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NEW FRONTIERS OF SOCIAL POLICY

In many developing countries, the mixed record of state effectiveness,
market imperfections, and persistent structural inequities has undermined
the effectiveness of social policy. To overcome these constraints, social
policy needs to move beyond conventional social service approaches
toward development’s goals of equitable opportunity and social justice.
This series has been created to promote debate among the development
community, policy makers, and academia and to broaden understanding
of social policy challenges in developing country contexts.

The books in the series are linked to the World Bank’s Social Develop-
ment Strategy. The strategy is aimed at empowering people by transforming
institutions to make them more inclusive, responsive, and accountable. This
involves the transformation of subjects and beneficiaries into citizens with
rights and responsibilities. Themes in this series will include equity and
development, assets and livelihoods, and citizenship and rights-based
social policy, as well as the social dimensions of infrastructure and cli-
mate change.

Other titles in the series:

e [Institutional Pathways to Equity: Addressing Inequality Traps
o Inclusive States: Social Policy and Structural Inequalities

Anis A. Dani
Series Editor
Adviser, Social Policy
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FOREWORD

This series—New Frontiers of Social Policy—aims to promote social
development through systematic attention to the underlying social context
and the social outcomes of development interventions and public policy. It
compels readers to think of social policy in terms of increasing access to
productive assets, infrastructure, goods and services; strengthening gover-
nance and accountability; enabling the rights and obligations of citizens
to promote equitable access to development opportunities; and managing
the social dimensions of conflict, natural disasters, and climate change.
In doing so, it recognizes the central role of social policy in ensuring that
development policies and programs are sustainable.

This book series has been conceived and produced for the broader
development community, rather than for social policy specialists alone.
This book is particularly, although not exclusively, relevant to those con-
cerned with the one-third of the world’s population that still depends
on the informal economy for its livelihood. By making the case for an
asset-based social policy, it moves well beyond social welfare palliatives
for needy households toward public actions that give people the means
and opportunities to accumulate assets and have greater control over
their livelihoods. To be successful, an asset-based social policy needs to
address several challenges—initial inequality, informality, imbalance in
asset building opportunity, and inadequate state effectiveness—endemic
in many developing countries.

The policy implications derived from these studies fall into three catego-
ries relevant to sustainable development:

e Public interventions to increase access to assets—including land, hous-
ing, credit, business skills, and community assets—in an affordable,
transparent manner

e Investments in local and regional infrastructure and market informa-
tion to ensure better access to services, affordable energy, and market
opportunities to increase the returns on assets that people have
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e Policies and rules as resources to transform the value of assets, for
example, by ensuring security of tenure, modifying land use regula-
tions, pooling risks to minimize shocks of asset erosion, and improv-
ing the investment climate to create new economic opportunities linked
directly to poor people’s livelihoods.

This book highlights the fact that today’s world of growing opportuni-

ties requires collaboration between the state and nonstate actors, as well

as between domestic and international stakeholders. Development in

the 21st century has to face the challenges of a polycentric world that

requires partnerships among a wide variety of actors to achieve sustain-
able development for all.

Katherine Sierra

Vice President

Sustainable Development Network
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CHAPTER 1

Asset-Based Social Policy and Public Action
in a Polycentric World

Anis A. Dani and Caroline Moser

This book explores the ways in which attention to assets can enhance the
effectiveness of public policies in achieving social and economic develop-
ment by increasing the capability of people to strengthen their asset base,
obtain higher returns on their assets, and attain more secure livelihoods. An
asset-based social policy speaks particularly, although not exclusively, to
those struggling to survive in the informal sector as well as those emigrating
in search of a more secure future for themselves and their families.

The book’s focus on asset-based social policy was triggered initially by
concern that support for full employment—one of the key global commit-
ments of the 1995 World Summit for Social Development (WSSD)'—had
dropped off the agenda in the rush for economic growth. Even the rein-
troduction of social goals through the Millennium Development Goals
(MDGs) in 2000 did not restore the global commitment to full employ-
ment.> Another immediate challenge to tackling employment was posed
by the small size of the formal economy in most developing countries. To
ensure that we do not exclude people in the informal sector, we decided
to use the term liveliboods rather than employment. Finally, after initi-
ating an examination of livelihoods in developing countries, we rapidly
came to the realization that livelihoods were invariably intertwined with
the asset-base from which they are derived and to which they contribute.
We therefore settled on assets and liveliboods as the central theme of this
book on social policy.



4« ASSETS, LIVELIHOODS, AND SOCIAL POLICY
Why Assets and Livelihoods Matter to Social Policy

Despite the impressive gains in overall economic growth by developing
countries in recent decades, vast numbers of people continue to be left
behind to face structural disadvantages that have proved resistant to con-
ventional social policy. This uneven growth gives rise to social tensions that
are fueled by deprivation and perceptions of inequality:

® An estimated 1 billion people live in the poorest countries and are
caught in a web of traps (Collier 2007) that prevent them from over-
coming poverty.

® More than 900 million people (one-third of urban residents and almost
one-sixth of the world’s population) are slum dwellers (UN-HABITAT
2003; UN Millennium Project 2005), a number that is expected to
grow because of the lag in urban planning, particularly in developing
countries.

® An estimated 90 percent of the population in many Sub-Saharan African
countries, even in the relatively better-performing ones such as Tanzania,
depend on the informal economy (De Soto 2006), placing considerable
constraints on the economic activities in which they can engage and
from which they can derive benefits.

¢ At least one-third of the developing world’s economy is estimated to
be in the informal sector (Commission on Legal Empowerment of the
Poor 2008).

In the absence of realistic prospects of formal sector employment, the
vast majority of poor people rely on the meager assets with which they
are endowed, as well as those they can accumulate through the informal
economy. Policy makers in developing countries would be well advised to
consider complementary policies rather than to rely exclusively on con-
ventional social policy measures to bring such populations into the formal
labor market. Such policies would strengthen the asset base of poor people
and expand their opportunities to accumulate and consolidate their assets
in a sustainable way and, thereby, to participate as fully entitled citizens in
development processes.

Development is a process of change that combines economic growth
with improvements in social well-being. The extent to which people
participate in, and benefit from, development processes invariably depends
not only on their initial asset endowment but also on the extent to
which they are able to exercise agency within their available opportunity
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structure (Alsop, Bertelsen, and Holland 2006, Alsop and Heinsohn 2005,
Narayan 20035). Initial inequalities in asset endowment exacerbated by
market failures have a debilitating effect on economic growth (Sabates-
Wheeler 2008). Poor people are often constrained by unequal power
relations (Alsop 2004) and a limited ability to act to further their own
interests. This “inequality of agency” plays a central role in perpetuating
inequality and poverty (Dani and de Haan 2008; Rao and Walton 2004).
Public policy can intervene through policy and institutional reforms and
public investments to increase the assets and capabilities of poor people
and the opportunities available to facilitate asset accumulation and
resilience to external or lifecycle shocks.

Assets and Power Relations

Assets are the resource endowments and capabilities that people have to
sustain their livelihoods and to enhance their welfare. In the development
literature, capital assets have generally been understood to include human,
social, physical, natural, and financial capital (Bebbington 1999; Moser
1998; Narayan 1997; Sen 1997). This list has been augmented in more
recent literature on empowerment (Alsop and Heinsohn 2005; Narayan
20035), which highlights the significance of political and psychological as-
sets in determining people’s ability to exercise agency as individuals and
social groups. The ability of poor people to exercise agency is essential,
because without it power inequities can undermine well-meaning public
policy (Alsop 2004). In addition, unequal power relations often reinforce
economic and social inequities and perpetuate categories and institutional
behaviors that reinforce inequalities (de Haan 2008). This keeps the poor
trapped within adverse “terms of recognition” that they themselves often
internalize, unless social movements and development opportunities give
them the “capacity to aspire” to a better future (Appadurai 2004).

Asset-Based Social Policy

An asset-based social policy is most relevant for the well-being of house-
holds that are compelled to, or prefer to, depend on their own assets for
their livelihoods and as buffers against risks. To overcome the constraints
of unequal power relations, social policy needs to focus directly on the asset
base of poor people.

An asset-based social policy has the potential to expand the oppor-
tunity structure for disadvantaged households and to create achievable
possibilities for poverty reduction. The purpose of the book,?® therefore,
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is to broaden interest in public policies, public investments, and public
interventions to enhance the ability of people to access assets, and to
accumulate and consolidate them within the structure of opportunities
and constraints that they face.

Underlying Assumptions

The emphasis on public policies, investments, and interventions does not
mean that the authors subscribe exclusively to a state-centric view of
social policy. On the contrary, the need for a polycentric framework for
social and economic development is a central theme. Such a framework
enables policy makers to recognize the different interests and claims on
assets, and the roles and responsibilities of different social and institu-
tional actors, if such assets are to be accumulated in an equitable and
sustainable manner.

The underlying assumption in the book is that people themselves (a)
are well placed to utilize their assets and exercise choice in the pursuit of
their livelihoods, provided they have access to assets; (b) are equipped with
the means and skills to obtain value (or valorize) these assets; and (c) have
the information and ability to benefit from transformations in the rules
and regulations governing those assets. The fact that policy decisions and
public actions can influence each of these dimensions leads us to call this
an asset-based social policy.

This chapter is organized as follows. Section two summarizes the global
commitments on social policy that led to an identification of a gap to
which this book on asset-based social policy contributes. Section three dis-
cusses four critical challenges faced by current social policy. Section four
draws on the case study chapters to justify moving from a state-centric to
a polycentric understanding of asset-based social policy. Section five briefly
introduces the different chapter themes, followed by the concluding section
in which we synthesize the evidence and introduce a pragmatic framework
for the diverse policy implications to facilitate dialogue with developing
countries and the donor community.

Global Commitments on Social Policy

Conceptually, the book’s focus on assets is inspired by Sen’s notion of the
role of public policy in enhancing assets and capabilities (1981), or what
he now rather famously calls enhancing freedoms (1999). Sen’s work has
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had a major impact on the strategies adopted by international development
agencies—most notably the United Nations Development Programme
(UNDP) and the World Bank, but also most bilateral agencies—that
zeroed in on human development as an actionable policy agenda. In this
book, we take the position that this interpretation of Sen’s notion of assets
has been overly restrictive. Public policies and public actions to strengthen
peoples’ assets and capabilities need to go well beyond attention to human
capital assets.

Social policy received a major boost at the WSSD in 1995, which galva-
nized the attention of the world and succeeded in reaching consensus among
state parties, international donors, and civil society organizations on a set
of global commitments for social development. * The Copenhagen commit-
ments clustered around three main themes: eradication of poverty, full pro-
ductive employment, and social integration (Wiman, Voipio, and Ylonen
2007). By 2000, however, the WSSD goals had morphed into the revamped
global consensus on the MDGs.’ The evolution from the WSSD commit-
ments to the MDGs and the subsequent agreed set of targets to monitor
progress resulted in a remarkable mobilization of global public and private
resources to achieve those targets. Backed by a credible theory and immense
resources, these agencies have promoted and financed the development of
human capital assets at an unprecedented scale. However, what is striking
and inexplicable is that two key commitments of the WSSD—full employ-
ment and social integration—were discretely excluded from the MDGs,
without much debate on the pros and cons of doing so.°

The WSSD commitment to support full employment appears to have
been sacrificed to the cause of economic growth, with the MDG targets
implicitly presumed to be an adequate substitute (Dani 2005; UN Mil-
lennium Project 2005). However, there is now growing recognition that
without more rigorous attention to employment the MDGs will not be
able to eradicate poverty.

In 2006, to rectify the inattention to employment, the Economic and
Social Council (ECOSOC) of the United Nations, following-up on the
WSSD and the MDGs, decided that the theme for the 2007-08 review and
policy cycle by the Commission for Social Development (COSD)” would be
“promoting full employment and decent work for all.” Having let the ball
drop during the discussion on the MDGs, the UN’s Department for Eco-
nomic and Social Affairs (UN-DESA) has belatedly promoted employment
as a key component of social development (Ocampo and Jomo 2008), argu-
ing that the expansion and improvement of opportunities for employment
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should be given priority (Wiman, Voipio, and Ylonen 2007). In parallel,
employment has become an important topic of policy research at the World
Bank, which has introduced a dedicated work program on “employment
and shared growth.”

At the same time, efforts by development agencies and governments to
address the MDGs have focused largely on those in the formal sector or
on the economic and social costs of informality. This focus causes concern
that even those attempts are likely to miss the 2 billion people living in
the informal sector, many of who depend on agrarian livelihoods or are
constrained by the insecurities of informal urban settlements. Our interest
in developing countries means that our concern focuses on livelihoods,
whether arising out of formal employment or informal sector work. As
stated, a focus on livelihoods becomes inseparable from the asset base that
underpins them.

Challenges in Developing Country Contexts

Four significant challenges facing most developing countries—inequality,
informality, imbalance in asset building, and state effectiveness—can
undermine the effectiveness of asset-based social policy.

Inequality

The effect of economic growth on poverty reduction is substantially influ-
enced by initial inequality and changes in inequality, as found in a recent
multicountry study, Delivering on the Promise of Pro-Poor Growth (Besley
and Cord 2007). In five of the eight countries studied, the poverty reduc-
tion effect of growth is offset by rising inequality, indicating that the dis-
tributional impact of growth is critical for poverty reduction. This effect is
even more pronounced when the data are disaggregated into subnational
groupings, because national averages mask significant variations in the
regional pattern of growth (Besley and Cord 2007).

The impact of inequality on growth and outcomes, particularly in
the context of agricultural assets, is reinforced by another recent study
by Sabates-Wheeler (2008). This study investigates the processes and
institutions through which inequality is established and reproduced and
the impacts that inequality has on production. The findings show that,
in addition to market failures, structural inequalities inhibit the ability
of different groups to access institutions, which has implications for
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growth as well as equality. This inhibiting effect of initial inequality is
of particular interest to policy makers interested in equity (defined as
fairness) of opportunities in agriculture but who are worried about the
tradeoff between equity and efficiency outcomes in agricultural growth.
The conclusions relevant to asset-based social policy are as follows:

e Inequalities in asset holdings can lead to forgone agricultural produc-
tivity in multiple ways.

e Structural inequalities (gender, ethnicity, and stigma) matter substan-
tially in generating asset inequality.

e Poverty supported by structural inequalities tends to be more persis-

tent unless new forms of public action can be introduced (see Dani and
de Haan 2008).

Informality

The scale of the informal sector remains a second major challenge to an
asset-based social policy. Our concern is not with the extralegality of
informality but in the limits that this poses for further asset accumulation.
A recent study in Tanzania found that although the extralegal economy
has assets worth US$29 billion—10 times all foreign direct investment
accumulated since independence and 4 times the net financial flows from
multilateral institutions in the same period—it is virtually impossible for
90 percent of Tanzanians to enter the legal economy (De Soto 2006).
What is true of Tanzania is equally true of much of Sub-Saharan Africa
and much of Latin America and South Asia. Informality has its benefits,
particularly in the shape of low barriers to entry; however, it also has
much greater insecurity and reduced likelihood of entering the path to
sustainable asset accumulation.

The root causes and reasons for the growth of informality in Latin
America have been analyzed in a fascinating study aptly titled “Infor-
mality: Exit and Exclusion” (Perry and others 2007). Here, “exclusion”
from state benefits or the modern economy and “exit” decisions by
workers and firms opting out of formal institutions explain the causes
and consequences of informality in the region. The study concludes that
reducing informality levels and overcoming the “culture of informality”
will require actions to increase aggregate productivity in the economy, to
reform poorly designed regulations and social policies, and to increase
the legitimacy of the state by improving the quality and fairness of state
institutions and policies.
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Imbalance in Asset Building

One obvious way to address inequality is to invest in human capital assets.
Over time, accelerated by the MDG focus, such investments are beginning
to pay off. Attention to primary education is indeed a prerequisite but
real benefits come from high school education, and investment in college
education is an important determinant of growth, as shown by a recent
study of the contribution of education to growth and inequality in Brazil
(Menezes-Filho and Vasconellos 2007). States that invested in both sec-
ondary and tertiary education saw the greatest reduction in inequality
and the greatest increases in the growth elasticity of poverty (Besley and
Cord 2007).

However, the emphasis on primary education in constrained fiscal
environments has crowded out public investment for higher education,
leading to a decline in human capital at the upper end of the spectrum.
The MDG targets need to be supplemented by investments in tertiary
education and technical skills, as well as interventions to scale up access
to infrastructure and address institutional constraints to create the con-
ditions for increased mobility and shared growth (Narayan and Petesch
2007; Paci and Serneels 2007).

While investments in human capital assets are critically impor-
tant, they are not sufficient for poor people to compete and benefit as
individuals within a market economy. For example, Sri Lanka has the
highest human development indicators in South Asia, yet it lags behind
other countries of the region in economic development and continues
to suffer from ethnic conflict that undermines the potential of a highly
literate society. Even in the fastest growing economies such as China and
India, the number of rural poor people left behind by the rapid growth
of industrial and service sectors is staggering. Human capital invest-
ments provide the biggest dividends in a secure environment when
parallel investments are made in physical, natural, financial, and social
assets to create opportunities for people to utilize their human skills
and capabilities.

Poor households can participate in growth through three main
channels: employment, transfers from public and private sources, and
returns on investment (Besley and Cord 2007). Their study of pro-
poor growth indicates that for both agricultural and nonagricultural
growth to be pro-poor, public policies need to focus on building assets
and creating institutional conditions to allow poor people to increase
returns on their assets.
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State Effectiveness®

The extent to which efforts to build human capital have been successful
relates directly to the capacity of public institutions to effectively
deliver services. Recognizing that the most needy countries were the
ones where state institutions were least effective in delivering pub-
lic services, the World Bank dedicated its flagship report— World
Development Report 2004: Making Services Work for the Poor—to
analyzing the effects of this conundrum and developing strategies to
overcome this.

In much of the developing world, most public investments in human
capital have been limited to basic health care and schooling, and the ability
of poor people to utilize those human assets to improve their well-being
remains constrained by their access to livelihood assets and the productiv-
ity levels of the meager assets that they are able to access. Poor people
in both rural and urban areas are affected by relatively weak public ser-
vices, especially for water, sanitation, energy, and communication. Given
weak administrative outreach, these people often are more vulnerable to
insecurities arising out of state fragility, including crime, violence, and the
absence of rule of law.

Many developing countries are well endowed with natural resources. At
times, these resources, instead of providing the people of these countries
with a development dividend, have fueled conflict (Collier 2007). High-
value natural resources can certainly be an asset under conditions of good
governance as in Norway. However, the experiences with conflict diamonds
in Africa (Smillie, Gberie, and Hazleton 2000) and the ongoing conflicts
in the oil and gas industry in the Niger delta and the Andes (Bebbington
2007; Ross 2008) provide evidence that these natural assets can be a curse
when the benefits are not widely shared.

This book takes the position that social policy needs to confront the
more intractable challenges of productive assets that go beyond human
capital if poor people are to realize the benefits of these investments.
Unlike health and education, whose benefits are universally recognized,
livelihood-related assets are often constrained by inequality in asset own-
ership and competition between those who claim ownership and those
who claim rights. Arguably, the political economy of asset ownership and
institutional capture may have had a bearing on the de facto boundaries
currently delimiting social policy. We argue that the impact of social pol-
icy will be much more profound if the livelihood-related assets of poor
people—land, natural resources, slum dwellings, financial assets—are
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addressed, and the risks posed by institutional performance and state
fragility are explicitly identified and risk management measures put in
place as a precondition for effective social policy.

Assets and Livelihoods in a Polycentric World

One of the key arguments of this book is that in today’s world social policy
has to be polycentric, that is, it needs to be responsive both to national
needs and transnational processes. Second, the assets with which it deals
require a holistic approach, but they also involve multiple spheres of inter-
est whose competing claims may need to be reconciled. Third, social policy
has to be polycentric in the range of actors and agents who need to be
mobilized for it to be effective. These three dimensions of polycentric social
policy have been deduced from the case studies in this book although they
are not necessarily described in these terms within each chapter.

Transnational Scope of Social Policy

The chapters on migration provide the most obvious link between national
economies and transnational livelihood strategies. Migrants clearly vote
with their feet when they depart, largely due to lack of opportunity in
their home communities or due to the attractions elsewhere. In Albert
Hirschman’s terms, the “exit”® of migrants is an expression of lack of con-
fidence—in this case, in the opportunity structure offered by the national
economy and polity. Invariably, the incentive to migrate arises from the
hope of a better future elsewhere driven by complex sociological processes
that inform or determine migration practice; in this dynamic, the impact
of globalization is of paramount importance.

Several issues are particularly pertinent from an asset-based social pol-
icy perspective. First, migration is no longer a static, unidirectional move-
ment but a phenomenon giving rise to new notions of flexible citizenship
(Ong 1999) in a transnational world. Concepts of migration circuits from
specific barrios to specific cities and global ethnoscapes (Appadurai 1996)
informed by fundamental technological changes as well as cheap travel
mean that migrant households have multilocational status and opportuni-
ties and transnational asset-building strategies. This transnationalism has
important institutional implications. International migration takes social
policy beyond the national level to a transnational level; the traditional
premise that social policy relates to people living in a fixed location within
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a national boundary is no longer valid. Consequently, Yeates calls for
transnational action to deal with some of the consequences of international
migration of care workers.

Similarly, the chapters on informal settlements and economic empow-
erment describe local processes that are strongly linked to national and
transnational networks, social movements, and markets. The housing fed-
erations described by Satterthwaite gained traction as the Mumbai-based
coalition became part of the National Slum Dweller’s Federation and
then catalyzed a global network of community-based housing activists, the
Slum/Shackdwellers International. Similarly, the slum upgrading process
in Thailand described by Boonyabancha helped create the Asian Coali-
tion for Housing Rights and then went on to become part of the global
network of housing federations. Being part of wider national and inter-
national networks led to more recognition and some degree of protection
from local vested interests. It also helped governments and housing activists
learn from the global experience of participatory slum upgrading. Molnar,
White, and Khare’s chapter on community forestry highlights the linkages
between local processes and global partnership networks that are able to
mobilize resources and use information effectively to link local benefits to
global public goods. Narayan and Kapoor’s chapter on creating wealth for
the poor illustrates the significance of linking local processes to broader
markets to achieve more sustainable asset accumulation.

Multiple Spheres of Interest in Assets

In the treatment of assets, we continuously ask ourselves who owns these
assets, who uses them, and who else has claims on them. In the formal sec-
tor, it is assumed that property rights and claims are discrete, exclusive, and
alienable. In contrast, the case studies presented in this book describe inter-
actions among different interests that can give rise to multiple claims on
assets—sometimes complementing, sometimes competing with each other.
In this era of globalization where asset accumulation and asset transfers
are not constrained by national boundaries, social policy can play a more
active role in providing incentives to encourage investment of individual
assets in local or national public goods.

For analytical purposes, we group these interests into three concentric
spheres: the inner sphere is constituted by individual households, the
second sphere by community interests (including those of social networks
and those at the level of local government units), and the third sphere by
nationwide interests. Several of the case studies in this book (Anarfi, Azam,
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Jagare, Khare, Molnar, White, Yeates) highlight the tension among these
three spheres—on the ownership, use-rights, claims, and responsibilities for
assets—as individual assets, community assets, and assets as public goods
of value to the nation or beyond. Individual and household strategies to
acquire, accumulate, and consolidate assets depend on the value individu-
als place on these three competing spheres of interest—a value conditioned
by the responsiveness of state policies to the interests of those individu-
als and their communities. Social policy involves significant public invest-
ment; allowing individuals to internalize all the benefits of these transfers
with the possibility of opting out entirely can lead to significant losses to
the national economy (Yeates) and the broader social good of the very
people that such policies are designed to serve. This concern is expressed in
the concept of the “brain drain” from developing countries. Recent shifts
in migration policies within sending countries have sought to reverse the
trend in two ways: tapping into migrant remittances by encouraging phi-
lanthropy among the diaspora to improve the well-being of sending com-
munities and converting the drain into a “brain gain” by leveraging the
skills, knowledge, and experience gained by migrants abroad (Anarfi and
Azam). Being mindful of these multiple levels of interest can help inform
the design of more inclusive social policy.

Table 1.1 gives the reader a summary of the case study chapters and
draws attention to the multiple spheres of interest in the assets discussed
within those chapters. With the exception of chapter 6, all of the chap-
ters illustrate the interconnectedness between household and community
interests; half of them also deal with assets that affect, or are affected by,
national interests.

Who Actually Delivers Social Policy?

Social policy needs to be polycentric not just in terms of its objects—the
transnational scope of social policy and the multiple spheres of interest
that need to be addressed—but also in the range of actors and agents who
need to be mobilized for it to be effective. Social and economic policies and
institutions in the 21st century are influenced by supranational organiza-
tions and agencies as much as by interest groups within developing coun-
tries. The state is one actor, albeit a very important actor; an effective state
is one that creates an enabling environment to mobilize and manage other
centers of power and resources and to organize the provision of public
services. While much has been written in recent years about creating
the right investment climate to promote the private sector and encourage
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Table 1.1. The Assets and Livelihoods Nexus

Author/focus

Assets

Sphere of interest in assets

Hall, chapter 3
Ecuador: social and economic impacts of
international migration

Anarfi and Jagare, chapter 4
Céte d'lvoire and Ghana: return migration in
West Africa

Azam, chapter 5
Pakistan and Philippines: policies to manage risks
of, and opportunities for, migration

Yeates, chapter 6
Global: international migration of nurses

Financial: minimum threshold for migration;
returns in the form of remittances

Human: higher propensity for educated to
migrate, but migrants’ skills underutilized

Social: poor rural households rely on networks
for migration; migrants reinvest in community
goods (church, school)

Financial: remittances, investments, donations

Human: acquired through studies and experience
abroad; valued more among Ghanaians than
Ivorians

Social: new social networks and professional con-
tacts of migrants augment hometown networks

Financial: major constraint for migration;
government loans for migration

Human: education and skills facilitate migra-
tion; diaspora skills benefit country of origin
(TOKTEN)

Social: community networks help emigration; phi-
lanthropy for NGOs by emigrants increasing

Financial: survival and asset accumulation
strategies of migrants’ family

Human: affects where potential migrants can go;
further skill acquisition can enhance asset
accumulation; but deskilling of migrants through
downgraded work also occurs

Household: direct benefits from remittances;
negative effects of split families

Community: investments in community assets;
indirect economic benefits of consumption by
migrant households

National: macroeconomic effects of remittances
on poverty

Household: direct benefits primarily from
consumption and some business investment

Community: donations to community facilities
(e.g., hospitals, electrification); increased local
economic activity

National: brain drain; but benefits from assets
acquired by diaspora

Household: direct effects of remittances

Community/society: significant investments by
migrants, particularly in social sector facilities
in Pakistan

National: migration risk management seen as
public policy need; remittances seen as a
national benefit

Household: migration as a family asset-
accumulation strategy; families of migrants
benefit from remittances

National: unlike nannies, migration of health
workers amounts to depletion of a major
collective asset and health deficit in source
countries

(continued)
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Table 1.1. The Assets and Livelihoods Nexus (continued)

Author/focus

Assets

Sphere of interest in assets

Satterthwaite, chapter 7
India and South Africa: influence of federations of
slum dwellers on urban policies

Boonyabancha, chapter 8
Thailand: integrating the poor in urban upgrading

Francis and Amuyunzu-Nyamongo, chapter 9
Kenya: causes and effects of economic decline and
state failure in Kenya in the 1980s—90s

Rodgers, chapter 10
Nicaragua: social policy implications of youth gangs
in weak states

Physical: housing is the single most important
asset of the urban poor, providing shelter,
identity, services, and security

Financial: savings groups pool resources for credit
and income generation and are “glue” of
collective action

Social: federations are able to lobby, design, and
implement initiatives

Physical: land, housing

Financial: savings pools and government loans
increased access to capital

Social: capability of savings groups enhanced by
partnership with government agencies

Political: enhanced capability to negotiate with
public authorities

Physical: livelihoods severely constrained by
scarcity and inequity in land access

Human: failing public services limit alternatives

Social: CBOs provide support for rural livelihoods
and services; undermined by crime, violence,
and insecurity

Psychological: resentment against limited and
insecure livelihood opportunities; control of
assets by elders and feminization of livelihoods
manifested in intrahousehold violence

Social: where the state is deficient or absent,
youth gangs can be socially constructive

Household: housing and livelihoods

Community: savings groups create resource pools
for credit and investment; federations mediate
with government for members’ right to live
and work; federations also provide services
(surveys, credit, community toilets, community
construction)

Household: access to land, credit, and basic
services enables linkage between house
upgrading and sustainable urban livelihoods

Community: savings groups leverage funds for
land purchase, housing, and income generation;
urban upgrading through cooperative
ownership of land or communal lease

Household: family as economic unit breaking up
because of erosion of traditional livelihoods
and gender roles

Community: support from CBOs important for
livelihoods and social services; social capital
undermined by rising crime and violence

National: dysfunctional public services and
corruption prevents emergence of institutional
opportunities and adds to social dislocation

Community: for local communities, youth gangs can
provide protection, substituting for the “coercive
guarantee” of the state; the use of violence to
protect gang boundaries can breed insecurity
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Molnar, White, and Khare, chapter 11
Global: promoting asset-based livelihoods and
forest conservation

Pinglé, chapter 12
Africa: women micro-entrepreneurs and
sustainable livelihoods

Narayan and Kapoor, chapter 13
India: conditions for economic empowerment of
the poor

Ontological: when the opportunity structure
is dysfunctional, the capability to be and act
allows human, financial, or social capital to be
accumulated and managed

Natural: despite global demand for forest
products, community ownership (or
administration) of forest areas is increasing

Social: indigenous rights and forest rights for
communities create assets for rural livelihoods
and conservation; community management
of forest resources builds on and strengthens
social cohesion

Financial: facilitated access to credit by poor
women

Human: business skills

Social: local community obligations can constrain
poor women; integration into wider networks
enhances opportunities for asset accumulation
by women entrepreneurs

Individual: including material, human, social,
political, and psychological assets, seen as
interconnected

Collective: including voice, organization,
representation, and identity; intermediation by
an external (public or private) program enables
economic empowerment of the poor

Household: in the absence of state-administered
security, those wanting to opt out have little
option

Community: globally, 370 million hectares are
being conserved by various forms of community
management; community forest enterprises
tend to have greater interest in social
investments and sustainability of forest
resources

National: need to balance demand for forest
resources with livelihoods of local communities

Global: rising interest in climate change is likely to
increase the public good value of forest

Household: family demands can inhibit individual
entrepreneurship

Community: the pressure to conform with social
norms and obligations tends to make it easier
for single women or those without liabilities to
become successful entrepreneurs

Individual/household: sustained stream of
economic and social benefits to participants

Community: collective agency helps to sustain
interest of the poor in collective organization;
support to aggregate market needs allows the
poor to reach economies of scale

National: linking the poor to markets while
preventing asset erosion (e.g., from health
shocks) is a cost-effective way of addressing
poverty
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foreign direct investment, several chapters in this book (Boonyabancha,
Hall, Khare, Molnar, Narayan, Sattherthwaite, White) focus on the other
end of the spectrum—how social policy can create an enabling environ-
ment to allow individuals and social groups to exercise agency to best use
the assets over which they have more control.

