decision-making level’5l which regional and FPA staff
construed as being the results of the social and cultural processes within the region.
Many ofthe South Asian FPAs reported that the GEP had complications for them as a
region as there were confusions as to what the definitions of gender mainstreaming,
gender equity and gender equality entail. The region was 'handed' a policy, which did
not address the region’s social realities such as the difficulty in recruiting women for
specific decision-making bodies. As a result they found it problematic to implement
the policy. This goes to the heart of the problem of IPPF’s GEP. The focus on
numbers only exacerbates the pre-existing disparities between cultures and their
approaches to sexual and reproductive health. In not attending to the importance of
cultural discourse, difference and particularity, the quantitative prescriptions of the
GEP fail to realise the complex goals of gender mainstreaming, which was the

underlying aim.

The above examples highlight the complexity of implementing a policy within
a global Federation. Each FPA will, and rightly so, interpret the policy differently and
the notion of gender equity will have different connotations according to the regional
context. The practitioners and IPPF’s service users may perceive 'progress',

'development' and 'gender equity' very differently from the actual makers of the

M Quote from the monitoring report on IPPF’s policy on gender equity published by IPPF in 200le.
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policy. The notion of'gender' has tended to be taken as a given within the central level
of the Federation due to the dominant discourse on gender and development. This
becomes problematic when it is further reinforced through policy-making. The way
these two regions have dealt with the GEP illustrate the complexity of deriving and
shaping a universal plan, which is not designed to account for significant cultural

differences existing globally. This point is explored by Walker, who argues that:

‘while procedures supply a clear operational framework, and rules of
engagement and minimum standards, people always provide the driving

force’. (Walker, 1999: 103)

It is therefore not sufficient to have a policy in place, ifthe organisation does not have
individuals who are committed to change or are circumscribed by a dominant culture,
which mitigates against that change and continues to attempt to universalise lived

experiences and capture them in a single instrument.

5.4 The International Planned Parenthood Federation’s Gender

Equity Policy - Contested Space

In conceptualising the impact of'the GEP, it is crucial to analyse it within the
broad context of its application, bearing in mind the complexity of IPPF as a
Federation. Clearly, as pointed out above, each region and even each FPA has a
different perception of gender, gender equity and gender mainstreaming, as well as
different organisational power points, and the GEP will inevitably be subject to both
regional and local interpretations. Indeed gender equity may not be perceived as an
'urgent' priority in countries where there is constant tension between the FPA and the

government”2.

In contrast other FPAs may already be in the process of promoting gender
equity within their policies and programmes, and, thus, do not consider the GEP as
relevant to them as they believe that gender is already a priority. The point is

highlighted by the experience of the European region, which in 1995 reported to the3

52 Many FPAs in the South are operating in a hostile political environment due to their stand on safe

abortion.
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Member’s Assembly that the majority of their Board members were women; a move
to 'gender equity' would therefore involve attracting more men to work as volunteers
for the association (IPPF, 1995d: 1). The reaction of the European region is
interesting for two reasons. Firstly, has the high number of women on decision-
making bodies had a positive effect in terms of gender mainstreaming? Secondly, is
there a case to redress this imbalance by trying to get more men on the boards? Both
these questions have implications for the gender discourse in IPPF. If numbers are the
key to gender equity, the European region must be 'perfectly' gender aware. Yet, if
this is not the case, then it highlights the critical point that numbers alone do not entail

gender equity.

During the research it became evident that some FPAs within the European
region are not aware ofthe fact that IPPF has a GEP and it appears that those who are,
are not necessarily familiar with the content ofthe policy. One executive FPA director

pointed out that:

‘the policy has not appeared to be one of IPPF’s main priorities because if it
was, I'm sure we would have been better informed about its purpose’

(Interview carried out at an FPA in January 2000).

Furthermore, a survey carried out by myself in 1998 showed that 25 per cent of a
group of FPA volunteers representing all six regions had never seen a copy of the
policy33. This illustrates the complexity of a Federal structure as there appears to be a
gap between the local level and the central level. This gap may potentially be widened
even further if there is little commitment from the top of the organisation to engage
with a transformative agenda, which would involve scrutinising its own organisational

structures to make it more gender sensitive.

It could be argued that on paper IPPF is committed to gender equity due to the
fact that it has developed a policy on gender, but in reality a different picture is
emerging. Put in those terms it is very difficult to say whether 'a’ GEP is a valid

vehicle for effecting change. IPPF’s GEP has on the one hand given a specific group

53 Survey carried oul al the Member s Assembly in Prague. (IPPF. 1998).
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of women a very concrete tool to engage in the Federation’s discursive space, but,
given the narrow scope ofthe policy, two issues come into focus. The first pertains to
the possibility of utilising qualitative oriented directives as instruments of change.
Secondly, there is moreover ambiguity and illusiveness in gender mainstreaming as a

substantive and defined goal.

5.4.1 The International Planned Parenthood Federation’s Gender Equity Policy-
A Valid Vehicle in Promoting Change?

In assessing to what extent the policy has been successful in contributing to
IPPF’s conceptualisation of gender mainstreaming, it is critical to appreciate that
change will not be substantive simply by implementing a gender equity policy. Rather
one needs to look at IPPF as a whole and at the different layers of power, which exist
within the Federation’s structures. All NGOs, including IPPF, are a product of their
histories. Understanding the location of the forces for change in the Federation that
support the aims ofthe GEP helps our understanding ofthe impact ofthe policy upon

IPPF’s gender discourse.

In Walker’s analysis of Oxfam’s attempt to introduce gender sensitive
policies, she argues that the gender team at Oxfam’s office in the UK represented a
sub-culture alongside the dominant culture4 However, as demonstrated in Chapter
Four, IPPF does not appear to have reached the point where gender mainstreaming
has taken on the characteristics of representing a culture within IPPF. It has been a
constant area of struggle and resistance. Where gender has been a key priority, it has
been a consequence of effort by key individuals. This is reflected in a comment made

by a former volunteer who argued that:

‘the shift from focusing on gender to that of youth was a very conscious

decision taken by IPPF’s management as it had become apparent that IPPF

5 Oxfarn International is a confederation of twelve non-govemniental Organisations working together
in more than 80 countries to find lasting solutions to poverty, suffering and injustice. The Oxfams are
strategic funders of development projects; provide emergency relief in times of crisis; and campaign

for social and economic justice (Oxfam, 2001: 1).
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was not in a position to be the leading advocate of promoting gender’.

(Interview with former volunteer, January 2000).

The above point is crucial in understanding the effect and impact of a Gender
Equity Policy within IPPF’s organisational discourse as well as the way in which
gender mainstreaming has been conceptualised by the Federation. As noted in the
previous chapter IPPF’s discourse formation has been characterised by a dominant
medical influence whereby women’s sexual and reproductive health was initially
considered as an object of scientific exploration. The issue concerning discourse is

reflected in a comment made by senior member ofthe central staff who states that:

'in the sixties family planning became accessible to male medics and ever
since then IPPF has increasingly had to negotiate relations between male and
female volunteers and staff. As a consequence there has been a period of about
thirty years in which the field of family planning was dominated by male
medics who realised that this was a field in which they could make an
international career’.

(Interview with Central senior staff member, January, 2001).

Given IPPF’s traditional but changing discourses, the implementation of a
GEP cannot by itself change these deeply embedded discourses, which have
characterised the Federation throughout its history. A more fundamental
transformation is needed, which would require changing the organisational structures,
processes as well as relationships and accommodating the different needs ofboth men
and women. This would involve acknowledging the existence of power systems that
have persisted over a long period of time, and which moreover have reinforced each

other.

5.4.2 Short-Term Measure - Long-Term Effect?

The objective of the GEP was to 'empower' women in gaining access to
decision-making bodies, which in turn would make them more visible within IPPF.
However, there is a critical problem, which underpins this type of assimilation as it

uses elements from the WID framework whereby women are characterised as victims
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rather than active agents of change. The emphasis ofthe policy oftargeting women as
a group encouraging affirmative action, contradicts a key element of gender
mainstreaming seen from a feminist perspective. The key issue from this perspective
is to recognise the power relations between men and women and take the different
realities of the two genders into account when implementing policies and initiating
programmes. At the heart ofthis contradiction is the implicit 'problématisation’ of the
notion of women within the development narrative. The policy, in advocating certain
'special' spaces for women within the Federation’s bureaucracy consolidates the
differentiation between men and women in a way, which does not address the power

relations, which actually sustain this difference.

A lot of resources were initially spent designing and promoting the GEP. This
was reflected in the decision to send two volunteers from each FPA to the MA in
order to ensure that one man and one woman would be attending (Wadia, 2001: 474).
Moreover, resources were spent on the sustaining of the IWAP panel to give
continuing advice to the Federation on women’s issues. Yet, these dedicated resources
were not sustained into the longer term. This was evident at the very last IWAP
meeting held at the London Central Office, where it was agreed by IPPF’s new
management to close down the IWAP panel. Instead it was proposed to recruit a
consultant who would develop a strategy on how best to move the policy forward
(1IPPF, 1998i: 5). This appointment, however, never materialised and this exemplifies
how gender often becomes de-prioritised as an issue or re-conceptualised as a
'specialism’, manageable via consultancy, rather than working through the difficult
issues presented by fulfilling gender sensitivity directives fully. Moreover, the
institutional response to IWAP being phased out, was to say that IPPF was ready to
'gender mainstream'. It was argued that the Federation should not have a separate
panel on gender, but rather incorporate the gender experts into the existing medical
panel (Ibid: 7). This did not materialise either as no IWAP member was offered a
position on the medical panel. However, the Central Office’s youth and gender
technician at the time and a gender 'expert' from the Western Hemisphere Regional
Office were called in when the medical panel made a statement on gender based

violence.
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Once again this highlights the danger of misusing the notion of gender
mainstreaming. Women’s issues may be excluded from mainstreaming agendas, by
rejecting the use of an 'expert' panel, gender consultants and gender training. It is a
contradiction ofthe gender mainstreaming thesis to dissolve a gender-orientated panel
on the basis of incorporating them into another specialist panel and then not to do so.
Gender mainstreaming can quite easily become a kind of bureaucratic 'excuse' for the
removal of gender steering bodies; having the correct number of women in key roles,
'means' an organisation is gender mainstreamed and thus, gender bodies such as
IWAP can disappear as 'their work is done'. This only serves to neutralise the notion
of gender within the development discourse and illustrates how the discourse is
challenged and contested according to the visions and values of management. In 1995
there was a change in IPPF’s management at the central level' . As a consequence the
Federation’s agenda was reviewed and new priorities emerged, to some extent
replacing the earlier commitment to promoting gender equity. With the arrival of a
new Director General the emphasis was now very much on youth. This was evident in
the Annual Report, where the key focus of the new Director General’s speech was
primarily about young people and their needs as opposed to the promotion of an
agenda, which would promote gender equity and ensure that women’s empowerment

would be a priority for the Federation (IPPF, 1996: 4)

The rationale of IPPF’s GEP was that the presence of women within political
institutions is significant as they are more likely than men to raise women’s issues.
This supposedly can enable them to become -crosscutting issues within the
Federation’s programmes and policies. Yet, several scholars have suggested that
recruiting more women does not necessarily change organisational discourses on
gender and has not led to a significant shift in the balance of power between men and
women (Goetz, 1998; Hannan, 2000; 1992; Miller, 1998). In fact women entering
political spaces through patronage and patriarchal structures are unlikely to challenge
the structures that brought them to power and to champion the women’s cause

(Taylor, 2000: 22). Yet, there is no doubt that the policy has opened up spaces for5

55 In 1995, Attiya Inayatullah from Pakistan, took on the role as the IPPF President from Fred Sai and
the Director General Halfdan Mahler completed his final term and was succeeded by Ingar

Brucggemann.
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women within IPPF, which is very positive and moreover the policy has given scope
for dialogue and debate on the importance of gender issues. The very fact that certain
groups have been contesting the space opened up to women would suggest that the

policy has had some impact in shaking up the existing status quo.

Rather than filling quotas, it may be argued that IPPF needs to ask why there
has been such a lack of gender awareness in an organisation, which throughout its
own history has been working on issues, which to a significant extent affect women’s
experiences. As this has not been addressed adequately by IPPF, it appears that the
policy has taken on the features of an 'insurance policy', which does not get much
attention by the Federation itself, unless questioned by donors. There is a real gap
between practice and theory i.e. on paper, gender is taken seriously, but in reality a
different and very contradictory picture is emerging which suggests that whilst
positions are being filled by the correct number of men and women, the plurality of
voices cannot be heard above the medical and family planning narratives which still
predicate IPPF’s existence. The issue of tokenism, to a large extent, shapes IPPF’s
discourse on gender as the policy encourages female participation on the one hand,
but neutralises the issue of why so few women have been involved in influencing
decision-making throughout IPPF’s organisational history. The GEP falls short of its
own goals by not addressing the fundamental impediments to sustainable and cross-

gender engagement.

5.5 Concluding Comments

This chapter has illustrated, through reviewing the various aspects of IPPF’s
GEP, how complex designing and implementing policies is and how difficult it is to
thoroughly understand the nature of gender mainstreaming. In previous chapters I
have illustrated and argued extensively that gender mainstreaming presents
development NGOs with a paradox in terms of interpretation over meaning and an
insurmountable problematic in terms of implementation. This discussion has further
illustrated the complexity of this problem, not least because of the nature of NGOs

and the confusion and contentions within gender mainstreaming itself.

The two issues of interpretation and implementation are interconnected

through the problem of meaning within gender mainstreaming. A dichotomy between
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interpretations, which favour the 'mainstreaming' elements of the strategy over the
theoretical 'gender' interpretations extends beyond academic debate over gender
mainstreaming into the practical domain of NGOs and other organisations attempting
to adopt gender mainstreamed inspired principles. It is apposite and not surprising
then, that IPPF’s GEP should encounter and be surrounded by the kind of issues and
problems, which have dogged its inception and limited its effectiveness. These issues
stem from the contradictions within the unresolved contentions within gender

mainstreaming itself.

The key findings ofthis chapter serve to illustrate two aspects of the problem
of gender mainstreaming. Firstly the paradox of interpretation as outlined above and
secondly, how certain organisations have chosen to focus on the 'mainstreaming'
aspects of the strategy rather than try resolving the paradox for themselves and work
through the implications of interpreting gender as dynamic, changing and
asymmetrical. IPPF’s GEP is an example of a directive, which has chosen the
modernist route of constructing a policy, which favours quantitative targeting in the
beliefthat 'getting this right' will have the right effect further down the organisation. It
is modernist because it is predicated on the assumption that gender is trans-personal,
trans-cultural and can be abstracted into a set of reified features capable of standing
for all women, everywhere and at all times. The gender in gender mainstreaming as
defined within IPPF’s GEP is in a sense aligned to the mainstreaming principles of'the
policy. That is, if gender is universal, then having sufficient representation on
decision-making bodies will effect substantial change as the representatives can
'speak for all women'. It is this obscuration, which I believe illustrates several
concerns regarding IPPF itself. It is important to appreciate whether this interpretation
of gender mainstreaming and the subsequent GEP suggests IPPF is confused or have
seen the paradox as an opportunity to restrict its gender sensitising process across the

Federation.

Policy-making is a crucial arena of power, guarded by what are often very

powerful gatekeepers whose interests may lie primarily in preserving or extending
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what Bourdieu refers to as the 'symbolic capitall6, which they have already
accumulated. IPPF is undoubtedly protective about who decides what, this can be
seen in the relatively centralised nature of its governing structures. The involvement
of IWAP in shaping the GEP and its reluctant acceptance ofthe quantitative content
ofthe GEP illustrates the extent ofthe limits on what can be considered as acceptable
by IPPF’s stakeholders. Similarly, the lack of depth within the GEP reflects the fact
that IPPF has never been able to 'sell' itself as a gendered organisation in spite of the
fact that it initially grew out of women’s efforts to improve the conditions of women
who did not have access to contraception. The medical discourse within IPPF has
continued to dominate its institutional narrative, which has tended to exclude gender
in a substantive way. The fact that IPPF has transferred its attentions, in recent years
from gender to youth and more recently HIV/AIDS also tells us something about its
prioritisation of gender versus its desire to remain mainstream and globally

significant.

This movement from issue to issue is compounded by the fact that key
strategic gender sensitising bodies within IPPF have been removed; particularly the
IWAIJP panel that provided the space for staff and representatives to debate gender
issues. As described above the rationale for the closure of IWAP is concerning, in that
it was implied that the GEP had made such a panel redundant, in so far as 'its job had
been done'. This suggests in quite strong terms that IPPF accepted the restrictions on
gender empowerment implied within the excessively numerical GEP targets. It also
indicates the extent to which IPPF felt it had exhausted its resources in terms of
fulfilling its gender mainstreaming credentials. One conclusion this suggests is that

the Federation had done enough to placate its donors through the GEP and now

36 Bourdieu (1991) argues thatjust as social classes and groups have unequal access to money (capital)
and hence to power, so they possess unequal cultural capital and symbolic power. Bourdieu
concentrated primarily on the education system, which operates as a mechanism for the distribution and
grading of diverse cultural capital and thus reproduces underlying class relations. According to
Bourdieu. a dominant class has the symbols (language, culture etc.) through which it can establish
hegemony. The working classes may obtain the qualifications necessary for a job. but the employer
may prefer certain ill-defined social characteristics, which are a function of the applicant's cultural

capital.
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needed to concern itself with its 'core business' of family planning and sexual and

reproductive health.

IPPF’s GEP may not be as useful in promoting social change as one could
have wished, mainly because it has the key characteristics of a modernist framework,
where crucial issues such as patriarchy and power relations are not addressed at the
heart of the policy process. Rather it equates inequity with numbers and, thus, creates
a policy, which only addresses numbers and not the substance ofthe discourse, which
binds the numbers. As Cockburn (1989: 217) points out policies of equal
opportunities and gender equity have tended to be about maintaining power, not

changing it.
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Chapter 6
Bridging the Gap between Theory and Practice

This chapter explores the various dichotomies, which could potentially
circumvent NGOs’ efforts to effect substantial and permanent change within their
client communities. The themes to be explored have at their centre the potential
contradiction between the centrally conceived policies, which aim to bring about
change through empowering individuals along the lines of context driven solutions
and the pressures of modernity and 'managerialism', which militate against these
desires. There is then a disjuncture between the theoretical and policy driven aims of
NGOs and the practical application of those policies. The gap is brought about by two
factors; the continuing predominance of modernist understandings of service users
experiences and secondly the potential inadequacies inherent within the monitoring
and evaluation techniques employed by NGOs to ensure their targets and quotas are
met in order to satisfy donor demands. Analysing this potential gap is central to
understanding the explicit and implicit issues, which appear to problematise the whole
gender mainstreaming project. The central contribution of this chapter to
understanding the potential for a gender mainstreaming focused development thesis,
is deconstructing the various relationships between actors, influences, pressures and
interpretations, which surround the process of transforming theory into substantial

programme frameworks.

