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1. INTRODUCTION

“Hegemony is like a pillow: it absorbs blows andser or later the

would-be assailant will find it comfortable to tegon.” (Cox 1993: 63)

1.1 Problem outline

Since the Bretton Woods Institutions (BWIgpsitioned themselves as financiers of development
and turned to sub-Saharan African countries froeneidrly 1970s, they have not limited themselves
to lending, but instead continuously diversifie@ ttange of their activities to eventually include
policy development. As the World Bank and the In&tional Monetary Fund (IMF) had repeatedly
been experiencing institutional transitions, thetion and conceptualization of development was
changing, as were the instruments and policy recemdgations provided by them. (cf. Goldman
2005)

The relationship between the Northern creditorsthedSouthern debtors was often conflict-ridden.
In order to get access to development finance ttmrBank and the Fund, countries had to agree to
comply with BWI headquarters-set conditions andniplement certain macroeconomic policies.
These compulsory policy reforms have greatly wealletihe autonomy of recipient countries. A
lack of local enthusiasm for what appeared to bel8Wiposed-programs was widely believed to
be due to limited “country ownership” of these pangs, leading to delays and very often to
failures in implementation. Consequently, the Banki Fund began to argue the case for greater
national ownership of development policies. (cf.I@QD01; Steward and Wang 2003)

A new policy tool, the Poverty Reduction StrateBYRE) approach, was introduced at the end of the
1990s and replaced its widely criticized predecedke Structural Adjustment Programs (SAPSs). It
is regarded as the most concrete and widespreadestation of the BWIs’ efforts to increase
country ownership of development programs (cf..ibR)? Poverty Reduction Strategy Papers
(PRSPs) now form the basis for virtually all matdral lending to the least developed countries.
They are policy documents produced by borrower t@soutlining their economic, social and
structural programs to reduce poverty and theytaiee implemented over a three-year period. In

order to access development funds, such as farnostdebt relief, the development of a PRSP is

! The term Bretton Woods Institutions or the abtagoh BWIs stands for the World Bank Group and the
International Monetary Fund. The World Bank Grosmiso referred to as the World Bank (WB) or thalBa he
International Monetary Fund (IMF) is also refertedhs the Fund.

The BWI's conceptualizations of development aneirtldevelopment policies (such as Structural Adiesit
Programs, Poverty Reduction Strategy etc) are gésmlin more detail in chapter 2.
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mandatory for Southern Countries’ governments, caigiin these Poverty Reduction Strategy
documents should be drawn up in a participativegss and be “owned” nationally. As they must
receive endorsement from the boards of both th&kBad the Fund before becoming effective, the
actual scope of national ownership of PRSPs igdithiHerein lies a fundamental contradiction —
PRSP policies adopted need to fit within a stratégimework imposed by the Bank, and should
simultaneously be freely chosen and “owned” byntligovernments (cf. Rickert 2006: 62). The
scope and effect of such Bank and Fund loan camdilities on development have been widely
discussed in academia. Conditionalities are a nmestmafor ensuring that macroeconomic core
policies of borrowing countries fit within the Bdalkand Fund’s development agenda, and there is
not much space for alternatives. Hence true “natiomnership” in terms of self-determination is
hardly possible. Putting it in the Bank's terms ¢bentry is now “in the driver's seat”, though the
driver's route on its development path is alreadyget (cf. Buchardt 2003).

The PRSP approach assumes that participation miugastakeholders, and most of all Civil Society
Organizations, will increase national ownership.Wioat extent it does so must depend on who
participates, whether participation actually affethe design of the policies or merely provides
endorsement to externally designed programs, alsasebn the scope and coverage of the PRSP
formulation process. (cf. Steward and Wang 2003THis makes country ownership a rather

flexible concept.

1.2 Research objective and outline

This paper will re-examine the Bank's and Fundssron development by analyzing their practices
with respect to ownership in MalatvMalawi has had a long and deep, although ofteblpmatic,
relationship with the BWIs and its developmenttsigges were significantly influenced by them. In
order to get access to debt relief under the ratdtial Highly Indebted Poor Country initiative,
Malawi also developed Poverty Reduction StrateggePa (the first full PRSP was approved in
2002). In what follows, the PRSP formulation pracesto be analyzed, and | am concerned with
how and why the idea of “ownership” has been abtipeomoted by the World Bank, as well as
with the tensions and contradictions that resuftedh applying it in development policy. My
analysis is guided by three research questions:

(a) To which extent has the BWIs' development ggracchanged since the introduction of

¥ | chose Malawi for several reasons: it was onéhef first sub-Saharan countries to start drawipga PRSP, it

qualified for HIPC debt relief and due to its loaigl relationship with the Bank and Fund, it seetieeiflustrate the
characteristics of the aid relationship between Bretton Woods Institutions and Southern Countresl.
Furthermore, my personal academic interest is fettas development economics and on sub-SaharaceAdrid |
realized that research interest about Malawi ispamatively low in Austria. These factors formed Hasis for the
choice of my research topic.



the PRSP approach with respect to ownership arictipation?