Viewed from this perspective, the role of nonstate actors becomes a
dual one: service providers supplement the outreach of public institutions,
and intermediaries help poor people escape inequality traps by exercis-
ing agency as individuals or groups. The polycentric nature of social and
nonstate institutional actors is illustrated by table 1.2, which includes the
main actors and agents referred to in the different chapters of this book.
For brevity, these have been collapsed under the four themes—migration,
informal settlements, weak states, and economic empowerment—that are
the focus of the book.

Structure of the Book

This book examines the potential contribution of an asset-based social
policy to a number of new cutting-edge development issues. Chapter 2
introduces a framework for an asset-based social policy aimed at creat-
ing opportunities for poor people rather than simply designing policies
to protect them from market forces. This is one pillar of the new social
policy agenda and is designed to complement parallel work on formal
labor markets. The chapter begins by describing the evolution of social
development and social policy in developing countries and draws on the
institutional history of development agencies where many of these ideas
originated. The chapter then compares and contrasts salient characteris-
tics of the Sustainable Livelihoods and Asset-Building frameworks that
offer two complementary approaches to poverty reduction. These two
approaches provide the analytical and operational background for the
formulation of a specific asset-based social policy framework consisting
of the nexus of assets-institutions-opportunities surrounding and influ-
encing the livelihood strategies of people. The actual strategies by which
people accumulate assets are affected by the institutions (laws, norms,
and regulatory frameworks) and opportunities arising from the political
and economic context (see chapter 2). Public interventions to strengthen
strategies for asset accumulation tend to focus either on strengthening
institutions or opportunities.
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Table 1.2. Range of Agents Relevant to Assets and Livelihoods

Focus

Key agents influencing outcomes

Migration
(chapters 3-6)

Upgrading urban slums
(chapters 7-8)

Weak states
(chapters 9-10)

Regional and international organizations: ECOWAS, IOM, UNDP

Governments: regulate and facilitate migration; establish policies and institutions to manage migration risks; lobby for
migrant rights and counselor services in receiving countries; regulate and facilitate flows of financial and human capital;
formulate development strategies that affect their own territory and that of others

Private sector: facilitate remittances; also facilitate migration (e.g., Banco Solidario); recruiting agents and financial
intermediaries influence migration outcomes

Households: social assets most significant source of finance and information for out-migration; maintain transnational links
and reinvest in community facilities and local economies, in addition to education of family members; determine the
extent to which the benefits of remittances are shared with the community

Civil society: Catholic Church and NGOs most active in welfare of migrant households

Trade unions: union membership can result in better working conditions for migrants

Governments: establish national programs for upgrading housing, environmental conditions, and tenure security (e.g., UCDO,
CODI); receptive national governments can encourage scaling up of federation-led slum upgrading; partnership with local
government critical to success

Local government: UCDO and CODI facilitate partnerships with LGUs and service providers

Civil Society: includes national and local federations, as well as an international network; networks of urban poor come
together for citywide upgrading; networks are able to negotiate with local politicians to finance infrastructure in new
settlements

NGOs: while some local and international NGOs see federations as rivals, others have played a key role in their success

Government: ensure security and address endemic crime and violence; improve governance and accountability of public
services; implement public investments and institutional support to diversify local livelihoods; reform agricultural markets

Civil society organizations: church groups and NGOs have greater likelihood of reaching out to youth gangs and
local communities

Community-based organizations: complement support for livelihoods and services with mobilization against domestic
violence; explore ways of integrating males into livelihood diversification strategies

(continued)
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Table 1.2. Range of Agents Relevant to Assets and Livelihoods (continued)

Focus Key agents influencing outcomes
Economic empowerment International networks: lobby for market reforms to benefit local producers
(chapters 11-13) Governments: reform investment climate and forest regulations to strengthen economic opportunities for the poor; ensure

access to social protection and health care to prevent asset depletion; support organizations and federations of the poor

Private sector: provide business skills; forest certification benefits local communities; help the poor scale up and benefit
from market information and market opportunities

Civil society organizations: support child care and health care for women entrepreneurs

Community organizations: CFEs have more local investments and interest in longer-term equity

Federations of the poor: help achieve economies of scale as well as collective agency to gain political influence over public
resources and bargaining power over the private sector
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In developing an asset accumulation framework, Moser distinguishes
between first- and second-generation asset accumulation policies. First-
generation policy provides the social and economic infrastructure for
human, physical, and financial assets but does not ensure asset accumu-
lation. Second-generation policy consists of public actions that enable
the consolidation of accumulated assets and prevent their erosion.
Indeed, many developing countries suffer from various degrees of weak
administrative capacity, weak enforcement of rule of law, crime and
violence, political instability, and absence of adequate disaster man-
agement systems. Any one of these can inhibit asset accumulation. The
need for a second-generation policy aimed at creating conditions of
good governance—citizen rights and security and accountability of
institutions—is therefore paramount. While some of the case studies in
this book draw attention to these issues, these ideas are developed in
greater detail in parallel volumes of this series (see, for example, Dani
and de Haan 2008).

The case studies examine the potential contribution of an asset-based
social policy to four development issues. These include the asset-building
opportunities and the role of policies and institutions in addressing inter-
national migration, the largely ignored asset accumulation potential of
informal settlements, the constraints on asset building because of perva-
sive insecurity in weak states, and the comparative advantages of state and
nonstate actors in promoting programs of economic empowerment. These
case studies, as well as other similar studies (see Moser 2007), show the
ways in which asset building can provide the entry point for a new social
policy agenda—namely an asset-based social policy.

Migration as a Livelihood and Asset Accumulation Strategy

The dramatically growing phenomenon of international migration has
received considerable attention in development discourse. While the phe-
nomenon is sometimes seen as a threat by citizens of receiving countries
due to the supposed impact on local employment and cultural dissonance,
it also fills key market niches—such as unskilled labor and care workers, as
well as skilled workers, actively sought by industrialized countries.
Migration also involves a tension between costs and risks, which
can range from insecure to exploitative terms of employment or, in
extreme cases, even physical exploitation of migrants. More often than
not, migrants are compelled to accept low-paying jobs or employment
that does not reward them for the human capital skills acquired in their
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country of origin. Thus, the expected benefits of migration may not
accrue for a while, if at all.

Nonetheless, in the short run, migrants are often perceived by coun-
tries of origin as escapees who have deserted their country for per-
sonal gain. This perception results in a lag between migration trends
and public policies that address migration in both origin and receiving
countries. Our concern in the four chapters dealing with international
migration is primarily with migration policies in countries of origin,
although the migration of global care workers draws attention to the
need for transnational policies.

Economic research has highlighted the instrumental role that remit-
tances increasingly play in a country’s macroeconomic development as
well as in microlevel poverty reduction (Adams and Page 2005); further
work has focused on the human capital implications of brain drain or
gain (Ozden and Schiff 2005). Behind the economic measurements of
remittances are complex sociological processes that determine migration
practice—processes that are profoundly affected by globalization.

Although migration initially appears to be an exit strategy, people who
leave may later return or contribute to building local assets through net-
works of opportunities and the transfer of knowledge. Here the increas-
ing feminization of migration means that gender and household social
capital are important determinants of remittance choices (Hall, chapter 3;
Moser 2007). The costs in human capital suffered by the country need to
be balanced against the benefits accrued through migration (Hall, chap-
ter 3; Yeates, chapter 6). In the totality of transfers, financial remittances
are only one of a number of different transfers, each of which can have
important impacts on asset accumulation in both home and host country.
Orozco (2007), for instance, has categorized these as remittances in cash
or kind, economic investments, donations for collective benefit, and goods
and services. This categorization assists in clarifying the asset-building
opportunities associated with international migration.

In chapter 3, Hall shows that, for Ecuadorian migrants from three of the
country’s main cities, more than half of transfers are used for household
consumption expenditures, nearly a quarter are used for human capital
associated with children’s education, and only around 3 percent are used
for housing or financial capital investments. At the same time, remittance
objectives are not simply economic but also relate to enhanced social pres-
tige and status. Transnational social capital bridges the geographic gap
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and maintains communication.!® Complex transfer systems are based on
social networks particularly and are associated with hometown or village
associations (Orozco and Lepointe 2004).

The significance of social assets and networks is also illustrated by
Anarfi in chapter 4, where he examines the phenomenon of the return
of West African transnational migrants. He finds that, while emigra-
tion might initially have been used as a livelihood strategy, return
migration also has the potential to enhance well-being. In addition to
financial capital, human and social capital transferred by transnational
migrants has the potential for substantial development impacts with
implications for communities of origin and the broader development
process. Given the multiple benefits of return migration—whether
permanent or temporary or cyclical—Anarfi makes the case for poli-
cies that provide attractive options for returnees. He cites examples
to encourage return migration and affect the returnee’s contribution
to the development process; to introduce dual citizenship to migrants;
and to allow members to gain residence, employment, and other rights
in other countries.

In chapter 5, Azam examines the different ways in which migration
policy in Pakistan and the Philippines can strengthen the asset accumula-
tion of migrants and help them manage migration risks. Both countries
view migration as a net gain to the national economy and have introduced
migration management systems that include both policies and programs
for managing migration risks, as well as facilitating asset consolidation
and development. Despite such policies, trafficking for sexual exploitation,
bonded labor, and domestic servitude continues, with many being lured by
false promises of employment. To address such issues, governments have
introduced a range of interventions that include lowering migration costs,
enhancing migration benefits, and supporting interventions to make use of
the human capital of return migrants.

The social, cultural, and political construction of diasporas also has
critical implications for investments in productive social capital. However,
the roles of the diasporas are not always benign because they can provide
a safe haven for dissidents who mobilize and channel resources for social
movements ranging from political opposition to extreme cases of terrorism.
On the other hand, an increasing number of countries such as Pakistan are
providing special benefits and tax breaks to emigrants to encourage them
to maintain ties with their country and communities of origin. Ultimately,
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the role played by the diasporas depends heavily on the institutional space
allowed to express their voice in a legitimate manner.

In chapter 6, Yeates describes the international division of reproductive
labor in which the social relations of care are mediated by the manner in
which transnational processes intersect with internal social policies. She
uses the concept of “global care chains” to describe a “series of personal
links between people across the globe based on the paid or unpaid work of
caring” (Hochschild 2000: 131). Such chains also lead to the international-
ization of asset-building strategies that create transnational families.!! The
example of the global chain of international trade in nursing illustrates
how governments, such as the Philippines, have developed specific poli-
cies to produce “nurses for export.” Such chains present policy challenges
relating to labor legislation and social protection issues, but also broader
social policy concerns relating to ethical codes of conduct on migration.
Because the interconnectedness of migration effects between sending and
receiving countries goes far beyond a single transaction, public policy also
needs to be globally interconnected.

Housing as an Asset in Informal Seitlements

Traditionally, housing and human settlements have not been seen as com-
ponents of a social policy agenda, but rather as the policy and institutional
domain of urban development, land, and infrastructure. In addition, shifts
within urban development policy itself in the past three decades have
reflected a reduction in prioritization on human settlements. Their impor-
tance as part of basic needs strategies of the 1970s—80s (although even then
often limited to site and services and upgrading) shifted with the urban
management policies of the 1980s—90s. These focused on land markets
and urban finance and, most recently, on issues of municipal governance
and the privatization of basic services.

To date, most development agencies have quite correctly prioritized
rural poverty. In doing so, however, they have paid scant attention to urban
issues in their portfolio despite research showing that housing is often the
most important productive asset of the urban poor (Moser 2007; Rakodi
1999). Recently, both the MDGs relating to the urban environment, as
well as the dramatic urbanization growth rates associated with global-
ization, have led to a new resurgence of interest in human settlements.
However, as Satterthwaite argues in chapter 7, once again the danger
is that a technocratic approach dominated by infrastructure concerns
may be adopted. Governments and international financial institutions
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(IFIs) financing physical infrastructure or urban housing schemes prefer
implementation by contractors and often overlook the capabilities, inter-
ests, and aspirations of poor people themselves.

In his eloquent description of the role of pro-poor housing activists
among the 6 million slum-dwellers who live in Mumbai as “citizens with-
out a city,” Appadurai (2004: 72) elaborates on the deeper process of social
transformation that occurs when poor people are able to exercise voice
through collective agency. The squatters and civil society alliance in Mum-
bai enabled the urban poor to organize themselves and reach consensus
among the poor, and between them and the more powerful to create savings
pools and to improve housing and municipal services. The very process of
engagement in the membership-based housing federations'? strengthened
the voice of slum-dwellers to challenge adverse terms of recognition and
gain the “capacity to aspire” (Appadurai 2004: 67) to a better future.

While development agencies have largely ignored many of the human
settlement concerns of the urban poor, increasing numbers of empowered
slum/shack dwellers organizations have been simultaneously addressing
housing and livelihood needs. As described in chapter 7, national housing
federations are already well established in 12 countries, are emerging, or
are in an incipient state in many more. Community savings groups, mostly
managed by women, are the foundations of those federations. The groups
develop their own housing solutions; learn from, teach, and support each
other; and use their solutions as precedents to offer government partner-
ships for scaling up. In some countries, the groups’ programs reach tens
of thousands of people, in others hundreds of thousands. While their im-
mediate priority is to change the practices of local governments, these local
partnerships may also influence policy and practice at provincial and na-
tional levels. With programs to integrate physical, land tenure, economic,
and social activities through flexible financial support, upgrading has been
reconceived as a powerful basic safety net for the poorest and a support to
decentralization and “good” local governance.

In chapter 8, Boonyabancha describes how urban community organi-
zations in Thailand are renegotiating their relationship with the state so
that communities become accepted as legitimate parts of the city and have
more space and freedom to develop their own responses. The scaling up
of slum and squatter settlement upgrading has led to community-driven
integrated social development at the city level. An ambitious national slum
and squatter upgrading program is the Baan Mankong Program, which
was launched by the government in 2003 with a budget of US$270 million.
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Approximately 25 percent of the investment is being implemented through
the Community Organizations Development Institute (CODI). The pro-
gram, rooted in 13 years of experience in government-community orga-
nization partnership, is unusual in terms of its scale and structure. It has
support from urban poor groups’ community organizations formed to
develop their own comprehensive upgrading and land development pro-
grams. However, to scale up and reach communities in 200 urban centers
requires a diversity of different initiatives that need to be integrated within
a citywide program.

These examples illustrate how federations of urban poor and homeless
people are driving changes in the policies of local and national govern-
ments for housing, land, and basic services. This social policy innovation
is fueled by grassroots organizations in which communities themselves use
housing not simply as a need but as a strategy to change state-civil society
relationships;" the implications extend far beyond housing to urban devel-
opment and community empowerment issues. Given the policy influence
of local innovation and precedent, federations can be effective partners for
development agencies if appropriate channels can be established to support
their work.

Erosion of Liveliboods and Assets in Weak States

Poor people face particular constraints in accumulating assets in weak
states undergoing the degradation or collapse of many formal institutions,
as discussed by Francis and Amuyunzu-Nyamongo in chapter 9. Such
countries suffer not only from corruption and political conflict, but also
from high levels of violence, fear, and insecurity linked to a breakdown
of the rule of law. Not surprisingly, the lack of administrative capacity
often gives rise to alternative informal governance systems that can quickly
degenerate into protection rackets, drug trafficking, or other forms of illicit
activity. Growing recognition of the constraints that state fragility imposes
on human security, economic growth, and development makes this a high
priority (Migdal 1988) and a cutting-edge issue for social policy.

The multiple outcomes of violence have been analyzed in terms of
their direct and indirect effects on each of the five capital assets (Moser
and Mcllwaine 2004, 2006) and are particularly exaggerated in the case
of unstable or weak states. Costs include the drain on financial capital-
savings and loss in earnings from resources allocated to reduce or control
the phenomenon—as well as on human capital that are the consequence
of much gender-based violence. In analyzing the underlying causes of
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livelihood insecurity, Francis and Amuyunzu-Nyamongo describe the
“demasculation” associated with the erosion of the rural economy in Kenya
and the related inability of men to meet their established gender roles that
has increased gender-based violence, as well as intergenerational conflict.

Violence erodes social capital in terms of reducing trust and cooperation
within communities. Informal community-level organizations, for instance,
are often affected by insecurity and personal safety, which influence the
nature of cohesion among members. When women fear leaving home,
the functioning of informal organizations can be fundamentally affected
(Moser 2006). However, violence can also reconstitute social capital in
different ways. In chapter 10, in his analysis of Managua, Nicaragua,
Rodgers describes the manner in which under certain conditions of state
fragility urban youth gangs can be seen as socially constructive rather
than destructive. He argues that in contexts such as these, gangs are often
forms of “social sovereignty” that provide localized systems of “meta-
political” order, allowing for the accumulation of physical and financial
assets in areas where the state is predominantly absent. Such an analy-
sis suggests that instead of thinking about gangs as “perverse livelihood
strategies,” it is perhaps more accurate to consider the fact that they tend
to emerge in “perverse contexts.” Thus, it is the context rather than the
gangs that constitute the principal problem from a developmental per-
spective. That these gangs morph out of their socially constructive role
and adopt more violent and destructive behaviors over time also appears
to be a consequence of the broader structural context—the penetration
of the barrio by the drug trade and the continued absence of state sover-
eignty whereby the possibilities of collective social life in Nicaragua are
increasingly perceived to be shrinking.

Asset-Based Liveliboods Strategies and Economic Empowerment

The previous three sections have discussed the contribution of an asset-
based approach to a number of new cutting-edge development issues. In
each case, the interaction between asset building and wider opportunities
or constraints is mediated by institutions. As indicated by Rodgers, Sat-
terthwaite, and Boonyabancha, asset accumulation and poverty reduc-
tion is not achieved by the state alone. Nonstate actors play key roles in
different contexts. This is relevant to well-established development sectors
where an asset-based approach assists in identifying the role that insti-
tutions within state, civil society, and community organizations play in
generating livelihoods and well-being.
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One such sector is forestry where current debate relates to the future
of forests. As Molnar, White, and Khare argue in chapter 11, one vision
maintains that the sector has the potential to sustain and improve rural
livelihoods while conserving forests and their values. A countervailing
vision, however, sees forests as substantially depopulated landscapes under
protection for environmental and recreational use. This assumes rural
economies will be based on alternative livelihoods with some commercial
agroforestry and small islands of intensive, industrial activity in the natu-
ral, and largely public, forests. The authors argue that without appropriate
policy and regulatory reform and supporting actions, much of the forest-
based opportunity for the 1.1 billion people dependent upon forests will
be lost. The establishment of a set of civil society partner institutions and
donors to create an institutional framework, the Rights and Resources
Initiative, and its coordinating mechanism, Rights and Resources Institute,
are identified as essential to ensure a fundamental shift in vision and in
resource allocation by governments, the private sector, social actors, and
international development partners.

A second established sector is microenterprise, undoubtedly one of
the most important strategies across the world to support poor women
and their families, as well as to build assets. Microenterprise is especially
valued for its double impact—social, in terms of empowerment outcomes,
and financial, in terms of stabilization of financial flows and purchasing
power (Lombard 2006). However, the former cannot be sustained without
the latter. Although a large number of women start microenterprises, left
to themselves only a small number successfully survive or expand their
enterprises. In chapter 12, Pinglé considers factors for success and fail-
ure using data from Egypt, Nigeria, and South Africa to show that social
capital generated via membership in Jocal community associations has no
noticeable positive impact on microenterprise sustainability. In contrast,
women microentrepreneurs at the periphery of their communities have
greater space for autonomous action, integrate into extra-local intercom-
munity networks, and are more likely to develop sustainable microenter-
prises. Consequently, states and nongovernmental organizations can assist
women microentrepreneurs by integrating small communities into wider
networks and by enhancing individual autonomy of women via the provi-
sion of child care support and emergency and regular medical care.

In chapter 13, Narayan and Kapoor present an integrated conceptual
framework for economic empowerment that is an appropriate end to the
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book. The economic empowerment framework focuses on a broad range
of assets that interact to create or erode poor people’s wealth and, such
as Moser’s asset accumulation framework, uses the concepts of agency,
opportunity structure, and their interactions to explain economic empow-
erment of poor people. Narayan and Kapoor’s elaboration of the term
opportunity structure, introduced earlier by Alsop and Heinsohn (2005),
complements and resembles the assets-institutions-opportunities frame-
work Moser presents. The conceptual framework for economic empower-
ment of poor people rests on two basic propositions:

e Poor people as active agents are most motivated to move out of pov-
erty and have a range of assets and capabilities that need to be built on
and protected.

¢ Poor people operate as producers, consumers, suppliers, or citizens in
a wider context of institutions and available opportunities.

In Moser’s formulation, the agency of the poor is encapsulated or
subsumed within the concept of livelihood strategies.

Citing a well-known finding from the Voices of the Poor study that
health shocks are the most common cause of households descent into
poverty,'* Narayan and Kapoor propose an integrated approach of eco-
nomic and social policies. Such an approach needs to create opportunities
for poor women and men as producers, while simultaneously protecting
their portfolio of assets, including their own health and social, natural,
physical, and financial assets. In order to draw policy lessons to support
market liberalization from below, the chapter applies this framework to
four large-scale programs in India that have built poor people’s assets by
facilitating their access to markets, while strengthening and protecting
their asset base. Their review highlights two approaches that can help to
scale up poor people’s participation in markets on fairer terms. The first
would improve the investment climate to create new economic opportuni-
ties linked directly to poor people’s livelihoods. The second would invest
in poor people’s organizations to help to protect their limited assets as
consumers and serve as vehicles to aggregate their supply and demand
as producers, which can alter their bargaining power in markets. These
insights resonate with the two previous chapters on economic empower-
ment, as well as more broadly with the findings of several of the chapters
on migration and housing.
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The Way Forward for Asset-Based Social Policy

We conclude our analysis of the case studies by deductively distinguishing
among three manifestations of social policy that can affect asset-based
livelihoods (see figure 1.1):

e Public interventions that increase access to assets (asset accession)

e Public investments that increase the returns from assets (asset valori-
zation)

e Public policies that transform the status and value of assets (asset
transformation)

These three provide more precise categories than Moser’s asset accumu-
lation distinction among acquisition, sustained consolidation, and erosion
of assets. These three types of public action lead to very different conse-
quences for livelihoods, depending on the nature of the assets and whose
interests are being served by their valorization or transformation. Differ-
entiating among these three types of public policy and their distributional
consequences will enhance their policy effectiveness.

To be successful, an asset-based social policy needs to speak to the
challenges—inequality, informality, and imbalance in asset building and
state effectiveness—described earlier. Initial inequalities in the distribution

Figure 1.1. Manifestations of Asset-Based Social Policy
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of, and access to, assets, as well as in power relations, voice, and access to
public goods and services, are likely to influence social policy outcomes.
Given the size of the informal sector, neither social policy nor investment
climate reforms in developing countries can afford to limit their focus to
the formal sector. The excessive attention to human capital assets needs to
be balanced with a more integrated approach to asset building, particularly
for those unlikely to be candidates for white-collar jobs; the investments
in human capital needs to go beyond the MDGs to secondary education if
they are to have real impact on livelihoods. Finally, state effectiveness mat-
ters; rather than taking for granted that economic reforms, social policy,
and public accountability measures will be implemented by the public sec-
tor, in a polycentric world we need to design policies that can benefit from
institutional alternatives, tailoring responsibility to capacity.

At a minimum, policy interventions will need to increase asset accession
and create an investment climate that confronts institutional impediments
and expands opportunities. In addition, the likely distributional effects
of asset valorization investments and asset transformation policies and
programs need to be examined to determine whether measures are likely
to be pro-poor and lead to shared, inclusive growth.

Table 1.3 summarizes how asset-based policies address the specifics of
different contexts presented in this book. In each case, public policies are
classified according to their relevance for asset accession, valorization, or
transformation. Structuring policies in this way allows policy makers to dis-
tinguish between actions with relatively modest investments that increase
asset accession and those that require substantial investments if assets are
to be valorized. Such investments are essential if the latent development
potential of the poor’s capabilities is to be unleashed.

Asset Accession

The underlying question for asset accession is “What can be done to
strengthen the asset base of the poor?” Once migration is accepted as a
mutually beneficial livelihood strategy, key measures include lowering
costs, facilitating loans, and regulating recruitment processes. Other public
policies that cut across different contexts involve ensuring tenure security,
recognizing individual and collective rights to assets (including those
that are gender-based), settling claims protecting rights of disadvantaged
groups, improving the investment climate to create new economic oppor-
tunities linked to poor people’s livelihoods, and minimizing asset erosion
while strengthening resilience against shocks to assets of the poor.
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Table 1.3. Asset-Based Social Policy—Implications of the Case Study Chapters

Focus

Asset accession

Asset valorization

Asset transformation

Migration .
(chapters 3-6)

Upgrading urban slums
(chapters 7-8)

Address transaction costs of
emigration.

Provide social protection to needy
households of migrants.

Give regulatory oversight of recruiting
agents.

Provide government loans for
migration.

Have gender-based policies and
cultural norms determine who

can emigrate.

Consider health training, language
skills, and historical ties that affect
migration.

Right to residence from local govern-
ment provides legal identity and
entitlement to basic services.
Government financing for community-
based savings groups at affordable
rates.

Per-family subsidy for infrastructure
upgrading.

Lower transaction costs for
remittances.

Match funds for community
investments.

Facilitate investment of finance
accumulated abroad.

Tap human capital of diaspora (e.g.
TOKTEN, MIDA).

Arrange risk insurance.

Ensure access to legal assistance.
Facilitate fund flows.

Influence visa and recruitment
policies in host countries by demon-
strating quality of human skills and
qualifications.

Consider tradeoff between remit-
tance benefits vs. asset stripping and
health deficit.

Investment in urban services improves
returns.

Infrastructure in new settlements
lacking roads increases asset value.

Lobby host countries for immigrant
rights.

Award political rights to migrants

(e.g., voting) in country of origin.
Allow dual citizenship to encourage
migration reflows.

Ease travel restrictions in sub-region
(e.g., ECOWAS protocols on migration).
Show that Pakistan Origin Card
allows visa-free travel and investment
privileges.

Validate healthworker qualifications.
Agree on bilateral codes (e.g., South
Africa and Zimbabwe, Lesotho and
Ghana) shift cost of education and
training to recruiting body.

Federations help urban poor
renegotiate terms with service
providers and the state.

Tenure security enables slum
dwellers to leverage housing assets
into incomes and induces further
asset accumulation.

Collective asset ownership prevents
displacement of urban poor.
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Weak states
(chapters 9-10)

Economic empowerment
(chapters 11-13)

Address inequities in land tenure
system.

Add programs to increase land access
as needed.

Make public service improvements
that will also rebuild credibility and
social trust.

In the absence of state sovereignty,
have youth gangs provide the institu-
tional means to accumulate physical
and financial assets.

Microfinance institutions will target
poor women.