In analysing IPPF’s programmes I will be able to illustrate in a more detailed
way the various contours and connections between IPPF’s policy discourse and the
practical applications ofthese discourses. Understanding the shaping, implementation
and monitoring of certain programmes is an essential analytical tool for exploring
extensive gender content and the nature of that content. An NGO’s programme
portfolio will undoubtedly be where that organisation both attempts to make its mark
and deliver on its stated policy goals. Programmes are where the intentions, desires
and motivations of an organisation negotiate, assimilate and affect the experiences of
its service users with the aim of effecting a set of circumstances. Programmes are

therefore the practical manifestation of policy discourse and analysing them is
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essential in providing a holistic and complete picture of how an NGO, like 1PPF, in
this context operates as a service deliverer. There are several key components to this
chapter, which when analysed will illustrate both the effectiveness of IPPF as 'gender
champion' and the problems experienced by any NGO wanting to effect radical
gender oriented change. Again, the aim of this chapter will be to illustrate the
potential paradoxes and contradictions, which flow from the rationale behind certain
programmes and policy aims. Whilst I am not presupposing the existence of these
contradictions, I will explore the possibility of their existence as a set of related
obstacles. All ofthese have implications for NGOs in general to understand the reality
of empowerment across different contexts and the role of this type of empowerment

in sustainable change.

The primary research focus for this exploration is the portfolio of programmes
within IPPF’s Vision 2000 Fund. More than any other set of IPPF practical aims, the
Vision 2000 Fund is the most comprehensively articulated set of practical directives
covering sexual and reproductive health. As already seen in Chapter Two, the Vision
2000 Fund grew out of the re-alignment in development thinking from family
planning to sexual and reproductive health and this is demonstrated in the Fund’s
overall remit, which is to serve as a catalyst to help FPAs incorporate key Vision 2000
strategies into their own strategic plans by implementing the Federation’s own
strategic plan (Vision, 2000, 1996: 3). Between 1996 and 2002, the Vision 2000 Fund
had funded 36 projects addressing the Federation’s objectives as outlined in their
Strategic Plan. Throughout this chapter I aim to 'unpack' the various sexual and
reproductive health projects through a thematic analysis of some of the key issues,
which the Fund has prioritised. This will serve to provide a more holistic picture of
the way in which gender and the notion of mainstreaming is conceptualised at the

programmatic level.

6.1 New Priorities - Empowerment, Male Involvement and

Participation

It is often implicit in the shift in thinking from family planning to sexual and
reproductive health that there is value and moreover virtue in the notion of
empowerment orientated solutions.  This is predicated on the notion that

empowerment is in a very real sense 'better' than an overtly modernist approach,
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which compromises individuality for pragmatic results. At the heart of this is the
proposition that there is 'a valuable' distinction between an empowered woman from
the South and that same woman practising birth control. According to advocates of
this new paradigm, the differentiation between the two women rests on the individual,
social and economic ramifications of the critical components: empowerment,

participation and male involvement.

6.1.1 Women’s Empowerment

Empowerment has evolved concurrently with the 'bottom-up' approach to
development as theorists and practitioners grappled with the challenge of articulating
an alternative vision to modernisation and a new framework of development (Singh
and Titi, 1995: 13). Whilst the theoretical implications of empowerment have already
been discussed in Chapter One, this section attempts to understand how
empowerment has been conceptualised by IPPF in practical terms and how this in turn

is reflected in their programmatic approaches explicit within Vision 2000

Empowerment’s contribution to the programmatic context in terms of project
implementation has at its centre the need for the service users to have the ability to
affect their own choices in an informed way, which is directly connected to their
individual lived experiences, aspirations and social circumstances. Goetz articulates

this notion in the context of gender by stating that:

‘it is essential that gender concerns are integrated into programme aid
development prior to the approval stage as the very choice of programme
support instruments can prejudice gender-equitable outcomes’ (Goetz, 1996:

18).

Goetz’s point is that gender is an empowerment issue in the sense that gender is one
of the critical elements of lived experience and this is essential for programme
planning and implementation. To misplace it in the formulation of programmes could
be detrimental to the effectiveness of a programme, but could also negatively affect

the sustainability ofthe programme in the long run.
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IPPF’s definition and practical goal of empowerment was adopted as part of

the Federation’s Vision 2000 strategy and is outlined as follows:

‘to actively work for the establishment of equal rights for women to enable
them to exercise control over their own reproductive and sexual health

choices’ (IPPF, 1996a: 19).

It is interesting then to look at the composition of'the Vision 2000 Fund § portfolio of
empowerment and gender-orientated projects. The table below illustrates that between
1994 and 2002 only 4.33% of Vision 2000 funding was allocated to this objective,
whereas 54.02% was allocated to objective 8, which sets out to expand the number of
available, accessible and appropriate sexual health services, including family
planning, to those who need and want them. The remaining 40% of the budget is
mainly spread amongst objectives five, six and nine; objective six, which concerns

youth, receives four times the amount of funding allocated to women’s equality and

empowerment.
Objectives 1 2 3 4 5 6 7 8 9 10 n 2 13
Budget

0.0 34 433 026 9.66 1634 236 54.02 334 0.0 475 0.07 1.47
Allocation (%)

Table 6, 1
Source: IPPF, Analysis of V2F Funding by IPPF Objective, 2001f: 160

The following discussion will concentrate on the nine projects, which according to

Vision 2000 meet the requirements of objective three (IPPF, Ibid. 168)3

Project Name Location Description Objectives
Reproductive Health Cape Verde The aim ofthis project is to cooperate *  To support the expansion and
and Sexually with other NGOs (2 women’s NGOs and improvement of SRH information
Transmitted Disease 2 youth NGOs) as equal partners in a and services in Cape Verde through
Activities project. This will improve the policy partnership network of 7 local
(consolidated) USAID environment for SRH influencing the grantees.
shill from FP to SRH.

2See Chapter Two for a more detailed outline and discussion of the Federation’s thirteen Vision 2000

objectives.
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Integration of Women
in Reproductive Health
Activities

Social Mobilisation
and Development of
Family Planning
Services

Integrated
Reproductive Ilealth
Centre Projects

Reproductive Health
Provisional Network

Community
Ownership of
Reproductive 1lealth
Initiatives

Cote

D’Ivoire

Guinea

Conakry

Sudan

Vietnam

Bangladesh

The FPA set out to provide services in
two geographical areas of the country
where reproductive health coverage is
very poor and fertility is high. Project
activities covers a population of 1,161,
830 in two regions, The project’s
Information, Education and
Communication strategy incorporates
women in outreach activities, particularly
at the community level. A women’s
empowerment component has provided
women with legal advice and support for
revenue generating activities. To meet the
needs of youth the FPA set out to provide
sexual health education through schools.
lhis project aims at expanding services
through the integration of services into 17
existing Government facilities. The
intention has been to integrate family
planning services into health centres and
outreach has been supported by
community-based distribution services.
Community and religious leaders and
government officials have been mobilised
at all levels to assist project
implementation.

This project set out to establish 12
integrated reproductive health clinics in
12 govemorates around Sudan. The FPA
aimed at providing information on
reproductive health for men, women and
youth through local meetings and radio
programmes. Moreover, services were
also provided at the village level.

The purpose ofthis project has been to
increase access and quality of family
planning and reproductive health.
Services to marginalised communities
through the development of provincial
reproductive health network comprising
two static reproductive health centres,
mobile teams and community health
workers. The project is implemented in
two ofthe poorest provinces in Vietnam
with a high proportion of ethnic minority
groups, which have remained
marginalised and under-served by FP/RH
services. The FPA is working in
partnership with the government who has
encouraged the FPA to support and
complement its efforts in extending and
improving family planning services.

This project provides prenatal and
postnatal services, maternal nutrition,
screening of high-risk pregnancies,
immunisation and breast-feeding. The
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To increase contraceptive
prevalence from 2% to 10% by 2001
in the two target regions.

Increase the availability of
reproductive health services and
improve the existing ones.

Integrate a woman’s legal clinic and
a micro-credit programme to support
the women’s empowerment
component.

To increase contraceptive
prevalence in its target area from
0.3% to 25%.

To improve acceptance of family
planning services among the
population through sensitising
community, religious leaders and
20,000 people on family planning.
To improve quality of care by
traimng 18 community animators in
IEC and 88 health centre personnel
in contraceptive technology.

To increase access to SRH services
through integrating family planning
services into 17 existing health
centres and implementing CBD
programmes in 85 villages.

To improve the institutional and
management capacity of the FPA.
To increase access to high quality
reproductive health services
including family planning through
the establishment of 12 clinics and
community based services.

To raise knowledge and awareness
of women, men and youth in the
project target areas on sexual and
reproductive health.

To introduce quality RH services at
provincial, district and commune
level.

Improve knowledge and utilisation
of all contraceptives currently
provided in the family planning
programme and pilot new methods
as appropriate.

Improve access to RH and MCH
services in remote and under-served
areas.

Increase knowledge and awareness
of family planning and reproductive
heath generally, emphasising the
health benefits of spacing and
limiting childbirth.

Encourage service provision that is
responsive to the needs ofthe
clients.

To address reproductive health
issues including safe motherhood
services in two low performing
divisions.



project puts a particular emphasis on
community-based and outreach services
to maximise access to rural and

marginalised women.
Small Family By India Small Family by Choice is the largest *  To contribute to the national family
Choice project of the FPA in India. The project is welfare programme by
achievement-orientated by design having demonstrating effective and efficient
set numerical targets from the outset, strategies enabling people to seek
which are focused in family planning and reproductive health and family
meeting the unmet need. However, planning in three of the most needs
following the Vision 200 Strategic Plan, districts in the state of Madhya
the original approach was extended from Preadesh, namely: Bhopal, Vidisha
a singular family planning perspective, to and Sagar with a total population of
include a broad range of reproductive and 3.9 million living in 4365 villages.

sexual and health services, child health
and immunisation, gender issues and the

empowerment of women.

Challenges for Change ~ Nepal The project has set out to provide service *  To improve the access to RH care
delivery system based on community services in two low performance
participation, the provision of injectables areas.

at village levels, the mobilisation of
youth and women’s groups for promotion

ofSRH.
Family Planning on the  Pakistan The rational ofthe project is to *  Expand family planning and
Doorstep experiment with an integrated reproductive health services.

community-based health and
development approach to achieve the
main objective of increasing the use of
FP/RH services and foster the full
involvement of communities.

Tabic 6.2

One of the Vision 2000 Funds key focuses has been that of educational
projects, which target women. It is often assumed that 'educated' and 'empowered'
women have smaller families and, whilst several scholars3 (Cleland and Jejeebhoy,
1996; Jeffery and Jeffery, 1998; Ravindran, 1993) have sometimes contested the
nature of this hypothesis, many Northern and Southern NGOs operate according to
this principle. IPPF’s strategy of'empowering' women has primarily been with a focus
on income generation activities as well as education schemes related to sexual and

reproductive health matters.

A Vision 2000-funded project in Nepal, used income generation activities as a

measure for poverty alleviation. Women were given loans for activities such as pig

38 These scholars have argued that whilst maternal schooling is the strongest predictor of fertility in
many countries experiencing decline in fertility, these statistical relationships arc not straightforward.
Jeffery and Jeffery (1998: 245) suggest that the overall level of schooling achievements in a locality
makes a considerable difference to whether there are any clear contrasts between schooled and

unschooled women.
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rearing, carpet weaving and pot making. It was reported by one of IPPF’s evaluation

teams that:

‘the loans are of great value to the recipients and generate goodwill towards
the projects within the community. They are important for women’s
empowerment and poverty alleviation since women are among the poorest
members of society. Having their own income has given women much more
confidence and pride within their families and communities’ (Vision 2000,

1998: 29)59.

Whilst this method of empowerment may have immediate and very real benefits for
the recipient, it is also a reflection of the broader and given notion that women are

potentially dualistic in their role.

The focus on empowerment in this context is not neutral in terms of its impact
on fertility-levels. The Vision 2000 Fund advocates that the enhancement of economic
well-being is both efficient and effective in affecting the sexual and reproductive
health of a particular group - women. In targeting this group, the Vision 2000 Fund
makes clear its willingness to 'abstract out' instrumental social actors to realise a goal.
This highlights a critical issue at the heart of my post-structuralist analysis. It would
seem perfectly acceptable to say 'so what?' given that the goal is achieved through a
fairer means of affecting that goal. Whilst there is meaning to this challenge, it makes
clear the point of my critique. The objectification, whilst ostensibly 'fairer and
equitable' in many ways, still tends to abstract out women from their wider context
and social relations with the other gender groups and thereby still consolidates the

general development practise of objectifying women as means rather than ends.

There is a tendency within some ofthe nine projects to treat sex characteristics
as the main causes of difference between men and women and this underestimates the
wider context of inequalities in social processes, which impact women’s and men’s

different experiences. This can be seen in the evaluation report covering a project

*9 Source: Vision 2000 (1998) ‘Challenges for Change’ A project of the Family Association of Nepal’
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implemented by the Family Life Association of Swaziland. Here the evaluation team

concluded that:

‘One positive aspect of the project is that it has targeted marginalised groups,
especially women who, as a result of their living in traditionally male
dominated societies, do not often have access to and control over resources’

{Vision 2000, 1999: 6)60

It is implicit in the description used by the Vision 2000 evaluation team that women
are not only considered as a marginalised group, but more significantly they are seen

as passive victims within a male dominated society.

Comments like these tend to suggest that little effort is made to understand
women’s financial and social position within the programme area and rather than
addressing this issue, women are summed up as being 'marginalised'. In labeling
women as marginalised in the terms of the project, it is implied that they are
effectively powerless; projects, which are predicated on this assumption, fail to
acknowledge existing or potential empowering opportunities within the social
structures. This is reflected in further comments in the evaluation report, which claim
that, ‘More significantly, these women do not have any control over their own
sexuality’ (Vision 2000, 1999: 6). This statement is uninformative and suggests that

the lives of women in Swaziland are characterised by subjugation and powerlessness.

The approach to gender and empowerment adopted by the Vision 2000 Fund is
problematic for several reasons. Firstly, women are implicitly sectioned into a
homogeneous category with universal content, whilst the reality is that gender is
pluralistic in terms of content, which is circumscribed by culture and context. There is
also a theoretical flaw in the Vision 2000 thinking in that their rationale is predicated
on the presumption that gender sensitive programmes are also empowerment
orientated programmes in the sense that gender equates with empowerment. There is a

demarcation between the sexes within the programmes. Gender is predominantly seen

& Source: Vision 2000 (1999) Male Involvement, A Project of the Family Planning Association of

Swaziland.
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as synonymous with women and men are 'meta-gendered', that is beyond the

concepts, which constitutes our understanding of gender.

In practical terms empowerment has tended to be conceptualised as a strategy,
which primarily targets women. Giving women the tools to 'empower' themselves,
may by a positive strategy, but there is also a need to address the implications of the
power shift, which may occur as a result of this. These implications are reflected in
the evaluation of one of'the Vision 2000 projects in India, entitled ‘Small Family by

Choice’6l. It had as an objective to:

‘contribute to national family welfare programmes by demonstrating effective
and efficient strategies for accelerating the adoption of'a small family norm in
three of the most needy districts in the state of Madhya Pradesh in India’
(Vision 2000, 1998a: 8).

The evaluation report, which assessed the mid-term status of this project states that
‘we are concerned that they (empowerment activities) may not lead to the long-term
empowerment of women or promote gender equity’ (Ibid: 29). The evaluators went

on to locate their concerns in a crucial area. They stated that.

‘The project has adopted a 'women in development' strategy rather than a 'gender and
development' strategy. It has a charitable welfare approach to women, and is not
based on an in-depth analysis of gender issues that would lead toward empowerment

ofboth sexes and more rapid and equitable development’ (Ibid: 29).

This statement is important as it acknowledges the importance of context and gender

issues when approaching the issue of empowerment

The above example illustrates the need for NGOs and the international
community to examine and address the existing unequal structures, which circumvent
the experiences of service users living in the South. This entails utilising tools, which

acknowledge and make sense of the importance of difference. Empowerment, if it is

6l Source: Vision 2000 (1998) ‘Small Family by Choice’ A Project of the Family Association of India
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to be advocated within programmes in the South, needs to be conceptualised in a
manner, which is not universal with regard to context. For empowerment to deliver
change and change, which is sustainable it needs to be predicated on an
acknowledgement of the importance of difference so that the programmes utilises

existing power structures as well as seeking to influence them

There is also a need to look beyond what appear to be, ostensibly at least,
examples of successful empowerment. Interventions need to be sensitive to context
and this means considering the social ramifications of what may be potentially
attractive empowering techniques. For each empowering effect there will be a
'downside' for example the empowering effects of credit on some women (more
control over household finances), the disesmpowering effects (men threatened by such
changes resort to domestic violence), the potential of gendered partnerships achieved
through household negotiation (men and women agreeing on the use of credit to the
benefit of the household) and the severe limitations of such interventions (the money
gained is small in quantity and does little to address structural poverty (Goetz and Sen
Gupta, 1996). An example of women’s empowerment often quoted is that of the
women’s anti-liquor campaigns in India in which direct action ensures that poor men
are prevented from spending their money on alcohol. But studies on poor working
men in India give us an insight into why they drink so much; the daily remorseless
effort of heavy labouring jobs for low wages makes alcohol a practical escape from
grim reality (Jackson 1998). This point raises the issue of male involvement, which

has developed into a central area of development thinking.