Investments in social assets—
organizations and federations of the
poor—will generate sustained income
streams that have high payoff.
Intermediation helps market access,
scaling up, and demand
responsiveness.

Dysfunctional state-managed
agricultural markets have undermined
livelihoods; invest in rural
infrastructure instead of regulating
markets.

An enabling opportunity structure
and investments in legitimate liveli-
hoods and security can nurture asset
accumulation.

Support for building local

institutions and skills improves
conservation outcomes.

Enabling forest policies and public
goods infrastructure will benefit forest
communities.

Support for child care and health care
benefits women entrepreneurs.
Research is needed on the value chain
of poor people’s economic activities.
Public investments in infrastructure,
market information, and information
technology will help.

Security against crime and violence
would benefit rural livelihoods.
Co-registration of titles will address
gender inequity in land tenure.
Propensity for violence and
temptations of the drug trade can
rapidly transform benign into perverse
social capital.

Add more secure forest tenure and
legal use rights that can mobilize
community resources for conservation.
Remove constraints in the opportu-
nity structure—information, gover-
nance, inclusive and fair processes.
Reform investment climate by
amending regulations that constrain
economic activities of the poor.
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Asset Valorization

The key question in relation to asset valorization is “What public invest-
ments can increase the value or return on assets of the poor and other
priority groups?” Valorization investments cited in the studies include
investments in human capital, public goods infrastructure, local infrastruc-
ture and services, business skills, and organizations of poor people to help
them achieve economies of scale and security against crime and violence.
This list reveals that the scope of social policy needs to be expanded to
include the social dimensions of infrastructure, thus encouraging larger
public investments in expanding public goods infrastructure and services
to benefit those regions and economic activities linked directly to poor
people’s livelihoods. This implies that social inclusion is an integral part
of the appraisal criteria for infrastructure planning and design to assess
the likely effect of infrastructure investments on livelihoods of the poor and
other disadvantaged groups.

Similarly, public investments to upgrade business skills of poor house-
holds who are already engaged in local enterprises would significantly
increase their earnings. Supporting the informal sector through business
skills development to facilitate asset accumulation especially among the
poor and other disadvanitaged groups can help build credibility and trust
and, with the right incentives, eventually result in the integration of these
enterprises into the formal economy.

The studies in this book point to the multidimensional benefits from or-
ganizations of the poor. To date, institutional capacity building efforts by
multilateral and bilateral donor agencies have privileged the public sector
with almost no investment supporting organizations and federations of
poor people. Although the public sector needs capacity strengthening, in
today’s polycentric world this must be complemented by parallel invesi-
ments in building capacity of poor people and civil society’s organi-
zations engaged in slum upgrading, economic empowerment, or other
development processes.

Asset Transformation

The final question relevant to asset transformation is “What public poli-
cies can be transformational?” Such policies achieve great success when
policy makers have the foresight and determination to overcome political
economy constraints. Significant examples of asset transformation are
found in each of the subsets of case studies included in this book.
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* On migration, the main examples include actions to facilitate rather
than stigmatize or penalize migration. In Hirschman’s language,
actions to value the “voice” of migrants, such as by restoring their
political rights to encourage their “loyalty” (1970), as well as policies
to reintegrate the international diaspora with their countries of origin
by relaxing visa restrictions and by encouraging dual citizenship and
investment by migrants.

® On urban slums, recognition of the role of housing federations as
mediating organizations for the rights of the urban poor offers a
vehicle with the potential of transforming urban renewal. The evi-
dence both from slum upgrading and economic empowerment cases
indicate that enhancing tenure security and clarifying and legitimizing
individual rights and collective assets in informal settlements also
have significant transformational value. As illustrated in the book, col-
lective rights minimize the risk of displacement, thereby transforming
insecure assets into more valuable ones.

e In weak states, however, there are no quick fixes. The first task is to
restore basic security and rule of law, which needs to be accompanied by
the rapid introduction of measures to transform and valorize their assets
to create legitimate livelihoods. Difficult as this task may be, in Kenya for
example, this approach would need to include urgent measures to tackle
the land question and remove perceived inequities in access to land.

¢ On economic empowerment, asset transformation consists first and
foremost of removing the legal and institutional regulatory barriers
that affect economic activities of the poor.

In conclusion, it is important to acknowledge that although the state
remains an important player, it is not the only provider, nor is it the sole
determinant of an asset-based social policy. On the one hand, states need
to negotiate policies, policy objectives, and investments with suprana-
tional entities, including international and regional organizations, private
and donor financing organizations, multinational corporations, and other
concerned governments. On the other hand, governments need to contend
with increasingly vocal, organized, and capable in-country stakeholders.
These include subnational governments, the domestic private sector, civil
society organizations, community networks, and multiple interest groups
defined by various social, economic, or political characteristics. This makes
the job of governing more complex and contentious but also forces a better
balance between the rights and responsibilities of citizens and the relation-
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ship between the state and other significant nonstate actors in a polycentric
world. This process can only enhance the asset building and accumulation
potential of millions of poor people around the world.

Notes

1. WSSD was convened in Copenhagen on March 5-12, 1995.

2. It was not until the September 2005 World Summit that the WSSD goal
of “full employment and decent work for all” was reinstated (see Ocampo
and Jomo 2008).

3. The chapters in this book were originally presented under the theme of
“Inequality, Livelihoods, and Social Inclusion,” at the conference on “New
Frontiers of Social Policy,” organized in Arusha, Tanzania, on December
12-15, 20035, by the World Bank, in collaboration with the Department for
International Development of the U.K., the Swedish International Develop-
ment Agency, and the governments of Finland and Norway.

4. The WSSD commitments were as follows: (1) create an economic, political,
social, cultural, and legal environment that will enable people to achieve social
development; (2) eradicate absolute poverty by a target date to be set by each
country; (3) support full employment as a basic policy goal; (4) promote social
integration based on the enhancement and protection of all human rights;
(5) achieve equality and equity between women and men; (6) attain univer-
sal and equitable access to education and primary health care; (7) accelerate
the development of Africa and the least developed countries; (8) ensure that
structural adjustment programs include social development goals; (9) increase
resources allocated to social development; and (10) strengthen cooperation for
social development through the UN.

5. The MDG goals are as follows: (1) eradicate extreme poverty and hunger;
(2) achieve universal primary education; (3) promote gender equality and
empower women; (4) reduce child mortality; (5) improve maternal health;
(6) combat HIV/AIDS, malaria, and other diseases; (7) ensure environmental
sustainability; and (8) develop a global partnership for development.

6. For a more detailed discussion of this subject, see the Series preface in Dani
and de Haan (2008).

7. COSD is a functional commission of ECOSOC of the United Nations. It
consists of 46 members elected by ECOSOC. Since the convening of the
WSSD in Copenhagen in 1995, the COSD has been the key UN body in charge
of the follow-up and implementation of the Copenhagen Declaration and
Programme of Action. It meets once a year in New York, usually in February.

Each year since 1995, the COSD has taken up key social development
themes as part of its follow-up to the outcome of the Copenhagen Summit.
In resolution 2005/11, the ECOSOC decided that, beginning with its 45th
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session, the COSD would be organized in a series of two-year action-oriented
implementation cycles, which will include a review and a policy segment,
and that the COSD would continue to review plans and programs of action
pertaining to social groups. In 2006, the ECOSOC decided that the theme
for the 2007-08 review and policy cycle will be “promoting full employment
and decent work for all.”

. The authors acknowledge Ashraf Ghani with the origins of this term (see

Ghani and Lockhart 2008) and are grateful for his many useful insights that
have helped shape some of the arguments in this book.

. This use of “exit” is derived from Albert Hirschman’s book, Exit, Voice, and

Loyalty (1970), which explains exit as the customer’s way of punishing firms
that are unresponsive to their needs. Successful firms are able to retain the
“loyalty” of their constituency or customer base by giving opportunities to
“voice” concerns and by demonstrating responsiveness to that voice.
Orozco includes “intangible” transfers such as the transfer of knowledge, the
support to communities, and other exchanges under the general heading of
social capital within the category of goods and services because he considers
these to be material manifestations of cultural identity.

In his chapter, Hall (2008) discusses the sociopsychological problems associated
with changing family structure as well as the impact on vulnerable children.
The civil society coalition in Mumbai consists of three partners: (1) SPARC
is a nongovernmental organization formed by social work professionals in
1984 to work with problems of urban poverty in Mumbai; (2) the National
Slum Dweller’s Federation is a grassroots organization established in 1974,
which has its historical base in Mumbai; and (3) Mahila Milan is an orga-
nization of poor women set up in 1986, with its base in Mumbai and a
network throughout India, and is especially focused on women’s issues and
local savings schemes. The Mumbai-based coalition has been instrumental in
creating a global network of community-based housing activists, called the
Slum/Shackdwellers International. See Appadurai (2004) and Sattherthwaite
(chapter 7) for more details.

Also see the case studies of civil society partnerships with local government in
Mitlin and Sattherthwaite (2004).

Anirudh Krishna’s multicountry study of movements in and out of poverty
also finds health shocks to be the single most important factor causing house-
holds to descend into poverty (2007: 71-72).
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CHAPTER 2

Assets and Livelihoods: A Framework
for Asset-Based Social Policy

Caroline Moser

Poverty-focused policy has changed significantly in the South over the
past two decades. This change is evident in the shift from residual wel-
fare poverty alleviation strategies, commonly associated with safety nets,
to social protection poverty reduction policies. In principle, the latter have
a far broader mandate, incorporating risk prevention and mitigation strat-
egies, as well as the perennially necessary safety nets. However, despite
such advances, social protection in practice still tends to focus on income/
consumption “protection” of the poor through the provision of cash trans-
fers and other residual welfare provisions. This raises important questions
about complementary social policy focused on creating opportunities for
the poor as opposed to providing protection.

The concept of sustainable livelihoods (SL) moves the focus of social
policy in this direction. While linked to social protection, it shifts the
focus from income and consumption to addressing directly the critical role
played by assets and capabilities in improving individual and household
social and economic well-being and associated poverty reduction. Yet the
emphasis on livelihoods per se means that the importance of asset build-
ing (AB), and the accumulation and longer-term consolidation of assets, is
often overlooked. In addition, both SL and AB have been identified pri-
marily as poverty reduction approaches, rather than as specific components
of social policy.

This chapter seeks not only to compare and contrast salient charac-
teristics of SL and AB, but also to identify their potential conceptual and
operational contribution to a “new agenda” of social policy. The chapter
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then introduces an asset-based social policy and associate framework,
incorporating an assets-institutions-opportunities nexus. In the context of
new development issues associated with globalization, failing states, natural
disasters, post-conflict situations, and accelerated urbanization, the chapter
concludes by identifying the way in which a second-generation asset-based
policy that ensures accumulated assets are sustained and do not get eroded
can provide a critical component of a new agenda for social policy. Here,
asset accumulation policy is located in the center of mainstream poverty
reduction development debates.

In such a review of the comparative robustness of two frameworks, it
is important first to contextualize them in terms of associated political and
institutional concerns. When it comes to clarifying the future of a social
policy agenda within the International Financial Institutions (IFIs), political
concerns relate to the political economy of ideas and to the power of insti-
tutions as “epistemic communities,”! not only to identify new development
ideas, but also to discard them (Boas and McNeill 2004; Deacon 2004).
In this chapter, this political concern is of particular importance in relation
to the concept of SL.

Institutional concerns, by contrast, relate less to the substance of a
policy and more to the institutional fit or misfit that determines where
within the organizational structure such policy gets implemented. Of
particular significance is the need to avoid what might be termed “insti-
tutional determinism.” This occurs when the organizational structure
determines the substantive content of policy, rather than the content guid-
ing the policy’s operational location. This issue has special relevance to
the World Bank’s Social Development Department in terms of the insti-
tutional constraints and opportunities that may determine a new agenda
for social policy.

The Changing Objectives and Associated Strategies
of Social Development Policy

By way of background, it is useful to start with a brief summary of the
shifting agenda of social policy in the South. Given the extensive and com-
prehensive literature already focusing on this issue,? this chapter limits
itself to highlighting three salient issues contextually relevant to its par-
ticular objectives. These assist in identifying the extent to which SL and AB
frameworks have already been introduced into social policy.
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Priority Issues in the Evolution of Social Development
and Social Policy in the South

The first priority relates to the change, over the past five decades, in the
“social”? as a policy agenda in its own right as opposed to an integrated
or subsumed component of economic, health, education, infrastructure, or
any other policy. Its objectives have changed, as well as its scope of statutory
provision, sectors of intervention, and institutional structure. This reflects
shifts from supply through demand and finally to rights-driven social policy.
A range of social policy approaches can be categorized as ideal types along
a continuum from residual welfare through incremental policies and basic
needs to compensatory measures and, most recently, agendas relating to
social justice, citizenship, and human rights (see annex 2.1).

An important debate underlying these changes concerns two different
approaches to social policy—the sectoral and the holistic (Moser 1995).
First started in the 1970s, the debate continues to flourish today. The sec-
toral approach equates social policy with social sector policy and is based
on the premise that particular aspects of human activity can be isolated for
separate treatment, differentiating areas such as education, health, housing,
or personal social services for individual professional application (Marsden
1990). The holistic or unified approach was defined by the United Nations
(UN) (1971) as aiming to address wider issues within which sector concerns
were rooted. This approach emerged as a reaction by international organi-
zations to the excessively narrow social services emphasis in social policy
and consequent neglect of broader social development goals. It defined its
remit in terms of both the social structure of society and the political context
in which development decisions were made (Hardiman and Midgley 1982).
Although the World Bank’s Social Development Family was not formed
until 1997, the rich history of social development in the organization dates
back to the 1970s, with the first appointments of social anthropologists “to
improve the effectiveness of development projects” (Davis 2004: 1).

Second, such changes in the South have not taken place in isolation but
have mirrored other changes. These include changing social policy agendas
in the North—with previously important distinctions between capitalist
and socialist economies.* They also include changes in macroeconomic
development policy in the South. Again, these can be categorized as ideal
types ranging from modernization policies of accelerated growth, through
basic needs associated with redistribution, to structural adjustment neo-
liberal reform models, and most recently to policies associated with global-
ization (see annex 2.1).
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Finally, turning to the current context, there is still no clear or unified
consensus as to the coverage or objectives of social policy. Most commonly,
distinctions are made within social policy as social sector policy using sec-
tors defined as social, such as health, education, and nutrition; social policy
as (residual) welfare policy; and social policy as social protection policy
through risk prevention, mitigation, or coping strategies (see Kabeer 2004).°
In contrast, social development is understood to comprise the following:

A set of objectives that include equity and social justice, which subsume
additional objectives including social inclusion, sustainable livelihoods,
gender equity, and increased voice and participation (Dani 20035: 2).

Social Policy, Assets, and Liveliboods

The current scope of social policy, as discussed earlier, makes no ref-
erence to assets and livelihoods, although livelihood diversification and
insurance mechanisms are important components of risk mitigation
under social protection (Holtzmann and Jorgensen 2000). Clearly, these
are not traditional “social” policy concerns. While new social policy
strategies are being developed in specific operational contexts, innovative
donor, government, and nongovernmental organization (NGO) agendas
are increasingly influencing the components of social policy. Table 2.1
provides one such example from the social policy of the government of
Jamaica, developed by the Planning Institute’s social policy thematic team

Table 2.1. Components of the Jamaican Government’s Social Policy

Component Key outcome goal

Human security A peaceful and mutually respectful society with increased safety,
security, and freedom from fear in the home and public spaces

Social integration An inclusive and nondiscriminatory society that represents group

and individual rights, promotes social justice, accepts diversity,
and builds trust and communication among groups

Governance More effective, complementary, and transparent government
structures to move decisionmaking closer to people
Secure and sustainable Widened, higher quality livelihood and employment
livelihoods opportunities for all Jamaicans, with particular reference to
those disadvantaged in the labor market
Environment Improved environment for quality of life for Jamaicans living and
as yet unborn
Education and skills An education that facilitates lifelong learning and acquisition of
social and life skills for all
Health and physical Policies to enhance the broadly defined health status of the
well-being population

Source: Planning Institute of Jamaica 2002.
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with support from the Department for International Development of the
U.K. (DFID). It illustrates the way in which social policy strategies are
moving beyond conventional domains to include such issues as human
security, the environment, and indeed secure and sustainable livelihoods.
In the same way, the Human Development Report 2003 from the United
Nations Development Programme (UNDP) identifies the importance of
governance and institutional issues for countries promoting social policy
(UNDP 2003).

The World Bank and Social Policy

The World Bank does not have a specifically defined social policy as such.
Within the institution, three predominant social policy “domains” can be
identified: social sectors, social protection, and social development. The fact
that each has a distinct location within the organization has served to create
artificial conceptual and operational barriers to a holistic social policy.® Of
the three, social development has struggled hardest to gain legitimacy and
a critically important, associated, operational portfolio. After two decades
of progress, the recently completed strategy paper “Empowering People by
Transforming Institutions: Social Development in World Bank Operations”
(World Bank 2005) is a landmark in terms of the integration of a social
development agenda into the World Bank. It defines social development as
“transforming institutions to empower people .... with three operational
principles to guide its approach to social development: inclusion, cohesion,
and accountability.” Linked to this are three strategic priorities that are
summarized as more macro, better projects, and better grounding (World
Bank 2005: 9).

The third strategic priority—“better grounding: Improve research,
capacity building, and partnerships to solidify the grounding for better
operations”—provides the opportunity to identify a new conceptualization
of social policy. In his “Concept Note: New Frontiers of Social Policy,” Dani
defines this in terms of the achievement of “more equitable and socially sus-
tainable development outcomes.... A holistic social policy seeks to promote
policies, institutions, and programs that balance a concern for equity and
social justice with the concern for economic growth” (Dani 2005: 1).

The Identification of Livelihoods as a Social Policy Concern

The World Bank takes as the starting point for its redefinition of social
policy the 1995 Copenhagen World Summit for Social Development
(WSSD) and the gaps identified by the UN Secretary General in the 2005
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follow-up report on the Social Summit. These relate to employment
(livelihoods), social integration, and the institutional environment for
development. The WSSD’s somewhat narrow definition of “livelihoods
as employment” reflects contexts where state institutions and the provi-
sion of welfare are taken for granted and is less appropriate for resource
poor situations. Dani’s Concept Note recognizes the need to expand this
scope of livelihoods as follows:

Social development [is] the process of increasing the assets and capabilities
of individuals to improve their well-being. The focus will be on policies
to offset inequalities in asset endowment with equitable opportunities for
asset creation and livelihoods, such as through policies to create equitable
and affordable access to basic utilities and infrastructure, and to strengthen
livelihoods of those operating in the informal sector. The conceptual
approach that is being adopted focuses on integrating the sustainable
livelihoods (SL) approach within the social policy framework, expanding
the SL approach both beyond its micro-level applications to understand
primarily rural livelihoods toward one that is conceptualized and sup-
ported by policy making and public actions. As livelihood strategies have
become increasingly dynamic and diversified, social policy interventions
must respond accordingly (Dani 2005: 1).

Toward an Asset-Based Social Policy

The prioritization of livelihoods as one of three potential future social
policy themes presents conceptual, operational, and political challenges. Tt
envisages a rethinking and expansion of the SL approach beyond its cur-
rent applications toward a focus on assets and capabilities. Furthermore,
it excludes other contemporary asset and capability focused frameworks,
in particular a range of AB approaches. This chapter, therefore, extends its
coverage to review both the SL approach and a range of AB approaches
in terms of origins, substantive and operational commonalities and dif-
ferences, and their potential contribution to future social policy. It high-
lights limitations of the SL framework compared with advantages of the
AB framework, including the potential political implications of adopting
a SL framework at the same time as a number of important actors in its
“epistemic community” appear to have abandoned it.

In addition, this review underlines the differences between asset-based
approaches to poverty reduction and social protection, which is currently
the predominant strategy adopted by many agencies that either did not
adopt a SL approach or, if they did, have since ceased to use it. Social
protection, a refined, updated version of social welfare, is concerned with
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protecting the poor and vulnerable against negative risks and shocks that
erode their assets. In contrast, the objective of asset-based social policy
is the provision of positive opportunities for asset accumulation. Such a
policy is concerned not only with the first-generation accumulation of
assets, such as human capital and physical capital (housing), but also with
second-generation measures to ensure that individuals, households, and
communities stay out of poverty through the sustained consolidation of
their assets.

This distinction between asset vulnerability and the focus of asset-based
social policy on asset accumulation challenges the current scope of social
protection. While this is currently defined in terms of safety nets, risk pre-
vention, and risk mitigation (Holtzmann and Jorgensen 2000), in practice
such a broad agenda has rarely been implemented, with safety nets still the
most important priority. Asset-based social policy that focuses clearly on
asset accumulation, as opposed to the “welfarist” income protection of the
poorest and most vulnerable, is an important development agenda. As long
as “institutional determinism” does not act as an impenetrable deterrent,
this provides the opportunity for the (re)differentiation between social pro-
tection and social policy.

Sustainable Livelihoods and Asset-Building Frameworks’

Sustainable livelihoods and asset-building frameworks share many simi-
larities and, consequently, are often confused or conflated. This section
describes the characteristics of each and in so doing defines them as com-
plementary but different approaches to poverty reduction.

Commonalities in Backgrounds: From Consumption Poverty
to Vulnerability, Risks, and Assets®

Both SL and AB frameworks share common backgrounds rooted in the
poverty alleviation/reduction debates of the 1990s, rather than in those
relating to social policy per se. This economic policy debate questioned
the measurement of poverty;’ identified its multidimensionality and the
relationship among inequality, economic growth, and poverty reduction
in the South; redefined the meaning of poverty itself; and finally elabo-
rated new poverty reduction strategies. Heavily influenced by Sen’s (1981)
work on famines and entitlements, assets, and capabilities, as well as
those of Chambers (1992, 1994) and others on risk and vulnerability, an
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extensive debate made a distinction between poverty as a static concept
and vulnerability as a dynamic one. It focused on defining concepts such
as assets, vulnerabilities, capabilities, and endowments and on developing
policies to address the impacts of livelihood shocks by focusing on the
assets and entitlements of the poor.'” In the World Bank, this policy shift
can be summarized aptly by a comparison between the poverty reduc-
tion strategies in the 1990 and 2000 World Development Reports (Moser
2001; World Bank 1990, 2000).!* This path-breaking work resulted in a
consensus around a number of concepts, of which the most prominent
was the capital assets of the poor, commonly identified in terms of five
types: physical, financial, human, social, and natural (see box 2.1).1?

o

Definition of the Most Important Capital Assets

Physical capital (also known as produced or man-made capital): Comprises the stock of
plant, equipment, infrastructure, and other productive resources owned by individuals,
the business sector, or the country itself.

Financial capital: The financial resources available to people, such as savings and sup-
plies of credit.

Human capital: Includes investments in education, health, and the nutrition of indi-
viduals. Labor is a critical asset linked to investments in human capital, health status
determines people’s capacity to work, and skill and education determine the returns
from their labor.

Social capital: An intangible asset is defined as the rules, norms, obligations, reciprocity,
and trust embedded in social relations, social structures, and societies’ institutional
arrangements, which enable its members to achieve their individual and community
objectives. Social capital is embedded in social institutions at the microinstitutional
level—communities and households—as well as referring to the rules and regulations
governing formalized institutions in the marketplace, the political system, and civil
society.

Natural capital: Includes the stocks of environmentally provided assets such as soil,
atmosphere, forests, minerals, water, and wetlands. In rural communities, land is a critical
productive asset for the poor; in urban areas, land for shelter is also a critical produc-

tive asset.

Sources: Bebbington 1999; Carney 1998; Moser 1998; Narayan 1997; Portes 1998; Putnam 1993.
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However, the same “new poverty” agenda also produced a proliferation
of approaches, described as a “bewildering, confusion of competing
intellectual frameworks and alternative paradigms using similar words in
different ways” (Longhurst 1994: 17). Deconstructing specific analytical
and operational meanings of seemingly overlapping frameworks is, there-
fore, the focus of this chapter.

Comparative Analysis of SL and AB Frameworks

A comparative analysis of SL and AB frameworks shows that there is
no one framework but many variations of each. While they share such
common concepts as assets, capabilities, livelihoods, and vulnerabilities,
important differences exist in emphasis between frameworks, as well as
variations within frameworks. To unravel some of this complexity, it is
useful to distinguish between the following: first, analytical frameworks
that construct the conceptual approach; second, operational practice that
applies the concept in practice; and third, further analytical adaptations
that extend the original framework. The following section uses this three-
fold distinction to describe SL and AB. Table 2.2 summarizes these and
identifies principle issues and associated examples.

Sustainable livelihoods approach.” Probably the best known analytical
framework to incorporate many of the common concepts of assets, capa-
bilities, and entitlements is the sustainable livelihoods approach (SLA).
While the original SL concept was mentioned in the World Commission
on Environment and Development (1987), the SLA framework was the
outcome of an extensive debate on rural development by Carney (1998),
Chambers and Conway (1992), Scoones (1998), and others.'* As the name
implies, the overall emphasis is on livelihoods, with the concept defined
analytically as comprising the capabilities, assets (including both material
and social resources), and activities required for a means of living.’ Thus,
Carney (1998: 1) defines a livelihood as sustainable when it can cope with
and recover from stresses and shocks and can maintain or enhance capa-
bilities and assets both at that time and in the future, while at the same time
not undermining the natural resource base.

The SLA seeks to gain an accurate understanding of people’s assets or
capital endowments and how they convert these into positive livelihood
outcomes. The approach is founded on a belief that people require a range
of assets to achieve positive livelihood outcomes, with no single category
of assets on its own sufficient to yield all the many and varied livelihood
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Table 2.2. Summary of SL and AB Frameworks in Terms of Concepts, Practice, and Applications

Framework Details

Examples of authors or institutions

Examples of implementation

Critical common concepts

Assets and capabilities: Sen
Analytical Vulnerability and risks: Chambers

Sustainable livelihoods

Analytical Sustainable livelihoods Carney; Chambers and Ellis;
frameworks framework Conway; Scoones
Operational SLA DFID
practice
WEFP
SL and human rights CARE

Livelihood and governance World Bank

Emerging Livelihoods and rights Moser and Norton
agendas
SL and institutions Bennett
SL and institutions Kabeer

Originally developed as heuristic rural development project-level
tool to move beyond cash income to consider the other assets
associated with sustainable livelihoods of the poor

1997 UK. government’s White Paper on International Development
commitment to support policies and actions to promote SL (to
contribute to achieving the Millennium Development Goals)

Colombia: Vulnerability mapping to identify livelihood and security
vulnerabilities

Kosovo participatory livelihood assessment Food Economy
Approach in Zimbabwe and Kenya

Participatory poverty assessments; poverty social impact analyses

A conceptual framework for applying a rights approach to
livelihood security and sustainable development

Empowerment and social inclusion

Analytical framework for institutions, access, and outcome
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Asset building
Analytical
frameworks

Operational
practice

Emerging
agendas

Emerging
framework

Risk, vulnerability, and
assets

Asset-based approach

Asset building

Social
protection

Asset building and com-
munity development

Asset-based welfare policy
Assets and institutions
Assets and empowerment

Assets and power
Asset-based social policy

CPG; Moser; Sabates, Wheeler, and

Haddad; Siegel

Adato, Carter, and May; Hoddinott;

Sherraden
World Bank

Ford Foundation
Coady International Institute

Fossgard-Moser; Morad

USA Corporation for Enterprise
Development

UK. government

World Bank

Narayan

Alsop, Heinsohn, and Holland
Moser

Asset vulnerability framework

BASIS CRSP asset-based approaches
Asset-based welfare policy
Risk and vulnerability assessment

Asset-building in financial holdings, natural resources, social bonds,
and human capital

Asset-Based Community Development “transformative”
methodology

Community asset mapping

Individual Development Accounts

Child Trust Fund

Assets and institutions for social development

Empowerment: Assets and capabilities, agency and opportunity
structure

Assets, empowerment, and agency

First- and second-generation policy with asset-institutions-
opportunities nexus

Source: Author.
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outcomes that people seek (DFID 2000: 5). The SLA framework identifies
the same five core asset categories mentioned earlier, upon which liveli-
hoods are built (see annex 2.2). These are presented in a pentagon, or five-
axis graph, with access by different groups identified as a useful starting
point for debate about suitable entry points, how these serve the needs of
different social groups, and the likely trade-offs among different assets.

The SLA is intended to force users to think holistically rather than sec-
torally about the basis of livelihoods. The framework also requires analysis
and understanding of other areas. These include the vulnerability context
in which assets exist (trends, shocks, and local cultural practices that
affect livelihoods), as well as the structures (organizations from government
through to the private sector) and processes (police, laws, rules of the game,
and incentives) that define people’s livelihood options. Structures and proc-
esses determine who gains access to which types of assets. Markets and legal
restrictions, for instance, have a profound influence on the extent to which
one asset can be converted into another type of asset (Carney 1998: 9).

Turning to operational practice, the rapid popularization of the SLA was
influenced by DFID’s successful packaging of it as an operational model/
tool. The aim was to encourage the natural resource management program
to move beyond specific issues, such as agricultural crop production, to a
more comprehensive understanding of the livelihood-related problems of
the rural poor. DFID’s SL program contained a number of core principles
that underpinned its implementation. These included the following (Ashley
and Carney 1999):

¢ a people-centered approach

® responsive and participatory processes

¢ sustainability

e work at multiple levels

e partnership

¢ flexibility to respond to changes in people’s situation.

Operational support for SLA was further enhanced by the 1997 U.K.
government’s “White Paper on International Development,” which com-
mitted DFID to supporting SL policies and actions as a direct contribution
to achieving the International Development Targets as well as the Mil-
lennium Development Goals. The framework rapidly gained popularity
beyond DFID, with other bilaterals and multilaterals, such as UNDP and
Food and Agriculture Organization, as well as international NGOs such as
CARE, UN World Food Programme, and Oxfam (see table 2.2).'* Many
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of these agencies established separate units or programs to develop and
support the application of the SLA.

Despite the initial operational success of the SLA, its popularity rapidly
declined among large donor institutions. DFID disbanded its Sustainable
Livelihoods Support Office, while the UNDP, an early institutional cham-
pion, abandoned its global SL program in 2000. In contrast, some interna-
tional NGOs continue to use an adapted version of the SLA framework.
For example, CARE uses a household livelihood security framework and
has moved toward incorporating a rights-based approach, while Oxfam
has linked its SL analysis to a rights-based approach since 1994.

The wide-scale adoption of the SLA has resulted in an extensive evalu-
ation of its utility as a conceptual framework, as well as an operational
tool."” Its strengths can be summarized as follows.

e First, as a people-centered approach, it changes ways of doing busi-
ness to include participatory processes and multidisciplinary teams.

¢ Second, its multisectoral focus means that it provides a framework for
addressing the whole range of policy issues relevant to the poor that
transcend individual sectors, while including issues of access to finan-
cial services, markets, and justice relating to personal security.

e Third, its interdisciplinary approach means that it does not make the
implicit assumption that rural people are farmers but instead recog-
nizes multiple income sources.

However, the SLA has also been criticized, with three particularly per-
tinent limitations.

¢ First, at the organizational level, the sectoral character of many agencies
makes the comprehensive adoption of the SLA complicated because it
is difficult to identify the best thematic fit for the livelihood agenda. In
practice, SL often reflects the focus of the sector ministry taking the
lead, with a multisector approach still considered too complex.

e Second, at the political level, the framework has shortcomings relating
to notions of power and governance. Despite the large number of vari-
ables in the “PIP box,”!® it is perceived as not adequately addressing
issues of politics, power and voice, and rights and empowerment."” Thus,
despite its identification of structures and processes, the SLA framework
tends to focus more on the technical nature of development.

e Third, and the most serious operational criticism, the framework is
limited in terms of micro-macro linkages. While it provides a robust
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micro-level tool, this is so context specific that it has difficulty in
establishing micro-macro linkages and designing a macro-level national
model that can be used in policy dialogue or for the formulation or
implementation of national-level strategies to improve livelihoods
(Solesbury 2003). In their discussion of the usefulness of SL for macro-
level, national policy planning and making, Norton and Foster (2001)
conclude that, while SLA can be informative, it is not necessarily the
most appropriate approach to better understand macro-level reality.
In contrast, Carney (2002) argues that SL can enrich Poverty Reduc-
tion Strategy Papers (PRSPs) by understanding livelihood groups and
assets, managing cross-cutting issues, and underlining the importance
of participation. Ultimately, however, SLA has not added up at the
aggregate level, with insufficient evidence to show that its application
has led to better programs or development outcomes.

Both DFID and the UNDP used this third limitation to explain their
abandonment of the SL framework for designing poverty reduction policy
and programs within five years of its introduction.? In shifting their priority
from project and programmatic level to policy advice and direct budget
support, the limitation in upscaling SLA fundamentally reduced its popu-
larity. Is this an example of the power of the donor-driven epistemic com-
munity? The trickle-down effect has meant that in the donor world, the
SLA has lost credence. But was it originally developed as a policy-level
tool? If not, were such criticisms based on unjustified expectations?

Despite such criticisms, SL is still alive and on the agenda for many.?!
Since its initial development, an emerging agenda has further elaborated
the concept, principally so as to address the political and institutional
constraints in the original framework. One example is a framework
developed by Moser and Norton (2001) that applies a rights approach to
sustainable livelihoods. This seeks to address better the power dimensions
of development processes by showing what a human rights perspective
brings to governance and public policy formulation in terms of openness,
transparency, equity, and accountability. The framework operates at
three levels. At the normative level, the value added by using a human
rights approach derives from the global legitimacy that human rights
have acquired.?? The analytical level identifies ways in which multiple
structures of authority and control influence how poor people’s claims
are processed into outcomes. The political process of contesting claims
also requires recognition. Finally, at the operational level, potential entry
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points can be identified, including PRSPs and Sector Wide Approaches
to Poverty.

The continuing popularity of the SL framework is reflected in the way
it has been incorporated into recent research to develop social policy
frameworks. Bennett, for instance, identifies an empowerment and social
inclusion framework that builds on the SL approach “while placing
greater emphasis on power relations as these are defined by social iden-
tity and economic status and mediated by institutions and organizations”
(2003: 2). Another recent framework by Kabeer (2004) grapples with the
interrelationship between SL and institutions. Here, the research focuses
not on livelihoods per se but on the broader institutional configuration
of social provisioning and the extent to which it addresses the needs of
the poor. The interface between institutions of social policy and the prin-
ciples of access they embody and the provisioning efforts of the poor are
captured by livelihood strategies. As diagram 2.1 shows, this reinforces
the notion that such strategies need to be measured against outcomes
(Kabeer 2004).

AB frameworks. Under the overall title of AB are a number of concep-
tual approaches that at first glance appear similar to SL, since they are
also concerned with assets and capabilities, institutions, and livelihoods.
It is the emphasis that differs, and the policy implications associated with
this difference. As the name implies, AB frameworks are concerned more
specifically with assets*> and their associated asset accumulation strate-
gies, rather than with livelihood strategies associated more generally with
well-being. Here, the greater emphasis on assets is closely linked to the
concept of capabilities. Thus, as Bebbington (1999) maintains, assets are
not simply resources that people use to build livelihoods: they give them
the capability to be and act. As such, assets are identified as the basis of
agents’ power to act to reproduce, challenge, or change the rules that gov-
ern the control, use, and transformation of resources (see Sen 1997). Assets
thus create agency. AB frameworks are not as well known as SL, possibly

Diagram 2.1. Institutions, Access, and Outcomes: An Analytical Framework

Initial Conditions Institutional Pr Develop t Out
Context Resources Institutions Policy Livelihood “Social”
regimes strategies outcomes
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Source: Kabeer 2004: 3.
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because their definitions are less “homogeneous” and, unlike with SL, a
one-for-all “blueprint” operational framework has not been developed.
Nevertheless, academics and practitioners in both Northern and Southern
contexts have focused on different aspects of AB that can be loosely
categorized in terms of four areas.

Vulnerability, risks, and assets.** The “new poverty debate” has provoked
an extensive discussion on the relationship between vulnerability,> risks,
and assets of the poor. For instance, the asset vulnerability framework
that I developed highlights the relationship between vulnerability and
asset ownership. Vulnerability analysis involves identifying not only risks
or threats but also resilience in resisting or recovering from negative ef-
fects of a changing environment. The means of resistance are the assets
and entitlements that individuals, households, and communities mobilize
in facing hardship. Vulnerability is therefore closely linked to asset own-
ership. The more assets people have, the less vulnerable they are, and the
greater the erosion of people’s assets, the greater their vulnerability and
associated insecurity (Moser 1998: 3). The poor are managers of complex
asset portfolios. Different household capital assets contribute to well-being
outcomes,?® with the associated capacity to manage assets cushioning
households and limiting the impact of shocks. Some strategies, however,
have unanticipated, negative effects, including increasing inequality and
conflict within households and increasing levels of violence, crime, fear,
and insecurity in local communities (Moser 1996).

Complementary to this, Siegel (2005), in his asset framework, points
out that, while the capital assets a household possesses determines its
opportunities, the broader “policy and institutional environment,” and the
associated existence or absence of risks, influences the behavior of house-
holds in terms of livelihood strategies. Most recently, researchers working
on the chronically poor (those considered most vulnerable and therefore
most likely to be multidimensionally deprived) have also used a vulner-
ability framework (CPRC 2004; Sabates-Wheeler and Haddad 2005).

Turning to operational practice, issues of risk, vulnerability, and asset
accumulation are at the core of the social protection framework devel-
oped by the World Bank (Holzmann and Jorgensen 2000; World Bank
2000) and others. The social protection framework uses a two-fold typol-
ogy of risk to distinguish among micro-level idiosyncratic risks that affect
individuals or households, meso-level covariant risks affecting groups of
households and communities, and macro-level risks affecting regions
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or nations. The related risk management framework makes an important
distinction between reducing and mitigating risk, as well as coping with
shocks, with livelihood diversification and insurance being the two key
mitigation strategies.

Asset-based approaches. Closely associated with risk and vulnerability is
a second AB framework, encompassing asset-based approaches (ABAs)
that seek to address the causes and dynamics of longer-term persistent
structural poverty primarily in rural Africa and Asia.?” Of particular
importance is the BASIS Collaborative Research Program (CRSP), a
policy-focused research group of U.S.-based economists with partners in
the South.?® Drawing on longitudinal data, rather than short-term snap-
shots of income poverty, it identifies “dynamic asset poverty,” as well
as distinguishing between “deep-rooted persistent structural poverty and
chronic, and other forms of poverty that the passage of time will alleviate”
(Adato, Carter, and May 2006).

This ABA differentiates between “churning” or stochastic poverty (the
regular drops into or rises out of poverty due to short-term shocks) and
structural mobility associated with gains or losses of productive assets.
It identifies poverty traps and defines a critical minimum asset threshold
below which households cannot take advantages of positive changes or
recover from negative changes. Unable to accumulate important assets,
such households are trapped in permanent poverty (Barrett and Carter
2006; Carter and Barrett 2006).”

BASIS CRSP focuses on identifying policies and programs that are
effective in reducing poverty over the long term “through some combina-
tion of helping households to accumulate assets, providing access to insti-
tutions that increase the returns on those assets and minimizing the impact
that shocks can have on a family’s asset holding. Successful interventions
can involve helping poor or vulnerable families add to their assets, achieve
higher returns on those they hold and maintain those they hold in the face
of shocks” (Hoddinott and others 2005: 1).3°

BASIS CRSP has focused its operational practice on the dissemination
of research results through its Web site, briefing notes, and conferences.
In addition, asset-based assessments and evaluations have assisted policy
makers working on such issues as building assets for sustainable recovery
and food security in Ethiopia (Little 2002), poverty traps and environ-
mental disasters in Ethiopia and Honduras (Carter and others 2005), and
property rights and environmental services in Indonesia (Kerr and others
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2005). Most recently, asset-based analysis has identified the extent to which
safety net programs in South Africa and Mexico have moved beyond con-
sumption needs to address asset accumulation.

ASSET BUILDING. One of the most developed asset approaches is the U.S.
asset-building or asset-based policy. Originally termed asset-based welfare
policy and developed in 1991 by Michael Sherraden (1991) of Washington
University in St. Louis, Missouri, it is based on two simple premises: first,
that the poor can save and accumulate assets, and second, that assets have
positive social, psychological, and civic effects independent of the effects of
income (Boshara and Sherraden 2004). In his original work, Sherraden dis-
tinguished between assets (identified as the stock of wealth in a household)
and income (the flows of resources associated with consumption of goods
and services and standard of living). He argued that welfare policy for the
poor had been constructed almost exclusively in terms of income, and he
proposed that it be based instead on the concepts of savings, investment,
and asset accumulation (see Sherraden 1991: box 2.3). In his “persuasive
argument” for a policy shift from income to assets, Sherraden (1991: 6-9)
argued that income only maintains consumption, but assets change the
way people think and interact with the world. With assets, people begin
to think in the long term and pursue long-term goals. In other words, while
incomes feed people’s stomachs, assets change their heads. Sherraden main-
tained that welfare policy has gone off track in becoming almost exclusively
preoccupied with the income protection of the poor; in contrast, it should
seek to empower as well as to protect. In particular, policy should take into
account the critical role of asset accumulation in economic and social well-
being. This will ensure that we no longer implicitly believe that the poor not
only have no wealth, but that they can have no wealth.

Sherraden’s research in the United States shows that saving and accu-
mulation are shaped by institutions, not merely by individual preference.
The poor are not only asset poor but have few institutional structures
within which to accumulate assets. For impoverished welfare recipients,
asset accumulation is not encouraged, or even permitted; the “asset test”
associated with means-tested income transfer programs preventing the
accumulation of more than minimal financial assets. By contrast, an
extensive range of asset-based policies exist, operating mainly through the
tax system, such as home ownership tax benefits, and 401(k)s.’! Thus,
asset-based welfare policy is designed to promote and institutionalize asset
accumulation through a progressive (with greater subsidies for the poor),
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inclusive (asset inequality in the United States is largely racially based),*

life-long, and flexible approach (Sherraden 1991).

Since 1991, this AB framework has been effectively translated into
operational practice through the piloting of a range of programs aimed at
broadening asset ownership in the United States and, more recently, the
United Kingdom. Best known in the United States is the American Dream
Individual Development Account (IDA) Demonstration, with 300 IDA
programs throughout the country—supporting 15,000 account holders.
These are matched saving accounts with resources to match contributions
by low-income families achieved through a blend of public and private
funding (Boshara 2005). Linked to this are functions for community orga-
nizations providing financial education, setting IDA balance targets, and
matching contributions. Withdrawals are typically restricted to the pur-
chase of assets, such as buying a home, pursuing postsecondary education
and training, and starting a small business. Recent evaluations provide evi-
dence that participants can successfully save in structured accounts.** This
has been instrumental in moving forward federal IDA legislation. At the
same time, there is no evidence that IDAs raise the net worth (assets minus
debts) of savers (Lerman 2005). However, supporters of this approach ar-
gue that, even if accumulations are not large, savers start saving early and
enjoy the benefits of compounding: “what matters is not the amount, but
the existence of accumulation” (Boshara 2005: 1).

Influenced by the experience in the United States, similar initiatives have
been launched in the United Kingdom, including the Child Trust Fund,
established as a long-term savings and investment account for every child
born since September 2002.3* In the United Kingdom, opinions vary about
asset-based welfare. Proponents argue that such policy is a mechanism for
curbing rising inequality and improving the life chances of the vulnerable.
Critics doubt the effectiveness of AB policy tools, fearing that they could
undermine the established welfare state by transferring responsibilities to
individuals and households, and argue that wealth redistribution is more
efficiently achieved through reforms to inheritance tax (Maxwell 2005).

ALTERNATIVE ~ BOTTOM-UP ~ COMMUNITY  ASSET-BUILDING ~ PROGRAMS.
A number of operational programs in both the North and South have
extended the AB concept beyond individuals and households to incorpo-
rate community assets. They have also shifted from a somewhat Northern
“top-down” concern, with the problems of “apathy” of an alienated wel-
fare dependent population, to a “bottom-up,” demand-driven approach.
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Foremost among these is the Ford Foundation’s Asset Building and Com-
munity Development Program,* which is designed to “reduce poverty and
injustice.” Building on the work of Sherraden, Sen, Putnam, and others,
this asset framework assumes that, when low-income people gain control
over assets, they gain the independence necessary to resist oppression, to
pursue productive livelihoods, and to confront injustice (Ford Foundation
2004). The program proposes that an asset offers a way out of poverty
because it is not simply consumed; it is a “stock” that endures and can be
used to generate economic, psychological, social, and political benefits that
foster resilience and social mobility. The program highlights inequalities in
asset distribution across race, ethnicity, and gender, and it supports grantees
in building assets that communities can acquire, develop, or transfer across
generations. This includes financial holdings, natural resources, social
bonds and community relations, and human assets such as marketable
skills. Despite the identification of five pathways® for building capabilities
for “scalability” that enable large numbers of people and institutions to
build assets,”” there are still formidable barriers in getting to scale.

Along with AB programs, participatory methodologies have been
developed to operationalize a community, AB approach. For instance,
the Coady International Institute in Nova Scotia, Canada, has designed
the Asset-Based Community Development (ABCD), a “transformative”
methodology to motivate community leaders to identify assets, to link
their mobilization for community activities, and to strengthen their
capacity to sustain economic and social development over the longer
term (Mathie and Cunningham 2003). Morad Associates has designed
an asset mapping methodology as a tool to map community assets and
begin the process of building assets (Morad 2003). This has been used
In participatory community assessments in private sector companies,
such as Shell in their operations in Oman, South Africa, and the United
States (Fossgard-Moser 2005).

EMERGING AGENDAS. Building on AB approaches, recent research has
provided further AB conceptualizations. The World Bank (2005) Social
Development Strategy, for example, states, “Development interventions
need to build both assets and improve returns to the assets by transform-
ing social and economic institutions” (2005: 2). The 2000 World Devel-
opment Report on poverty (World Bank 2000) noted that empowerment
was directly linked to the expansion of assets. Thus, Narayan states,
“Empowerment is the expansion of assets and capabilities of poor people
to participate in, negotiate with, influence, control and hold accountable
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institutions that affect their lives” (2005: 5). Finally, recent analytical work
by Alsop, Bertelsen, and Holland (2006) that sought to measure empower-
ment argues that this is primarily influenced by agency®® and opportunity
structure.”® Here, asset endowments are used as indicators of agency (that
is, a person or group’s agency is indicated in large part by their asset en-
dowment), with assets extended to include psychological (Appadurai 2004;
Nussbaum 2000), informational, organizational, and material assets.

Asset-Based Social Policy

This section concludes by showing how assets provide an entry point for
cutting-edge development issues and how an AB approach provides a use-
ful contribution to a “new agenda” for social policy on both analytical and
political grounds.

Asset-Based Approaches and Asset Accumulation

As discussed, a range of livelihood and asset-related frameworks, us-
ing concepts such as assets, institutions, agency, and opportunities, have
already been developed, with differences in objectives determining the
relative emphasis on such concepts as well as the associated operational
frameworks. Table 2.3 provides a brief summary of these. The greatest
difference between AB social policy and previous approaches is its direct
focus on creating opportunities for asset accumulation. In addition, the
objective of a number of current asset-specific approaches is empower-
ment (Alsop, Bertelsen, and Holland 2006; Bennett 2003; Narayan
2005). AB social policy identifies asset accumulation as a pre-condition
for empowerment, particularly economic empowerment. In this sense,
empowerment is the outcome, rather than the means, of poverty reduc-
tion (see Alsop, Bertelsen, and Holland 2006).

Table 2.3. Recent Policy Approaches to Poverty Reduction
and Associated Objectives

Policy approach Primary objectives
Sustainable livelihood Sustaining activities required for a means of living
approach
Social protection Provision of protection for the poor and vulnerable against negative

risks and shocks that erode their assets
Asset-based social policy  Creation of positive opportunities for asset accumulation

Source: Moser 2007: 91.
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Recent policy-focused research in Guayaquil, Ecuador, on long-term asset
accumulation, including intergenerational asset transfers, shows how the
accumulation potential of assets depends on the interrelationship between a
household’s original investment asset portfolio, the broader context at both
life-cycle and politico-economic level that provides the opportunity struc-
ture, and the wider institutional environment (Moser and Felton 2007).4

The research project developed an asset index to categorize the range of
assets that individuals and households acquire, the processes by which each
accumulates or erodes over time, and the relative importance of different
assets in terms of intergenerational poverty reduction. Research data from
a 26-year panel data set examines the rate at which different types of capi-
tal grew and the investment choices households made. Preliminary analysis
shows that from 1978 to 1992 housing grew the fastest, then education,
then consumption. However, the rates were in reverse order from 1992 to
2004. Once housing is established, parents make trade-offs between their
own consumption and their children’s education as a strategy for poverty
reduction in the long term (see figure 2.1).

The Components of Asset-Based Social Policy

AB social policy focuses on creating opportunities for long-term asset
accumulation. Given this specific objective, its associated framework incor-
porates an iterative asset-institutions-opportunities nexus (see figure 2.2).

Figure 2.1. Asset Building Over Time in Guayaquil, Ecuador
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Figure 2.2. Components of Asset-Based Social Policy
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The process by which the assets with which individuals and households
are endowed and transformed into accumulated assets does not take place
in a vacuum. It is closely tied to the wider context in terms of both prevail-
ing institutions and opportunities. In addition, accumulation of one asset
often results in the accumulation of others; similarly, insecurity in one can
affect other assets. While a detailed description of the interlocking relation-
ships within such a nexus still requires further research and analysis, the

basic principles include the following:

¢ Institutions are the laws, norms, and regulatory frameworks that, in a

variety of ways, either block or provide access or positively facilitate
asset accumulation.

Simultaneously, opportunities, namely the formal and informal con-
text within which actors operate, can provide an enabling environ-
ment within which asset accumulation occurs. This relates not only to
the dynamics of micro-level household lifecycles but also to meso-level
and macro-level market opportunities and constraints relating to the
broader political and economic context.

The actual strategy, whether it is termed livelibood, coping, or survival,
can best be identified as the means by which social actors transform
endowed assets into accumulated assets. This process is determined by
both individual and collective agency. In some contexts, the lack of
returns on individual assets and capabilities has resulted in initiatives
based on collective agency.



66 o ASSETS, LIVELIHOODS, AND SOCIAL POLICY

* Entry points to strengthen strategies for asset accumulation are context
specific but may be institutional or opportunity-related in focus.

Distinction between First- and Second-Generation
Asset-Based Social Policy*!

Asset-based social policy is not static but changes over time. Complement-
ing Dani’s differentiation among asset accession, valorization, and trans-
formation (chapter 1), a useful distinction can be made between what can
be termed first- and second-generation policy. First-generation asset-based
policy provides the social and economic infrastructure essential for assets
such as human capital, physical capital (such as housing), and financial
capital (durable goods). The common assumption is that these provide
the pre-condition for individuals and households to further accumulate
on their own and move out of poverty. Thus, current poverty reduction
policies still focus almost exclusively on such first-generation strategies,
including the provision of water, roads and electricity, housing plots, better
health and education, and microfinance. Once these provisions are made, it
is assumed that well-being improves and development will occur. However,
as important as these are for asset accumulation, the pre-conditions nec-
essary for such accumulation do not necessarily materialize. For instance,
when such strategies do not bring the expected development returns and
increased human capital (higher education levels and health) and do not
result in the expected job opportunities, rising aspirations and growing
despair undoubtedly lead to increasing violence, exclusion, and alienation.

Second-generation asset-based policy is designed to strengthen accu-
mulated assets and to ensure their further consolidation and prevent ero-
sion. Given the traditional micro-level focus on assets, this is particularly
important in the dramatically globalizing institutional context.

New development opportunities may be accompanied by risks from
global warming and natural disasters, corruption, failing states and post-
conflict contexts, accelerated urbanization, increasing inequality, and
growing violence. In the absence of governance, accountability, and secu-
rity, returns on assets may not be achieved, and, consequently, the UN Mil-
lennium Development Goals (MDGs) may not be met. Second-generation
asset-based policy, therefore, needs to make more coherent links between a
rapidly changing macro (economic or political) context and the imperative
of fulfilling the MDGs through asset accumulation that achieves structural
transformations rather than the stochastic changes identified earlier (see
Carter and Barrett 2006).
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Such strategies need to go beyond issues of welfare and poverty
reduction to address concerns relating to citizen rights and security,
governance, and the accountability of institutions.*> A provisional set
of recommendations deriving from the Guayaquil research project
includes the following:

e strengthening social justice through the judicial system, including a
broader range of preventative and punitive interventions

e empowering local communities to access information about legal, eco-
nomic, and social rights

e identifying appropriate institutional structures for strengthening the
financial capital in households that have got out of poverty but are still
highly vulnerable

e developing city-level employment strategies to ensure that the gains in
human capital are not eroded.

Ultimately, the details of such interventions are context specific. These
may include the asset-building, productive opportunities associated with
international migration; the monitoring of informal institutions often
accountable for asset redistribution in the absence of state governance
structures in failing states;*
aspects of human settlements that include access to legal frameworks for
land titles. The importance of incorporating second-generation asset-based
social policy relates to the underlying issues essential for development
itself, including the rule of law and citizenship.

and the largely ignored asset accumulation

Concluding Comments

This chapter has discussed the comparative contributions to social policy
of a body of literature relating to two important poverty reduction frame-
works: sustainable livelihoods and asset building. These two approaches
provide the analytical and operational background for the formulation of
a specific asset-based social policy. It is important to note that at this stage
the elaboration of its principles and associated components is very tenta-
tive and requires further development on the basis of longitudinal research
on asset accumulation. This will confirm whether a framework that identi-
fies an assets-opportunities-institutions nexus provides robust operational
entry points to assist poor individuals, households, and communities in
achieving long-term asset accumulation, not only to move out of but also
to stay out of poverty.
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Annex 2.1. Summary Review of Models of Social Policy in the South,

with Some Associated Northern Influences (in italics)

Macro-economic model

Social policy model Primary institutions

Comments

Modernization
(19405-1960s)

Western Capitalism

Failure of modernization
trickle down
(1960s-1970s)

Western Socialism

Residual Welfare Weak social welfare govern-
ment ministries
Voluntary organizations
with main social welfare

burden
Institutional Sector ministries
Incremental Sector ministries
Structural State provision

Originally introduced by colonial governments

Social need through individual effort in the marketplace

Government dealt with deviant behavior and when normal structures
of supply, family, and market break down

Introduced in advanced economies; welfare as an entitlement based
on citizenship; comprehensive universal, statutory state provision of
medical care, education, housing, and income security

Southern version to replicate institutional model on incremental basis
with gradual extension/expansion of existing provision of social
services along with increase in budgetary allocation.

Assumes budget expansions based on expanding economies:
c.f./role of donors; no questioning of relevance of local needs

Welfare defined as the distribution of needs is central social value;
satisfaction of needs on basis of equality as main aim of produc-
tion and distribution; to each according to his need—universal,
comprehensive, and free social services of health and education

Goal of many socialist countries in South
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Redistribution with Basic needs
Growth (linked to
eradication of poverty)

Economic Reform and Compensatory

Structural Adjustment
(1980s-1990s)

safety nets such
as social funds

Globalization
(19905-2000s)

Social justice,
citizenship, and
global human
rights as frame-
work for rights-
based approach

Project level “count-cost-
carry” for external
provision of goods and
services that might/might
not alleviate poverty

State, private sector, and
NGOs
Decentralized coverage

IFls—promotion of private
welfare systems

International pressure for
collective interventions

Needs-based targeted interventions—rather than national policy
(except for Sri Lanka)

Debate about basic needs as means—conservative anti-poverty
program with piecemeal reform within existing international
economic order

Basic needs as an end—mutually reinforcing set of policies involving
structural change

Shift from universal comprehensive to targeted compensatory
measures to compensate new poor as well as cushion impacts for
borderline and chronic poor

Concern with efficiency of financing and delivery mechanisms

Governments exposed to international trade that then have larger
governments and higher social protection expenditures

Increased recognition of exclusion on basis of gender, ethnicity, race,
and religion

Also of holistic social policy that includes integrated livelihoods
approach, participatory approaches to identification of needs,
human security, and social integration
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Annex 2.2. Sustainable Livelihood Framework

Key

H = human capital S = social capital

N = natural capital P = physical capital
F = financial capital

 Institutions \

Processes

« More sustainable
use of natural
resources

‘L Livelihood assets Transforming i | Livelihood
Volnerabili structures and / "| outcomes
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context / r
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\ « Culture a| e Improved food
ﬁ security
|
e
v
e

A

Source: Ashley and Carney 1999: 5.

Notes

1. An epistemic community is a network of knowledge-based experts or groups

with an authoritative claim to policy-relevant knowledge within the domain
of their expertise. Members hold a common set of causal beliefs and share
notions of validity based on internally defined criteria for evaluation, common
policy projects, and shared normative commitments (Haas 1992)

One of the earliest reviews of social development policy in the South was
undertaken by Hardiman and Midgely (1982). Complementing this during
the same period in the North was Mishra’s (1981) study of social policy and
welfare. More recent reviews that focus on the South include de Haan (2004),
Ghai (1997), Kabeer (2004), Moser (1992, 1995), and the IDS (2000). Exten-
sive literature reviews on global social/welfare policy include Deacon (1997)
and Gough and Wood (2004).

See Kabeer (2004) for a review of the shifting meaning of the social in
development discourse.

Here it is useful to differentiate between those who identify social policy
as originating and remaining primarily associated with advanced industrial
economies of the North (Kabeer and Cook 2000) and those who emphasize
the way social policy has increasingly been formulated as a Southern construct.
A timely example from Latin America was the development of social policy as
a “social contract” that resulted from highly negative assessments of the social
costs of structural adjustment in the 1990s (see Birdsall 2002).
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. Another summary of the scope of social policy provided by Devereux and

Cook (2000) includes the entire range from social sectors through social
insurance, social protection, and social services to social rights.