6.1.2 Male Involvement

As already discussed above, men have often been the 'invisible gender' within
family planning. Programmes in the past have tended to operate as though
contraceptive users have primarily been women (Correa 1994; Hartman, 1995 and
Escobar, 1995). This often exclusive focus on women has ignored the potential
primarily offered by 'male methods' of contraception such as condoms and
vasectomies, which as argued by Kabeer, are often cheaper, safer and simpler than
female methods (Kabeer, 1992: 18). At the ICPD in 1994, it was formally recognised

that men’s participation was needed in order to improve the sexual and reproductive
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health status of the world population. This emphasis on involving men was in
response to the increasingly high rates of HIV/AIDS628 This is highlighted by a

UNFPA report on male involvement, which states that:

‘the HIV/AIDS pandemic has reached such an extent that educating men
directly on the risks and consequences of HIV/AIDS and STDs should be
regarded as a compulsory basic strategy in effective AIDS and STD
prevention programmes’. (UNFPA, 1995: 15)

Men have throughout the 1990s increasingly become the new target group for
family planners in order to inform them of'the risks involved in having unsafe sex and
more importantly to address the consequences of'promiscuous lifestyles'. There was
then a key shift in the language and approach of donors and governments; from
having exclusively focused on women, men were now being brought into the domain
of sexual and reproductive health, a domain, which was traditionally associated with
women. Whilst the inclusion of men in the sexual and reproductive health programme
focus is in itself a step forward in development thinking, it also illustrates a
disjuncture in the nature and conceptualisation of gender thinking. In this context,
men are conceived as an end in themselves. This stands in contrast to the way in
which women are conceived in the development process i.e. men are valued as ends in

themselves whereas there is a tendency to see women as a means to a greater end

Since 1994 the notion of male involvement has formed a crucial component in
development thinking and many NGOs such as Oxfam, Action Aid and the Save the
Children have increasingly initiated programmes and projects, which specifically

target male groups@® As part of the new sexual and reproductive health paradigm the

62 By the end of 1997 more than 30 million adults world-wide were estimated to be infected with HIV,
the virus that causes AIDS, a usually fatal condition that lias no cure. Of these, about 17 million are
men and 12 million are women. The majority of these cases are in the South and it is estimated that

India has the greatest number of people infected with HIV—more than 4 million (UNFPA. 1995)

@ These programmes and projects have aimed at educating boys, understanding masculinity as well as

creating male-clinics in the area of sexual and reproductive health.
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issue of male participation has similarly been reflected in IPPF’s Vision 2000

objectives, which aims to:

‘increase men’s commitment and joint responsibility in all areas of sexual and
reproductive health and sensitise men to gender issues, as an essential element
in ensuring women’s equality and an enriched couple relationship for both

men and women’ (IPPF, 1995e: 48).

This is an ambitious objective and what is significant is to understand the practical
implications of ensuring the 'success' of this objective; we then need to ask how does

this look in practical terms?

The Vision 2000 Fund currently supports only one major programme on male
participation based in Kenya. This specific geographical area was chosen due to the
significant increase in the number of cases of HIV/ AIDS as well as the fact that men
in general were found to have little knowledge of sexual and reproductive health
matters. This is further elaborated in a report produced by the Vision 2000 Fund

stating that the male participation project in Kenya is:

‘based on the assumption that the gap between awareness and behaviour
change relating to SRH matters is the result of men’s traditional attitudes as
well as lack of information and lack ofaccess to SRH services’. (Vision 2000,

2000: 3)

The key objective of the Vision 2000 Fund's project on male participation in
Kenyat4 is to increase the involvement of men between the age of 18 and 59 in family
planning and sexual and reproductive health education and services (Vision 2000,
2000: 9). This is primarily carried out through three main strategies, firstly, a
multimedia Information, Education and Communication (IEC) strategy involving
radio/TV, puppetry, folk media, football and participation in international events. The

second strategy aims at delivering clinical services to three male-only clinics offering

64 Source: Vision 2000, (2000), Final Evaluation Report - ‘Male Involvement Project’ A Project of the

Family Planning Association of Kenya
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a wide range of SRH services and laboratory facilities and the third and final strategy
is to provide workplace education and services through 110 workplace motivators in

90 collaborating institutions (Ibid: 14).

One of the key messages in this project is that ‘Men who care plan and protect
their families’ (Vision 2000, 2000: 5). Despite the shift from FP to SRH, the emphasis
is still, to a large extent, on planning a small family rather than addressing the sexual
health of men as well as the issue of masculinity and what this implies in society as a
whole and in relation to women. Moreover, this kind of message reinforces a strong
gender stereotype whereby men are expected to be 'the protector' of their families,
which in turn reinforces patriarchal behaviour instead of challenging it. Rather than
stressing gender as a mainstream pre-project concept, the means by which HIV/ATDS
is tackled appears to work against the tenets of gender sensitive practices.
Masculinity, in this case, is taken as a given and little emphasis is put on transforming

traditional gender roles, which cause unequal power relations.

As part of the male participation project, the Vision 2000 Fund recognises that
‘men cannot be separated from gender issues’ (Vision 2000, 2000: 40). Yet the
paradox here is that men are used as a means to manage women’s bodies and
sexuality by virtue of their planning and protecting role. This is evident in the object
set out in the initial project proposal by the Kenyan FPA, which is ‘to reduce the Total
Fertility Rate (TFR) from 5.4 to 4.2 among married women aged 15-49 years in the
project areas within 5 years’ (Ibid: 11). Through male participation women’s bodies
are still being targeted in order to decrease birth rates and one key indicator of this
specific project is to what extent the TFR has decreased. This, in some ways, goes
against the notion that development practitioners must resist the conclusion that ‘what
poor women need is development’ (Escobar, 1995: 177), which is often equated with
modernised patriarchy. The way that this male participation project has been
structured would suggest that men are treated as the patriarchs, which have 'the power’

to persuade their partners of the benefits ofreducing the number of children.
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6.1.3 Participation

Participation has advanced as another tool of empowerment. According to

Sing and Titi (1995: 26) participation rests on the understanding of the multiple

dimension of social, cultural and economic factors. Participatory methods involve
attention to decentralisation of decision-making, bottom-up strategic planning and
other related strategies aimed at involving and empowering people previously seen as
beneficiaries within projects (Wallace, Crowther, Shepherd, 1997: 15). Kaplan (2000:

34) points out that the central point of development is to enable people to participate
in the governance of their own lives. One example of how this works can be seen in
The Regional Committee for the Promotion of Community Health (CRPSC) in
Central America. In a meeting65, which took place in London in February 2002, Maria
Zuniga explained how the CRPSC emerged as a grassroots movement where
communities identified their own needs both in terms of health, poverty and issues of
land distribution. The Network’s key philosophy was based upon a bottom-up

approach where community members set their own agenda. Yet, Zuniga argued that
whilst CRPSC was a local organisation run by local people, one ofthe current dangers
in today’s international climate is that the donor community and health advocates tend

to forget the needs ofthe people at the local level (Zuniga, London, 2002).

This point is further reinforced in the analysis of IPPF’s projects on
community participation where issues of 'domination' and 'production of knowledge'
appear to be prominent features in the Federation’s programmatic discourse. This was
observed first-hand when I visited a project in the Dominican Republicéq which
aimed at using participatory methods in order to involve communities in the
development process. The aim ofthis project was to address the barriers to sexual and

reproductive health communication, which exists within communities. Female

65 1 attended this meeting personally. It was organised by Health Link International in London,
February 2002. The key speaker was Maria Zuniga who talked about her work in Nicaragua with a

health grassroots movement.

66 Although this was not a project funded by Vision 2000 it had similar characteristics. In 1993 IPPF set
up a series of operational research projects funded by the United Kingdom Department for
International Development (DFID), to explore ways in which FPAs could share the responsibility for

sexual and reproductive health matters with communities.
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community members were recruited by the local FPA 'PROFAMILIA'. Once
recruited, this group of women were sent on a training course covering different
aspects of sexual and reproductive health and were then expected to go back to their

communities to serve as peer educators to other women in their local area.

Although the project was running in accordance with the new sexual and
reproductive health framework, it was still dominated by the old assumption that
women should take the prime responsibility for sexual and reproductive health
matters. It appeared that the FPA considered this as a strength of the project, whilst
the women at the community level who were recruited to work for the project

challenged this. One ofthe community volunteers pointed out that:

‘Dominican men are the ones who need a lot of sensitisation - it takes two to
have sexual intercourse, so why should the men not be involved? Often they

are the most ignorant so they should be joining our meetings’.”’

Whilst the Dominican FPA had adopted a participatory approach involving local
communities, the voices ofthe service users were still only heard to a limited extent,
given that the agenda was set by the FPA itself. There is then a recurrent problematic
at the centre of the notion of participation, which mitigates against the strategic value
ofthe approach. This problematic concerns the content and ownership of the process
of participation itself. For participation to be highly effective the beneficiaries need to
do much more than join in. They need to be stakeholders in the content ofthe process
of itself. As such they should be participants throughout the process, not simply at the
delivery stage. This point is further highlighted by Clarke who argues that:

‘participatory development is often used to mean little more than establishing
user groups to ensure that beneficiaries are involved in project

implementation’. (Clarke, 1997. 44)8

67 This quote is based on my own translation from Spanish to English. The original quote says: Los
hombres Dominicanos son los que necesiten capacitacion. Haciendo el amor es entre una mujer y un
hombre, asi porque no estan involucrados los hombres? Muchos de los hombres son mas ignorante que

las mujeres asi que deben estar a nuestros reuniones.’
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Participation from a community point of view may not necessarily conform to
the desires of the family planners and the objectives of the international donor
community. This point illustrates the problematic nature of intervention as well as the
often subjugating relationship between NGOs and those who they claim to represent.
The content of the process is critical for effective participation. The terms and
concepts used with reference to lived experience need to be rooted in beneficiaries
lives and Sen (1987) reminds us that there are often large discrepancies between
subjective perceptions of well-being and well-being as measured by 'objective
indicators'. This reflects the way in which 1PPF operates as they set out to inform
communities of the benefits of contraception and the extent to which this can change

lives and raise the standard of living.

The notion of 'standard of living' captures all the dimensions of the dominant
paradigm of the West, of development and of modernity. This paradigm has been
imposed as a dominant category for perceiving social reality and therefore
underdevelopment and consequently has made it a moral obligation for the leaders of
emerging nations (Latouche, 1997: 256). Yet, as Tegegn (1997: 8) points out what
constitutes a better standard of living must be defined by the people themselves.
People have until now often been 'dragged' into a definition of measurement of the
process of social development, using the yardstick of Northern values. Consequently,
Southern people’s own social and traditional organisations have been seen as archaic,

their traditional values as backward and their knowledge systems as 'unscientific'.

Whilst participation has become part of IPPF’s new organisational framework
due to the shift from SRH to FP, an implicit modernisation theory lurks behind these
new initiatives on 'empowerment', greater participation and educational schemes.
There is an assumption that progress towards schooling and women’s greater
participation as well as improved husband and wife communication, is the future for
the world as a whole. Decreasing fertility rates is still one of the primary drivers
within IPPF’s strategy and the programmatic approaches used are to a large extent
treated as a means to an end. Participation has become instrumental and we have seen
that participation tends to be focused on establishing focus groups to ensure that
beneficiaries are involved in project implementation, but very rarely are beneficiaries

involved in determining project priorities.

201



6. 2 Measuring' Success and Failure - Evaluating Techniques and

their Implications

The concept of measurement is central to understanding some of the potential
contradictions, which may appear when analysing programme success. Within the
framework of the new paradigms in development, it is quality rather than quantitative
measures, which are the focus of evaluation. However, the problem is that these
measures do not always satisfy the needs of donors to quickly and effectively judge
whether their investment has been efficacious. Whilst concepts such as empowerment,
participation and pluralism have flourished, other concepts and strategies, which are
tools taken from the private sector have emerged simultaneously (Wallace, Crowther
and Shepherd, 1997: 15). These tools are deeply contradictory in the light of those
new priorities such as empowerment and participation, mainly because, as Craig and
Mayo (1995: 5) argue, projects generally tend to be more managed than participatory
and the balance of control ends up inside the organisations, which are managing the
projects. Like, project selection and prioritisation, project evaluation is another
obstacle on which a strategy of gender mainstreaming could flounder. A crucial
question then is to what extent gender equality and gender equity can be 'measured'
and this takes us further in questioning the methods NGOs such as IPPF use in
determining a 'successful' project. Key to this success would be the outcome of a
project and it is therefore important to appreciate how evaluation is carried out and

what criteria are used for evaluation.
6.2.1 Evaluation and Monitoring - A Rational Response

Evaluation is often treated as a project stage, rather than an on-going task,
which is constantly incorporated into the project’s implementation. The practice of
abstracting out evaluation and passing it to visiting professionals or consultants
derives from practices in the commercial sector where the evaluation stage is often
undertaken by auditors or analysts who are independent of the project itself
(Chambers, 1997; Escobar, 1995; Wallace, 2000). ft is implicit within project
management of this type that there are ready indicators and targets, which can be
easily discerned as they are more often numerically defined. There are several

potential points of contention with this approach, firstly that the project produces
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indicators to measure its success, secondly that these are easily discerned by non-

project staffand that the project is readily segmented into definitive stages.

As a consequence of this alignment to managerialism in terms of monitoring
and evaluation techniques, NGOs are increasingly under pressure to produce project
proposals, which have very specific targets and goals within a limited time period and
this is what Warwick (1982) refers to as the 'machine model'. This model assumes that
a clearly formulated plan backed by legitimate decision-making authority contains the
essential ingredients for its own implementation. With well articulated objectives and
goals as well as specific details of action, implementation requires hierarchical
authority, trained staff and close supervision. Moreover, Warwick argues that a more
sophisticated version of the 'machine-model' adds monitoring and evaluation systems
(Warwick, 1982: 179), which have now become key organisational tools for many
NGOs. This model interprets the mechanisms connecting resources and needs as a

process driven activity, which does not allow for agency or intermediary intervention.

The notion of'indicators' has become a key component ofthe donor discourse
and this has had a significant impact upon NGO project planning and evaluation

processes. The increasing use of indicators is partly because:

‘donors and governments remain unwilling to let go of the quantifiable
product, usually a physical target, as the most appropriate measure of success’

(Blackburn and Holland, 1998: 67).

This is also evident in the way that IPPF sets up their objectives and goals, in the
sense that they aim at considering all the needs of an individual as opposed to just one
aspect. Yet the indicators are based upon a paradigm in which each individual
contributes to an overall quantitative target namely that of reduced Total Fertility
Rate, increasing the number of clinic users as well as increasing the distribution of
contraceptives. This is a contradiction in terms, as the 'well-being' of a service-user is
measured on the basis of quantitative targets, which very rarely reflects the real
scenario or circumstances of the client This further suggests a tendency to distance
conventional development objectives from the morass of local culture and

community.
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The procedures mentioned above focus on physical targets and do not take
into account the multifarious voices ofthe different men and women who the project
really affects. As Moser (1995: 105) points out the fact that evaluations are still not
sufficiently people-centered is a hindrance to effective evaluation ofthe promotion of
gender equality and equity. Moreover, she states that even today a large number of
evaluations are not 'peopled' and those that are do not necessarily distinguish people
by gender (Ibid ). Gender sensitive initiatives would demand a much greater
appreciation of process and capacity building as relevant qualitative indicators of
success. The various targets associated with quantitative evaluations are not always
suited to SRH projects. A qualitative process would allow local communities to define
their own indicators and criteria for success, which may differ substantially from
those seen as relevant by donors and governments. This also raises the issue of
'ownership' as opposed to the traditional approach of 'intervention'. An approach,
which involves ‘ownership’, is where communities could design their own projects
according to their own health needs. Although, this kind of framework has
increasingly started to gain some momentumé8, donors still tend to be suspicious of
such a strategy as there is no substantial 'measurement' of success on which they can

point in annual reports to justify further funding.

It is also significant that there is a heavy emphasis upon the bureaucratic
procedures of developing an efficient monitoring and evaluation framework, as
required by donors, whilst there is little emphasis upon developing self-evaluation
tools. This would involve developing tools, which the FPAs themselves could use to
'measure’ progress as opposed to being 'over-evaluated' by a foreign team. Self-
evaluation could also be on-going rather than staged, thus, delivering a constant and
fuller picture of the project progress. In fact, there is evidence® that some of the

Federation’s FPAs are suffering from 'evaluation fatigue'. This is due to the fact it is

This approach is now and again used in developing youth programmes where young people take

ownership of the project by negotiating directly with donors.

® In the majority of Vision 200()'s evaluation reports it is indicated that the majority of the FPAs find it
difficult being subject to visits from curious’ donors and 1PPF Central Quarter staff. I found a similar
problem when I made arrangements to go to collect data at the local level. This proved to be very

sensitive due to what was referred to as ‘evaluation fatigue’.
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the FPAs, which are faced with organising the logistics, recruiting interpreters and

filling in bureaucratic reports before the arrival of an evaluation team.

There is clearly a dilemma at the heart ofthe issue ofhow to evaluate projects.
This dilemma epitomises the apparent contradiction between the Southern countries’
commitment to communities and their need to secure continued funding from donors.
The adoption of management techniques represents the pragmatic compromise, which
NGOs undertake in order to meet their principled commitment to the people. From the
perspective of the NGO, this process, although highly problematic is undertaken

readily in order to continue delivering what they see as valuable services.

6.2.2 Conflating 'Business Models'

Sustainable development has become one of the catchphrases ofthe 1990s and
is increasingly becoming a significant component within the work of many NGOs.
This is in particular due to international agreements and a strong donor discourse,
which considers financial sustainability to be a key priority. Yet, the term
'sustainability' has been contested by different groups and can therefore be regarded as
a 'fluid' concept that has been subject to multiple definitions depending upon the

group of people, which have used it.

In 1987 'sustainable development' gained a prominent status when the
Brundtland Commission defined it as ‘development that meets the needs of the
present, without compromising the ability of future generations to meet their own
needs’. (WCED, 1987: 43). This definition implies an end to growth measured in
terms of material output, and the use of other criteria to reveal the different
individually and socially created forms of wealth, which would include intellectual
wealth and emotional wealth. However, as many commentators have pointed out
(Norgaard, 1994, Redclift 1989), this definition does not offer any explanation as to
what is meant in practice. Moreover, it does not define needs and does not require that
needs be efficiently met, thereby leaving open the possibility that the present

generation could live beyond its needs so long as future generations’ needs are met.
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Whilst the Brundtland Commission’s definition of 'sustainability' was
primarily concerned with economic issues, feminist writers and other radical scholars
have proposed that the notion of equality should be seen as central to sustainable
development. This would mean more distribution of assets and the enhancement of
capabilities and opportunities of the most deprived people (Chambers, 1998; Sing and
Titi, 1995). 'Empowerment' has similarly been considered by feminists as a strategy
for poverty alleviation. Sustainable development therefore has to be a multi-faceted
and multi-dimensional process, involving the mobilization of resources and people’s
capacities to enter the transition towards sustainable development. This involves
seeing sustainable development as a challenge to the conventional development
paradigm as it involves a more equitable and people-centered approach (Sen and
Grown, 1988: 20). For many feminists (Bhasin, 1993; Sen and Grown, 1988; Parpart,
Connelly and Barriteau, 2000) sustainable development implies a new kind of

political, economic, social and cultural system and a new value orientation.

The Cairo Programme of Action, which was proposed in 1994, similarly took
up the theme of sustainability. Increasingly, socio-economic development was
replaced by 'sustainable development' as a conceptual framework, with a considerable
number of factors invoked: environmental degradation, population growth, poverty,
health human rights, education, status of women, equitable international trade
relations, human resources, social justice, decentralisation and so forth (Lassonde,
1997: 52). The Cairo documents stressed the strong significance of empowerment and
women’s empowerment as goals in themselves, as well as their being essential for the

achievement of sustainable development (United Nations, 1994: 22).

Whilst in theory sustainability is linked to empowerment, in practice there has
been a tendency to associate sustainability primarily with the financial aspects of
development and management-orientated practices. This is reflected in IPPF's
working definition of sustainability, which is put in the following terms, sustainability
is:

‘The ability of an FPA to improve institutional capacity in order to adopt a

realistic and innovative strategy to provide quality services, with a view to

expanding the number of clients, and to generate income through a diversified

funding base.” (Vision 2000, 2000a: 2).
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On the whole, 1PPF divides sustainability into three categories:

Institutional Sustainability, which aims at developing a relevant strategic
plan that clearly articulates the role of the FPA, along with developing
human resources and management capacity with a view to creating an

efficient and entrepreneurial culture within the FPA.

Sustainability o f Quality Services, which aims at providing the best health
services that available resources can buy; these services are provided by
qualified personnel in the most effective and efficient way. Service
continuity refers to the relationship between the provision of a service
and/or programme and its sustainability; its future maintenance and
permanence with local resources (human and financial) generated by the

community.

Financial Sustainability, the third aspect of IPPF’s definition, concerns the
ability to develop a diverse resource base so that an organisation and
programme is not solely dependent on one source of income or funding so
that they are not vulnerable to policy and quantity changes. This
encompasses areas of financial management, such as the quality and
capabilities of financial systems to produce reports needed by managers
for financial decision-making. In addition, it focuses upon cost
cutting/sharing and cost effectiveness, income generation and the capacity
to recover either partially or totally, the costs of the services and products

provided, {;bid. 1)

IPPF’s definitions of sustainability do stress that this strategy should look to

expand the number of service users by providing quality services, but the voice ofthe

client is ignored in preference for institutional and financial capacity building. This is

an increasingly typical feature of the way in which 'sustainability' is being

implemented in practical terms. It has become an uni-dimensional economic device

considering women’s empowerment as an instrument rather than a key component of

sustainability. Rather than seeing sustainability as a dual-aspected concept, where the

agent’s ownership of development success is married to economic viability. This
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concentration on the economic dimension appears to characterise the Vision 2000

Fund § perception ofthis concept.

Some recent examples of IPPF’s initiatives on sustainability involve two FPAs
in Morocco and Mozambique. Due to decreased donor resources and increased
competition for resources among the growing number of NGOs in Morocco, the local
FPA planned to adopt a more business-like culture through improving its institutional,
quality of service and financial sustainability (IPPF, 2000c: 1). The Central Office
would work with the FPA in order to improve management capacity, improve the
quality of its sexual and reproductive health services, develop a finance system and
improve efficiencies by cutting costs and mobilising resources. There is a similar

issue in Mozambique where the sustainability strategy is outlined as follows:

‘AMODEFA™ plan to improve their sustainability through increased
institutional capacity and strengthened resource mobilisation efforts. As seen
in the above example, the Central Office set out to work with AMODEFA to
create a culture of sustainability with improved management systems, business
and planning procedures, and evaluation systems in order to mobilise

resources and diversify its funding sources’ (Ibid: 2).

These examples demonstrate the increasing emphasis on a 'business' orientated
culture, which many NGOs have come to adopt in order to survive within a
competitive field. Issues of management and finance are key components of IPPF’s
sustainability strategy; yet the strategy does not take into account the complexity of
the Federation itself. IPPF’s sustainability strategy inevitably depends on many
factors such as the dependency upon volunteers, the disparate organisational
structures of various FPAs and the potential for donor short-termism. The
sustainability strategy is fragile in the sense that IPPF is a highly diverse voluntary
organisation receiving often extremely 'politicised' resources. One aspect is the focus
upon financial sustainability, but the overall sustainability aspect would be threatened
if the Federation did not have any volunteers or semi-permanent funding. This new

'business model' is less likely to take issues of gender and power relations into

"The name of the FPA in Mozambique
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account and subsequently may have specific implications for the service users that

IPPF represents. Within the business orientated approach there is considerably less

scope for qualitative assistance and understanding than there is for the target driven

macro-schemes, which characterise Vision 2000 Fund. The table below illustrates the

various sustainability-orientated initiatives within IPPF’s programme portfolio:

Moldova

Morocco

Mozambique

Senegal

South Africa

IPPF’s Sustainability Initiative
PPAG plans to increase its sustainability through a series of interdependent strategies
that include: strategic positioning in order to create and sustain demand for PPAG
products and services; quality of service improvements in order to create an ongoing
customer/client relationship with PPAG. This will include activities such as business
and sustainability planning, income generation through competitive pricing for
products and services, marketing of PPAG IEC materials and quality assessments and
improvements.
GRPA is preparing to end a project that provides close to half of its income. Through
this process, GRPA has identified the need to strengthen its financial sustainability
through greater cost savings, improved efficiencies and resource mobilisation. The SI
will work with GRPA to conduct market analyses and plans to develop new funding
mechanisms such as a small pharmacy and diversified sexual and reproductive health
services. GRPA is interested in developing within the organisation a culture oriented to
the management and the maintenance of an organisation with an emphasis on
sustainability and the provision of top quality services.
FPAM plans to initiate a contraceptive distribution system to market and disburse
contraceptives to Ministry of Health clinics. FPAM will leverage its long-standing
relationship with the government to supply contraceptives and generate income. The
SI will work with FPAM to develop business plans, advertise and promote commercial
brands of contraceptives for private pharmacies. This will include conducting
marketing and feasibility studies in order to ensure the success of this venture.
Due to decreased donor resources and increased competition for resources among the
growing number of NGOs in Morocco, AMPF plans to adopt a more business-like
culture through improving its institutional, quality of service and financial
sustainability. SI will work with AMPF to improve management capacity, improve the
quality of its sexual and reproductive health services, develop a finance system and
improve efficiencies by cutting costs and mobilising resources.
AMODEFA plans to improve their sustainability through increased institutional
capacity and strengthened resource mobilisation efforts. SI will work with AMODEFA
to create a culture of sustainability with improved management systems, business and
planning procedures, and evaluation systems in order to mobilise resources and
diversify its funding sources.
ASBEF plans to address organisational sustainability through institutional, financial
and quality of service enhancements. In terms of institutional capacity building it plans
to develop an organisation-wide sustainability plan, investing in staff and volunteers
and introducing MIS. Financial sustainability will be pursued through the development
of resource mobilisation plan and feasibility studies to assess various incomes
generating opportunities. The quality of service will be examined and enhanced where
necessary and similarly, the service mix will be reviewed to ensure that the appropriate
services are on offer.
PPASA plans to develop and operationalise a comprehensive and integrated approach
to market its expertise and capitalise on its existing strengths with a view to generating
additional resources. This will be done through the creation of a business unit and is
expected to improve advocacy, fundraising and resource mobilisation opportunities for
PPASA.

Table 6.3 Source: Vision 2000,2000a: 1
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The table illustrates quite clearly both the emphasis and language associated
with sustainability - references to management systems, business and finance systems
feature throughout whereas, references to qualitative empowerment are non-existent.
In addition there are no references to participation in the above summary. The
emphasis throughout is on the 'supply-side' of service delivery rather than focusing on

any demand needs.

A critical question in this context is to what extent the concept of
sustainability affects gender sensitive practices and more specifically how gender
equity is taken into account in IPPF’s sustainability strategy As seen with IPPF’s
sustainability strategy there is a tendency to consider it as a business plan where
finances and management are in focus. This is further highlighted by Escobar (1995:
194) who argues that one key element ofthe sustainable development discourse is the
emphasis on management and he refers to the fact that the concepts of planning and
management embody the belief'that social change can be engineered and directed. A
crucial question is to what extent this influences the Federation’s discourse on gender
sensitive practices and whether the whole of the community will in fact benefit from

sustainability initiatives as conceived by IPPF?

Whilst strategic planning with a key focus upon sustainability can be
beneficial in the sense that it can offer an opportunity to use systematic gender-
analysis tools, it is also problematic as seen in [PPF’s definition of sustainability as it
may skew the understanding ofthe wider power relations between men and women as
well as how these power relations should be addressed. This is further problematised
in the sense that it can de-politicize gender analysis and expose it to the prevailing
gender ideologies of project management viewing women as a resource in meeting
other development goals, a position not always consistent with gender interests
(Jackson, 1998: 60) or any agent-orientated concern. With little focus on the
participation of service users as well as the narrative of the service user, a gender

perspective is often neutralised in the name ofrational planning.

As procedures become more complex and bureaucratic with an increasing
focus on financial sustainability, less effort is made to ensure the well being of service

users, as well as addressing social issues in a wider context. There is then a very real
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sense in which the Federation’s intentions towards gender sensitivity are crowded out
through systematisation, which surrounds their definitions of sustainability. Not only
are the definitions devoid of references to the service user or the need for
participation, but the over reliance of managerialism to ensure sustainability appears
to be at the expense of service user ownership of programmes. This is supported when
examining the various evaluations with the Vision 2000 Funds projects. One
conclusion reached regarding a project in Swaziland on ‘community-based
distribution of contraceptives’ was that staff needed to be trained in project
management in co-ordination techniques. Of the 15 objectives7l outlined in the
evaluation, half pertained to project management or financial systems. The focus was

on reviewing the project’s financial systems, assessing the cost-effectiveness of

1The 15 objectives were as following: 1. To review project planning processes and project design to
determine whether the project rationale, goals and objectives are still relevant and to what extent the
project is innovative. 2. To assess the project’s achievements and performance at mid-term against set
objectives and targets, including reasons for any changes from what had been planned. Indicators
include numbers of new acceptors, continuing users, contraceptives distributed, CYP, continuation
rates and drop-outs, referral cases. 3. To determine the degree to which the project addresses the
unmet needs of the target populations for FP/RH and determine the relevance and appropriateness to
the community of the services provided by the project. 4. To assess the quality of care and services
delivered through the project, both through the CBD approach and the referral clinics, identifying any
gaps and suggesting remedial action to be taken if necessary. 5. To examine (lie linkages between CBD
component and The government referral clinics and the effectiveness of the referral system. 6. To assess
the relevance and effectiveness of the training provided to CBD agents, field supervisors and staff
nurses of government referral clinics. 7. To assess the appropriateness and quality of IEC material
developed for the project and their use in the field. 8. To review the project’s record-keeping and
reporting system, to assess the effectiveness of the monitoring and evaluation and operations research
activities. 9. To assess the level of community motivation and participation implementation of the
project and tire extent to which the project is changing community attitudes towards FP/SRH. 10. To
assess the level of collaboration with other agencies and partners (Government and other NGOs). 11.
To review project implementation and management processes including management of inputs,
decision-making processes, communication, staffing, supervision, training contraceptives logistics,
technical support needed and received volunteer input. 12. To review the project’s financial systems
and the use of funds, and to assess the cost-effectiveness of activities. 13. To measure the progress
made to ensure sustainability of the project. 14. To assess the catalytic effects of the project and the
way lessons learned have been incorporated into the work of the FPA. 15. To make recommendations
on the above points and agree on the action plan and timetable for their implementation. (Vision 2000,

1999: 2).
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activities and measuring the progress made to ensure the sustainability of the project.
Notwithstanding the importance of resources, it is significant that IPPF, like many
other NGOs, is increasingly taking on a corporate approach; an approach, which is
considered as extremely important if IPPF as an NGO wish to maintain their
international status as a key player in the field of family planning and sexual and
reproductive health. Yet, this approach is one that is less sensitive to the voices of the

service-users and the specific needs of different groups within a community.

6.3 Bridging the Gap between Policies and Programmes

Donors play a key role in determining funding for NGO programmes and
projects and NGOs are, as several scholars have pointed out (Edwards and Hulme,
1997; Smillie, 1999; Wallace and Lewis, 2000), affected by this in terms ofthe design
of any project. Issues of power relations between men and women and across ethnic
and social groupings are rarely considered to be appropriate arenas for donor
intervention. This is evident by the programme initiatives of NGOs, as they are
sensitive to the parameters and limits implicit in donor preferences. This reluctance to
engage or intervene in these critical issues may be obstructive to constructing holistic
projects, which can sufficiently contextualise gender relations and their impact upon

women’s and men’s different experiences and realities.

6.3.1 The Shift from Family Planning to Sexual and Reproductive Health -

Contextualising Gender Relations

The key significance of the programmes funded by 7The Vision 2000 Fund is
that they primarily address projects linked to sexual and reproductive health as
opposed to exclusively family planning. This potentially gives more scope to
incorporate a gender analysis, which takes into account the different experiences of
men and women. This shift shadows the theoretical and practical shift from WID to
GAD and is indeed IPPF’s response to this paradigmatic movement. This change
would at least ostensibly give the project designers, approvers and conceivers the

opportunity to assimilate gender sensitive principles within their programme design.

On the face of'it, there has been considerable 'gender' success within IPPF. In

1998, the Federation reported that:
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‘FPAs have continued to show progress at reaching increasing numbers of
family planning users (2.5 million in 1998) and serving larger numbers of
clients in their clinics (almost 26 million in 1998). Almost two-thirds of clients
currently visit FPAs clinics to use a wide-range of SRH services ranging from
mother and child health, well woman and gynaecological care, management of
sexually transmitted diseases, to counselling on a variety of topics including
relationships, gender violence, rape and youth sexuality. This aspect of the
FPAs work is gaining strength as FPAs are refocusing their strategies to
implement more effectively the ICPD and Vision 2000 priority areas such as
youth and universal access to quality sexual and reproductive health services’

(IPPF, 1998: 18).

This would suggest that from both a donor’s perspective and indeed from the
perspective of IPPF, the shift from FP to SRH has had a very positive impact upon the
service users. Numerically then the gender picture across IPPF’s projects is positive -

more and more women as well as an increasing number o f men are getting the kind of
assistance they need. Against this positive backdrop it is highly contentious making
the kind of claims set out in this and earlier discussions. However, it is important to
consider the type of progress that could be achieved if the focus of IPPF’s activities
shifted towards a means driven formulation of policies where women are not seen as
recipients, clients or part of a problem, but are conceived of as active participants in
their own progressive well-being. Here the focus would be towards harnessing the
actors’ motivations for change and realising it within its own circumstance. Fertility
rates would reach a level, which could be 'optimal' in that context rather than as
'minimal' as possible. The focus on change would be predicated on the choice of
communities themselves where the contribution of the community to the discourse is

a narrative, which articulates their particularities

The misconception ofactors’ contributions to their own well-being is mirrored
by the Vision 2000 Fund § absence of gender informed specialists in their programme
inception process. There are no sustainable organisational links between the policy
level and the programme level with regards to gender. Both operate as isolated units,

independent of each other, in terms of project approval or shaping. The Vision 2000
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Fund's Users Guide 2 whilst recognising the need to promote gender sensitive
development, does not make any specific references to IPPF’s Gender Equity Policy.
As one staff member of the Vision 2000 Fund pointed out ‘there are no specific
criteria on gender practices in the selection of programmes and none of our staff
members are specifically trained on gender issues’73. The absence of any direct
reference to gender in the Users Guide is notable given the background of the
instigation of'the Vision 2000 Fund. As discussed in Chapter Two, the Fund was set
up under the directions of Halfdan Mahler to promote and support innovative projects
that would help to implement the Federation’s Strategic Plan, particularly Unmet
Needs, Sexual and Reproductive Health, Unsafe Abortion, Women’s Empowerment

and Youth and Quality of Care.

Although the Vision 2000 Fund is currently planning to revise the User's
Guide in terms of addressing gender related matters, this should not just be treated as
an ad hoc project where one section is dedicated to gender sensitive practices. Whilst
IPPF’s Central Office does have a gender advisor, she does not play a role in advising
on programmes, selecting projects nor assisting with the update of the User's Guide.
This is significant as it undermines the importance of such a role and it is implicit that
Vision 2000 staff is sufficiently briefed on such issue without the 'intervention' of a
gender advisor. On the basis of earlier discussions in this chapter, the need for a
review ofthe Users Guide would be a starting point to contextualise gender sensitive

practices fully into future projects.

6.4 Concluding Comments

This chapter set out to analyse ‘the potential contradiction between the
centrally conceived policies, which aim to bring about change through empowering
individuals along the lines of context driven solutions and the pressures of modernity
and 'managerialism', which mitigate against these desires’. The outcome is that there

is a very real disjuncture between the 'theoretical' and the 'practical' and this

~This is a guide for FPAs wishing lo apply for funding from the Vision 2000 Fund. (Vision 20(H),
1998b)

' Interview with Vision 2000 staff member. December 2000.
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disjuncture, whilst representing an often productive compromise, embodies an on
going problematic at the heart of development thinking. The disjunctures are

particularly acute in areas such as participation, empowerment and monitoring.

Participation and empowerment are inextricably linked in so far as long lasting
sustainability rests on the full participation of service-users and their empowerment
through this participation. Optimising participation entails a bottom-up approach to
service users’ participation, so that the service-user is present in an active sense
throughout the shaping, implementation and delivery of service provision. As has
been demonstrated above Vision 2000 Fund projects, whilst cognisant ofthe need for
sustainability, do not always root this in the kind of participatory techniques, which
centralise the notion of bottom-up. In fact many of the projects see sustainability in
terms of managerialist principles associated with project management, good

governance and monitoring, rather than culture and value orientated delivery.

The monitoring methods employed by the Vision 2000 Fund are also
problematised by the same dichotomous relationship between macro and micro - here
the dichotomy takes the shape of friction between quantitative and qualitative
monitoring techniques. In the main IPPF relies on evaluation check-lists, which are
composed almost wholly of quantitative key performance indicators such as the
number of service users visiting a clinic or the number of condoms distributed. The
issue here is that these targets will not always capture the real effect of a project and
may overlook the less obvious and outward signs of project success or failure. On-
going evaluation, which is driven from a partnership between key members of the
client community and the Vision 2000 Fund team would allow for a deeper

evaluation, based on a variety of indicators.

Overall, the term 'gender' tends to be taken as a rather simplistic definition of
men and women’s roles located in a modernist conceptual framework, whilst notions
of power, diversity and pluralism rarely feature in the Vision 2000 programmes. The
notion of 'marginalised groups' is, however, often used as a term of reference, but is

considered to represent women, which once again leaves women with very little
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agency and portrays them as, what Marchand and Parpart (1995. 233) refer to as
‘hapless and vulnerable’. Gender, here is conceived of as a differentiating label,
which separates in a practical manner, rather than a term implying more than simple
biological or role differences. The notion of gender which, is predicated on difference

and plurality does not often feature in the Vision 2000 Fund projects.