. In a recent review of social policy/social development in the World Bank, Hall

identifies three “lines of social policy,” with the related activities institutionally
located in distinct and sometimes overlapping parts of the organization. Thus,
he distinguishes between social welfare services such as education, health,
and nutrition located in the Human Development Network; social protection
and the construction of targeted safety nets and safeguard policies to protect
the weak and vulnerable located in Poverty Reduction and Economic Man-
agement, Human Development, and Social Development Vice-Presidency; and
social development as a “collection of diverse issues not captured by other
sections of the Bank and located in SDV.” These include participation and
civic engagement, empowerment, community-driven development, conflict
prevention, and youth (Hall 2005).

Since this chapter was completed in 2006, further analytical and associated
operational work has been undertaken on the distinction between asset build-
ing as a northern construct and asset accumulation policy as a policy in its own
right particularly focused on southern, developing countries. For a detailed
elaboration of the case for asset accumulation policy, see Moser (2007).

. This section draws on Moser (1998).

These have been usefully summarized in terms of two “polarized” alternative
approaches to poverty (Baulch 1996). First, a “conventional,” “objective”
approach identified income/consumption as the best proxy for poverty
(Ravallion 1992), usually measured through large-scale, random sample
participatory” approach rejected
the income/consumption approach as a narrow reductionist view, which the

» «

household surveys. Second, a “subjective,

technocratic needs of development professionals while failing to understand
the complex, diverse, local realities in which the poor live (Chambers 1992,
1994). The “participatory” approach used multiple, subjective indicators of
poverty status that emerge out of the poors’ reality, which collected through
participatory techniques.
At the core of this “new poverty” focus is the issue of risk. Insecurity is defined
as exposure to risk, with vulnerability the resulting outcome in terms of a de-
cline in well-being (World Bank 1990, 2000).
In 1990, the World Bank attacked poverty with the so-called two and a half
legs of labor-intensive growth and human capital, with safety nets as the
poor relation; by 2000, poverty reduction strategy identified the three legs of
opportunity, empowerment, and security (World Bank 1990, 2000).
Recent researchers have extended this list to include an extensive range of further
assets, such as the capacity to aspire (Appadurai 2004) and psychological
assets (Alsop, Bertelsen, and Holland 2006). However, the five capital assets
identified in box 2.1 as human, social, natural, physical, and financial capital
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are firmly grounded in empirical research, which means that they can be
quantitatively measured. This characteristic is essential when introducing
such concepts to policymakers. This has been well demonstrated by a decade
of recent research focusing on the quantification of social capital (see Grootaert
and van Bastelaer 2002).

This section draws from Moser and Norton (2001).

Although originally developed as a rural framework, it was subsequently
used as a people-centered approach to reduce poverty in urban contexts
(see Rakodi 2002).

The Oxford English Dictionary shows that the term has been used since the
16th century, with its meaning changing over time from lifetime; manner of
life (1581) through income; revenue (1621) and property yielding an income;
inheritance (1627) to means of living; and maintenance (1688). It is useful to
note the difference between the term as used descriptively and its specific mean-
ing in the SL framework. Along with the changing poverty debate, researchers
have themselves shifted in the terminology used to identify the strategies of the
poor. This shift is reflected in my own work on urban poverty in Guayaquil,
Ecuador. While in the late 1970s I called them “survival” strategies, by the
1990s, I had changed to the term “coping” strategies.

For a comparison of the differences in use of livelihood approaches between
DFID, CARE, Oxfam, and UNDP, see Carney and others (1999).

For further elaboration see Carney (2002); Norton and Foster (2001);
Shankland (2000); and Solesbury (2003).

PIP is the abbreviation for policies, institutions, and processes, which was
given by DFID to the box on “Transforming structures and processes” in the
Sustainable Livelihood Framework diagram (see annex 2.2).

In fact, DFID itself has since recognized the complexity of the politics of
development and has initiated a distinct “Drivers of Change” program that
seeks to address many of the issues it was previously assumed a PIP box
could encompass (see DFID 2005).

For instance, as shown by a recent policy paper, DFID has now shifted its
focus from livelihoods to social exclusion (DFID 2005).

Certainly those working on rural development continue to find it a useful
analytical and operational framework, as demonstrated by a recent World
Development special issue on livelihoods, forests, and conservation (World
Development 2005).

A human rights and livelihoods matrix, for instance, identifies from the
extensive range of human rights texts those rights that are of particular
importance for sustainable livelihoods. The matrix categorizes them
according to an expanded typology of capital assets (adding the political
domain to the five forms of capital assets listed [see box 2.1]) (Moser and
Norton 2001).
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Originally defined in the Oxford English Dictionary as “sufficient estate or
effects” (1531) and extended to “all the property a person has that may be
liable for his or their debt” (1675).

This section draws on Moser (1998). See also Davies (1993), Devereux
(1993), and Maxwell and Smith (1992).

Vulnerability is defined as exposure to hazard or risk and the ability to manage
risks stemming from such exposure (Moser 1998; Sabates-Wheeler and
Haddad 2005).

In this early categorization of assets, I distinguished among labor, human
capital, productive assets (which for the urban poor is most frequently
housing), household relations, and social capital.

For an extensive literature on the construction and measurement of asset
indexes, see Adato, Carter, and May (2006); Filmer and Pritchard (1999);
and Sahn and Stiefel (2000).

BASIS stands for Broadening Access and Strengthening Input Market Systems.
The BASIS research program is supported by the United States Agency for
International Development and is directed by Michael Carter at the University
of Wisconsin-Madison. Linked to it is the Pathways Out of Poverty Program,
directed by John Hoddinott at the International Food Policy Research
Institute. Anthropological work adopting the same approach has been
undertaken by Whitehead (2004).

Carter and Barrett (2006) argue that families are unable to educate their
children, build up productive assets, and improve economically over time.
Poverty traps are most likely to be problematic in areas where markets are
thin or weak and families are unable to borrow against future assets to build
up their assets.

A slightly different variation outlines three steps to combat persistent poverty
as follows. First is an increase in the productively of assets, second is facilitating
the building and protection of assets required to stay out of poverty, and third
is the removal of exclusionary mechanisms that block pathways from poverty
for certain segments of the population (BASIS 2004).

More than 90 percent goes to households with incomes of more than
US$50,000 per year.

The ratio of white-to-nonwhite income was 1.5 to 1.0 in 1995 and increasing
(Oliver and Shapiro 1990).

This was organized by the Corporation for Enterprise Development and the
Center for Social Development (Boshara 2005).

A further demonstration project in the South has occurred, for instance, in
Taiwan (China) where a 200-account Family Development Account Program
exists (Boshara and Sherraden 2004).

An asset is defined as a “stock of financial, human, natural or social resources
that can be acquired, developed, improved, and transferred across generations.



74 o ASSETS, LIVELIHOODS, AND SOCIAL POLICY

It generates flows or consumption, as well as additional stock” (Ford
Foundation 2004: 4).

36. These are identified as developing public policies, fostering communities
of practice, influencing market forces, changing power relationships, and
promoting social learning (Ford Foundation 2004)

37. These include, for instance, creating affordable insurance for low-income
women in India, establishing the Women in Informal Employment Globalizing
and Organizing Network, and strengthening community forest programs.

38. Agency is defined as “an actor’s ability to make meaningful choices” (Alsop
and Heinsohn 2005: 6).

39. Opportunity structure is defined here as the formal and informal con-
texts within which actors operate. These contexts include laws, regulatory
frameworks, and norms governing people’s behavior (Alsop and Heinsohn
2005).

40. These results are drawn from a research project on Intergenerational Asset
Building and Poverty Reduction in Guayaquil, Ecuador, undertaken by the
author. The project is funded by the Ford Foundation in New York.

41. For further elaboration, see Moser (2007)

42. For a recent analysis of the citizenship and the politics of asset distribution, see
Ferguson, Moser, and Norton (2007)

43. See, for instance, research on violence and the erosion of assets (Moser 2004;
Moser and Mcllwaine 2004, 2006).
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CHAPTER 3

International Migration and Challenges for
Social Policy: The Case of Ecuador

Anthony Hall

International migration has become an increasingly important component
of people’s livelihood strategies in the developing world.! According to the
United Nations (UN), there are currently about 200 million international
migrants, some two-thirds of whom have sought employment in industri-
alized countries (GCIM 2005). Nearly 20 million migrants are nationals
of Latin America and the Caribbean (LAC). Of these, 7 million reside
legally in the United States; three million in the LAC region; and 10 million
elsewhere, including Australia, Canada, Europe, and Japan (IOM 2005).
Migration has climbed to the top of the global policy agenda due to its sheer
scale, as well as to a convergence of interests between North and South.
Growing numbers of people from poorer countries view overseas migra-
tion as their only hope of securing a higher standard of living. Overall,
workers’ remittances are now the largest source of overseas income after
direct foreign investment. Industrial countries themselves are increasingly
dependent on immigrants as their indigenous populations age and domestic
labor supplies diminish, especially for less desirable, manual occupations.
Furthermore, security concerns following 9/11 have highlighted immigra-
tion controls in the United States and Europe.

Yet for all its current economic and political weight, migration has not
been granted commensurate space on the social policy agenda. Through a
case study of Ecuador, this chapter will first trace the evolution of inter-
national migration and look at the major economic and social impacts on
migrants and their families back home. Second, it will examine the role
and impacts of international migration in three key areas relevant to social
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policy: livelihood support, social welfare/protection, and asset building.
Third, it will consider the mediating institutional responses in Ecuador to
this growing phenomenon on the part of government, civil society, and the
private sector and then explore the implications for addressing key social
policy issues in the three key areas mentioned.

International Migration from Ecuador

Emigration from Ecuador to the United States and Reptblica Bolivariana de
Venezuela dates back to the 1940s and 1950s but has risen sharply since the
economic crisis of the late 1990s, giving rise to a wave of “new emigration”
(Jokisch and Pribilsky 2002). By 2004, as many as two million Ecuadorans
(15 percent of the total population) were working overseas. Some 550,000
workers or one-fifth of the labor force have left the country since 1999
(CEPLAES 2005; IOM 2005). Emigration peaked in 2000 but dropped
due to controls introduced by the European Union (EU), and especially by
Spain, following 9/11 (see figure 3.1). Harsh economic conditions since the
1990s have been instrumental in driving people overseas as a direct response
to growing poverty and the lack of economic opportunities at home,
reflected in substantially increased rates of open urban unemployment and
underemployment. For the first time, middle-income urban groups found
themselves in conditions of relative poverty not previously experienced as
their monetary incomes fell. Political instability, public mismanagement
and frequent crises have compounded this situation. If dealing with poor
governance is a fact of daily life to be endured for many, others choose quite
literally to vote with their feet.

Figure 3.1. Net Migration from Ecuador, 1990-2004

200,000
180,000
160,000
140,000
120,000 ~
100,000 +
80,000
60,000 -
40,000 -
20,000

0 T T T T T T T T T T T T T T 1

1990 1991 1992 1993 1994 1995 1996 1997 1998 1999 2000 2001 2002 2003 2004

Source: CEPLAES 2005, 25.



THE CASE OF ECUADOR  « 87

Changing Migration Patterns

There have been significant changes in the pattern of emigration from
Ecuador during the new wave. The first relates to countries of destination.
From the 1950s until the mid-1990s, most migrants were #mestizo men
from southern Ecuador moving to the United States and the Republica
Bolivariana de Venezuela. Later, urban males and indigenous peoples played
a much greater role, while there was a general process of feminization of
emigration. Initially emigration was predominantly to the United States but
since the 1990s destinations have become more diversified, with Europe as
the main goal. It is estimated that 45 percent of Ecuadoran migrants now
immigrate to Spain, 32 percent to the United States, and 9 percent to Italy,
with smaller proportions finding their way to France and Germany. Fueled
by the demand for unskilled and semiskilled domestic and agricultural
labor, the number of Ecuadoran migrants arriving in Spain rose from 10,300
in 1997 to 125,000 by 2000 (Jokisch and Pribilsky 2002).

Second, migration is now more ubiquitous in Ecuador, having spread to
all regions of the country; the sierra (accounting for 58 percent of the total),
the coast (38 percent), and Amazonia (4 percent). Overall, three-quarters of
migrants are urban in origin, from medium and large centers, divided equally
among men and women. However, in the highlands, male migration is more
significant (17 percent of the total) compared with females (11 percent). The
social landscape of the sierra is thus increasingly female as men leave the
countryside. As the longest-standing urban center of migration, 82 percent
of migrants from Cuenca still immigrate to the United States, building upon
prior traditions and contacts. However, those from Quito and Guayaquil
(44 and 59 percent respectively), who make up the majority of more recent
migrants, prefer Spain.

A third change concerns the growing participation of women. Rather
than joining their husbands later as has been customary, women are
increasingly traveling alone as independent workers to become the main
breadwinner for the family, often leaving their partners and children
back home. Thus, in common with some other countries, migration from
Ecuador is becoming feminized. This trend coincides with the shift of
migration to the EU, and especially to Spain. Women are drawn to Spain
by the advantages of a common culture, language, and religion, as well as
by cheaper and less risky travel. Furthermore, there are greater employ-
ment opportunities for women as carers of the young, sick, and elderly,
or as domestic servants. Migrants are also getting younger. According to
the 2001 census, some 57 percent of emigrants from Ecuador are between
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18-30 years old, while 9 percent are young children and teenagers. This
reflects the increasing permanence of the migratory process as sons and
daughters join their parents, especially in Spain, the destination for three-
quarters of emigrants under 14 years of age (CEPLAES 2005).

Migration from Ecuador is characterized by diversity but is socially
selective (see figure 3.2). The poorest generally cannot afford to emi-
grate and are the least likely to leave the country. One study found that
60 percent of migrants could be classed as non-poor (Herrera, Carrillo,
and Torres 2004). Those with a certain financial capital can more easily
pay the costs of travel or offer collateral to formal and informal providers
of credit. Traditions of social solidarity and ethnicity in the sierra provide
the support necessary for poorer citizens to emigrate. In contrast, migrants
from the coast and Amazonia tend to be from wealthier strata. Urban
middle-income groups—those worst affected by the economic crisis—have
constituted the bulk of emigrants from Ecuador. Among this group, women
tend to predominate, while men make up the majority of poorer migrants.
Indigenous people, who comprise around 15 percent of Ecuador’s popu-
lation, are underrepresented among migrants (at 6 percent). As with the

Figure 3.2. Migrants from Ecuador, by Socioeconomic Status, 2001
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non-indigenous population, it is the wealthier, urban-based Amerindians
who tend to migrate to make a living.?

Emigrants generally, and especially women, are not just wealthier
but also better educated than the average Ecuadorian. Some 40 percent
of female emigrants have completed secondary education while 15 per-
cent have tertiary level instruction, compared with 35 percent and 10
percent respectively for males. This increase in the proportion of bet-
ter educated migrants from Ecuador parallels global trends since the
1990s. In South America, while just 12 percent of the working popula-
tion is classified as skilled, more than 40 percent of migrants fall into
this category (Ozden and Schiff 2006). Although sometimes criticized
as a “brain drain” that robs developing countries of their best qualified
workers, it is also in part a solution to the age-old problem of educated
unemployment. Yet while such labor mobility may allow qualified
workers to apply their professional skills overseas, it also testifies to
migrants’ over-qualification for much of the employment taken up in
the countries of destination. For example, half of Ecuadorans employed
in the Spanish province of Murcia as rural laborers were originally
technical and professional staff or university students.

“Irregular” Emigration

Emigration is an expensive and often dangerous undertaking. Illegal or
“irregular” migration has seen a sharp rise and is now common in the
wake of greater controls. Migration to the United States by land and sea
through Mexico and Central America can take three months and cost up
to US$15,000 per person (or the equivalent of three times the average
annual Ecuadorian salary). People-trafficking (coyoterismo) is big business
in Ecuador and is known to be sustained by murky commercial and political
interest groups. It is estimated that people-trafficking in Ecuador is worth
US$60 million a year to the coyoteros alone (El Comercio, September
19, 20035). This figure rises to more than US$235 million a year if profits
enjoyed by usurious moneylenders (chulqueros) are included (Jokisch and
Pribilsky 2002).

Furthermore, although no doubt considered a worthwhile investment
by those desperate to leave the country, emigration carries with it high
risks and other potentially heavy transaction costs. Migrants frequently
have to mortgage their houses to raise the necessary capital to pay for
their trips. Families left behind often suffer threats of violence if delays
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in repayment arise. Travel conditions are highly precarious, with cases
of sexual abuse against women and children not uncommon. Many har-
rowing tales of human suffering by migrants en route to a new life have
been documented.? Networks of coyoteros, chulqueros, and travel agen-
cies have sprung up and expanded their activities all over the country
to facilitate this process.* Although meeting a market demand, the net
result of this illegal activity has been a substantial increase in the finan-
cial costs, personal risks, and human sacrifice involved in migrating
overseas. However, there is no official policy in Ecuador to monitor or
control such operations.

Remittances

In 2005, developing countries received US$167 billion in remittances from
overseas workers (World Bank 2006). For Latin America, such transfers
have increased spectacularly since the 1990s financial crisis, amounting to
US$55 billion in 2005 compared with just US$5 billion in 1990 (Maimbo
and Ratha 2005; IDS 2006). This is now equivalent to the whole of foreign
direct investment and far exceeds the volume of overseas development
assistance to the region. In 2001, at the peak of the emigration curve,
remittances were the major source of foreign currency, outstripping even
oil and other exports. It is estimated that remittances now account for at
least a quarter of the personal income of recipients across Latin America
(Terry 2005). In Ecuador itself, remittances have risen from US$201 million
(1 percent of GDP) in 1993 to US$1.74 billion (around 9 percent of GDP)
in 2004 (see figure 3.3). Inclusion of unofficial transfers would probably
double this figure. Ecuador is presently the largest recipient of overseas
remittances in the Andean region (Solimano 2005).

The largest sources of remittances are Spain, the United States, and Italy,
respectively. Principal recipient areas are the coast (49 percent), highlands
(46 percent), and Amazonia (6 percent). The higher volume of payments to
the coast—although it has fewer emigrants than the highlands—probably
reflects the fact that they are more recent and migrants need to send back
relatively larger quantities to repay debts incurred to finance their trips and
provide support for their families during the early stages of the migra-
tion process. Conversely, the longer-term highland or serrano migrants
gradually send fewer remittances as time passes.

More than two-thirds of remittances to Ecuador are channeled through
some 200 specialized financial institutions such as banks, couriers, and
travel agencies.” About 80 percent of migrants use courier services and only
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Figure 3.3. Remittances from Ecuadorian Migrants, 1993-2004
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9 percent use banks (FLACSO 2004). It is estimated that about 20 percent
of transfers are made through informal mechanisms. Although the cost
of transferring money has fallen substantially since 2000, the lowest
commission now stands at around 6 percent, with courier companies
charging the highest fees but providing greater ease of access for both
senders and recipients.

Social Policy Dimensions: Livelihoods, Protection, and Assets

In Ecuador, where 15 percent of the population now works overseas,
international migration has clearly become a critical element in people’s
lives. Based on the framework set out by Moser (2006), the social policy
dimensions of international migration can be disaggregated into three
major spheres:

e strengthening livelihoods and the formation of immediate coping
strategies

e providing welfare support and social protection to help mitigate the
heavy transaction costs of migration

® over the longer term, enhancing, diversifying, and consolidating the
asset base of migrants and their families to sustain livelihoods.
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Liveliboods Support

In the short term, remittances provide an income flow that facilitates
the satisfaction of basic family needs, enhancing the quality of daily life
and levels of material consumption (for example, through the purchase
of food, clothing, and health care). To the extent that such income flows
are significant and sustainable, they help reduce risk and uncertainty
for migrants’ families by offering a cushion against the vicissitudes of
an unstable economy and lack of domestic employment opportunities.
If experience elsewhere is any indication, there may well have been a
net reduction in poverty in Ecuador as a result of remittance multiplier
effects in the economy. Based on a comparative study of 71 countries,
it was found that a 10 percent increase in the share of remittances in a
country’s GDP can produce a 2.1 percent decrease in poverty among
those living on less than US$1 per day (Adams and Page 2005). However,
while livelihood security may be strengthened in the short to medium
term, long-term dependence on remittances could decelerate the process
of finding lasting domestic solutions to economic and political upheaval
if overseas migration serves as a continuous safety valve for social ten-
sions and the government shirks its responsibilities.

It is estimated that some 14 percent of Ecuador’s adult population
receives remittance payments (Suro 2005). Surveys carried out in the three
major cities of Cuenca, Guayaquil, and Quito, showed that approximately
half of all migrants send regular payments home about eight times a year.
They average US$175 per month, a significant contribution to typical local
monthly family incomes of around US$500 (FLACSO 2004; Herrera,
Carrillo, and Torres 2004). Monthly payments per family were found to
be higher (more than US$300) in Cuenca where migration has a longer
history, and lower (under US$100) in Quito and Guayaquil.

Yet the distribution of remittances is highly uneven. Those receiving
remittances are mainly siblings and parents (54 percent), followed by
children and partners (27 percent). No less than half of all migrants’
families and more than a quarter of all partners received no payments
at all. These figures reveal an unusually high level of what could be
called remittance exclusion. This has major implications for providing
counseling and welfare support to children, spouses, and other family
members whose economic vulnerability is increased through the departure
of one or both parents.

In common with other Latin American countries, about 90 percent of
remittances in Ecuador are spent on meeting basic family needs (FLACSO



THE CASE OF ECUADOR  » 93

2004; Suro 2005). Around 62 percent of such transfers cover everyday
household expenses such as food, clothing, medicine, and consumer goods.
A significant 21 percent finances the education of children left behind,
illustrating parents’ concern over their personal development and repre-
senting an important investment in human capital. A further 11 percent
is destined for debt repayment and 3 percent for land purchases and
construction. Savings and financial investment account for just 3 percent
of this expenditure. Not surprisingly, urban males are more likely to invest
in land or business enterprises than to save money in banks. Rural women
spend the bulk of remittances on more fundamental items such as food
and clothing.

Welfare and Social Protection

Although remittances provide regular income supplements and livelihood
support to many households, international migration often involves high
transaction costs that social policy makers need to address. Problems
range from unduly heavy financial expense and personal burdens associ-
ated with illegal immigration and people-trafficking, to the psychological
impacts and trauma suffered by the children of absentee parents and the
extra burden of care placed upon the extended family. Such responsibili-
ties may be welcomed by the extended family, but in some cases it can
generate additional costs and conflicts. The growing need for educational
and counseling services tailored specifically to the needs of would-be
migrants and their families left behind has created a new potential social
policy agenda in Ecuador, currently being addressed by civil society rather
than government.

In the process of strengthening capitals (financial, human, social) to
develop coping strategies, diversify, and sustain livelihoods, there are many
outcomes. As we have seen, remittance exclusion affects a large propor-
tion of migrants’ families left behind in Ecuador. For those who do receive
regular payments, the immediate economic benefits are considerable, even
if their distribution is often unequal. However, other consequences are
social and psychological in nature. Migration produces profound changes
in family structure and relationships that require adaptation on the part of
migrants as well as the reorganization of families left behind. The “trans-
national family” is an increasingly common feature of Ecuadorian society,
with its own specific sociopsychological issues.

Growing emigration of young couples has split households and created
the “hollow family” syndrome in Ecuador. Increasingly, as mothers and
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fathers emigrate to seek work, their children are left behind in the care of
grandparents and other relatives. Thus, the extended family—composed of
more than two generations and/or wider family members beyond parents
and children—has become an increasingly important source of support.
Some 52 percent of migrant families are now extended, compared with the
national figure of 46 percent. This reflects the greater role of grandparents
and other relatives in caring for the younger offspring of absent parents.
Nearly one-quarter of families in Ecuador with migrant members are
incomplete; that is, without the father and/or the mother, compared with
the national figure of 10 percent. Strains are also placed upon couples by
prolonged separation, frequently leading to marriage breakdown.

In recent years, there has been an increase in the emigration of educated
women from Ecuador to Europe, especially from the coastal region around
Guayaquil. This has been facilitated by lower travel costs,® faster and more
secure travel conditions, and greater ease of entry (at least until recently)
compared with the United States. This new wave has been in response to the
crisis of care in industrial countries and the consequent demand for domestic
servants, as well as care providers for sick, young, and elderly persons. To a
much lesser extent, migration has supplied the sex worker market. Around
two-thirds of female Ecuadorian migrants leave children behind—normally
one or two (48 percent) but also up to three or four (15 percent).

Female migration produces several distinctive social effects. On the
positive side, women are more likely than men to ensure financial stability
by regularly sending home cash and remaining in touch with the family in
Ecuador. For wives and mothers left behind, migration can lead to greater
control over decision making with regard to the expenditure of remittances.
However, this advance may be tempered by continuing controls imposed
from a distance by the spouse and extended family, resulting in minimal
empowerment in practice (Herrera 2004). Children’s loss of maternal con-
tact frequently produces emotional instability and other psychological pres-
sures that can lead to further problems of poor performance at school and
juvenile delinquency. One research study of migrants’ children in Cuenca
found that, “absence of the mother and/or father causes depression, loneli-
ness, low self-esteem, rebellion, or aggressiveness” (Carrillo 2003: 3).

Male migration can be even more problematic for the nuclear family.
Although three-quarters of male migrants have at least one child at home,
remittances tend to be sent to their parents rather than their wives or
offspring. In a patriarchal society in which multipaternity is common, this
is seen as a family survival strategy for the male. However, children may
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fail to benefit from their fathers’ remittances if they do not live with their
paternal grandparents. Research suggests that Ecuadorian males are thus
failing in their duty toward their children, yet no official child protection
policies address this issue.

Notwithstanding such problems, researchers have cautioned against
assuming that migration automatically leads to “social dysfunction”
and negative consequences (Herrera, Carrillo, and Torres 2004: 20). For
example, evidence from El Salvador, Mexico, and other countries suggests
that children from households in receipt of remittances often benefit from
increased school enrolment and completion rates (IDS 2006). However, it
is also noted that overdependence on remittances from overseas can lead
to a perverse “culture of dependency” in home communities, as young-
sters see an incentive to remain unemployed while they await their own
migration opportunity (Maimbo and Ratha 2005).

The burden imposed on extended family members who assume the
parental mantle may exacerbate these problems. In extreme cases, chil-
dren taken in by either the extended family or by others may be exploited
as quasi-servants, subjected to psychological and even sexual abuse.
Problems of mutual comprehension and values, not to mention conflict
over control of remittances, further complicate these intergenerational
relationships. Older children often have to take on the role of substitute
mother or father, looking after younger brothers and sisters. They must
frequently abandon their studies to perform these roles, generating con-
flicts with absent parents (Carrillo 2003). Furthermore, especially in a
male-dominated society such as Ecuador, strains are generated when men
lose their role as breadwinners in this fashion, leading to low self-esteem,
alcoholism, and even desertion of the family.

Remittances may help compensate for parental absence. Purchase of
clothes, electronic goods, motorcycles, and other items for their children
and relatives can make up for parents’ absence while improving the ben-
eficiaries’ quality of life. Such “conspicuous consumption” is criticized in
some quarters—especially by the church—for allegedly undermining moral
standards, encouraging delinquent behavior, and creating false expectations.”
Notwithstanding the obvious economic benefits for local commerce, how-
ever, many argue that these consumer goods are important for children as
a symbolic representation of their parents’ presence in their lives and as
underlining the continuation of family ties. A similar goal is served
by remittance-funded ceremonies such as Holy Communion, the symbolic
15th birthday party for girls, and high school graduation (Herrera 2004).
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Yet surveyed children of migrants often express ambivalent feelings. They
usually recognize the hardships suffered by their parents to provide them
with a better life and the problems associated with working in distant lands,
but they remain hopeful that they too will eventually be able to migrate to
build their own livelihoods, acquire social status, and demonstrate their
personal achievements. They appreciate the economic benefits—although
they are more limited than generally perceived—but realize that these often
come at a high social and emotional price (Carrillo 2003).

Asset Building

There has been a strong emphasis in recent international migration
literature on the potential for using remittances to promote more “pro-
ductive” development activities, in addition to providing incomes and
immediate livelihood support for households (for example, Maimbo
and Ratha 2005; Terry and Wilson 2005; Ozden and Schiff 2006; and
Lopez-Cordova and Olmedo 2006). Longer-term investment in capital
assets can help strengthen economic and social infrastructure that allows
individuals and households to move out of poverty. In principle, this
could involve channeling investments into multiple assets: for example,
into human capital (education, training, and capacity building), physical
assets (water, electricity, consumer durables, urban or rural production)
and financial capital (savings, housing, and land as stores of value). The
prospect of migration may lead people to invest in domestic educa-
tion and human capital formation in view of the anticipated economic
return through remittances (Ozden and Schiff 2006). Furthermore, there
is scope for international migrants to acquire political capital as they
obtain absentee voting rights and build up influential lobbies to influence
domestic policy.