In previous chapters 1 have illustrated and argued extensively that gender
mainstreaming presents development NGOs with a paradox in terms of interpretation
over meaning and an insurmountable problematic in terms of implementation. The
two issues of interpretation and implementation are interconnected through the
problem of meaning within gender mainstreaming. A dichotomy between
interpretations, which favour the 'mainstreaming' elements of the strategy over the
theoretical 'gender' interpretations extends beyond academic debate over gender
mainstreaming into the practical domain of NGOs and other organisations attempting
to adopt gender mainstreamed inspired principles. It is apposite and not surprising
then that IPPF’s Vision 2000 Funds projects typify this and embody this same
problematic in their concern for gender sensitivity. Notwithstanding the intentions of
the Funds original architects to use it as a vehicle for moving IPPF forward and
embracing the contemporary challenges of sexual and reproductive health, the
projects it is composed of, through the adoption of managerialism and a one-
dimensional approach to empowerment have not thoroughly grasped the opportunities

it presented.
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Chapter 7
From the Global to the Local

This chapter seeks to complement the previous chapters in that it continues the
themes of systematically deconstructing the IPPF through organisation and outputs.
So far I have looked at the central level and its interrelationship with the regional and
local level. This chapter will specifically focus on the regional and local levels of
IPPF. I have said many times throughout this analysis that the federal nature of IPPF
is a critical factor in understanding the way in which it functions. In this chapter the

contrasting priorities, which characterise each region is explored more fully.

The purpose of this analysis is to explore the contrasting ways in which regions
interpret and adopt various central policies. It aims to understand the processes
involved when policy constructed at the central level eventually reaches the local
level. These processes are reflections of both the power relationship between the
centre and the local level, but they are also a reflection of power relations between the
North and the South in terms of proximity to the processes themselves. Whilst it is
unquestionable that the various local contexts affect the way in which central
directives are interpreted and actioned, it is still apposite to explore these
interpretations, as they will undoubtedly add considerable understanding to the wider
exploration of gender mainstreaming and the possibilities for substantial change. The
IPPF consists of six different regions, yet this analysis is based on two specific
regions; namely the South Asia region and the Western Hemisphere region. These
regions were chosen primarily because of their contrasting circumstances, but also
because they have themselves chosen different routes to affect gender orientated
change. Thus, the purpose of this chapter is to understand why these two
interpretations and different routes were chosen and what this entails for gender

mainstreaming as a way of effecting sustainable change.

7. 1 Northern and Southern Potential Dichotomies

NGOs involved in development, especially those, which are involved in global
service delivery and are essentially Northern-based, face considerable diversity in

terms ofthe context, which they have to negotiate. Gaventa (1999: 21) points out that
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historically there has been little sharing and learning between groups across the
hemispheres. He suggests that, while many larger NGOs working in the South are in
fact based in the North, they have had little contact with issues in their own countries

similar to those upon which they focus elsewhere (ibid ).

7.1.1 Adopting Northern Policies in Southern Contexts - Universalising Social

Change

The contrast between Southern and Northern NGOs can be discerned most
clearly in the context of their respective emergence, in the latter there have been
ostensibly uniform motives for the establishment of particular NGOs. Most emerged
during the middle part of'the last century in the context ofthe Western preoccupation
with global stability and the extension ofthe Western hegemony. This contrasts quite
starkly when we examine the emergence of NGOs in the South. Here we see, as many
different causes as there are NGOs. Smillie recognises this phenomenon when he

states that:

‘the variation in the Northern NGO heritage is important to an understanding
of Southern NGOs. Even though some have been established with the help of
Northern NGOs, these Southern organisations emerge from different traditions
entirely - cultural, religious, ethnic, pro-government, anti-government, anti-
statist, political, a-political. Some are even government-organised. To view a
Southern NGO community through a Northern lens therefore - to assume, for
example, that Peruvian NGOs can or will behave like Swedish NGOs in
relation to government - could be an error with costly consequences for both

the NGO and its supporter’. (Smillie, 1993a: 18)

The literature on development and anthropology still tends to make use of
simplifying dichotomies such as the one between 'us' (developers) and 'them'
(recipients). A number of writers (notably Hobart 1993) have presented the difference
between these as acute and ultimately irreconcilable. Hobart (1993) speaks of the
various discourses of development (of governments, developers and local people) as
being incommensurable. This is contested by Grillo who points out that such thinking,

borders on cultural solipisism. He argues that it implies that:
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‘local knowledges are grounded in such different philosophical foundations
from 'Western' knowledge that communication between them is in fact

impossible; rationalities are not shared or share-able’ (Grillo, 1997: 14).

These writers represent polar positions with regard to relativism. Regardless of
the outcome of this debate, there is value in appreciating the limitations of
universalism especially in the 'development project. A degree of relativism is
essential in addressing the need for -context-centric development progress.
Participation, negotiation, sustainability and gender mainstreaming do not necessarily
lead to solipsism, rather they seek to empower recipients to maximise NGO

intervention.

The import of Western conceptualisations such as the definition of gender and
difference can often be obstructive for Southern NGOs in deriving value from the
development process. There is something substantial at the centre of the problematic
of importing concept-based solutions into 'anti-concept' or different concept
circumstances. Although NGO networks have often united Northern and Southern
NGOs in opposition to a government policy, North-South differences have extended
in part, to the NGO activist network (Nelson, 1997: 427). The ramifications of this
dichotomy also impact the policy domain, wherein general policy directives need to
be made cultural specific by the host NGO or in this case the FPA in order to optimise
the policy’s opportunity for change.

Attempts at policy transference, i.e. the wholesale imposition of policy and
standards from one context to another, appear to result in one oftwo outcomes. In the
first instance the policy is ineffective by the terms of the recipients or at least the
outcome is incommensurable with their experiences or preferences for change. The
second outcome is one in which the transference is negotiated and a context-centric
outcome asserts itselfthrough negotiations, between the recipient and the NGO itself.
The latter outcome is undoubtedly the preferred conclusion of a policy especially

where context fully asserts itself.

IPPF’s federal structure, being an organically derived organisation, in which

the various FPAs are interconnected on a semi-autonomous basis, has, at least in
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structural terms, the means to negotiate and address the Northern and Southern
cultural and socio-economic particularities. This is a critical factor in any further
analysis of the way in which gender mainstreaming is conceptualised within the
different regions where IPPF operates. This is particularly critical for exploring the

significance and utilisation ofthe Gender Equity Policy within the Federation.

7.2 Contrasting Realities

The following discussion will seek to assess the validity of the points made
above in the context of two IPPF regions. This exploration will focus on whether
these two regions have different gender strategies by central 'design’ or rather through

the negotiation ofthe gender mainstreaming strategy within their own context.

7.2.1 Regional 'Life Stories’

The Western Hemisphere region represents 46 family planning associations in
North, South and Central America including the Caribbean and in 1998 it was
estimated that the region served more than 4.5 million people each year (WHR /IPPF,
1999:1). Each of the FPAs within the region has a different socio-economic reality
and the issue of diversity is very significant as each country varies both in terms of
geographic and socio-economic factors, but also in terms of the manner in which
sexual and reproductive health is perceived and managed. This diversity within the
region can be seen in the case of Peru where in the 1990s, the Peruvian government’s
recognition of the concept of reproductive health contributed to its decision to
implement more aggressive family planning programmes. This phase was initiated
with the launching of the National Population Programme 1991-1995, which was
supported by President Fujimore, who declared 1991 as the ‘Year of Austerity and
Family Planning’. In 1995, the government assumed a more aggressive stance in
matters of family planning. In open confrontation with the Catholic Church, the
population law, which was first proposed in 1985, was now modified to include
sterilisation as one of the methods of family planning to be provided by the
government (Center for Reproductive Law and Policy, 1999: 36). It was during this
period that Peru saw gross violations of human rights as women were subjected to

sterilisations without their consent (ibid ).
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In contrast, the Conservative Right has often dominated the debate on sexual and
reproductive rights in the United States. Their most serious concern has been that of
lobbying against abortion. This materialised in American Foreign policy, which was
evident in 1984 when the 'Mexico City policy' was approved by the Reagan
Administration as an executive decision. Whilst during the two Clinton
administrations (1992-2000) the 'Mexico City policy' was revoked, more recently
under George W. Bush these sentiments have been reconfirmed through a renewed
commitment74 Within a single region the social issues relating to sexual and
reproductive health vary considerably both according to religious interest, but also in

terms ofthe power ofthe region’s states involved in the debate.

In a similar vein the South Asia region also covers what is manifestly a significant
variety of cultural as well as political priorities. For example in the North of the
region, Iran stands as what is ostensibly an archetypal Muslim state wherein sexual
and reproductive health issues are inextricably linked to the wider religiosity of
society. This contrasts to India where, whilst religion is extremely important, there are
several widely represented religious communities including Islam, Hinduism and

Sikhism.

Today, South Asia is home to 278 million women of reproductive age. In almost
all its countries, mortality rates for females is higher than those for males at all ages,
especially during childhood and childbearing years. Maternal mortality rates are
among the highest in the world, and the risk of death for female children is twice that
ofmale, a result of severe malnutrition and diarrhoeal disease. Women’s low status is
illustrated by the prevalence of early marriage, often the result of parents’ economic
considerations, with girls themselves playing little or no part in marital decisions.
Female education and literacy levels are generally poor, except in Sri Lanka and the
Maldives, and the sex differential in education is only slowly narrowing. The
proportion of women who are economically active also lags far behind that of men,
but when unpaid household work is taken into account women spend more time

working than men (IPPF, 1995f: 5).

M See also Chapter Two, 2.2.5. for a further discussion of the ‘Mexico City policy’.
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One of the largest countries within this region is India, which became the first
sovereign nation to pursue an official family planning policy. Correa argues that full
implementation of state-led population control policies, is in many ways a
characteristically Asian phenomenon and whilst many family planning NGOs operate
in India, the role of public programmes has been much greater than seen in other
regions (Correa, 1994: 25). As a consequence the past four decades have witnessed

significant growth and expansion ofthe Indian family planning programme.

One aspect, which scholars (Hartmann, 1995; Jeffrey and Jeffrey, 1997; Stein,
1995) have focused on in relation to India’s family planning programme, has been the
politically turbulent Emergency Period from 1976 to 1977, when compulsory
sterilisation was introduced in many parts of India. In the family planning
programmes introduced during the Emergency Period it is estimated that more than
eight million sterilisations were carried out in a year (Soonawala, 1993: 82). In spite
of the 'successes' of increasing the contraceptive prevalence rate and declining birth
rates, there were many critics ofthe Indian Family Planning Programmes, both within
India as well as outside the country. Critics (Correa, 1994; Dixon-Mueller, 1993;
Gupta, 1993; Hartman, 1995) argued against India’s highly centralised, inflexible,
target-oriented monitoring, which both limited the choice for couples in selecting
family planning methods and at the same time did not ensure quality of care for
service users. This target-oriented monitoring process encouraged some degree of
inflation of the results reported, in terms of service-users served, as well as creating a

feeling of alienation in the community toward the programmes.

In contrast, the debate on population took a very different course in Iran. By 1987
the Statistical Centre of Tehran was indicating that 96% of urban women of child-
bearing age were married and only 1% had never been married. Non-literate women
married at around 16 and literate women at 17.5, but only 7% of married women used
family planning. By 1990 the Iranian population reached 59.5 million and was
growing at an average annual rate of 3.9%. Although there was some disquiet, the
devout were not panicking, but nevertheless both the high birth rates and polygamy
came under new scrutiny (Afshar, 1996: 135). This posed a severe dilemma for the

Islamic government as it had long since outlawed the pre-revolutionary abortion laws
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and dismantled the family planning clinics. Suddenly it found itself with families

averaging five children or more and no clear policy for halting the momentum (Ibid.).

Subsequently, in 1991 the government decreed that for a fourth birth, working
women were not entitled to their three months’ paid maternity leave, nor could a
fourth child be allowed any rations or a ration card. In 1993 the Ministry of Health
had its own population control bureau, with a 20 billion rials budget that was 300 per
cent higher than that of the previous year. Assisted by an additional US$ 300 million
in loans from the World Bank the bureau launched a massive population control
campaign offering free services at national, provincial and rural levels with the aim of

reducing population growth to 2.7 per cent per annum (Afshar, 1996: 136).

Whilst this is a somewhat brief account of the two different regions’ social
realities it does illustrate the diversity both between these regions, but also within
each region. Even though a region may have a specific policy responding to the socio-
economic and cultural situation of a geographical area, this needs further
contextualising due to the diversity of each region. It is against these variable contexts
within and between each region that I will now turn to examine the way in which they
have attempted to articulate specific gender orientated concerns. This focus will allow
a picture to develop, which extracts the regionally specific causes for their own

particular interpretations of centrally determined policy guidelines.

7.3 The Experience of the International Planned Parenthood

Federation’s Western Hemisphere Region

Within the Western Hemisphere region, the establishment of operations
required the support of intellectual and social elites who were able to counter the
religious and conservative forces that opposed the idea of family planning. In Latin
America, governments throughout the region neglected family planning during the
1970s and 1980s. Military governments explicitly opposed family planning and
service delivery, whilst more democratic regimes shunned the adoption of population
policies in order to avoid confrontation with the Catholic Church (Cubitt, 1995; Green

and Matthias, 1997; Lavrin, 1993). In this context, family planning was usually
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introduced by international agencies, allowing governments to avoid fully embracing
family planning as a public health issue (Helzner and Ortiz-Ortega, 2000: 5). This
effectively closed official space to institutionalising family planning and meant that

activities in this area would have to be located at the grassroots level.

In 1981, the first Latin American Feminist Meeting took the first steps in
occupying the grassroots space and made visible a woman’s movement, which was
autonomous from political parties and other movements. Sexuality, reproductive
rights as well as violence were key elements of this movement’s agenda (Jaquette,
1989: 17), which in turn reinforced the momentum of sexual and reproductive health
as human rights. Garcia-Moreno and Claro (1994: 49) point out that, whilst the Latin
American women’s health movement shares certain concerns with both Europe and
United States, it also differs significantly from the women’s movements in these
regions. This is seen in the way in which Latin American women have been fighting
and lobbying politicians for their right to access services as well as gaining sufficient
information on sexual and reproductive health to give women informed choices. This
has amongst other countries been evident in Brazil, where the highly organised
women’s health movement campaigned for abortion through public education

campaigns and legislative lobbying (Alvarez, 1990: 51).

This would suggest that within the region as a whole there is a history of
grassroots-activism, which is projected in the way in which the regional office
operates. The very history of grassroots feminism within the region has provided
IPPF’s regional office in the Western Hemisphere with a framework, which can serve

as a foundation to promote a gender sensitive agenda.

7.3.1 The Challenge for the Western Hemisphere Regional Office

Over the last ten years, one of the key features of the Western Hemisphere
Regional (WHR) office has been the commitment made to incorporate gender within
project planning, but also with the actual adaptation of IPPF’s GEP. There are several
factors, which led to this commitment, not least the fact that part of the senior
management team has been very committed to gender issues and consequently has

been pushing the agenda to actively incorporate a gender strategy within the region’s
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overall work. Helzner and Ortiz-Ortega (2000) point out that the integration of gender
within programmes and policy planning has been most successful where at least one
senior staff member is a self-identified feminist. So far this has created an
environment within the regional office, which is conducive and sensitive to various
discourses, which in turn has exposed other staff to the feminist debate and has

created a forum for debate and awareness.

The research showed that several components such as a small group of committed
individuals who have made it their priority to make gender an organisational concern
as well as a shift in donor priorities have contributed to the fact that the gender
discourse has played a significant role within the WHR. This is evidenced by one of

the region’s member of staff who commented that:

‘I think that some of that support came from recognising that the field was
changing and that the donors were changing. So, if you ask staff why they are
personally committed to the field of the family planning movement, you will
get many different answers. I don’t know how many people from our board or
staff come to it from the same philosophical place that 1do. But 1do think that
they see that it is helpful to the achievement of our goals to have a gender
perspective and helpful to raising money and to maintaining some kind of
competitive edge among other agencies’. (Interview with regional staff

member, November 1999)

This illustrates the significance ofthe donor discourse and how key individuals within
organisations have learned to take advantage of this discourse in order to find
opportunities within the IPPF regional office where gender sensitive practices can be

assimilated into overall programme activity.

This would suggest that committed staff need to find alternative ways in which
they can put gender-sensitive practices on the Federation’s agenda and this may
involve negotiating with various organisational actors such as donors, staff members
and volunteers. This was further evident in a workshop entitled ‘Quality of Care from

a Gender Perspective’ held in London in December 1999, where a debate on
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mainstreaming gender sensitive practices took place. One participant from the WHR

pointed out that:

‘in some regions the notion of gender is problematic and institutionalising
gender as a strategy is therefore complex. In our experience, the best strategy
is clearly one, which is non-threatening’. (Participant commenting at a
meeting held at the IPPF premises in London on ‘Quality of Care from a

Gender Perspective’ from the 1sto the 3rdof December 1999)

This kind of approach is a key feature of the region’s gender strategy whereby

contentious issues are assimilated into the mainstream discourse.

It is significant that there has been a clear 'vision' from one member of the senior
management, who has advanced a pluralistic agenda and at the same time made
gender-aware approaches one of the region’s priorities. The WHR has, in designating
certain individuals as 'gender champions' organisationally at least chosen a focal point
for the extension of gender awareness within the region. One of these gender
champions is a senior member of the WHR leadership team and as such is able to
span the whole range of regional activities and ensure that this influence is
appreciated across the region’s programmes. Amongst the responsibilities of this

'‘champion' is to engage with other organisations, which are active in this sector.

A key strategy taken on by the WHR has been to force the visibility of gender-
sensitive development, by actively engaging with feminists and feminist
organisations. An on-going dialogue has been created between family planners and
feminists within the region. Feminists from the region undertook internships within
the WHR office, in order to provide an outside assessment of the region’s operations,
and, moreover, to facilitate a transfer oftechnical knowledge from IPPF/WHR staffto
feminist groups to build their institutional capacity (Helzner and Ortiz-Ortega, 2000:
20). The WHR has consciously located themselves amongst other actors and has to
some extent capitalised upon this. This has allowed them to satisfy the needs of
donors more fully by ensuring that gender sensitivity is prioritised within

programmes. Such an approach has been useful in the sense that grassroots’ views

226



have been taken into account, as opposed to a strict and narrow organisational view in

terms of defining gender orientated practices.

Although the close co-operation with feminist groups is one way of establishing
dialogue on gender sensitive practices, it has at the same time been a complex and
often contested process. This is primarily due to the fact that, on the one hand, some
family planners have been suspicious of the feminist agenda and, on the other hand,

feminists have been aware ofthe danger of co-option. That is:

‘the process of working within mainstream institutions is fraught with ethical
ambiguity and the difficulties of trying to please a variety of audiences:
supervisors, funders, themselves, feminist colleagues outside the organisation’

(Helzner and Shepard, 1990:158).

Moreover, as seen earlier the split between the feminist agenda and that of population
agencies further complicated the dialogue. Yet, what was significant about this
scheme was the belief that by creating a dialogue between a population agency and
the feminists, both parties can to some extent stimulate change within the organisation
itself. This was exhibited through a stronger feminist narrative within the region’s

programme discourse.

7.3.2 The Western Hemisphere Region and the International Planned

Parenthood Federation’s Gender Equity Policy

The receptive nature of the WHR with regards to the assimilation and utilisation
of gender orientated issues and concerns is seen in the way it has used the
Federation’s gender equity policy to influence its internal agenda to prioritise gender
as a strategy. Specifically, the policy has been used to legitimise the increases in the
number of men and women on the existing decision-making boards. More importantly
it has influenced the delivery of clinic-based services by focusing on client rights and
the way these rights influence the content of services offered (WHR - 1PPF, 1999a: 8).

This would suggest that there was already a commitment to making the region more
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responsive towards a development, which was gender-friendly and that the GEP was

used to formalise and enhance a strategy, which was already current within the region.

The IPPF GEP and the influence of the ICPD have served as legitimising
vehicles for many of the region’s aspirations, which had come about through the
influence of key members of staff. In many ways then the GEP became a further
means to existing ends, which had already been formulated due to the influence of
other factors. Now, the regional office could push for change more efficiently and at
the same time create a platform for staff to initiate programmes and projects, which
were gender sensitive, such as initiatives on Gender Based Violence in countries such
as the Dominican Republic, Venezuela and Brazil. This will be the focus of the next
section, which will assess the way in which gender mainstreaming has played a role at

the region’s programmatic level.

7.3.3 Programmes within the Western Hemisphere Region

In the early 1990s the WHR office began to initiate and receive funding for
projects, which were specifically aimed at addressing the issue of gender sensitive
practices. The WHR was the first region to initiate a project on Gender Based
Violence, which has now become one of the region’s strengths in terms of good
practices. However, the pioneering dimension to the WHR’s work has not been
wholly successful in attracting the approval of all critics. There have been limitations

and as one interviewee pointed out:

‘I think we have made headway on projects. As a key point we have made
headway on pilot projects, but when feminists look at the FPAs they still see a
large medical orientated and male dominated organisation, which is sometimes
perceived as demographically orientated and structured. So yes, Ijust want to
be clear on the fact that although we have done a lot then a lot of it has been
pilot work. Although there have been new approaches and methodologies it is
not as though that it has blossomed everywhere in the different countries in
our region. A lot still needs to be done. So all we can do is to say yes, we have
some good initial ideas, approaches and preliminary results, but we have not

managed to mainstream gender within all the associations - we are not
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arrogant in thinking that the Western Hemisphere has done a tremendous job ’
(Interview with senior member of staff at the Western Hemisphere Regional

office, November 1999).

The region’s approach has been to initiate projects, which are perceived as
gender sensitive, within specific FPAs. These have involved initiatives on quality of
care and gender based violence. The ‘Quality of Care Project from a Gender
Perspective’ was aimed at assessing practices from the service user’s perspective,
thus, moving towards a bottom-up approach. Evaluations of clinics were carried out
by a team consisting of local feminist-gender specialists and an FPA staff member,
who interviewed service users and clinic personnel, and observations were made on
clinics and client examinations (Helzner, 2000: 25). The findings showed that whilst
senior staff members may be well versed in the principles of sexual and reproductive
health, these concepts had not been adequately conveyed to middle and lower staff
levels. It was argued that staff still tended to focus on medical aspects of care and did
not view sexual and reproductive health as a rights issue. A number of important
issues that impact on the quality of care did not get adequate attention and in all ofthe
clinics, information on STDs as well as breast and cervical cancer was inconsistent or
lacking. More importantly, the region’s research team found that there was a general
lack of awareness about the ways in which gender based violence impacts on
women’s ability to take responsibility for their sexual health (Helzner and Ortiz-

Ortega, 2000: 19).

A key initiative taken by the region has been that of addressing gender based
violence. To some extent this was in response to the project on ‘Quality of Care from
a Gender Perspective’, where researchers visiting the clinics found that staff had little
skills in addressing women who had been subjected to violence (IPPF-WHR, 2000:
5). A pilot project was established within four FPAs creating 'tools' for service
providers including a ' Gender Based Violence Screening Tool', 'A Self-Assessment
Questionnaire’ and a 'Knowledge, Attitudes and Practices' survey for service
providers. These tools supplied service providers with a framework, which could
assess whether clients had been abused as well as a framework in which they could
deal with it. The result was that within four FPAs in the WHR a holistic approach to

SRH began to take shape whereby they went beyond the family planning paradigm by
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starting to address women’s needs as a whole and taking women’s real and integral

problems into account (IPPF-WHR, 2001: 1).

The WHR has its own concepts, definitions and way of working with the
concept of gender equity. In various interviews undertaken with staff at the WHR
Regional Office, it was pointed out that the region has taken every opportunity to use
tools like the Gender Equity Policy in order to promote a regional cause. The policy
has served to reinforce the visibility of women on decision-making boards, but at the
same time created a platform to promote gender-sensitive programmes and projects. It
is highly significant that the WHR had a strong gender strategy in place before the
actual implementation ofthe Federation’s GEP. Although the GEP took its inspiration
from a variety of sources, one of the main contributors, especially on a theoretical
level was the WHR through its consistent representation at the IWAP meetings. This
was further seen in 1998 where IWAP discussed the implementation of the policy.
Here a representative from the WHR proposed a 'model' to implement the policy
successfully at an international level. Such framework was utilised in the WHR and
staff had seen the value of employing such an approach (IPPF, 19981: 19). This model
proposed that:

‘to progress on gender issues, IPPF will require a minimum commitment to
working in synergy on its People (P), its Policies (P) and its Programmes (P),
these form the core elements of the frameworks for implementing a gender

perspective’ (IPPF, 1998;: 10).

What we have seen so far is that WHR is a collection of very specific
countries with different contexts and needs. This in itself would suggest that utilising
strategies, which are gender sensitive, would be contextualised differently within each
FPA. Yet, in many ways this region has advantages for gender orientated
interventions mainly due to the highly aware feminist groups, which continuously
attempt to promote social change and are very visible in the political landscape.
Moreover, this region 'enjoys' the benefit of receiving cultural and economic
assistance from the US and has to a large extent managed to capitalise on this, even
when the objectives ofthe donor priorities may differ from what the FPAs themselves

consider good practices. In many ways, this region in totality is an amalgamation of
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several continents with different SRH profiles. It includes the US and Canada, as well
as countries such as Nicaragua and Guatemala, and as such is underpinned by a strong

'homogenising' Americanisation.

7.4 The International Planned Parenthood Federation’s in the South
Asia Region

The South Asia Regional Office (SARO) was established in 1960 (Wadia,
2001: 192) and has since provided technical and financial assistance to member FPAs
and health organisations located in Bangladesh, India, Iran75, Nepal, Maldives,
Pakistan and Sri Lanka The priority for SARO is to provide leadership in promoting
and supporting the Sexual and Reproductive Health Movement at the forefront of
social and economic development plans and programmes within the South Asian
region (SARO - IPPF, 1998: 1). Yet, as already discussed in promoting sexual and

reproductive health, the Regional Office is faced with various challenges.

7.4.1 The Challenge for the South Asia Regional Office

One of the most significant challenges for this region is working within a
context where family planning brings with it a number of contentious connotations.
Some of them are related to the macro-institutions, which circumscribe life in these
countries and others pertain to the antagonisms, which characterise the relationship
between concepts such as feminism and local contexts and perceptions. One of these
contentions surrounds the way in which the feminist movement has been
conceptualised in the South Asia region. This can be illustrated in a quote by

Soonawala, the vice president ofthe FPA in India in 1993, who stated that:

‘the so-called pro-feminist groups, through their empty contraceptive polices,
are in reality working against the welfare of their fellow women In India

injectable contraceptives were ready to be introduced into the national

B Iran’s FPA became a member of SAR in 1980, transferring from membership of the Middle East and
North Africa Region when that was renamed Arab World. With the change of regime in Iran and the
banning of non-governmental organisations, membership lapsed, but contact with IPPF was renewed
when organisations were once again allowed in 1994. Iran rejoined the South Asia Region in 1995.

(Wadia. 2001: 191)
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programme about five years ago, but a stay was ordered by the Supreme Court
because certain women’s groups claimed that injectables were being forced on
women, that they were dangerous contraceptives and therefore should not be

used in the national programmes’ (Soonawala, 1993: 85).

This illustrates the tension, which has characterised relationships between family
planners and feminists. This is further complicated by the way in which family
planning associations contextualise a gender aware approach in the presence of
pluralistic and disparate women’s organisations, which challenge the inter-
relationship between men and women. In this context sexual and reproductive health

is often confined within the 'welfare' debate rather in an ostensibly gender debate.

The above point is similarly applicable to the way in which gender equity,
gender mainstreaming and women’s empowerment is contextualised within the South
Asia region. These concepts are fluid and have different meanings in different
contexts as is evident in a publication Real Lives on Women and Girls in South Asia,

where a Sri Lankan FPA staff member states that.

‘men have great fear that women’s empowerment represents a threat to their
family life. On the contrary, women’s empowerment should lead to the
strengthening of family life. Even women’s development groups are
misguided. When a woman faces any difficulties in the home some of these
women’s groups tell her to get up and leave the husband. This is wrong, this is
not empowering for women. I feel that there is an absolute necessity to
preserve the family unit. What we need to bring about is better communication
and understanding between husband and wife and mutual respect. This is the
foundation upon which women’s liberation should be built” (SARO - IPPF,
1997: 14).

This comment highlights a marked difference in perspectives with regard to
empowerment and gender equity from one region to another. In this context
empowerment is associated with the need for better communication between ‘husband

and wife’ so that the family unit can prosper. Moreover, there is an explicit equating
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of the family unit with women’s liberation rather than seeing the family unit as one

source of women’s oppression.

It appears that the majority ofthe SARO’s projects, which focus upon women,
are in general concerned with literacy, income generation or skills development; these
are termed ‘empowering projects’. This is evident in the way in which the region’s
projects such as ‘The Girl-Child Project’ and ‘Promoting Girls’ Education’ focus
specifically on the above issues. For instance the Pakistani FPA’s project on the girl-
child sets out to raise girls and women’s awareness about their lives and rights. The
FPA’s activities involved in this project have been centred around orientation
workshops where girls discuss issues ofhealth, hygiene, nutrition, education, first aid,
food preservation and women'’s rights (SARO - IPPF, 1997: 3). The focus here is on
incremental empowerment and the connection between sexual and reproductive health

empowerment and economic empowerment.

South Asia, whilst being extremely diverse in many respects, has a significant
number of core similarities between the member states and its member FPAs. This is
particularly seen in their status as 'developing' countries and their focus on population
growth as a priority over individual rights, which have often been perceived as
secondary or a by-product of 'greater' social objectives. This priority with economic
well-being is borne out by Caplan in her examination of women’s groups in India. In
this study of five women’s organisations, Caplan (1985) illustrates the significance of
the women’s movement. In assessing the emergence of the women’s movement,
Caplan found that women had to compromise and adapt a language and devise goals
and aims, which would not alienate male control. Consequently, Caplan argues that

there was no attack on the patriarchal bases of Indian culture.

Another key finding in Caplan’s study is that Indian women have tended to
extend their domestic role into the public sphere, which is materialised in carrying out
social work on behalf of the poor with a specific focus upon welfare activities.
Voluntary social welfare defines and mediates relations between the classes
particularly effectively as it consists largely of philanthropy carried out on behalf of
the working class by the upper classes. Social welfare activities have enabled women

of the bourgeoisie to inculcate their own ideology of womanhood and the family into
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members of the lower classes. The emphasis for poor women is laid on solutions such
as marriage, family planning and domestic training as opposed to developing skills in
a productive sphere (Caplan, 1985: 16). A combination ofthe Indian government and
upper class women’s concern with the increase of the national population growth in
particular amongst the poor, shaped the agenda of family planning. Although India is
only one example ofthe activities carried out by the women’s movement within South
Asia, it does highlight the complexity of class, caste and gender as well as a general

discourse on the way in which womanhood is perceived.

7.4.2 The Experience of the International Planned Parenthood Federation’s

South Asia Region

This section will assess the way in which gender sensitive development has
been conceptualised by SARO and its FPAs and moreover to what extent the GEP has
played a role within this region and how it has impacted the region’s activities. One of
the key challenges for the region’s FPAs has been the hostility of potential service-
users towards family planners. There has been little trust in family planning due to the
turbulent history of the region. Family planning has often been associated with force
and consequently some of the FPAs in South Asia have had to re-build their image
and approach to their service users focusing on showing the client value of rights-
based service delivery. IPPF’s strategic plan, Vision 2000, as well as the 1CPD
Platform for Action became the backbone for the region’s own strategic plan This
addressed issues, which were previously not considered as essential in the practice of
family planning such as counselling in sexuality, prevention of unsafe abortion,
screening for reproductive tract cancers and emergency contraception (SARO - IPPF,

2001: 10).

In 1994, SARO’s mission statement was proposed as the following:

‘The International Planned Parenthood Federation’s South Asia Region (IPPF-
SAR), consisting of non-governmental member family planning associations
in the region, commits itself to the realization of family planning as a basic
human right and as an essential measure for the health and well-being of

individuals and families. To this end, IPPF - SAR further commits itself to:
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ensure that family planning remains in the forefront of social, economic and
environmental development policies and plans of countries in the region.
Promote and support measures aimed at making family planning services
available and accessible to all. Promote and support quality of care with
emphasis on the client’s rights to informed choices, sustainability of services
and maintenance of the essential standards of services throughout the region.
Work towards the establishment of equal rights for women and for their
empowerment to exercise control over their own reproductive and sexual
health choices. Promote and support measures aimed at preparing the young

generation for responsible adulthood/parenthood’ (SARO - IPPF, 1994:19).

Considering the turbulent history of the region in terms of family planning,
this is a significant shift in discourse from the earlier and more narrowly defined
approach of family planning. Yet, this Mission Statement required a whole new
approach in which SRH was now at the forefront of the region’s strategy. This was
not an easy task and required a whole new way of thinking and operating. The FPAs’
key concern had so far been that of family planning and the new approach of sexual
and reproductive health required new skills and techniques including 'tools', which

could address issues of gender, youth and quality of care.

7.4.3 The South Asia Region and the Gender Equity Policy

According to a survey carried out in 1999 by the Global Advocacy Division
on the Gender Equity Policy7, SARO reported that although steps had been made to
implement the policy, obstacles were also encountered. For instance the FPA in
Bangladesh reported that lack of good public transport is a problem for many women
as it restricts their mobility and therefore their political availability. This is further
compounded by cultural restrictions, which impede women’s movement, if
unaccompanied. The Pakistani FPA found it difficult implementing the policy due to

the fact that there is a lack of suitable trained and qualified females, which was an

D This survey was carried out by Naana Otto-Oyortey and myself in 1999 as part of monitoring the
way in which the regions and its local FPAs managed to implement the Gender Equity Policy since
1995. The results of this survey have since been written up in a report TPPF’s Gender Equity Policy: A
Five-Year Review’ in 2001 (IPPF, 200 le).
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issue in terms of recruiting women for decision-making bodies. This is reflected in the
way in which the region has faced challenges in meeting the objective of the Gender
Equity Policy with regard to achieving 50% ofmales and 50% of women on decision-
making bodies. The majority of the region’s decision-making bodies remain
predominantly male; in 1999 the executive committee consisted of 60% male
members and 40% female members; 62% of the region’s volunteers were males
whilst the remaining 38% were females (IPPF, 200le: 5). Moreover, the senior
management within the region’s FPAs still remains predominantly male, 14% of the
Executive FPA Directors are female as opposed to 86% of their male counterparts

(IPPF, 2001e: 45).

It was clear from this survey that the policy was perceived within the region as
yet another 'Western' tool, which did not specifically work within a South Asian
environment. The reasoning behind this for the South Asia region as a whole is that
their particularised context cannot synergise the conceptualisation found within
IPPF’s GEP. What this means is that the presumptions and measurables, which
comprise the GEP are incommensurable with the social reality of South Asia. For
example the 50:50 split is almost inconceivable where movement is so problematic.
However, what appears to be happening with the region may in itself be quite radical,
in that the challenges ofthe Cairo Platform for Action are being effectively negotiated
through various activities concerning youth, sex education and counselling (SARO -
IPPF, 1997: 6). This in itself is a large step, for the region, towards an agenda
promoting gender sensitive practices. Whilst the region appears to have struggled with
the GEP, through its innovative approach to its own circumstances it has been able to
construct a platform, which is both stretching, but also aligned to the region’s social

realities.

There is clearly a concern in the SARO as to what motivates the GEP and the
ambiguity of its application across such varying cultural and social circumstances. It
appears that there is confusion as to what gender mainstreaming entails and how it
should be incorporated into the region’s work as a strategy. One member of staff at

the Regional Office pointed out that:
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‘we keep hearing the word 'gender mainstreaming', but no one seems to be
able to explain what it actually means’. (Interview with member of staff from

the South Asian regional office, August 1999)

This statement is indicative of two issues concerning gender mainstreaming and
IPPF’s GEP. Firstly, the nature of the gender mainstreaming strategy, which
underpins the GEP is not clear and does not resonate with the region. Secondly, it
highlights the incommensurability between the concepts that compose gender
mainstreaming and the experiences of service users throughout this region. As a
consequence, put together, these issues obscure and obstruct progress for gender
mainstreaming as standardised within the GEP even though the region is making

headway in constructing a rights-based strategy for change.

Moreover, gender mainstreaming as conceptualised within the GEP does not
sit comfortably within the SARO’s overall programme language due to its vague
notions of'difference' and its emphasis on an implicit conceptualisation of a universal
notion of womanhood. This has certain implications for the way in which the SARO
has conceptualised gender sensitive development; it tends to avoid language and
phrases, which communicate negative connotations and associations. Although the
South Asia region has a lively pluralistic women’s movement, feminism as conceived
in Western terms often carries negative associations of being anti-male and anti-
family as well as something being associated with social dislocation (Goetz, 1998:
45). SARO’s resistance to feminism is predicated on feminism’s Western conceptual
framework rather than a resistance to feminism per se where the essence of the
analysis is a description of the difference between men and women in social and
cultural terms. It could be argued that SARO’s approach to the Cairo Platform for
Action in fact draws on a feminist analysis although one, which is sensitive to local

and regional particularities.

7.5 The Significance of Local Knowledge

As seen throughout the previous section each of the regions has a different
social and cultural reality as well as a different way in which gender has been
contextualised. The critical issue here is the extent to which policies formulated at the

centre, which are intended as instantiations of gender mainstreaming, have the
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capacity to accommodate the degree of difference, which exists throughout the

Federation’s member countries.