Perhaps because the bulk of Ecuadorian emigration is of relatively recent
origin, there is a less well developed tradition of systematically investing
remittances into economic and social development. In contrast, Mexico,
for example, has a much longer history of migration to the United States.
Home Town Associations regularly channel funds into asset-building local
infrastructure and productive investments back home (IDS 2006; Ozden
and Schiff 2006). In the case of Mexico, this is encouraged by the gov-
ernment through a system of matching funding.® Growing evidence from
around the world suggests that there is potential to harness remittances for
longer-term asset building, capital accumulation, and macroeconomic
development, although this issue has been neglected in policy making
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(L6épez-Cordova and Olmedo 2006; Ozden and Schiff 2006). However,
it is also important that policymakers and practitioners keep a realistic
perspective on this issue and not exaggerate the importance of such “pro-
ductive” potential, basing such judgments more on wishful thinking than
on hard evidence (Hall 2007).

Frequently, the primary objective of remittances is not to serve a strictly
economic purpose but as a sign of prestige, to enhance social status, and
to reaffirm migrants’ identity and community membership. Research in
Ecuador has noted how, especially in the southern provinces of Cafiar and
Loja, migrants have contributed substantially to local festivities, church
construction, and equipment for schools and colleges, boosting the per-
sonal standing of present and absent community members, regardless
of any economic spin-off. The loss of status experienced by migrants as
low-paid workers in their destination countries may be counterbalanced
through such gifts. The strengthening of links between absent workers
and their home communities through donations for local works may serve
to enhance a form of “transnational social capital” by helping to bridge
the geographical gap and maintain communications.

Institutional Mediation of Social Policies for Migration

In order for assets to be effectively harnessed in the construction of liveli-
hoods and asset-building strategies, a supportive institutional framework
should be in place. A variety of bodies is necessary to meet the diverse needs
of migrants at their countries of origin, during their journeys, and at the
countries of destination. The absence of such support increases the costs
incurred by emigrants, reduces the volume of repatriated economic benefits,
and increases the subsequent risks of social hardships and psychological
trauma. The roles of government, civil society, and the private sector in
Ecuador will be considered.

Government

Ecuador has no integrated policy for dealing with international migration.
Government involvement in this field has centered on juridical matters of
national and international law. A bill—the Law to Protect Ecuadorian
Migrants and their Families—has been placed before Ecuador’s Congress
to streamline and integrate a number of initiatives under one umbrella
(Anteproyecto de ley especial para la proteccion, promocion e el ejercicio
de los derechos de las personas migrantes ecuatorianos y sus familiares) but



98 o ASSETS, LIVELIHOODS, AND SOCIAL POLICY

this has not progressed.” Ecuador is a signatory to the International Labour
Organization’s International Convention on the Protection of the Rights
of All Migrant Workers and Their Families (1990). However, the country
has been less successful in bilateral negotiations. For example, it has no
agreements with either the United States or Italy on benefit rights for
Ecuadorian emigrants. An agreement was signed with Spain in 2001 on the
regulation of migratory flows, reflecting EU concerns over increased levels
of immigration. Under this agreement, an Ecuadoran-Spanish Selection
Committee was established in 2002 to match qualified emigrants with
contracted jobs. By July 2004, some 1,300 Ecuadorans had arrived in
Spain under this system, but this was well short of the 30,000 target.
According to research findings (Herrera, Carrillo, and Torres 2004), the
work of this committee remains relatively unknown among the migrant
community and activist civil society organizations and even within gov-
ernment circles.

Despite the slow pace of domestic government action, Ecuadorian
emigrants have benefited from other changes in legislation. In 2005 Spain
announced a three-month amnesty, offering 700,000 migrants residency
permits, plus a further 400,000 permits for their relatives.!” Ecuadorans
accounted for a significant 21 percent of applicants (The Economist
2005a). In theory, this will allow the legalization of up to 90 percent of
Spain’s underground workers, while boosting social security revenues and
facilitating better planning of health and education services. However,
it is feared that many émigrés will continue in the informal economy as
employers seek to minimize costs and extort money from illegal workers in
some regions of the country (Financial Times, May 9, 2005).

There has been little or no action by the state so far to deal with imme-
diate livelihoods issues such as controlling people-trafficking or reducing
remittance costs; providing welfare services to would-be migrants and their
families back home, or encouraging long-term investment in asset-building
development activities. The initiatives that do exist have been instituted by
civil society and the private sector. Since remittances are private flows going
directly to migrants’ families, the government would need to put in place
mechanisms to encourage transfers through official channels in order to tap
their investment potential. As noted in the case of Mexico, for example, the
economic multiplier effect of remittances in terms of building local assets
tends to be strong—compared with other foreign exchange sources—since
funds go directly to the grassroots (Lopez-Cordova and Olmedo 2006).
Ecuador’s capacity to address these development issues is not helped by the
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fact that governance in the field of international migration is characterized
by severe institutional fragmentation, with functions spread among several
ministries such as Labor, Government, and External Relations, with little
or no coordination.!

With some two million adult Ecuadorans working overseas, the issue
of voting rights in national elections has been under consideration in
Congress. Dual nationality has been allowed since 2003 but, unlike in
Brazil, Mexico, and Colombia, Ecuadorans are currently not permitted
to vote overseas. Appropriate steps need to be taken through the Supreme
Electoral Tribunal. Funding needs to be allocated and a voter registration
scheme set up to ensure the participation of Ecuadorians in the electoral
process. Acquisition of a direct political voice through the vote could
stimulate new transnational links and prove to be a critical influence on
Ecuadorian policy, for example, in providing more support to migrants
and their families for economic and social development.

Civil Society
Civil society in Ecuador has been more proactive than the government in
addressing the needs of migrants and their families. In particular, several
prominent nongovernmental organizations (NGOs) and the Catholic
Church have played important roles. Together, these institutions have been
trying to improve migration policy and practice in Ecuador, with a view
to strengthening and improving the efficacy of emigration as a vehicle for
enhancing livelihoods. Civil society has been active in the areas of policy
dialogue, providing social protection and promoting local development.
Since 2000, Ecuadorian civil society has been instrumental in making the
migration issue a subject of national debate and dialogue—through mesas
de didlogo—with the government. In a first wave of consultation, follow-
ing the exit of President Mahuad in 2000, many organizations mobilized in
a discussion process that involved indigenous and peasant organizations.'?
These talks culminated in a number of proposals, including the right of
Ecuadorans overseas to vote in national elections, the approval of vari-
ous international instruments such as the 2001 agreement with Spain on
regulation of migration flows, and the establishment of a development plan
and fund (US$1 million initially) for migrants and their families (sus-
tained by a US$10 million debt swap as well as US$5 million from the
national budget). A second round of consultations was started through
the Secretariat for Social Dialogue and Planning following the election
of President Gutiérrez. In 2003, three major consultations took place in
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Cuenca, Guayaquil, and Quito, involving comprehensive participation
from many segments of civil society.

In terms of social protection, civil society institutions have been instru-
mental in supporting the rights of Ecuadorans overseas and back home,
while offering support services to migrants and their families (Herrera,
Carrillo, and Torres 2004). The National Migration Workshop (Taller
Nacional de Migracion), set up in 2002 at a conference organized by the
UN, women’s organizations (CONAMU), and an Andean-wide NGO, the
American Friends Service Committee/Comité Andino de Servicios (AFSC/
CAS), is developing a national network and promotes links among local
organizations in Cafiar, Cuenca, Guayaquil, and Quito. This network sup-
ports the Plan for Migration, Communication, and Development, as well
as the draft bill for a Migration Law now being considered by Congress
mentioned above.

The Catholic Church has been especially active in providing support to
migrants and their families through the Pastoral de Movilidad Humana.
At the provincial level, advice centers known as Centros de Atencion al
Migrante (CAM), funded by the EU, have been established to offer advice
to prospective migrants and provide counseling support to families.
In Quito, the municipality plays a major role in the Casa del Migrante;
in Guayaquil, a women’s NGO (CEPAM) is in charge of the center. In
Cuenca, the pastoral social of the Catholic Church runs training work-
shops and distributes literature to warn migrants of potential hazards and
equip them to cope better once they have reached their destinations. It
also provides psychological counseling to members of the extended family,
especially to migrants’ children, some of whom suffer severe trauma due to
their parents’ absence.!?

Civil society has taken the lead in using international migration to stimu-
late local development in Ecuador. The Ecuador-Spain Plan for Migration,
Communication, and Development'* has launched a program in the high
out-migration provinces of Azuay, Cafiar, Loja, and Pichincha. The aim
of the plan is to generate alternative local development options such as
small-scale production and microfinance, facilitate improved communi-
cations among migrants, provide legal and psychological advice, ease
remittance transfers, and lobby for a debt swap to fund such development
activities (Caritas 2002). The work is funded by the Spanish Overseas
Development Agency and has involved a dozen Ecuadorian and Spanish
institutions in the first phase from 2001 to 2005. A Spanish government
loan of US$30 million has financed more than 50,000 small operations
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averaging US$1,370 each. Microfinance has supported projects in the
areas of agricultural production and processing, animal rearing and shoe
manufacture. Other valuable local development work has been carried
out through the church-linked agency Fondo Ecuatoriano Populorium
Progressio (FEPP).

Most small enterprises in Ecuador fail in their first year, due largely to
poor management. Government and civil society should provide training
and technical assistance to improve management capacity, undertake
feasibility studies, develop marketing channels, and strengthen cooperatives
and other associations of producers. Community-based enterprises, such
as those under way in programs such as Codesarrollo, PRODEPINE,
and PROLOCAL based on the principles of community-driven develop-
ment (CDD), could be extended to include areas of high out-migration.
Lessons learned from these experiences should be systematically integrated
into any new ventures. Domestic and particularly overseas markets could
be penetrated through production of organic crops, exotic fruits, handi-
crafts, ceramics, textiles, and flowers, among others. For this, cooperation
is required between government and civil society programs—such as the
above-mentioned Plan Migracién—within an integrated national migration
policy. There might also be the potential to set up hometown associations
to finance public works projects and small enterprises.

Another arm of civil society comprises the migrant community itself and
the self-help organizations that provide networks of support among emi-
grants and their families back home. There is little documented evidence of
their work to date, but several are well known. These include, for example,
the Movimento de Familias de Migrantes (MOFEMI), the Associacion de
Familiares de Migrantes Ruminiahui-9 de Enero, and the Associacion de
Migrantes Ecuador Llactacaru. The Associacion Hispano-Ecuatoriana
Ruminiahui, set up in 1997, has carried out key advocacy work in Spain
on behalf of migrants and has pressured the Ecuadorian government for
improvements in support services. Attempts to coordinate the activities of
these various organizations have, however, been thwarted by conflicting
goals and interests (Hererra, Carrillo, and Torres 2004).

The Private Sector

The private sector has been active mainly in providing banking services
to facilitate the increasingly large cash flows generated by remittances
from overseas. As already noted, the number of courier services has grown
rapidly both in Ecuador and destination countries such as Spain. These
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include branches of big companies such as Western Union and Money
Gram (28 percent of remittances), as well as local companies like Delgado
Travel (34 percent) and small independent enterprises such as Geomil
Express, which has branches on both sides of the Atlantic. Banks account
for some 17 percent of remittances.

Banco Solidario, for example, saw a good business opportunity in the
expanding market for remittance transfers to Ecuador and has managed
to reduce cash transfer costs. In the case of Banco Solidario, only 2,500 of
its 65,000 clients are migrants, accounting for US$4 million in an annual
turnover of $90 million yet representing 20 percent of the bank’s US$20
million in savings accounts.” Banco Solidario has played a pioneering role
through its Enlace Ecuador program involving a network linking Ecuador
(116 access points, 21 cooperatives) with Spain (8,750 access points, 7 sav-
ings banks). The aim is to provide credit to finance travel, channel overseas
funds to microenterprises in Ecuador, and offer a range of bank accounts
for savings and investment purposes, including house purchase, travel
costs, and consumer goods (Banco Solidario 2004).

Although charges for sending cash home have generally fallen, costs
continue to be both excessive and regressive. Small transfers involve
relatively larger fees, adversely affecting poorer migrants. Efforts should
be made to reduce exorbitant charges as this would increase remittance
flows and help alleviate poverty in the home country. Experience in the
United States—Mexico corridor, where transfer costs have halved since
1999, suggests that a move from informal to innovative formal systems
is required (FSEFI 2004). For instance, the use of credit unions for cash
transfers offers many advantages, including lower transaction costs and
convenience (Grace 20035). In Ecuador, the initiative taken by Banco Soli-
dario is a good example of what is possible. Other more traditional institu-
tions such as the Banco Pichincha are also now entering the microfinance
world (The Economist 2005b). Greater government regulation is required
in the microfinance sector in Ecuador, which charges higher interest rates
and commissions than banks, sometimes at usurious levels.

Conclusion

Ecuador illustrates well the importance of migration as a component of
people’s increasingly globalized livelihood strategies in the face of persistent
economic hardships and political instability at home. Industrialized countries
continue to depend on cheap, unskilled, and semiskilled labor. As long as
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there remains a mutual interest on the part of sending and receiving
countries in perpetuating such international movements of workers, this
upward trend is likely to continue, notwithstanding temporary controls
imposed for national security and political reasons.

Yet in spite of this interdependence, a notable feature of international
migration in the Ecuadorian case, and indeed most others, is the lack of
government assistance for citizens seeking employment overseas. These
citizens rely instead on institutions of civil society and the private sector.
This governmental apathy stems in part from nationalistic sentiments and a
certain embarrassment on the part of political leaders when countries cannot
provide for the well-being of their own citizens. However, it is perhaps due
mainly to the dubious, if convenient, assumption that migration is a largely
benign process whose economic benefits far outweigh any possible negative
consequences, thereby obviating the need for government intervention.

However, official indifference has recently been broken by, among
other factors, a belated recognition of the potential of workers’ remit-
tances as a source of development funding. This new mantra should not
be allowed to obscure the fact that critical social policy dimensions need
to be addressed alongside economic issues. Both domestic and interna-
tional social policies need to incorporate social concerns far more system-
atically to provide migrants and their families with a degree of support
in their quest for more sustainable livelihoods and enhanced well-being.
Government has a lead role to play in developing new initiatives in
collaboration and partnership with civil society, the private sector, and
migrant communities themselves. Without such policies, the social costs
of international migration threaten to detract from or even overshadow
its economic advantages.

Notes

1. International migrants refers here to those living outside of their country for
more than one year and to temporary migrants, not to asylum seekers or refu-
gees. It is recognized, however, that in practice this distinction is often blurred.

2. Such as the well-known otavalerios, for example, who successfully market
their handicrafts in the United States and Europe.

3. In one incident, a fishing boat carrying Ecuadorian migrants was allegedly
sunk by the United States navy (Latinnews, July 14, 2004). One family paid
US$8,500 each for an arduous sea voyage to Guatemala and overland trip
to Los Angeles and then New York. In the notorious case of the Eloy Alfaro
fishing boat, 45 Ecuadorians and 43 Peruvians were abandoned off the coast



104

10.

e ASSETS, LIVELIHOODS, AND SOCIAL POLICY

only to be shipwrecked and their possessions stolen (El Comercio, June 12,
2005). Between January 2000 and July 2005, the Ecuadoran navy rescued
7,600 emigrants from 56 fishing boats (El Comercio, September 19, 20035).

. For example, between 1998 and 2003 in the southern province of Loja

(population 70,000) no fewer than 71 “travel agencies” opened; in 2001-02,
more than 30,000 passports were issued.

. Examples include Banco Solidario, Western Union, Money Gram, Delgado

Travel, and private postal services.

. US$4,000 per person, compared with US$12,000 to US$15,000 or more to

the United States.
Interviews by the author in Cuenca, April 2004.

. In the Mexican state of Zacatecas alone, from 1993-2004 remittances of

US$165 million, matched by US$483 of government money, funded some
1,500 community projects (IDS 2006).

The bill proposes action at various levels: (a) a National Council to coordinate
initiatives on migration across Ministries and other bodies, (b) a Technical
Secretariat within the Ministry of Foreign Relations with the specific task
of producing a national migration plan, (c) reactivation of the “Fund for
Support, Savings and Investment” for migrants and their families (Fundo
de Ajuda, Ahorro e Inversion), (d) reduction of transaction costs of remit-
tances, and (e) review of such issues as transferability of social security rights
while overseas.

Applicants receive annual renewable residency and work permits if they can
prove that they have lived in Spain since August 2004 and had six-month job

contracts.

11. Government bodies dealing with migration include the National Office of
Migration (Police Inspectorate, Ministry of Government), the National Office
for the Defence of Migrants (Public Prosecutor’s Office), the Consultative Coun-
cil on Migration Policy (Ministry of Government) and the Sub-Secretariat for
Migrant and Consular Relations (Ministry of Foreign Relations).

12. These include CONAIE, CONFEUNASSC, FENOCIN, FEINE, FENACLE,
and FEL

13. Interviews by the author at the CAM, Cuenca, May 2004.

14. Plan Migracién, Comunicacién e Desarrollo Ecuador-Espana.

15. Interview with Banco Solidario, Quito, May 27, 2004.
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CHAPTER 4

Toward the Sustainable Return of
West African Transnational Migrants:
What Are the Options?

John K. Anarfi and Sara Jéagare

Transnational migration from the West African region has become an
essential livelihood strategy. The issue of the return of these migrants
has earned increased attention as the benefits of such return to the over-
all development process have become apparent. However, the complex
relationship among migration, return, and development calls for further
exploration, as the process of globalization requires constant modification
of any policies related to mobile populations. This chapter considers the
issue in relation to Ghana and Cote d’Ivoire. It explores the sustainability
of transnational return migration to the West African subregion and
the influence of the corresponding financial, human, and social capital
transfers. Return migration is not an end in itself; rather, its impact
changes with the expansion and deepening of the globalization process.
As further understanding of the process develops, the focus of atten-
tion has broadened, from addressing the migrant’s presence in his or her
place of origin, to including the returnee’s social networks and his or her
contribution to the development process at origin. The effect of capital
transfers on the development process at origin is therefore important in
exploring issues of sustainability of return migration.

Although transnational migration might initially have been used as a
livelihood strategy, sustainable return of migrants also has the ability to
enhance livelihoods. The financial, human, and social capital transferred
by transnational migrants have the potential for substantial impact on
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the development process of countries of origin at various levels of society.
Financial capital is mainly transferred to the region through remittances,
investments, and donations, with remittances alone constituting a large
part of the total economy of countries in the region. Most transnational
migrants also accumulate some assets in the form of human capital while
abroad, generally by studying or learning new skills. This is demonstrated
by the comparable data recently collected in Ghana and Cote d’Ivoire
(see Black, Tiemoko, and Waddington 2003). In combination with social
capital, transfers such as attendance of social gatherings, support of social
networks and professional contacts, and engagement in hometown associa-
tions can be beneficial for development purposes.

The benefit of these capital transfers depends on the amount of capital
that has been accumulated while the migrant is abroad. Moreover, in
order to maximize the potential benefit of capital transfers in a sustain-
able manner, appropriate policies must be formulated, implemented,
and assessed. Policies geared to create opportunities for optimal use of
assets accumulated abroad should be prioritized. This chapter discusses
policy alternatives in a pro-poor context to facilitate development and
alleviate poverty.

Background

One commonly cited benefit of migration for countries of origin is the
return of migrants who have gained additional human, financial, and
social capital. It is argued that these benefits vary significantly depending
on the level of analysis applied and the critical factors considered, includ-
ing the volume of return migration, characteristics of migrants, degree
and direction of selectivity, types of migration, reasons for return, and
situation existing in the countries involved in the migration (Ammassari
and Black 2001).

More than a century ago, Raveinstein (1885) observed that every migra-
tion stream generates a counterstream, suggesting that return migration is
taken for granted with any migration. This might explain the silence on the
issue in the literature until the global economic crisis of 1973 (Ammassari
and Black 2001). Not unexpectedly, nonnationals became targets of
discrimination in many European countries faced with economic crises.
Since then, three generations of migration studies have focused on the
return. To some extent, the literature follows the historical development of
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the emergence of nation states in Africa, the insurgency and counterinsur-
gency characterizing many soon after independence, and the new attempts
at strengthening democracy as part of the globalization process.

Lee (1966) argued, rightly, that some migrants return because they
have acquired attributes abroad that promise to be advantageous in their
place of origin. More skilled hands were needed in the new nation states,
with, for example, the people referred to as “been-tos” in Ghana occupying
special positions in the society to which they returned.

Historical and cultural linkages reinforced the trend toward second
generation migration from emigration areas to immigration areas. Mabo-
gunje (1970) put this in the context of a general migration system involving
a mutual relationship between a center (immigrant countries) and a peri-
phery (emigration countries). Uncertainty about the conditions in origin
areas meant that emigrants went to great lengths to establish social net-
works. These then could be exploited either to facilitate return migration
or to stabilize remaining after a return to origin.

The third generation of studies on contemporary international migra-
tion is still evolving (Ammassari and Black 2001) and is caught up in the
globalization milieu. Within this context, areas of origin and of destination
are linked together in transnational spaces by migrants who acquire social
capital cutting across boundaries (Smith and Guarnizo 1998; ECA 1996).
Return migration is no longer seen as the closure of the migration cycle,
but as one of many steps within a continued movement (King 2000).

This aspect of the contemporary form of international migration has
rendered it one of the thornier issues in international relations, especially
since the start of the 1990s. It was a major theme of the Group of Seven
(G-7) summit of the major industrialized countries in London in July 1991
(Teitelbaum and Weiner 1995). According to the Economic Commission
for Africa (1996), the prominence given to international migration is likely
to continue well into this century because migration is a manifestation of
a new worldview and a result of a globalization process that is steadily
expanding from the economic domain to culture, the arts, and societal
value systems.

Rather than focus on the migrant’s presence at origin, it has become
important to put return migration in a larger context. Thus, the focus is
shifting more and more toward the social networks and professional con-
tacts of the returnee. The concept of return and its sustainability gained
increased attention from refugee and migration policy makers during the
1990s (Black and Gent 2004). Return is now seen as having implications
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for communities of origin and the broader development process, rather
than for the individual alone. The potential impacts of financial capital on
the development of the sending household, local community, and country
are recognized but have not hitherto been given much attention in policy
making, as developing countries have focused primarily on the transfer of
human capital upon return.

Most West African countries experienced a net loss of population
between 1995 and 2000 (Black 2004). This was particularly the case
in countries such as Ghana and Nigeria. Substantial return has been
feasible only recently in many West African countries, as the political and
economic climate has changed. This chapter explores the options for sus-
tainable return, the potential effect of asset transfers on the development
process in West Africa, and possible policies to facilitate such options.

Sources of Data

This chapter is based on a survey of West African literature. It focuses
particularly on empirical evidence on return migration and the influence
of financial, social, and human capital on the sending household, local
community, and country of migrants. Of particular importance is a study
undertaken in Ghana and Cote d’Ivoire in 2002 (Black, Tiemoko, and
Waddington 2003) that considered elite and less-skilled returnees to both
countries. These two sending countries were selected because of their
different development histories, institutions, and cultures. For historic,
linguistic, and other reasons, migrants from Ghana generally migrated
to the United Kingdom, while migrants from Cote d’Ivoire tended to go
to France. However, an increase of migration from both countries to the
United States was evident as well.

The study was conducted in three stages, with the first involving
collection of preexisting data. During the second stage, the main survey
was carried out using a sample of 302 elite returnees and 302 returnees
who were considered less-skilled. The work was done by researchers in
each country in collaboration with researchers at the University of Sus-
sex. The survey explored the practice of migration, returnees’ involvement
in different kinds of capital transfers (and how this capital was used),
and the barriers and opportunities for returnees in terms of becoming in
the development of their home community. In the third phase, in-depth
interviews were conducted with returnees at origin and potential returnees
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in London and Paris. However, it is worth stressing that the survey is not a
representative sample, since the total number of returnees is unknown.

Other sources of empirical evidence used include, but are not lim-
ited to Kabki, Mazzucato, and Appiah 2004), a study on the economic
impact of Netherlands-based Ghanaian migrants on rural Ashanti, which
included open-ended interviews in villages and towns in the Ashanti
Region, and Orozco’s (2005) data on Ghanaian diasporas, development,
and transnational integration.

Sustainability of Return

The sustainability of return migration is closely linked to reasons for return:
Return must be voluntary to be considered sustainable (Black and Gent
2004). However, it is important to distinguish between forced migrants
and economic migrants. Most literature is concerned with the sustainable
return of refugees. However, some factors discussed in the literature also
apply to the return and reintegration of economic migrants.

Before determining whether return is sustainable, it is essential to define
sustainable return. Sustainability of return will be considered first at the
individual and household levels and then at the wider community level.

Definitions

The most basic and narrow definition, apparently more relevant to the
voluntary, economic migrant, reduces sustainable return to the absence
of remigration after return to origin (Gent and Black 2005). However,
even this definition must allow for some remigration, as every country
experiences some level of migration. In particular, when professional
migrants return but maintain professional and social networks abroad,
they can be considered sustainable returnees although they continue to
travel (Black and King 2004). Maintaining social networks and contacts
abroad could have a positive effect on the development of the wider
community, as is shown in the study on Ghanaian and Ivorian returnees
(Ammassari 2004).

An alternative definition considers the socioeconomic factors facing
the returnee (Gent and Black 20035). The opportunities available to the
returnee are determined in terms of factors including employment, hous-
ing, and access to basic services. Gent and Black (2005) suggest that return
be considered sustainable if the returnee can survive without any external
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input, although many returnees, largely those related to conflict, are still
dependent on aid and remittance from abroad. A third possible definition
focuses on the rights of the returnee, including rights to public and social
services, property, and freedom of movement. This suggests that return can
be sustainable even if the returnee uses the right to move and remigrate.

To expand the definition of sustainability of returnees to the wider
community, sustainability of livelihoods may be considered. As Black and
Gent (2004) suggest, the livelihood of a community can be regarded as
sustainable if it is not dependent on external input or sensitive to external
shocks. This suggests a self-contained society with enough assets accu-
mulated to support itself entirely, which is rarely seen in today’s world
of links and networks across borders. A definition of sustainable return
in today’s globally interlinked society must consider what Black and
King (2004) refer to as transnationalism, where the ability to return
and remigrate is emphasized. Even if the return of a transnational is
only temporary, it can strengthen the links between the emigrant and
the home community in a way that can promote development. Trans-
nationalism thus could be considered a form of return in itself, while
stable permanent return becomes less relevant (Black and King 2004).

This lack of relevance is evident in the West African context. According
to a recent study by Black, Tiemoko, and Waddington (2003), a majority of
returnees to Ghana and Cote d’Ivoire described their return as permanent.
About two-thirds of all less-skilled returnees in Ghana reported their return
as permanent, but more than half of them also claimed that they planned
to reemigrate. The elite, however, showed little interest in reemigrating. In
Cote d’Ivoire, the most important factor for reemigration was the oppor-
tunity to work and develop a business abroad. In Ghana, conversely, more
returnees had claimed they had no choice but to return. About half of this
group was planning to reemigrate, although they initially described their
return as permanent.

According to Black and Gent (2004), migrants often wish to return
home, particularly if the initial migration was forced. However, if the
migrant has lived abroad for a long period of time, the receiving area
might eventually be considered home. This is particularly true if the
migrant faces barriers to return to origin, such as reduced economic
opportunities, complicated relationships with nonmigrants, and frustra-
tion over the business climate and corruption (Gent and Black 2005). If
the returnee maintains social and economic networks abroad and has the
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ability to remigrate temporarily, some of these barriers could be partly
overcome. The economic opportunities that might not be available at
origin could be accessed through transnational networks across borders.

In short, although many factors influence the sustainability of return,
the most important are voluntariness of return and the environment at origin
(Gent and Black 2005). If return is not voluntary, the returnee is more
likely to remigrate and his or her return is less likely to reduce poverty.
Return is also more likely to be sustainable if social and economic oppor-
tunities and political freedom exist in the environment of origin. Policies
can affect these important factors by encouraging voluntary return and
positively influencing the economic and social environment.

Characteristics of Return Migrants

Demographic characteristics of returnees, including gender, age and mari-
tal status, are important when analyzing transnational return. According
to Black, Tiemoko, and Waddington (2003) the basic migration experience
does not differ greatly between men and women, in the case of Ghana
and Cote d’Ivoire. Men and women spend similar amounts of time abroad
and are equally likely to work and join associations while away. However,
there are some differences (Black, Tiemoko, and Waddington 2003). Gha-
naian women are more likely than their male counterparts to migrate to
the United Kingdom, while the destinations of Ghanaian males tend to be
more diversified. Women are slightly less likely to send remittances home
and are much less likely to attend school when abroad.

Transnational migration seems mainly to involve the younger popula-
tion. According to the 1984 census, about 60 percent of emigrants from
Ghana were between 15 and 34 years old (Adeku 1995). However, the
age at first emigration has declined over time, particularly among the elite,
whose members are often characterized by eagerness to obtain higher edu-
cation abroad (Ammassari 2004).