7.5.1 'Universalising' Notions of Difference

Different kinds of interpretations of gender have emerged within and between
the two regions and this is clearly reflected in the way in which gender is tackled and
interpreted. The WHR is opening up dialogue with feminists, actively questioning
current power relations between men and women and the way in which this affects
women and men’s access to services. SARO is, on the other hand, addressing the
empowerment of women and male participation in a language, which is more
culturally specific to the needs of the various FPA areas. This is significant as it
illustrates that the notion of 'gender' is not a static and universal concept. Rather it
differs over time and moreover according to the cultural context and should therefore
not be treated within a modernist framework where 'gender' is often considered to be a

universal analytical concept.

Different ways of adapting, contesting and challenging IPPF’s GEP have
materialised within the different regions and its FPAs, which in turn highlights the
complexity of implementing a policy within a Federation. As shown earlier, the FPAs
are semi-autonomous and this is particularly evident in the way in which policies are
adopted. My research showed that some regions are more concerned with the new
language of sexual and reproductive health as opposed to IPPF’s GEP. This
preoccupation with language stems from the influence of the ICPD Platform for
Action, which was the initial vehicle for moving from family planning to sexual and
reproductive health. This is important in that it illustrates the capacity within the
ICPD for the accommodation of difference, which does not appear to be there in the
GEP. In fact the GEP in focusing essentially on the quantitative aspects of gender
representation misses an opportunity to becoming the kind of policy directive needed

to articulate the full gamut of considerations entailed by gender mainstreaming.

What is significant is that two different regions have chosen two very different
ways of adopting the Federation’s GEP. Although both regions have adopted the
policy, it has, to a large extent, been marginal in the efforts made by each region to

promote sexual and reproductive health. That is not to say that the policy has not been
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useful, rather it has been subject to the two regions’ own interpretation of gender
equity and consequently, two very different interpretations have emerged. The
regional office in South Asia considers women’s empowerment as an important
component in reaching what is perceived as successful development. The WHR, on
the other hand, has made a conscious effort to take on board feminist groups and their
agendas and thereby creating a form of development, which is particular to that

region.

It is significant that IPPF’s GEP has been developed and later monitored in
accordance with a linear and rational process, yet the way in which it works in
practical terms has become far more fluid and less linear due to the federal character
of IPPF and the power of context. Moreover, this shows that the implementation
process is complex and that it is fluid and dynamic as it is to a large extent creating
discourses on gender itself through the implementation process. So far it appears that
the politics of IPPF’s GEP need to be understood when contextualised in order to take
into account what happens in the process of implementing it within the regional and

local level of'the Federation.

7.6 Concluding Comments

The aim of this chapter was not to 'rank' or even compare the ways in which
these two regions have dealt with the gender mainstreaming strategy. The role of this
chapter was to see the extent to which culture and context are critical dependencies
for effective gender sensitive development. Moreover, the aim was to understand how
different regions have responded to their particular contexts in their interpretation and
adaptation of the central level’s prescription in the form of the GEP The two regions
are very different from each other in almost all respects, not least in their socio-
economic profile. This inevitably impacts the FPA activities and the way programmes
are structured and delivered. This is only part of the explanation as to why the two
regions have dealt with the same requirements so differently. What the chapter shows
is that gender mainstreaming, as a strategy, cannot be effective when it implies a set
ofuniversal narratives for all women in all circumstances. This is compounded when
the implicit narrative that underpins the gender mainstreaming strategy tends to be

dominated by a Western conceptualisation.
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On an organisational level 1PPF has the capacity to allow regions to negotiate
strategic discourses on a regional and local level, allowing for the regions to influence
the direction ofthe policy as it affects them. This can be seen readily within the SAR
where empowerment particularly is a high priority, but one, which is set within the
context of societies, which value the family and the status of women within them.
This can be contrasted to the way in which the WHR has embraced the various
feminist movements across the region in order to widen their appeal and enhance their
delivery capability. Both these actions are instrumental in their own contexts and
represent ways of advancing their cause whilst working within the given

circumstances.

This chapter’s contribution to understanding the notion of gender
mainstreaming within IPPF was to look at the ways in which negotiation,
interpretation and adaptation play a significant role in the transformation of the
centre’s core gender mainstreaming tool i.e. the GEP in local particularised contexts.
The GEP is comprised of a set of quantitative guidelines, which are predicated on a
universalist interpretation of gender, that is they presume a broadly homogenous
notion of womanhood and therefore construct strategic aims, which are similarly
narrow in their notion of change. Both the WHR and SARO have in different ways
transformed the GEP to suit their particular contexts - the ways they have undertaken
this are apposite in illustrating the problems associated with gender mainstreaming in

general.

Clearly, the idea that gender can be defined with certainty and that definition
will hold true in all contexts is highly problematic. This is born out in the above
discussion through the ways in which each region has adapted the GEP to their needs.
The WHR used it as a vehicle for accelerating an already scoped and agreed
programme of change, whereas the SARO have taken elements of it to support their
central theme of empowerment. What is absolutely clear from the discussion is that
context must drive and influence policy not vice versa and moreover, statically
defined notions of what constitutes women’s and men’s needs will quickly become

meaningless in the absence ofthe particular.
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Conclusion: Opening Windows for a Transformative

Agenda - Strategising Gender Mainstreaming

At the outset of this thesis 1 set out two parallel and mutually dependent aims;
the first concerned the nature, content and possibility of constructing and
implementing a development praxis, which is gender mainstreamed. The second
concerns the extent to which IPPF has managed to assimilate this contested and
complex strategy in implementing policies and programmes. I proposed that the two
issues should be construed as mutually dependent, because the possibility of gender
mainstreaming is directly connected to its application in a practical context i.e the
concept alone can only add value to the development canon if it is efficacious in the

context of substantial change.

Throughout this analysis several significant findings have been highlighted.
Some of these findings weigh considerably against the possibility of gender
mainstreaming, whilst others suggest ways in which this strategy could add value to
the development project albeit through an understanding of the strategy’s failings.
Whilst, this may appear to be a rather contrived conclusion, it is aimed at gaining
something positive from what, 1 have argued, is a somewhat depressing analysis of
gender mainstreaming. The failings of gender mainstreaming are themselves both
instructive and to a certain extent only partial. This statement should not be
misinterpreted as a recanting ofthe comments seen above, but rather a more measured
response to the very real and difficult circumstances, which face NGOs and their staff
each day. In order to take something substantial from both this conclusion and the
thesis as a whole, it is important to look once again the factors, which militated

against gender mainstreaming being wholly successful.

On examining these factors then, holistically against the gender mainstreaming
strategy’s ambitions, there is a substantial warrant for arguing that gender
mainstreaming can only be as effective as its protagonist claim under some very
specific circumstances. These circumstances entail complete cognisance of the need
to account for cultural specificity in the construction of any development policy or

programme for change. The need to appreciate the nature and content of difference
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across varying circumstances works against the implicit universalism at the heart of
the gender mainstreaming strategy, which constantly abstracts concepts such as
equity, equality and gender relations away from the particular towards the general. In
summary then, gender mainstreaming; by virtue of its conceptual content, is in fact

self-contradictory.

The conclusion that the possibility for an NGO to become gender
mainstreamed should be highly qualified, is the result of analysing the way in which
IPPF has attempted to gender mainstream and identifying obstacles, which have
militated against its success. Thus, the possibility of gender mainstreaming as a
foundation for a development strategy is in itself a remote and very complex prospect
and the transferability of the strategy to large NGOs has proved highly problematic
for several key reasons. 1have demonstrated and argued at several points within the
thesis that the most significant reason for this is the ambiguity with regard to
interpretation of what gender mainstreaming actually is and the contradictions, which

circumscribe the various interpretations of'it.

Throughout this analysis I have attempted to illustrate the ways in which
gender mainstreaming presents development NGOs with a paradox in terms of
interpretation over meaning and an apparent insurmountable problematic in terms of
implementation. These two issues, interpretation and implementation, are
interconnected through the problem of meaning within gender mainstreaming itself.
At the heart of the problem is a dichotomy between interpretations, which favour the
'mainstreaming' elements of the strategy over the theoretical 'gender' interpretations.
This extends beyond academic debate concerning gender mainstreaming into the
practical domain of NGOs and other organisations attempting to adopt gender

mainstreamed inspired principles.

Inconsistency in defining the strategy is further compounded by some specific
issues, which are a function of the role of particular NGOs and the nature of NGOs
themselves. These issues are clustered around specific thematics; macro-themes such
as context, history and donors and micro-themes such as programme content, policy

statements and monitoring and evaluating techniques. Without exception these issues

242



were present in the analysis of 1PPF and there is good reason to infer that most will

feature in large NGOs where change is being negotiated.

It is important to understand the various ramifications of both the problem of
interpreting gender mainstreaming and the various problems, which further militate
against the effectiveness of gender mainstreaming for any NGO in attempting to
follow this development route. Undoubtedly, the most significant aspect involves
interpretation of the concepts, which compose the strategy itself, and also the
methodology at the heart ofthe strategy - this single issue cannot be over-stated. The
various interpretations of the strategy entail a multiplicity of prescriptions for change
ranging from a radical version of equal opportunities to bottom-up, discourse-
orientated-agenda-setting. These interpretations are critical in reviewing and
understanding what an organisation wishes to achieve and how they interpret their
ability to instigate change. In the case of IPPF gender mainstreaming is remarkably
complex namely because the 'business' of the NGO itself is highly gendered, in the
sense that its services all centre around sexual and reproductive health. Whilst, this
made the exploration of gender mainstreaming more complicated, it ensured that the
discussion had to be thorough in separating out the problems associated with the
'business' of IPPF and with the issues associated with the Federation’s efforts to

sensitise their work to gender.

In arriving at the conclusion I have outlined above, there are several factors,
which need further consideration; the first concerns the interpretation(s) of gender
mainstreaming itself. This needs some further discussion before turning to look at
ways forward and some of the more concrete issues, which problématisé gender

sensitive development in general.

Finding One’s Bearings!

At the beginning of this thesis the whole notion of a gender mainstreaming
strategy was questioned, highlighting the previous strategies of WID and GAD, which
had made attempts to challenge gender inequality, in particular in the context of
development thinking. It has been demonstrated throughout this thesis that the gender

mainstreaming strategy has been positive in the sense that it has opened up
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institutional dialogue. Yet, it has simultaneously become evident that the gender
mainstreaming strategy has, through pragmatic negotiation, become very similar to

the earlier approaches of WID and GAD.

The similarity with previous development models is not a coincidence. It rests
wholly on an intentional misinterpretation of the central tenets of gender
mainstreaming. The feminist conception of gender mainstreaming is essentially a
bottom-up strategy, which places the expectations and experiences of individuals at
the starting point of any strategy for change. Furthermore it is holistic in that it places
these experiences in the context of culture and social situations, thus enabling a
reasoned dialogue to take place, which allows for difference and particularity.
Undoubtedly, assimilating this kind of radical strategy into any NGO would be a
significant challenge. It calls for a re-appraisal of the way the NGO relates to its
service users, its donors and the governments and partner organisations it deals with.
It also calls for a different way of working with regard to prioritisation of resources,
not least in the context of client-led, sustainability orientated, change programmes. It
is implicit within this programme of action that there is a need for a wholesale
reconstruction of every aspect of an NGO’s work. This is, to say the least, extremely
ambitious especially where this reconstruction faces resistance at every level of
engagement; internal and external to the NGO. In fact, it could be argued that the
strategy of gender mainstreaming and all it entails has, in many ways, been fully

understood, but has at the same time been subject to considerable resistance.

Many NGOs have made steps to attempt to assimilate some gender
mainstreaming orientated activities into their organisational practices. Yet, often these
changes are only superficial and may be restricted to changes in language. These
changes have tended to only affect the syntactic level; the semantic content of the
language used within NGOs has only been partially transformed This means that the
structural barriers to transformative change, such as patriarchy and substantive
empowerment, have gone relatively unaffected by the gender mainstreaming strategy.
This has proved relatively impervious to the apparent language offensive, which has
been one interpretation of'the gender mainstreaming strategy and conceptualisations.
In many instances, the gender mainstreaming strategy has led to a re-packaging ofthe

WID/GAD concepts founded on the same modernist top-down principles of
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development practice. Where NGOs have made more effort to embrace a more radical
interpretation ofthe new strategies, they have more often than not had to acknowledge
the need for pragmatism in the face of external calls from donors to deliver 'quick-

wins' with easily discerned results.

I have illustrated and argued extensively that one of the sources of this
misinterpretation of gender mainstreaming within development NGOs is a paradox in
terms of interpretation over meaning and an insurmountable problematic with regard
to implementation. The two issues of interpretation and implementation are
interconnected through the problem of meaning within gender mainstreaming. A
dichotomy between interpretations, which favour the 'mainstreaming' elements of the
strategy over the theoretical 'gender' interpretations extends beyond academic debate
over gender mainstreaming into the practical domain of NGOs and other
organisations attempting to adopt gender mainstreamed inspired principles. The
contemporary articulations of a gender mainstreamed inspired strategy are predicated
on certain key themes; universality, consensus and material conditions, each of which,
whilst contested, are culturally specific to the West. Gender mainstreaming, then
when articulated as a development strategy, which is rooted in this backdrop, has
certain implications, which create a paradox for development practitioners. The
paradox is contained within the terms of gender and mainstreaming, the former is
interpreted as a concept, which accounts for differences, whilst the latter implies a
singular approach to change, which involves organisational re-structuring rather than

bottom-up narrative sensitivity.

In order to move a gender mainstreaming development strategy forward, it is
particularly important to use this research to understand the key 'points of pain' or
obstacles for embracing new strategic methods. The analysis within the previous
chapters allows us to appreciate and understand the various problems NGOs face in
trying to shift themselves paradigmatically to new strategic territory. In understanding
the limitations of gender mainstreaming and more importantly appreciating where
those limitations derive, this research can provide a basis for building new ways of
founding development practice, which takes account of the inadequacies highlighted
by gender mainstreaming. Moreover, in acknowledging the priority of context and

culture over certain mainstreaming tendencies, significant value can be derived from
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the preceding discussion and the wider discussions concerning gender sensitive
development. Priority of context facilitates the effective use of resources within the
communities, which are primary beneficiaries of the projects. Once priority is
acknowledged then other issues concerning the problematic nature of mainstreaming

itself can be explored.

Understanding the Obstacles and 'Points of Pain'

The nature of the obstacles to change is directly related to the interpretations
of the gender mainstreaming strategy outlined above. NGOs that are large and
complex in organisational terms would undoubtedly encounter the most 'pain' in
affecting the kind of bottom-up change, which is implied by this strategy. As seen in
this study there are a significant number of aspects, which need to be negotiated in
order to affect a transformative agenda. The most critical aspects can be thematically

organised into two mutually dependent groups, micro-obstacles and macro-obstacles.

Amongst the micro-themes are issues such as monitoring and evaluation
techniques, programme content and policy directives. In the case of monitoring, the
most significant obstacle is derived from the problem of meeting donor requirements.
Project design tends to become like a 'corporate package' with deadlines, targets and
time limits. All of these parameters when conceived of within a non-gender
mainstreamed framework, work against gender-sensitive principles. Gender relations
are not contextualised, and this obstructs more fundamental changes such as
addressing the power relations between men and women across class and culture.
Within these confines it is difficult for NGOs to make a thorough gender analysis
within the initial project design due to the bureaucratic limitations, which they often
face in trying to assimilate and off-set donor and client needs. The latter inevitably

concedes to the former

Without a thorough gender analysis, the bottom-up driven priorities are
subsumed or replaced by those proposed within donor terms and conditions. The
ability of the NGO to ensure the programme takes sufficient account of the need for
gender empowerment and participation is severely restricted unless dialogue can take

place between client and programme approvers at the outset of programme design.
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Utilising policy directives such as IPPF’s Gender Equity Policy can, on the
other hand, have the opposite ofthe desired effect if they are not built from within the
organisation. The problem here revolves around ownership and direction. Directive
orientated policy statements are notoriously difficult to administer and monitor
especially where the focus is as complex as gender. In order to meet the needs of
administration and monitoring, such documents tend to over focus on the quantitative,
when their real focus is actually the qualitative aspects of service delivery particularly
empowerment predicated sustainability. Directives, which are aimed at changing the
cultural values of an organisation, need senior sponsorship and to be 'owned' by a
substantial proportion of the organisation, particularly those who will be effected by
its provisions. In the case of gender orientated change, the impetus for the directive
and its championing should be based on a cross directorate partnership involving all

levels ofthe NGO, so as to be as inclusive as possible.

These two descriptions of the 'micro-obstacles' of monitoring and policy
statements are further problematised when contextualised within highly complex
NGOs, which often have extensive histories and complicated organisational
structures. As discussed in Chapter Two, NGOs are seen by governments and inter-
governmental organisations as extremely effective distribution channels for donor aid.
Whilst this clearly pays tribute to the professionalism of NGOs, it also puts them
under considerable donor pressure to account for their actions. This was seen in the
way in which IPPF’s priorities changed according to donor preferences, for example

the change of emphasis from gender to youth and from youth to HIV/AIDS.

Another notable point of friction is the relationship between the volunteers and
the centre. This was observed throughout the thesis as a whole, where these tensions
are often exacerbated by the variety of national contexts in which NGOs have to
operate. Attempting to provide sustainable and radical solutions in the context of
highly complex global organisations, such as NGOs, inevitably involves compromises
and uneven distribution ofresources. Moreover, these tensions between the centre and
the local distribution points also manifest themselves in varying interpretations of
policy as well as governance. In the area of policy interpretation, IPPF’s Gender
Equity Policy stands out as one specific example of where two regional offices dealt

very differently with the same set of guidelines. In one region, the management
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assimilated the Gender Equity Policy relatively quickly and in fact went beyond the
Gender Equity Policy within some of their programmes. In contrast another region
interpreted the Gender Equity Policy in a more creative way, which accorded to its

specific regional contours.

The Importance of Agenda Setting

The ability to lead in agenda-setting is a critical part of the gender
mainstreaming strategy in that setting and controlling direction is one of the pre-
requisites of an organisation that attempts to gender mainstream. In Chapter Four, 1
outlined the importance of alliance building for NGOs to be effective and argued that
NGOs have to make strategic alliances in order to influence the political agenda
Evidence showed that if NGOs do not follow this 'route’, then they are unlikely to
survive financially and may struggle to have a voice at the international level.
However, there is a paradox at the centre of this strategy. Large NGOs, which are at
the forefront of their particular sector or sphere of influence, are also the focus of a
multiplicity of competing discourses, some of which contradict each other and, thus,

militate against their effectiveness in radical agenda setting.