Upon return, more than half of the migrants participating in the survey
of migrants in Ghana and Cote d’Ivoire were aged between 30 and 49.
This suggests that a majority of returnees are still economically active
and may influence development. The age of return tends to differ accord-
ing to gender and level of skill. Less-skilled returnees are generally older
than their elite counterparts, particularly if they are female. Reporting
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on the same data, Anarfi, Kwankye, and Ahiadeke (2005) observed that
81 percent of elite migrants returning to Ghana were married or cohabit-
ing at the time. For the less-skilled, this proportion was about 71 percent.
However, a larger proportion of females than males tend to be unmarried
upon return, regardless of skill level.

Influence of Transnational Return

The impact of return migration on the country of origin depends on what
the returnee accumulates abroad and brings back in terms of financial,
social, and human capital. To ensure sustainable livelihood on return,
assets accumulated should be able to withstand stress and shocks, and
there must be opportunities for their enhancement at the time of return
and in the future. This section explores the impact of financial, social,
and human capital transfers on various levels of West African societies,
with particular reference to financial capital transfers in the form of
remittances. However, it should be noted that all three forms of capital
are closely interlinked; the accumulation of one asset often leads to
accumulation of another.

Impact of Financial Capital Transfers

The economic link between migrants and their homes can contribute
greatly to the development process. Apart from remittances to families
at home, these links include the consumption of goods and services and
capital investments in the form of property, businesses, and charitable
donations to the home community (Orozco 2005).

Globally, remittances from international migrants have a major impact
on the economies of developing countries, in terms of development pro-
cesses as well as the alleviation of poverty. The global flow of remittance
to developing countries has reached US$72.3 billion as estimated by the
International Monetary Fund, nearly matching development assistance
and foreign direct investment (FDI) in the developing world (Black, King,
and Litchfield 2003). This excludes remittance transferred through infor-
mal channels. According to Sander (2003), remittances had surpassed
levels of Overseas Development Assistance (ODA) by 1995, while, in
the past decade alone, the flow of remittances has doubled in value and
outgrown the rate of migration. Today, remittances are the most stable
and fastest growing capital flow to developing countries.
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The level of remittance varies among developing regions. The Latin
America and the Caribbean countries receive about 30 percent of global
remittances sent to developing countries, while Sub-Saharan Africa
receives only an estimated 5 percent (Sander 2003). However, figures
for Africa may be particularly distorted by underreporting and lack of
data. It is also possible that a larger proportion of remittance to Sub-
Saharan Africa is transferred through informal channels and so not
included in official figures (Black and King 2004). It could be argued
that remittance has a larger direct influence on poverty when flowing
through informal channels.

Remittances could have a major impact on the economies of poor coun-
tries in various ways. According to the Central Bank of Ghana, remit-
tances from transnational migrants to Ghana were estimated at US$1.4
billion at the end of 2003 (Addison 2005). However, this money probably
represented only half of the amount sent from Ghanaians abroad; a recent
study in Ghana and Cote d’Ivoire suggests that as much as 40 percent of
remittances are transferred informally (Black and King 2004).

The volume of remittances affects Ghana’s US$20 billion economy,
constituting an important source of foreign exchange and a significant
share of the country’s income. According to Orozco (2005), transnational
remittances represent an amount 10 times greater than Ghana’s GDP per
capita. The distributive nature of remittances gives rural areas and women
increased access to needed capital. In Ghana, 40 percent of remittances are
dispersed to areas outside of Accra and the Ashanti region (Orozco 2005).
Remittances also tend to have important effect on national savings and
play a crucial role in macroeconomic stability. Nevertheless, remittances
should not automatically be considered net addition to national income, as
they are partly countered by outflows to emigrants abroad.

Remittance from diasporas is the most direct and fastest growing form
of engagement (Orozco 2005).The formation of a group of transnational
migrants within a diaspora fosters a level of engagement with the home-
land that affects the home country on various levels. The economic impact
of remittance is closely linked to potential development. Compared with
other diasporas, such as Latino migrants in the United States or South East
Asians in Hong Kong, Japan, or Singapore, West African diasporas tend
to send increasing amounts of money over time (Orozco 2005). This is
particularly true among the Ghanaian diaspora abroad and the Nigerian
diaspora in the United States. It suggests that West African diasporas main-
tain transnational commitment to a life in two separate homes. Interviews
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with Ghanaian migrants in the United States support this suggestion, as
a majority implies that they are planning to return. Many migrants also
build homes in Ghana to bolster their return.

On the household level, remittances have a direct effect on people’s
livelihoods and result in increased living standards. For many poor
households, remittances are a major source of income and function
as insurance against external shocks (Waddington n.d.). Some people,
often older parents, rely on remittance for everyday survival. However,
although remittance can be used as insurance if saved or invested, it
can be a rather insecure source of income. Households often fall back
into poverty the moment the remittance flow stops (Kabki, Mazzucato,
and Appiah 2004). Waddington (n.d.) has noted that migrants remit
mainly to ensure the survival of the family, sustain livelihoods at home
and improve social status. A recent study showed that more than
80 percent of those who had sent remittance to Ghana and Cote d’Ivoire
did so mainly to meet the subsistence needs of their families (Black and
King 2004).

Migration of a family member does not automatically result in improved
living conditions in the household at home. The volume and frequency of
remittance depend on factors including the time spent abroad, the legal
status of the migrant, and his or her relationship with the family (Kabki,
Mazzucato, and Appiah 2004). According to Tiemoko (2004) the family
plays an important role in the migration process. It is one of the three most
commonly reported reasons for return to Ghana and Cote d’Ivoire and
seems to have a particularly positive influence on the volume of savings
and nature of investment by migrants. One third of all returnees, including
both the less-skilled and the elite, returned either for family or for work-
related reasons (Black, Tiemoko, and Waddington 2003).

In general, Ghanaians spend longer abroad than Ivorians. More than
half of all less-skilled Ivorians have spent less than five years abroad, while
almost half of all Ghanaian elite migrants have spent more than 15 years
away (Black, Tiemoko, and Waddington 2003).

Overall, the transfer of financial capital was greater to Ghana than
to Cote d’Ivoire among both less-skilled and elite returnees, although
all people surveyed had sent remittance from abroad and returned with
savings. About 42 percent of Ghanaians, including both the less-skilled
and the elite, sent frequent remittances home. Among Ivorians abroad,
only 31 percent of the less-skilled and 11 percent of the elite did so (Black,
Tiemoko, and Waddington 2003). Overall, the evidence suggests that the
time spent abroad and the relationship with family at home do impact
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the level of remittance and other financial capital transferred. However, a
possible link between remittances sent and the home country’s economic
situation still remains to be explored.

The influence of remittances depends not only on their volume and
frequency, but also on the ways in which they are used. In general, remit-
tances flow from relatively richer to relatively poorer households and
from children to parents. An estimated average of about 80 percent of
remittance is used for consumption at the individual and household level
(Sander 2003). However, the extended community can benefit as well.

An increase in consumption and individual or household investment
creates demand-driven development at community level. The local com-
munity benefits from the increased demand and from “spillover” effects.
Many migrants abroad invest in businesses at home or other development-
related activities, or support the family in doing so. This is particularly
evident among less-skilled Ghanaian migrants, as 56 percent returned to
self-employment, compared with only 32 percent in Cote d’Ivoire (Black,
Tiemoko, and Waddington 2003). Most of these returnees also employed
other workers in their businesses, which were largely concentrated in the
retail and service sectors. Examples of such businesses in Ghana include
communication centers, commercial transportation and trade of second-
hand goods (Kabki, Mazzucato, and Appia 2004). Some of these busi-
nesses have proved to have had a significant influence on the development
of the local community through local employment and the provision of
essential services.

Transnational migrants contribute directly to programs for the
development of the local home community, either individually or through
collaboration with other migrants. As shown in Kabki’s study (2004),
such projects can include the provision of hospital equipment and contri-
butions to the electrification of the hometown. In the end, the success and
sustainability of development initiatives funded by migrants depends on
the value of the contribution and the assertiveness of the local leaders.

Impact of Social Capital Transfers

The concept of social capital is hard to define in quantitative terms and
therefore difficult to measure (Black, King, and Litchfield 2003). However,
it can have a substantial impact on development when migrants return.
Attendance and support at social gatherings, maintenance of social net-
works and professional contacts abroad upon return, and engagement of
returnees in hometown associations are a few ways in which social capital
can be transferred from returnees.
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Often, a significant amount of migrants’ and returnees’ time, money,
and effort is spent on such events as weddings and funerals, gatherings that
provide opportunities for advancing status. These events extend social
capital between the migrant and the family and community at home.
Kabki, Mazzucato, and Appia (2004) note that the nature and impor-
tance of funerals in parts of Ghana has shifted in recent years, becoming
more of a way to meet people.

The acquisition of social capital abroad through social networks and
professional contacts helps in the development of businesses and profes-
sional activities back home (Ammassari 2004). The transfer of social capi-
tal from abroad, in particular from elite returnees, often brings together
two different worlds, as new worldviews are evolved through the migration
and globalization process. These transnational concepts transferred from
migrants influence not only the professional life of the migrant but also
family, relatives, friends, and sometimes whole communities back home.
In the notion of “transnational social spaces,” the transfer of social capital
functions as a bridge between two separate international places. According
to Faist (2000), social and symbolic ties are necessary to mobilize financial
and human capital. In other words, social capital accumulation is impor-
tant in facilitating financial and human capital accumulation.

The engagement of returnees in hometown associations also enhance
transfers of social capital gained abroad. Many migrants surveyed from
Ghana and Coéte d’Ivoire had been members of associations abroad,
mainly hometown associations, which often play a role in local commu-
nity development. About 61 percent of elite returnees reported engagement
in associations while abroad, compared with 43 percent of the less-skilled
(Black, Tiemoko, and Waddington 2003). However, some evidence suggests
that less-skilled returnees gained social capital from the association, since
in most cases other members had higher qualifications. Other returnees
reported setting up community-based organizations, and some were mem-
bers of philanthropic organizations focused on development activities.

Frequency of contact with family while abroad could strengthen ties
between the migrant and the family members, and so increase the impor-
tance of social capital transfers. A majority of migrants originating from
Ghana and Cote d’Ivoire have regular contact with their family at home
(Tiemoko 2004). However, less-skilled migrants are far more likely to be
in regular contact with their family at home than are the elite.

Apart from sending remittances, migrants abroad connect with their
home country and family through visits, telecommunication, and purchasing
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of goods from their home country. Orozco (20035) points out that more than
half of all Ghanaians abroad visit Ghana once a year or more. This is one of
the highest levels of visits among diasporas, matched only by Nigeria. Gha-
naians living in the United Kingdom and the United States visit Ghana more
frequently than those living in Germany, but visits from Germany tend to
last longer. A similar trend is apparent in frequency and length of phone
calls from migrants abroad. Orozco adds that nearly all Ghanaians abroad
buy Ghanaian-produced goods, mainly spices and seafood. These ties with
home facilitate the eventual and successful return of migrants and are key in
determining the type and success of investment established by returnees.

Impact of Human Capital Transfers

Recently, the effect of human capital on the development process has
been of serious concern to governments in many developing countries. The
main focus has been on the departure (the “brain drain”) and possible
return of the highly skilled workers. However, the benefits of less-skilled
returnees, in terms of knowledge, ideas, work skills, and experience,
should also be recognized.

The Black, Tiemoko, and Waddington (2003) study found that almost
70 percent of less-skilled returnees to Ghana and Cote d’Ivoire reported
studying abroad. For elite returnees, this number was close to 90 percent
(table 4.1). This suggests that, while elite returnees gain more human
capital abroad in terms of education, the potential of the less-skilled
returnees to contribute to the development of the country of origin upon
their return is greater than is generally recognized.

Results for Ghana and Cote d’Ivoire differed notably when it came
to the higher level of education attained abroad among the elite. On
average, Ivorians went abroad with a higher level of education than did

Table 4.1. Human Capital Gained by Surveyed Migrants

Less-skilled Elite
Number Number

Human capital gained surveyed Percentage surveyed Percentage
Studied abroad 206 68 265 88
Attended higher level of

education than at home 94 31 239 79
Worked abroad 242 80 258 85
Reported gaining

work experience 184 61 254 84

Source: Black, Tiemoko, and Waddington 2003.
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Ghanaians. Among Ghanaians the higher level of education attained
abroad usually involved a master’s degree after finishing undergraduate
studies at home. Ivorians tended to leave with a master’s degree to obtain
a doctorate abroad (Ammassari 2004).

Since 1990, the level of educational attainment of emigrants from both
Ghana and Cote d’Ivoire has shifted, from a large proportion of emigrants
being less educated, to a large proportion being medium or well educated,
with the trend more significant in Ghana. In 1990, about 50 percent of all
Ghanaian emigrants had a low level of education when they departed. This
proportion had decreased to 25 percent by 2000 (Docquier and Marfouk
2005). The largest increase was apparent among emigrants with a post-
secondary education although the proportion of highly educated emigrants
also increased substantially. These findings can be used to justify increased
focus on limiting the departure of the highly skilled and encouraging them
to return. However, the development potential of emigrants with medium-
level education upon return should not be underestimated.

The proportion of returnees who reported working abroad was similar
across both groups and countries. However, a much larger proportion of
the elites claimed to have gained work experience abroad (Black, Tiemoko,
and Waddington 2003). Ammassari (2004) points out that human capi-
tal transfers from elite returnees have the potential to positively affect the
workplace upon return. However, the extent of impact mainly depends
on three conditions: Accumulation of some knowledge and experience
abroad, usefulness of things learned abroad in the home context, and
desire and ability to apply human capital gained abroad. In the case of
Ghana and Cote d’Ivoire, all three conditions were evident. Returnees
stated that, although they were faced with difficulties upon return, they
felt they had made significant contributions to development both in the
public and private sector (Ammassari 2004).

The impact of Ghanaian and Ivorian elite returnees on public and private
development appears to have shifted over time. Earlier migrants returning
during the independence period were faced with public sector opportunities
and usually were anxious to take on leadership roles at home. Many consid-
ered it a duty to return and contribute to the development of their country of
origin (Ammassari 2004). However, more recent returnees have faced greater
difficulties upon return and less formal public sector opportunities. The
younger elite migrants also have a different concept of life, evolved through
economic difficulties and the process of globalization. Therefore, these
returnees have had a larger impact on development in the private sphere.
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Recent evidence from Ghana shows that migration also has an impor-
tant impact on human capital formation at home. Migration affects the
level of education at home on two different levels (Kabki, Mazzucato,
and Appia 2004). The direct financial support through remittance from
migrants abroad helps families to send more children to school. Contact
with migrants abroad also helps to change attitudes toward education
increasing the importance given to children’s education.

From the literature reviewed and empirical evidence studied, it is clear
that transnational return migration has many positive influences on the
sending household and local community in West Africa. However, to fully
utilize transnational return as a development tool, appropriate policies
have to be developed and applied.

Pro-poor Policy Alternatives

Migration is viewed as an important livelihood strategy for many poor
people across the West African subregion (Black 2004). It is seen as a way
for poor people to diversify their sources of income. For migrants who are
better off, “pull” factors in the destination area are more likely to affect
their choice of migration than “push” factors at origin. A country study
of Ghana (Anarfi, Awusabo-Asare, and Nsowah-Nuamah 2000) showed
that the very poor are more likely to migrate than the moderately poor and
the non-poor. However, upon return to origin, the moderately poor have
the greatest ability to alleviate poverty. Although the relationship between
migration and poverty may not be clear-cut, the potential of migration to
be pro-poor should be addressed in related policies.

To develop pro-poor growth policies, the relationship between eco-
nomic policies and poverty reduction has been explored (UNDP 2002),
with Poverty Reduction Strategy Papers (PRSPs) used to develop national
pro-poor policies. Unfortunately, although pro-poor migration policies can
maximize the benefits of migration for poor people and reduce the risks
involved in the migration process (Black 2004), this aspect has received
little attention in PRSPs in most of Sub-Saharan Africa. Nevertheless, the
effect of migration on poor peoples’ livelihoods has been acknowledged by
PRSPs in some West African countries, particularly in Cape Verde, Mali,
and Niger (Black 2004).

In many West African countries, policy initiatives in the field of trans-
national migration have focused on limiting departure of skilled migrants
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and encouraging those abroad to return. This has been seen as the most
effective way to reverse the “brain drain” and mobilize resources of migrants
for development in the home country (Ammassari and Black 2001). How-
ever, according to Black and Gent (2004), most programs designed to
encourage the return of skilled migrants have been ineffective and have
had little impact on poverty. For example, a study by Black, Tiemoko, and
Waddington (2003) found that only a small group of Ghanaian elite retur-
nees reported benefiting from government programs upon return. People
were generally unaware of the existence of pertinent government policies. As
a response, more flexible programs developed recently have focused on the
positive effects of diasporas abroad. Examples include the UNDP’s Transfer
of Knowledge Through Expatriate Nationals (TOKTEN) program, and the
International Organization for Migration’s Migration for Development in
Africa (MIDA).

Diasporas abroad engage in a range of economic practices in their home
countries. It is important to identify which of these economic practices
constitute remittance and which result in investment. Thus, Orozco states
(2005: 39) that “although remittances have an impact on poverty, that
is, they keep people out of poverty, remittances per se do not get you out
of poverty.” The relationship between remittance and development is not
fully understood and national policies dealing directly with remittances
from abroad are largely missing. Orozco (2005) suggests that both struc-
tural reforms with regard to inequality and specific policies for integra-
tion and financial democratization of sending and receiving households
are necessary to maximize the impact of remittance on poverty. The policy
agenda must be set to identify certain dynamics. Orozco (2005) suggests
establishing a commission on remittance and development. To maximize
positive impacts of migrant investments and savings from the diaspora,
bank institutions should offer special favorable interest rates or lines of
credit for investment (Orozco 2005).

Ghana and Nigeria have extended dual citizenship to migrants living
in diasporas abroad in order to facilitate and encourage return. A similar
effort within the Economic Community of West African States (ECOWAS)
would provide the opportunity for members to gain residence, employment,
and other rights in other ECOWAS countries (Black 2004). Recently, West
African governments have increased their efforts to strengthen relations
with diaspora communities and associations. A Non-Resident Ghanaians
Secretariat (NRGS) was established in 2003 to encourage return of
migrants to Ghana, and Homecoming Summits have been organized by
the government since 2001 (Black 2004).
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The context in which return occurs affect the returnee’s contribution to
the development process. A returnee is unlikely to contribute much unless
some form of capital has been accumulated abroad. It must be possible to
use the capital accumulated efficiently in the return country. Policy makers
need to identify contexts favorable for the investment of resources upon
return and to recognize the type of capital that can best contribute to
development in specific circumstances (Ammassari and Black 2001). While
there has been much effort to encourage the return of human capital, there
has been relatively little investigation into how financial capital, in the form
of remittance and investment, is transferred upon return.

It is important that policies be adjusted to changing patterns of migra-
tion. Return migration is not an end in itself since focus has shifted away
from the migrant’s presence at origin. Social networks and the migrant’s
contribution to development at origin have become increasingly important
in promoting sustainable return. This is reflected in recent programs such as
the Ghana Information Network for Knowledge Sharing (GINKS), which
seeks to provide education across borders through newsletters, CD-ROMs,
and the Internet (Black 2004).

Conclusion and Recommendations

This chapter has provided a brief review of the literature on the sustain-
ability of return and the implications of financial, social, and human
capital accumulated abroad, with a particular focus on the West African
subregion, mainly comparing data from Ghana and Céte d’Ivoire. It has
recognized that sustainable return is not an end in itself and is evolving
constantly alongside the globalization process. The definition of sustain-
able return has, therefore, to be continually under revision. In the case of
the West African subregion, it is important that a regionwide definition is
established for policy purposes.

Financial, social, and human capital have been identified as impor-
tant development tools to send to households, local communities, and
countries of origin. Statistics cited in this chapter point to the enormous
amount of financial capital flowing into the region each year in the form
of remittances, investments, and donations. If this capital is managed in a
sustainable manner, it could lead to substantial economic development.

A majority of West African returnees report having accumulated human
capital abroad that could support asset accumulation within the country
of origin upon return. This could increase confidence in the ability of the
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country to generate resources internally and enhance self-sufficiency, and in
turn reduce dependence on aid from abroad. The transfer of social capital,
in terms of maintaining close contact with family and friends at home and
visiting regularly, is important in facilitating the transfer of financial and
human capital. However, social capital, in the form of attending social gath-
erings, supporting social networks and professional contacts, and engaging
in hometown associations, is also important in itself for development.

The options available for promoting sustainable return and maximiz-
ing development in the West African region are embedded in the policy
alternatives discussed above. Essentially, the recommended policies involve
making return an easy and attractive option. The creation of sufficient
opportunities for optimal use of assets accumulated abroad should be
prioritized, alongside the construction of legal frameworks to make these
opportunities attractive to returnees. It is crucial to encourage and imple-
ment voluntary return programs, particularly in countries marked by
recent conflict. Return migration is unlikely to be sustainable unless it is
voluntary. However, when the initial migration was for economic reasons,
the key task is to influence the economic and social climate at origin to
make return an attractive option.

Hitherto, social policies on migration have focused on limiting the emi-
gration of the highly skilled. Instead, policies should be geared to promote
return and the transfer of financial, human, and social capital. The creation
of close social and financial links with diasporas abroad is important in
promoting sustainable return.

It is vital to maximize the benefits of both financial and human capital
transfers in order to create an attractive economic climate at origin. A com-
mission focusing on remittance and development should be established to
identify the most effective way to channel remittances for development
purposes. Moreover, banking institutions should be encouraged to create
special favorable interest rates or lines of credit for investment, to maximize
the positive impact of migrant investments and savings from the diaspora.

If one is to simplify the process of return migration to the subregion,
it is essential that initiatives be taken transnationally. The creation and
expansion of institutions and legal frameworks in the subregion include
the extension of the ECOWAS protocols. A regionwide citizenship would
enhance the ability of members to attain employment anywhere within
the region, to sustain livelihoods. Moreover, expansion of dual citizenships
to all West Africans abroad will further make return favorable and easy.
However, for such policies effectively to promote return, each state must
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be responsible for the rights of its citizens and for making these rights
universal. By emphasizing migration in PRSPs in all West African coun-
tries, the benefits of migration and return could be fully maximized. These
possible alternatives to sustainable return and development have been
highlighted in a pro-poor context, the aim of which is to further extend the
understanding of the complex relationship among migration, return, and
development within the globalization milieu.
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CHAPTER 5

Public Policies to Support Migrant Workers
in Pakistan and the Philippines

Farooq Azam

Declining fertility rates in developed countries have prompted growing
demand for international migrants as domestic labor forces shrink. More-
over, globalization is easing national barriers to flows of money and goods,
and pressure is mounting on developed and comparatively developed
countries to relax restrictions on migration flows as well. The situation
offers unique opportunities to the citizens of developing countries to
access the global employment markets and to build sustainable livelihoods
by developing and consolidating their asset bases. The role of policy and
institutions is pivotal in enabling migrants to pursue this strategy of devel-
opment and consolidation.

Pakistan and the Philippines are among the leading migrant “sending
countries” in Asia, both having more than three decades of experience
in managing international migration. This chapter examines the role of
migration policy in these countries from the point of view of the migrants’
strategy of building sustainable livelihoods by developing and consolidating
their asset bases. The overall role of policy in this context is to provide an
enabling environment to migrants and their families for achieving their goal
over the long term. A successful policy should not only provide opportuni-
ties for asset development and consolidation but also help to manage the
multiple risks that could undermine the goal’s achievement.

The policy analysis is conducted at two levels: effectively managing risks
and improving opportunities for asset development. The discussion on
policy regimes is preceded by an account of the contextual background of
international migration in Pakistan and the Philippines, including migration
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trends and characteristics of migrants. The last section consists of recom-
mendations in the light of policy gaps identified earlier in the chapter.

Migration Scale and Trends

According to official estimates, more than eight million Filipinos were work-
ing or living overseas by 2004 and 3.75 million Pakistanis were in the same
situation by 2001. The largest proportion of overseas Filipinos is in the
region of the Americas (44 percent), mainly in the United States, followed
by the Middle East and Asia (each 19 percent), Europe (10 percent), and
Oceania (4 percent). Overseas, Pakistanis are mainly present in the Mid-
dle East (45 percent), followed by Europe (29 percent), and the Americas
(23 percent).

The average annual outflow from the Philippines is more than five times
higher than that of Pakistan; the average figures for the two countries
during 2000-04 were 880,336 and 155,922, respectively. The Philippine
government has followed a more proactive strategy than Pakistan when it
comes to securing access to the global employment markets. The Philippines
Overseas Employment Administration (POEA), the government body for
regulating overseas migration, has a dedicated marketing branch for this
purpose, while its Pakistani equivalent, the Bureau of Emigration and
Overseas Employment (BOE), has no such arrangement. As a result, more
diverse regions are available to Filipino migrants than to Pakistani migrants,
as shown by the annual migration outflow data. During the period of
2000-04, the outflow of Filipino “land-based” migrants (excluding seafar-
ers) to the Middle East region ranged from 44 percent to 50 percent; to
the Asian region 38 percent to 45 percent; to the European region around
6 percent; and to the Americas less than 2 percent. By contrast, outflow
from Pakistan during these years was heavily directed toward the Middle
East, at around 97 percent (see tables 5.1 and 5.2).

Another significant difference between the two countries is that women
dominate migration flows from the Philippines while their participation is
insignificant in Pakistan. In the Philippines, the women’s share in migration
increased from 50 percent to 70 percent during 1992-2002.! Pakistan’s
migration data do not provide gender distribution, but the government’s
policy of discouraging the migration of women means that it is generally
men who migrate, constituting probably more than 95 percent of regis-
tered migrants. Clearly, this policy also has the effect of limiting access to
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Table 5.1. Pakistan: Regional Trends of Migration Outflows from Pakistan,
1995-2004

Outflow Outflow Share of Share of Share of

Total registered  to Middle Middle Asia Europe
Year outflow* by BOE East East (%) (%) (%)
1995 122,620 117,048 116,212 99.0 — —
1996 127,784 119,629 118,840 99.3 — —
1997 153,929 149,029 147,885 99.2 — —
1998 104,044 100,706 100,325 99.6 — —
1999 80,496 78,093 76,708 98.2 — —
2000 110,136 107,733 104,463 96.9 13 20
2001 130,041 127929 123,680 96.6 0.5 1.6
2002 149727 147,422 144,592 98.0 04 0.8
2003 215,443 214,039 209427 97.8 12 0.6
2004 174,864 173,824 168,077 96.7 15 13

Source: Bureau of Emigration and Overseas Employment 2005.

Note: *Total outflow data includes migrants registered by both Bureau of Emigration and Overseas Employment
(BOE) and Overseas Employment Corporation (OEC). Region-wise distribution of migrants, however, excludes
OEC data where this distribution was not available.

— = Figures not available.

Table 5.2. Philippines: Deployed Overseas Workers by Destination Region,
1998-2004

1998 1999 2000 2001 2002 2003 2004

Middle East 2797767 287,076 283,291 297533 306,939 285564 352,314
Asia 307,261 299,521 292,067 285,051 292,077 255287 266,609
Europe 26422 30,707 39,296 43,019 45,363 37,981 55116
Americas 9152 9,045 7,624 10,679 11,532 11,049 11,692
Africa 5,538 4936 4,298 4943 6,919 8,750 8,485
Trust territories 7,677 6,622 7421 6,823 6,075 5,023 7177
Oceania 2,524 2,424 2,386 2,061 1917 1,698 3,023
Unspecified 2 — 6,921 11,530 10,882 46,279 1
Workers with — — — 1,009 611 307 169

special exit

clearance
Deployed 193,300 196,689 198,324 204951 209,593 216,031 229,002

seabased

Source: Philippines Overseas Employment Administration 2005.
Note: — indicates figures not available.
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overseas employment opportunities, especially to those jobs where women
are preferred.

Migration Management Models and Migration Channels

Both Pakistan and the Philippines have put elaborate institutional arrange-
ments in place to facilitate international migration as a main policy focus.
According to Abella (Abella 1997), migration management models could
be categorized as follows:

o laissez-faire, where market forces guide the emigration process exclu-
sively

e regulated, where the market still takes care of the recruitment for over-
seas employment but follows a set of standards and procedures imposed
by the state

e state-managed, where recruitment is carried out under state regulation,
by state-managed agencies, and where the government encourages domes-
tic enterprises to seek contracts overseas for which domestic labor could
be employed

e state monopoly, where the state has full control of recruitment and
there is no private sector participation.

The Philippines has a “regulated” migration management model in that gov-
ernment legislation on migration, the 1995 Migrant Workers and Overseas
Filipinos Act, defines standards and procedures to be followed by private
recruiting agents for overseas recruitment or by individual migrants pro-
ceeding abroad on their own. Pakistan follows a mix of the “regulated”
and the “state-managed” models.

Pakistan’s Emigration Ordinance 1979 defines standards and proce-
dures to be followed, but the country has a government recruiting agency
as well as private recruiting agents.