In a very real sense, larger NGOs such as IPPF have been very effective in that
they have responded to change successfully and subsequently have managed to grow,
but this appears to have been at the expense of their initial radical agenda. From its
very inception the Federation has had to create alliances with governments in order to
become a global organisation. The shift from a pioneer organisation to a 'world player’
had significant implications for IPPF. For IPPF its transformation from being a
relatively radical pioneering movement to an internationally recognised NGO came
about as a consequence of their enhanced status at the UN. This status brought with it
a considerable number of opportunities to expand its service delivery capability, but
also affected the scope of IPPF’s activities as they increasingly relied on their UN
credentials to attract funding. Invariably government funding was 'restricted' so that

its purpose was pre-defined by the donor.

The Federation has had to respond to external changes in order to become

'accepted’ and at the same time the radicalism, which initially characterised the
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movement was slowly being replaced by the more orthodox conception of the
development project. This has affected the way in which gender relations have been
conceptualised by the Federation throughout the whole of its history. There is a
downside to success for NGOs, their size and status often inhibits them from being

able to implement or attempt large scale transformative change.

The Overemphasis on Managerialism

NGOs’ ability to control and shape change is also questioned within the thesis
as a whole. Evidence suggests that NGOs are reflectors of change, rather than agents
of change. Whilst they advocate for change, they are still to a large extent driven by
the donor agenda and the limitations set for them by host governments. Donors are
also highly influential in the way that projects are managed and implemented. There is
an implied premise within donor rhetoric that inequity can be 'fixed' by strict planning

and monitoring processes.

This is reflected in the way in which grassroots terms such as participation,
empowerment and pluralism have been co-opted at the international level. Yet, at the
same time NGOs and their projects are being monitored with strict rational and
modernist evaluation tools as requested by the donor community. This in turn restricts
the ability for NGOs to make a real change in terms of gender equity as a goal in
itself. As a consequence this has left little scope for research to be done on the actual
effect of gender mainstreaming on the service users, which NGOs represent. This is
also evident in the way in which IPPF’s Gender Equity Policy was conceptualised -
there was little concern about the way in which, if at all, this policy has benefited the
service users themselves. This is often due to the funding distributed to NGOs, which
tends to be conditioned by quantitative results, which very rarely takes into account

the complexity of'measuring' gender equity.

To be or not to be Gender Mainstreamed - Is this the Question?

Given the limitations of gender mainstreaming set out above, it is important to

look at what gender mainstreaming can contribute to the development discourse.
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There are many possible ways in which it has informed development thinking in

relation to gender-sensitive practices.

The two most important contributions of gender mainstreaming to
development revolve around the concepts of 'difference' and 'bottom-up' and these are
empowerment and participation. Both empowerment and participation allow NGOs a
bridge from the narrative of Northern donors and organisational practices to service
users and their experiences. In building this bridge, NGOs can facilitate a
compromise, which can at least partly satisfy the needs of all concerned. This
outcome will be informed and shaped not only by the donors and the NGOs
themselves, but also by the service users and recipient communities, so that the
direction of change is mutually acceptable. It is imperative that further research is
orientated around this challenge in that it explores the effect of policies and
programmes on service users themselves and allows them the voice necessary for lull
participation so that the NGO/service user balance is truly reflected in future

development activity.

The essence of acknowledging the importance of gender mainstreaming is also
in acknowledging the plurality of gender voices throughout the world. Effective and
substantial development have to be predicated on the many different discourses,
which exist throughout the South and are not reducible to a universal set of
characteristics or requirements. This will involve entering into discursive partnerships
between NGOs and service users in order to deliver change, which is suitable and
moreover sustainable in that it has at its centre a reflexive dimension founded on local

particularities.

Responding to Change - the Challenge for the International Planned Parenthood

Federation

Given IPPF’s recognised dominance of the sexual and reproductive health
development sector, they have a unique position with regard to pioneering the need
for programmes, which can respond to difference. This unique position globally is
enhanced by their federal structure in that they have a network needed to engage with

client communities in order to develop programmes, which are founded on the
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principles of participation and empowerment. The Gender Equity Policy did attempt
to direct activities in a gender sensitive way. Yet, the degree of abstraction needed for
it to stand in all circumstances as a single set of directives meant that it lacked the

degree of granularity and detail needed to augment IPPF’s activities in this space.

In a similar way in which IPPF’s size assist them in pioneering change it can
also be an asset in seeking ways of securing the kind of unrestricted funding that has
"less strings attached'. This kind of funding could be used to resource projects, which
are self-defined by FPAs and also self-assessed or at least assessed at arms length
with regard to the Central Office. It is acknowledged that the likelihood of this
happening in any sizable way is small. However, where pilots can be funded and their
results are discernible, these can be used to leverage unrestricted funding. Clearly
there is a limitation here in that the results will need to be easily discernible in order
for them to be presented to donors. This process will also need to be accompanied by
a rigorous communication to donors, setting out why these kinds of projects are

valuable to service users.

There is also a sense in which size can be a disadvantage in that it can
encourage organisations to become isolated and potentially removed from grassroots
thinking. IPPF itself grew out of a grassroots movement and could benefit
substantially by building alliances on an NGO level and at the FPA level
Organisations like Marie Stopes International have significant infrastructures for the
delivery of services, which when combined with IPPF’s specialist services could
compliment each other and increase the volume of delivered services. Moreover, this
type of partnership would also allow both organisations to reduce their costs and thus
free up funding to utilise elsewhere. In order to enhance gender awareness within
IPPF and its policies and programmes, it needs to build the momentum around gender
issues on a discursive level by bringing in groups and individuals who are involved

within the grassroots movement

251



Gender Mainstreaming - Further Explorations

The findings, analyses and conclusions within this thesis reflect only a

relatively limited exploration of the concept of gender mainstreaming. The thesis is

not intended to be exhaustive. Throughout the period of research, gender and

development thinking has continued to change, the latter changes are not necessarily

reflected in this work

Key areas for further consideration and research, especially in order to build on the

positive aspects of gender mainstreaming, are:

L

Extensive research into the effect certain gender mainstreamed policies have on
service users, service users and communities in the South. I have only managed to
touch on this within this thesis. Where I have, the focus was essentially theoretical
or based on the assessment of 1PPF staff. This leaves an important area for
analysis, possibly the most important area. Proving that the intentions of NGOs do
resonate with service users and accord with service users’ aspirations has often

been overlooked in the gender and development space.

In addition, more analysis should be undertaken to understand how 'difference’
could be accounted for by organisations, especially NGOs that focus on groups,
which have traditionally been labelled as 'marginalised’. This point is related to
that above concerning service users. NGOs, especially those, who take gender
seriously, need to appreciate the context of their policies and programmes more
fully. Assumptions and unintentional prejudices about the experiences of women
and men can lead to activities, which simply consolidate, and institutionalise

marginalisation, rather than change it.

There is also a need to explore more fully, the effect of power and its negotiation
between the North and the South. Again, this relationship implies so many
assumptions without actually reference to reality. How individuals, communities
and countries see themselves should be central to leveraging change, which is

sustainable and benefits the maximum number of people as possible
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Appendix 1: Analysis of IPPF” Income and

Expenditure

Income and Expenditure Analysis

This analysis is based on the 1999 Annual Report Supplement:

IPPF Income Analysis (all figures are in USS000 unless otherwise stated):

Total Income - 84.17077
Ofwhich was unrestricted - 70.160 (83.4%)
Ofwhich was restricted - 14.010 (16.6%)
Breakdown ofIncome Sources:
Unrestricted: From Governments - 68,170 97.3%)
From Grants - 1,890 (2.7%)
Restricted: From Governments - 6,330 (45.2%)
From Grants - 7.680 (54.8%)
Analysis of Governments' Unrestricted Funding'.
Japanese Government - 18.200 (26.7%)
Danish Government - 10,010 (14.68%)
UK Government - 8.997 (13.2%)
Swedish Government - 8,130 (11.9%)
USA Government - 2.5008 (3.7%)
FPAs’Incomefrom All Sources:
From IPPF - 49.650 (26.73%)
From Local Sources - 96.600 (50.37%)
From International Sources - 42,560 (22.9%)
Total 185,81
Regions' Income by Source:

Region IPPF Local International
Aftical $18.8m (63%) 9% 28%
Arab2 34.2m (37.6%) 41% 22%
EASOC3 34.94m (11.68%) 84% 5%
European4 81.6m (46.4%) 18% 35%
South Asia Region5 8310.51m (62%) 14% 24%
WHR6 SIO.Olm (12.2%) 58% 30%

These figures do not reflect movements of funds to Vision 2000 Funds. Other income is not included

- this amounts to ¢2% of total income.

7 The majority of US Government funding goes to restricted funds, in fact over 60% of restricted funds

from governments comes from the USA Government.
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1- 63% of regional income from IPPF, majority of which is restricted funding.

2- 41% of income generated locally, low International income, majority from USAID. IPPF income

mostly cash grants (unrestricted).

3- 84% ofincome generated locally with only 12% derived from IPPF.

4- 47% of income from IPPF in cash grants (unrestricted).
5- Majority of income from IPPF, minimal local income.

6- 58% oflocal income is from sales/fees and fundraising. International income is mostly from USAID

and Private Donors.

IPPF Expenditure:
Total to FPAs - 49,370
To Secretariat - 25,650
ToGovemancc - 2,300
To International Activities - 1,770

IPPF Expenditure to Regions:

Africa Region - 18,430
Arab Region - 4.210
ESAOR- 4.940
European Region - 1,610
South Asia Region - 10,440
WHR - 7,990
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Appendix 2: IPPF’s Gender Equity Policy as adopted
in 1995

GENDER EQUITY POLICYD
Background

The IPPF Members' Assembly meeting in New Delhi in October 1992 in the year of
LPPF's 40th Anniversary passed a resolution urging all IPPF Regions to adopt policies
whereby by the MA in 1995, equality of gender representation has been accomplished in
all IPPF Governing bodies. At their meeting in 1993, Central Council recommended that
the International Women's Advisory Panel (IWAP) draft a policy to operationalise the
process of empowering women to participate more effectively at all levels of volunteer

and staff structures.

In line with Vision 2000, in order to operationalise the Members' Assembly resolution

on gender equity by 1995 (or as soon thereafter as possible), IPPF and FPAs should:

1. Practice affirmative action in order to alter the balance in the numbers of men and
women at all levels of decision-making in volunteer bodies of the Federation, in

favour ofat least 50 per cent women, including on:

* FPA Boards,

» FPA representation at Regional Councils/Boards/Executive Committees,
» Regional representation to Central Council,

* Central Executive Committee *

» Central Budget and Finance Committee

*  Members' Assembly.

* Realising that achieving gender equity on the CEC will not be possible in

the short term because of the manner in which it is composed, it is

"D Policy adopted by IPPF's Central Council in November 1995.
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recommended that as a first step the four IPPF Honorary Officers include

at least two women.

Operationalising affirmative action would include:

1il.

as a post comes due for election, making special efforts to recruit women

candidates;

where there is a choice of candidates, giving preference to suitable women;

where FPAs are permitted to send more than one representative to a
regional or international body, ensuring that at least 50 per cent of those
representatives are women; and

where FPAs are currently permitted to send only one representative to a

regional or international body, either:

increasing the number of representatives to at least two, and making at
least 50 per cent ofthese women, or

if a man is sent in one year or to one meeting, sending a woman the
following year or to the following meeting, to achieve a balance, and/or
providing a representative and an alternate, at least one of whom is a

woman.

A permanent policy change should be instituted for representation to Members'

Assembly to ensure that:

a.

b.

each FPA should send two representatives, at least one of whom should be

a woman and both ofthem should have the right to vote; and

gender orientation sessions should be held for both women and men,

separately.

The status and terms of references of Regional women's panels/task forces/

committees should be changed as follows:
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a. they should become statutory instead o ftemporary bodies;

b. they should all be guided by the same principles; and

C. they should all report directly to the Regional Councils. *

Employment policy should include affirmative action. Operationalising

affirmative action in employment would include:

a. active recruitment of women to high-level decision-making and high-

salaried posts, as well as other posts;

b. recruitment ofyoung women;

C. recruitment of both men and women from diverse backgrounds;

d ensuring all recruitment of senior staffis done by recruitment panels; and
€. ensuring all recruitment panels include at least 50 per cent women.

Where an FPA or a regional or international body finds that it is unable to fulfil

any one ofthese policy directives, suitable sanctions should be applied.
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REGIONAL WOMEN S ADVISORY PANELS (RWAP)

PRINCIPLES

RWAP should review and assess the situation with regard to the invoivement of
women in decision making in the region and advise on mechanisms and

strategies for increasing this involvement (Re-Vision 2000).

RWAP should advise on strategies and methods to fully institutionalise
appropriate and effective gender representation at the local, regional and

international level

RWAP should provide expert advice for insuring gender sensitivity in
programmes and recommend ways in which the women's perspective can be
incorporated into the design, implementation and evaluation ofregional

programmes.

RWAP should review and assess developments affecting the status,
reproductive health, and rights of woman with a view to advising the region

and FPAs on appropriate directions and practices.

RWAP should, as necessary to meet the above principles, monitor programmes
and policies, provide technical assistance to the region and FPAs (volunteers
and staff), prepare reports and recommendations, and undertake other

appropriate inquiries, discussions, actions and activities.

RWAP should be composed ofno less than three women representatives of the
region. A maximum of six expert volunteers is suggested for optimal Panel
effectiveness. In addition to these representatives, RWAP should include one
member ofthe Regional Council, Board of Directors or Executive Committee,
male or female, chosen on the basis of demonstrated leadership in the

involvement of women, and one regional staff member to facilitate Panel
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operations and follow-up. The Panel should have the power to temporarily co-
opt 3 members (volunteers, staff member or experts) as necessary in order to

reflect a variety of fields of specialisation relevant to IPPF's activities and

gender issues.

7. RWAP should report to the Regional Council.
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Appendix 3: IPPF’s Gender Equity Policy as adopted
in 2001

IPPF GENDER EQUITY POLICYo
Guiding Principles

L. IPPF views gender equity as fundamental to its vision of empowerment of women
and believes that the equitable participation of women in decision-making positions
and processes at all socio-economic levels will enable women to acquire the relevant

skills and confidence to promote their sexual and reproductive health.

2. Gender equity should be considered an integral part of all policies, programmes and
structures of the Federation. Women, men, young women and young men have
different needs and experiences, as well as sexual health risks specific to each sex.
Gender disparities often serve as additional social, economic and bureaucratic barriers
to how men and women promote and protect their sexual and reproductive health.
Policies, programmes and services must strive to identify and address these gender
specific differences by creating enabling environments for men and women to

influence and benefit from programmes and services.

3. Gender equity connotes fairness and justice and should be applied to all issues in
the Federation, whether with regard to the proportion of women and men on a board
or committee, or with regard to the social division of labour. Focusing on gender
equity should not be taken as an excuse to permit inequality between women and
men. In an area such as sexual and reproductive health, in which women bear the
largest share of the costs, dangers and burdens (physical, mental, social and
economic) it is equitable and fair that women should have at least an equal share in all

institutional decision-making processes.

80 Policy adopted by the Governing Council in May 2001.
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4. Gender equality on the other hand means that women and men are accorded the
same status. It does not imply that women and men are the same, but that they have
equal value and should be accorded equal treatment. Where women and men have
unequal status and unequal access to knowledge or resources in a community, special

measures and affirmative action is needed to address these gender inequalities.

5. Promoting gender equity also requires working with men as crucial partners in

women’s sexual and reproductive health.

Implementation

6. To operationalise this policy, IPPF and its FPAs should practice affirmative action
in order to alter the balance in the numbers of men and women at all levels of decision-
making in volunteer bodies ofthe Federation, in favour ofat least 50 per cent women,

including on:

(1) FPA Boards,

(i) Regional Councils and Regional Executive Committees,
(iii))  IPPF Governing Council,

(iv)  IPPF Membership Committee

(v) IPPF Audit Committee

7. Operationalising affirmative action would include:

(1) as a post comes due for election, making special efforts to recruit women

candidates;
(i1) where there is a choice of candidates, giving preference to suitable women;
(i)  where FPAs are permitted to send more than one representative to a regional

or international body, ensuring that at least 50 per cent of those

representatives are women.
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8. Employment policy should include affirmative action. Operationalising affirmative

action in employment would include:
(1) active recruitment of women to high-level decision-making and high-
salaried posts, as well as other posts;
(i1) recruitment of young women;
(i)  recruitment ofboth men and women from diverse backgrounds;
(iv)  ensuring all recruitment of senior staffis done by recruitment panels; and
(v) ensuring all recruitment panels include at least 50 per cent women and or

someone with gender expertise

9. Gender should be mainstreamed into all 1PPF programmes, budgets, strategic plans
and policies and should be systematically monitored and evaluated at all levels ofthe

Federation on a continuous basis.

10. Annual Regional Council Reports to Governing Councils should provide an

update on progress made in the implementation ofthe Gender Equity Policy.

11. Where an FPA, Regional or Central body finds that it is unable to fulfill any one of

these policy directives, appropriate sanctions should be applied.

Adopted by Governing Council in May 2001.
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Appendix 4: Mandate of the International Women’s
Advisory Panel

Terms of Reference of The International Women’s Advisory Panel

(IWAP)

Function

A women’s advisory panel of international experts should be established to provide

continuing advice and guidance to IPPF. The Panel shall:

a) Review and assess the situation with regard to the involvement of women in
decision making processes and advise on mechanisms and strategies for
increasing women'’s involvement in decision making.

b) Provide expert advice on mechanisms for ensuring gender sensitivity in
programmes and recommend ways in which the women’s perspective can be
incorporated into design the design, implementation and evaluation of IPPF’s
programmes.

C) Review and assess worldwide developments affecting the status, reproductive
health and rights of women with the view to advising IPPF on appropriate
directions and practices.

d) Examine and provide expert advice and make recommendations on relevant

gender issues facing the Federation.

The Panel shall be made up ofindividuals with a high international reputation,

lending authority to IPPF’s capacity to take policy decisions in the relevant areas.

Composition
The Panel shall have a total of sic members and shall have the power to coopt a

further three members as deemed necessary.
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The Chair and Panel members shall be appointed by the CEC.

The Panel should reflect a variety of field of specialisation relevant to IPPF’s
activities and interests. Members should have experience in aspects of women’s
participation in development, and an understanding of'the diverse needs and priorities

ofthe Federation.

Tenure

The Panel shall be appointed for a term oftwo years and be subject to review after a
period no longer than 5 years (Regulation 6(2)). The Chair shall not be eligible for

appointment for more than three consecutive terms.

Method of Work

The Panel shall meet as required subject to agreement ofthe Secretary General. Some

ofthe work ofthe Panel may be conducted by correspondence.

(Source: IPPF, 1993: 1)
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