Recruiting agents are the primary means of arranging overseas employ-
ment for migrants from both countries. The next important means are
the informal, transnational networks of a migrant’s friends and relatives
overseas. Both of these are officially recognized, “regular” migration chan-
nels. A third channel of “irregular” migration consists of unauthorized
stay overseas and human smuggling and trafficking in persons.

The migration management systems introduced by both Pakistan and
the Philippines have aimed to regulate the working of recruiting agents.
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In Pakistan, the system was introduced by establishing the BOE in 1979. The
Philippines established the POEA in 1982, through a presidential order. The
chief responsibilities of BOE and POEA include issuing licenses to recruiting
agents, monitoring their working, and ensuring the provision of minimum
standards in the foreign employment contracts. The agencies determine
the rate of various charges, including the commission to be charged by the
recruiting agent to the migrant, and charges to be paid by the migrant for
the skill test, medical examination, and travel and other documents.

Both countries follow stringent criteria in selecting private recruiting
agents and require them to provide substantial security deposits against
penalties for any malpractice, including overcharging of migrants. Although
these mechanisms have helped to keep the majority of migration flows in
regular channels, smuggling of migrants and trafficking of women and
children remain significant challenges for the Philippines and Pakistan.

A high incidence of human trafficking from the Philippines was high-
lighted by a U.S. governmental report on trafficking in persons (U.S.
Department of State 2004: 7). The report notes that “Filipino women who
are trafficked for sexual exploitation to destinations throughout Asia, the
Middle East, Africa, Europe and North America, are often lured abroad
with false promises of legitimate employment.” The report adds that,
although the government introduced an anti-trafficking law in 2003, its
implementation remains weak.

The report also indicates that, from Pakistan, “men, women, and chil-
dren are trafficked to the Middle East to work as bonded laborers or in
domestic servitude. Tougher enforcement efforts in Pakistan and the ban
on child camel jockeys in the United Arab Emirates are believed to have
reduced the numbers of boys trafficked through Pakistan for that purpose”
(U.S. Department of State 2004: 4). The report describes human smuggling
as a significant issue in Pakistan and adds that officials do not distinguish
between trafficked and smuggled persons. The report notes that Pakistan
introduced an anti-trafficking law shortly before the report was published,
but the law’s implementation remains weak.

Socioeconomic Characteristics of Migrants

Some earlier studies in Pakistan and the Philippines suggest that migrants
do not come from the poorest social strata. Two studies of labor migration
from Pakistan to the Middle East, conducted in 1986 and 1987, showed
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that about 70 percent of migrants belonged to lower-middle income
and financial asset groups (Azam 1991). Migration required substantial
financial investment, with the payment made to the recruiting agent alone
amounting to more than 14 months of premigration salary.

However, another study on “migration potential,” based on a survey
of migrant and nonmigrant households in high and low out-migration
districts in Pakistan, showed that, while financial assets (cash savings and
house/land ownership) and human assets (education and training) were
the main preconditions for migration, a strong asset position (in land
ownership) actually served as a disincentive for migration. Households of
migrants in the high migration district relied heavily on subsistence farming,
dependent on seasonal rains, supplemented by nonfarm employment
for their livelihood, whereas households in the low-migration district
owned larger agricultural farms and had secure agricultural income.
Households of migrants faced the prospect of fluctuating income levels
but possessed the financial assets required to meet the cost of migration.
Further, the search for nonfarm occupations induced them to acquire
an education and learn more skills and to look for employment in other
cities. Other factors facilitating migration were access to information
regarding overseas employment, recruiting agencies, and migration
networks (Azam 1998).

Based on the Philippines’ Family Income and Expenditure Surveys, Saith
(1997) and Go (2003) concluded that overseas migrants are more likely to
be from relatively wealthier urban families than rural poorer families.

Households facing insecure livelihoods are, therefore, likely to opt for
international migration as a strategy to build more secure and sustainable
livelihoods for their members. A certain threshold of financial and human
assets is required for a member of the concerned household to migrate,
with the financial cost of migration substantially eroding a household’s
asset endowment. The household’s goal is not only to recover this invest-
ment but also to build up the financial and human assets of the household
members for the longer-term sustainability of their livelihoods. This
involves the ability to manage effectively the risks international migration
poses to the migrant and the family members, as well as to take the initia-
tive in terms of using the financial and human capabilities gained from
migration to consolidate and further build the household asset base. Seen
in this context, one of the roles of governments and other agencies should
be to provide an enabling environment and conditions for migrants and
their families to meet these objectives.
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Migration Risk Management Policies

From the above perspective, government policy and agency programs
could be categorized broadly in terms of (a) risk management and
(b) asset consolidation and development. The interface between the two
categories is strong; from migrants’ point of view, the categories should
be complementary. Risk management strategies could stand on their own
if the objective were merely the protection of migrants. The following
two sections discuss government policies in these areas.

Government policies regarding risk management have focused mostly
on controlling the financial cost of migration (with implications for the ero-
sion of the migrant’s current financial assets), ensuring minimum standards
in overseas employment contracts, providing guidance and legal protection
to migrants during employment overseas, social security coverage, and wel-
fare services to help migrants and the families they have left behind to cope
with the stresses resulting from migration.

Lowering Migration Cost

The financial cost of migration usually includes the amounts incurred
by migrants in seeking and securing overseas employment, including the
commission charged by the recruiting agent or employer, documents’
fees, skills testing and/or medical examination charges, the governmental
fee and processing charges, and the transport costs from home to the
place of work if not provided by the employer. It also includes manda-
tory charges by the government to provide welfare services and insurance
coverage to migrants.

Recruiting agents. In practice, it is the commission charged by the recruiting
agent that inflates the cost of migration. Studies have shown that recruiting
agents charge eight to 10 times more than the officially prescribed charges
(Azam 1998). Although recruiting agents are generally blamed for the
overcharging, it is also a result of two types of other hidden costs, one
relating to the employer and the other to government bureaucracy.

The intense competition among the labor-sending countries has led
many employers in the Middle East to reduce or eliminate the commis-
sion paid to recruiting agents. In fact, employers tend to pass on some
of their own costs and obligations, such as expenditure on their trips
to the sending country and the air ticket costs of the migrant, to the
recruiting agent. Moreover, both governments have introduced elaborate
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systems for checking malpractices by recruiting agents, according to which
recruiting agents have to perform the following:

¢ Get the overseas job offer authenticated by the Labor Attaché in the
country of employment.

¢ Get the terms of employment verified by BOE/POEA as meeting the
prescribed minimum standards.

¢ Get the individual migrant’s contract verified by BOE/POEA.

® Get the final clearance from immigration authorities for the migrant to
leave the country.

According to recruiting agents, they have to make unauthorized pay-
ments at most of these points. The unauthorized charges, when added to
the authorized charges, cause the financial cost of migration to rise, as all
these charges are passed on to the migrant by the recruiting agent.

To check malpractices by recruiting agents, the Philippines has adopted
a policy of restricting the number of recruiting agents (1,337 in 2004) and
introduced stringent qualifying criteria for the induction of new recruiting
agents (POEA 2004). It has also introduced a rigorous system of penalties
and incentives. Recruiting agents applying for a license must have a paid-up
capital of 2 million pesos (approximately US$37,500).? In addition, they are
required to deposit 1 million pesos as an escrow deposit and a surety bond
of 100,000 pesos as a guarantee against any malpractice and negligence.’
The incentive system for recruiting agents involves the following:

e speedy processing of clearances for migrants recruited by them

® no verification of migrants’ employment contracts where there is no
previous history of employment contract violations

e extension of the agent’s license for another four years

e regular provision of information about new employment opportunities
abroad (Baldoz 2003).

In the Philippines, the Overseas Workers Welfare Administration (OWWA),
set up under the Department of Labor, runs a scheme of predeparture and
family assistance loans for migrants. The scheme was introduced in recog-
nition of the fact that many Filipinos sell their financial assets to obtain
overseas employment and to make arrangements for the security of their
family in their absence. The Migrant Workers and Overseas Filipinos Act
of 1995 expanded the scheme by establishing a Migrant Workers Loan
Guarantee Fund with a “revolving” total of 100 million pesos (more than
US$1.84 million).
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Pakistan has a system of licensed recruiting agents, with 1,182 currently
registered. Agencies are required to provide 300,000 rupees (approximately
US$5,000) as a security deposit. The license is issued for five years. There
is no incentive policy linked to the performance of recruiting agencies.
However, the emigration laws do provide penalties against overcharging
migrants and other related offenses.

Transnational networks. Compared with migration through recruiting
agents, findings suggest that migration through informal transnational net-
works has much lower costs and higher employment benefits, including
salary. A survey conducted in Kuwait, involving migrants from South Asia
(including Pakistan), found that half had used the informal networks for
finding overseas employment while the rest had come through recruiting
agents. Friends and relatives already working in Kuwait arranged jobs for
the migrants in two ways: by introducing the migrant to their employer and
the latter sending an employment visa directly to him or her, or by purchas-
ing the visa through a local agent or directly from an employer. In the former
instance, only 14 percent had to make any payment to the employer, while
in the latter case around 63 percent made some payment. Substantial salary
differences were also found, with the migrants coming through recruiting
agents earning the lowest salary and the migrants directly contacted by
employers receiving the highest salary for similar jobs. Satisfaction with
the employment conditions was also greater among the migrants using
informal networks than among those coming through recruiting agents.
The latter complained of employment conditions and benefits inferior to
those provided in their employment contracts (Shah 1998).4

Irregular migration. In both countries, the issue of irregular migration is
not addressed in the context of migration policy but is treated as a separate
phenomenon requiring punitive actions, thereby ignoring its linkages with
higher migration cost and lack of information on overseas employment
opportunities.

Enforcing Minimum Standards

As part of their regulatory functions, both BOE and POEA have prescribed
minimum standards for foreign employment. These relate to the following
areas:

e salary and overtime payments
e working hours and holidays
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¢ free food and accommodation
e travel to the receiving country
¢ injury and death insurance.

In practice, experience of enforcement of these standards has been mixed,
with the biggest casualties being salaries and overtime payments. More-
over, migrants are offered crowded living conditions and poor quality
food. Complaints by migrants regarding contract violation and contract
substitution (where a migrant is asked to sign a new contract with inferior
terms upon arrival in the receiving country) have persisted over time.
Although the minimum standards are not fully enforced, they do at least
provide migrants with a basis from which to negotiate (Waddington 2003).

Sending countries have little influence over the policies of receiving
countries, where standards of rights could be very different from those in
the sending countries; moreover, the standards could vary from one social
group to the other within the receiving country. In many Middle Eastern
countries, for example, migrant workers in domestic jobs are not covered
by the labor laws. Migrant housemaids generally work under stressful con-
ditions, including long working hours, without compensation, and without
other benefits such as proper health coverage.

Social Security Coverage

Migrants working on employment contracts of limited duration are gen-
erally not provided with any social security benefits, including pension
arrangements. Pension contributions by employers are tied to a minimum
service period, rendering most migrant workers ineligible. In the Philip-
pines, the Labor Department and the Social Security institution have joined
forces to provide social security protection for seafarers, including benefits
such as medical treatment, accident insurance, and pensions.

Employers generally provide coverage against accidental injury and
death, but housemaids generally do not receive this benefit; migrants
working in small establishments are not likely to receive this coverage
either. However, even where migrants have this coverage, they or their
dependents have difficulties making the claims due to lack of knowledge
about procedures.

To ensure that migrants are protected against the risks, both Pakistan
and the Philippines have introduced schemes providing compulsory insur-
ance cover to migrants against disability and death during their foreign
employment. This is over and above any such benefits provided by the
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employer. In those countries with a significant presence of their nationals,
Pakistan has posted Community Welfare Attachés, and the Philippines
Labor Attaches and Welfare Officers, in the respective embassies. Officials
guide workers in following the relevant procedures to launch their claims.
Back home, the Overseas Pakistanis Foundation (OPF) and the Philippines
Overseas Workers Welfare Administration (OWWA) guide the worker’s
dependents and relatives in completing the formalities and filing compen-
sation claims. OPF has so far helped more than 3,000 families to obtain
death compensation, amounting to nearly one billion rupees (approxi-
mately US$16.7 million) (unpublished OPF data).

The largest operation for compensation claims, undertaken by both
OPF and OWWA, was for migrants repatriated from Kuwait following
the Gulf War of 1990. Both organizations guided the migrants regard-
ing the United Nations Compensation Commission (UNCC) procedures
and helped them to file the claims. OPF filed about 44,500 compensation
claims and has received and disbursed to date nearly US$311.4 million
(OPF 2005). To help migrants win compensation for their lost income and
assets, the organization conducted a comprehensive survey of the repatri-
ated workers at the ports of entry and built a database that guided the
UNCC in determining the levels of compensation. The database was also
the primary means by which Pakistani migrants and their employers were
brought together after the war, helping migrants to regain their livelihoods
abroad, as employers’ records had been destroyed during the war.

Legal Assistance and Welfare of Migrants

Both Pakistan and the Philippines have introduced numerous measures
to provide legal protection to migrants and to promote their welfare and
that of their families. Measures include predeparture briefing of migrants,
covering the relevant laws of the receiving country, and procedures for the
resolution of disputes with employers through labor attachés posted in
their missions abroad. The Migrant Workers and Overseas Filipinos Act of
1995 provides for the establishment of a Legal Assistance Fund of 100 mil-
lion pesos (more than US$1.84 million) to provide legal services to migrant
workers and overseas Filipinos in distress. The act requires the establish-
ment of a resource center at the embassy to provide welfare assistance to
migrants, including medical and hospitalization services, and other gender-
sensitive services to women. The center also helps undocumented workers
to achieve legal status or be repatriated.
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The OPF was established in 1979 under the Ministry of Labor,
Manpower, and Overseas Pakistanis, to improve the welfare of Pakistani
migrants and their families. The Philippines’ OWWA was established in
1980, under the Department of Labor. OPF is financed by mandatory
contributions from migrants. OWWA demands mandatory contributions
from employers through recruiting agents, which in practice are paid by
the migrant. Thus both institutions are the main interlocutors for migrants
and their families in their dealings with various agencies and organizations.
They have also introduced schemes for microenterprise development,
housing, education, and health for migrants and their families, and they
guide return migrants on business investment opportunities.

Asset Development Policies for Migrants

Although both governments have introduced more and more policies to
help migrants in accumulating and consolidating their assets, much still
remains to be done in this area. Initiatives to date include facilitating the
flow of funds for migrants and providing guidance and services for the
productive investment of their financial and human resources.

Remittances and Fund Flow Policies

Since 2000, migrants’ cash remittances have been steadily increasing for
both Pakistan and the Philippines. The total remittances by Pakistani
migrants through official channels stood at US$3,826.16 million in the
financial year 2003/04 (table 5.3). Migrants’ remittances in the Philippines’
were US$8,550.37 million in 2004 (table 5.4). The events of September 11,
2001, triggered a ninefold jump in the remittances from the United States

Table 5.3. Pakistan: Migrant Workers Remittances by Region, 1997/98-2003/04
1997/98  1998/99 1999/2000 2000/01  2001/02 2002/03  2003/04

Total 1,237.68 875.55 913.49 102159 234079  4]190.73 3,82616
North America 17043 8541 83.82 13971 799.5 1,252.71 1,247.99
United States* 166.29 81.95 7996 134.81 77898 123752 1,225.09
Europe 122.61 90.78 89.34 96.33 17192 309.59 390.65
Middle East 84341 640.86 681.96 693.22 107012 1,892.65 1,614.31
Other 101.23 58.5 58.37 9233 299.25 73578 573.21

Source: Government of Pakistan 2005.
Note: *Figures for the United States are also included in figures for North America.
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Table 5.4. Philippines: Migrant Workers Remittances by Region, 1997/98-2003/04
1998 1999 2000 2001 2002 2003 2004

Total 736799 679455 6,05045  6,03127 688616 757846  8,550.37
North America 644359 492967 4,000.02 330033 353777 437071 5,023.80
United States* 640322 486888 394464 320223 344355 429985 490430

Oceania 1706 8734 2136 2119 34.79 44.47 42.6

Europe 329.32 457.67 534.68 406.19 889.09  1040.56 128613
Middle East 60.68 263 594.2 N92 124281 116638 1232.07
Africa 0.6 19 4.45 36 396 .37 344
Asia 40142 645.57 83178  1,049.55 1116.34 894.31 918.33
Other 115.33 4094 63.97 53849 614 50.66 44

Source: Philippines Overseas Employment Administration 2005.
Note: *Figures for the United States are also included in figures for North America.

to Pakistan in the financial year 2002/03, probably due to feelings of
insecurity among some migrant groups. This trend has strong implica-
tions for the availability of investment options in Pakistan.

The governments of both countries have followed a policy of encour-
aging migrants to send their remittances through formal banking chan-
nels rather than informal fund transfer mechanisms. Related policies have
focused on improving the convenience, flexibility, and profitability of the
transactions, which are key to inducing migrants to remit through official
channels (Amjad 1989). In Pakistan, this was done by expanding the bank-
ing network within the country and in some countries of employment.
The foreign exchange regime was liberalized and migrants were allowed
to maintain accounts in foreign currency as well as in Pakistan rupees. To
encourage investments from migrants settled overseas, Pakistan allowed the
free flow and outflow of foreign currency in any amount. To ensure profit-
ability, the government discontinued the official exchange rate policy and
floated the rupee, thus eliminating the gap between official and open market
exchange rates. Use of official channels was also promoted by improving
the safety of transactions and by eliminating the elements of uncertainty
and fraud feared by migrants when using informal mechanisms.’

In the Philippines, liberalization of government policy has led to private
sector companies offering services for delivering remittances to the house-
holds within 24 hours (Go 1994).

Policies for Productive Investments of Savings

According to studies in Pakistan and the Philippines, initial investments
by migrants tend to focus on improving the housing conditions and health
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and education status of their families (Azam 1991; Tan and Canlas 1989).
In later cycles, the focus shifts toward financial assets, particularly real
estate and small businesses. The studies show, however, that migrants
generally find business investments quite challenging, requiring business
guidance and additional funds such as bank loans to make them competi-
tive and profitable.

The process of informing and guiding migrants regarding the invest-
ment opportunities in the country, and assisting them in completion of
formalities for establishing business enterprises, has been carried out rather
unsystematically by OWWA in the Philippines and OPF in Pakistan. In
addition, the numerous and complicated formalities involved in establish-
ing a business remain a strong concern.

The Migrant Workers and Overseas Filipinos Act of 1995 provides for
the establishment of a Replacement and Monitoring Center for reintegra-
tion of returning migrant workers and offers guidance regarding investment
opportunities. The Department of Labor and Employment, OWWE, and
POEA have all been charged with formulating a program for the returning
workers’ livelihood and entrepreneurial development and the productive
investment of their savings.

In Pakistan, OPF established an industrial division, with responsibility
for guiding migrants settled overseas, as well as returning migrants, toward
productive business investments, including joint ventures with the private
and public sectors in Pakistan. The division has not been able to perform
in the desired manner, despite a great need for its services. The OPF, how-
ever, has published a “Guide for Investment” for migrants, which provides
information on government procedures, as well as the names and addresses
of the relevant departments and organizations. Given the potential for
investments by migrants, OPF needs to institute a much more organized
and comprehensive program.

To facilitate travel and investment by the migrants of Pakistani ori-
gin settled abroad and without Pakistani nationality, the government has
introduced the Pakistan Origin Card. The holder of the card does not
require a visa to enter Pakistan and can stay in the country indefinitely, has
the right to open bank accounts in Pakistan and foreign currencies, and can
undertake property and business transactions (NADRA 2005).

Transfer and Use of Human Assets

Migrants learn new skills during employment abroad, at least in certain
occupations. This facilitates the transfer of new technologies to their
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homeland and leads to better, more cost-effective ways of working. A study
conducted in Pakistan involving return migrants and their domestic
employers found that migrants who had worked abroad as mechanics,
welders, and machinery operators had learned the use of advanced tools,
instruments, and machinery, and new ways to organize their work. In
terms of job performance, their employers rated them much higher than
those workers without overseas employment experience (Azam 1988).6
A similar survey conducted in the Philippines was inconclusive regarding
the degree to which the skill acquisition took place during overseas
employment, but indicated that migrants received extensive on-the-job
training during their time overseas (Carino 1988).

In Pakistan, the UNDP is supporting the Transfer of Knowledge
Through Expatriate Nationals (TOKTEN) program, implemented by the
government’s National Talent Pool in the Ministry of Labor. The program
is designed to facilitate the transfer of technical expertise by Pakistani pro-
fessionals working abroad to institutions and projects in Pakistan in need
of such expertise. The expatriate professionals work in Pakistan for a lim-
ited period as consultants. Since its introduction in 1980, the program has
supported about 35 consultants per annum.

In the Philippines, the Replacement and Monitoring Center is also
charged with developing a program for the transfer of technical skills and
expertise gained by returning migrant workers during employment abroad.
The center works in conjunction with the private sector and is responsible
for developing and maintaining a computer database of the skills profiles
of returning workers, which can be used by the private sector and govern-
ment departments to meet skills needs.

Social Assets: Transnational Networks

Earlier in this chapter the role of transnational networks in facilitating and
reducing the cost and maximizing the benefits of migration for employment
was highlighted. The networks exist in various forms: community networks
are frequently organized on ethnic lines, ensuring a strong social relationship
between corresponding communities in the origin and destination countries.
According to Ballard (1987), based on his research on Pakistani migrants in
the United Kingdom, one of the ways the networks are strengthened is by
arranging marriages across communities where the spouse typically ends up
in the destination country. There is a dynamic relationship across bound-
aries between the two communities, evidenced by constant movement of
people and resources in both directions (Ballard 1987).
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Other transnational networks are organized on the basis of professional
lines and/or social causes. Many of these networks work for and with
the migrants and their accompanying families in destination countries, as
well as with communities and organizations in the origin country. The
Islamabad-based Pakistan Center for Philanthropy, supported by the
Aga Khan Foundation, has involved the Pakistani diaspora organizations
interested in philanthropy work, especially in community-based projects
in education and health sectors. To facilitate communication between
them and interested organizations in Pakistan, the Pakistan government’s
Board of Investment provides a list of Pakistani diaspora associations in
North America on its Web site (BOI 2006).

The Asia Pacific Philanthropy Consortium (APPC), an Internet-based
network established by a group of professionals at Manila University,
Philippines, provides information on the Asian diaspora philanthropy org-
anizations and activities (APPC 2004). One of the goals of its Web site is to
facilitate networking between the Filipino and other selected Asian coun-
tries” diaspora in North America with NGOs involved in philanthropic and
development work in origin countries. Another internet-based Brain Gain
Network facilitates contacts between Filipino information technology (IT)
professionals abroad and the IT industry in the Philippines. Its objective is
to make available the expertise gained abroad for technological innovations
in the local industry. The group has developed a database of Filipino profes-
sionals working abroad for the benefit of the local industry (BGN 2006).

In addition to serving as a dependable conduit for international migra-
tion, these networks facilitate the development of community assets in the
origin country. The Association of Pakistani Physicians of North America
(APPNA) and some other associations of professionals abroad contribute
funds for development activities, mainly in health and education sectors in
rural areas. Fund distribution is carried out by the National Commission
for Human Development, a government-sponsored organization. APPNA
has also provided expertise and resources for the establishment of a
cytogenetic laboratory for diagnosis of leukemia in children at the National
Institute of Child Health, Karachi (APPNA 2006). In addition, the Asso-
ciation of Pakistani Physicians and Surgeons of the United Kingdom plans
to establish a facility in Pakistan for improving the skills and expertise of
young medical professionals, using their own expertise developed abroad
(APPS 2006).

Similar support by the Filipino diaspora to NGOs in the Philippines has
been documented. In 2003, the diaspora’s financial contributions to NGOs
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through official channels alone was an estimated US$218 million. Other
forms of assistance included technological support and provision of equip-
ment to medical centers and hospitals (Opiniano 2004).

To date, state policy has not been able to come to grips with the concepts
of “transnational communities” and transnational networks of migrants
for asset development and brain gain activities. In fact, as noted by the
Asian Development Bank, in the absence of a proper state policy in most
developing countries many professional associations have started their
own initiatives of building networks involving diaspora and the home
country associations for skills and knowledge transfer (Asian Develop-
ment Bank 2005).

Model Human and Financial Asset-Building Initiative by Migrants

The following account offers an indication of the potential for produc-
tive utilization, by migrants, of their accumulated human and financial
assets. A group of five doctors of Pakistani origin working and living in the
United States conceived the idea of providing a state-of-the-art treatment
facility in Pakistan and training younger doctors and medical students in
the country in the use of related modern technology. They mustered sup-
port from other doctors and health care professionals of Pakistani origin
in the United States. After a process of feasibility preparation and other
formalities, the acquisition of more than 11 acres of land in Islamabad in
1987, and the planning and designing of the project by a hospital develop-
ment company in Princeton, New Jersey, the Shifa International Hospital
was incorporated in 1987 as a private limited company, with more than
450 contributing members. In 1987, it was converted into a public limited
company listed on the stock exchange.

The hospital, opened in June 1993 with only eight consultants with
seven specialties, now has more than 70 highly qualified consultants,
covering most specialties. It has 150 beds with quality care and out-
door patient facilities in 35 different specializations. It has seven oper-
ating rooms, 50 bedded intensive care units, 37 specialist clinics, and
a physiotherapy center, and offers most modern biomedical technology,
especially in the field of diagnostic imaging. It also has an open heart
surgery and renal transplantation program. The medical team involves
a number of expatriate physicians, surgeons, and other health profes-
sionals who spend a fixed period of the year working at the hospital.
Young local doctors and medical professionals work with them, receiving
on-the-job training.
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In 1993, the group also established the not-for-profit organization
Shifa Foundation to subsidize the treatment of poor patients. Importantly,
work was started in 1998 to establish the Shifa College of Medicine in
modern clinical methods and technology; the project reportedly is pro-
gressing as planned. Planning has also begun on an educational program,
which will begin with the establishment of 250 primary schools provid-
ing quality education to poor students. These initiatives will be funded
through contributions from Pakistani migrants settled overseas, as well
as local sources.

Conclusion and Recommendations

The study identifies a considerable number of areas where research and
new policy measures can contribute to the integration of migration into the
development planning processes of Pakistan and the Philippines.

International migration for employment presents a unique opportunity
for migrants and their families to improve their livelihoods on a long-term
basis by building and consolidating their human and financial assets. Both
Pakistan and the Philippines have introduced policies and comprehensive
systems intended to protect migrants from the shocks and risks that the
multifaceted phenomenon of migration involves for them and their fami-
lies. However, policies to assist migrants to build their asset bases need to
be further strengthened, thereby enabling migrants and their families to
achieve their goal of ensuring sustainable livelihoods.

Further research is needed to determine the asset thresholds required for
migration, that is, the social groups that benefit from migration and those
that do not but have the potential to do so were migration costs lowered.
The rules and procedures need to be as simple as possible so that migrants
can deal with them comfortably. Such a measure would also help to mini-
mize the unauthorized payments associated with official processing and so
to reduce the cost of migration.

The role of migration networks and diasporas needs to be further
investigated and supported, given that this mode of migration has proven
to entail lower costs. Migration policy should focus on minimizing the risks
associated with migration that could erode the financial assets of migrants.
Further, the nexus between a high cost of migration and irregular migra-
tion, including human smuggling and trafficking in persons, needs to be
better elucidated and addressed through more integrated policies.
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Providing full information to migrants regarding rules and procedures,
as well as opportunities and risks, is the first step toward empowering
them and minimizing their vulnerability. The Philippines’ experience in
this area could be instructive. Enforcing minimum standards in contracts
and ensuring migrants’ rights under the law cannot be achieved without
supporting action by receiving countries. Multilateral agencies can play a
role in establishing a dialogue between sending and receiving countries.
In the meantime, sending countries need to provide support services to
migrants in the countries of employment to mitigate the effects of their
rights’ violations. The establishment by the Philippines of resource cen-
ters in its embassies to provide a package of relevant services is a good
example to follow.

Given the substantial participation of women in migration and the
increased household responsibility of women in left-behind families,
migration policies and strategies need to be gender sensitive. Here again, fur-
ther studies are needed to determine the vulnerability of women in various
occupations abroad and of those in left behind families, in order to develop
suitable policy interventions and provide appropriate support services.

Making use of the improved human assets resulting from migration is a
challenge. Systems are needed to identify those areas requiring high grade
expertise and skills, as well as related opportunities, and to disseminate
this information to the migrants, including returning migrants and dias-
poras. The role of transnational networks in knowledge and technology
transfer needs to be better understood and policy evolved to fully utilize
the potential.

Bringing remittances into the formal banking channels helps to avert
the risks of fraud associated with informal mechanisms of transactions,
which deprive migrants of their hard-earned savings. Pakistan’s example
of improving the accessibility of formal channels by providing various
incentives and introducing flexible mechanisms for funds transfer should
be studied for possible adoption.

A more proactive policy is needed to harness the investment potential
of the diaspora. Pakistan’s policy of promot