(b) What was the aid relationship between the BreWoods Institutions, the Government

of Malawi, Parliament and Civil Society in the ti8RSP process and how did it change

over time?

(c) Did Malawi “own” its PRSP?
My hypothesis, which is to be tested by this analyis that the introduction of the PRSP approach
did not lead to any substantial changes in tha&ationship between the BWI and the Malawian
counterparts, and that country ownership remainey Vimited. The aid relationship is still
determined by the BWIs' neolibetalevelopment paradigm, and the policy shift towandseased
ownership was meant to increase local supportdotilperal policies through creating consensus by
means of participation.
Through a critical reconstruction of the contextled emergence and implementation of the concept
of ownership within the scope of the PRSP approéclks possible to assess its meaning and
function. My analysis is based on a neo-Gramsdianretical framework(Cox 1983; 2001; 2002;
Augelli and Murphy 1998; Gill 1993) and the resdéarmethod applied, Maarten Hajer's
Argumentative Discourse Analysis (Hajer 1995; 200@06), also draws on Gramsci (Scherrer
2007: 78). A neo-Gramscian perspective has muabffes for an understanding of world orders,
guestions of development and the role of multiktanstitutions in it as it “does not take
institutions and social and power relations forngged but calls them into question by concerning
itself with their origins and whether they might inethe process of changing” (Cox 1983: 129). It
puts emphasis on how existing social or world adeave come into being and how norms,
institutions or practices emerge (Bieler and Morg@®4: 86). Furthermore, it is accompanied by
the relativistic assumption that discourse in s@erese creates reality, and that “the objectivétrut
of the discourse lies within and is produced bydiseourse itself rather than ‘the external object’
(Ashley 1986: 281 quoted in Femia 2009: 32). Argatagve Discourse Analysis will show how
ownership was discussed in Malawi, who raised brsyfoice on this topic, what was said and how
different stakeholders made the case for ownersipiplying which arguments.

* In this study, the terms “neoliberalism” or “nibalral” refer to a set of economic principles cemtieon competition,

deregulation, privatization and financial liberalion (cf. Neunhéffer; Plehwe and Walpen 2006hds$ a political
dimension too as it doesn't favor state intervemiisto what is considered to be the market (cf.c®t2009). An
example for neoliberal reform policy is the WashargConsensus (see chapter 2.2.2).

The paper at hand is not on (neo-)Gramscian thipbgt | use Gramsci's and neo-Gramscian schateas to help
understand the BWIs' role in development. | usen@@'s concepts and analytical tools, isolatingrttfeom his
view of history and leaving aside his political gram. However | am aware that this is not possibkeight, since |
believe — as Gramsci also did (Augelli 1988: 5hatttotally detached, impartial social scientifitalysis is not
possible, and neither is separating a theoretmataach from its (initial) purpose. For a furthepknation see also
chapter 3.1.



In chapter 2 that follows, | will first give an owgew of the World Bank and the International
Monetary Fund, their conceptualization of developtnand their activities in their roles as
financiers and policy makers. The third chapterl \pilesent the research design, outline the
theoretical approach and research method. In chdptewill take a closer look at the Bank's and
the Fund's activities in Malawi during the PRSPcpss and present my interim findings. The last

chapter presents a conclusion of my findings.
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2. THE BRETTON WOODS INSTITUTIONS AND DEVELOPMENT: AN OVERVIEW OF
IDEAS AND POLICIES

2.1 Development: intended social change
The term “development” is often used without anytHar explanation, taking its meaning for
granted. In this short section | will give a breferview of the history of ideas of development and
outline how its meaning has changed over time.
Drawing on Cowen and Shenton (1995), Nustad (28@#}s his discussion of development as a
concept by outlining a dichotomy, namely the digion between the immanent and the intentional
meanings of the word development.
This conceptual pair [...] seeks to distinguish betwevo usages of the word development: as active
intervention, as in development project (intentiprend as process that unfolds over time, as in
‘development of capitalism’ (immanent). It was whadgvelopment in the immanent sense was seen as

creating problems that could be solved by actieriuention, that intentional development was
created. (Nustad 2004: 14)

Hence every question concerned with developmeiat dggiestion of planned social change, and
consequently a political question (Boas and McNgfiD4: 4).

Since its inception — which is usually associatethwS President Harry Truman's 1947 speech
about foreign aid and burden sharing, also caled“Truman Doctrine” — development has been
seen as a linear process towards increased priysfamilitated through improvements in the fields
of infrastructure, agriculture and industrializati®estern societies and industrial countries, twhic
were perceived as “developed” were set as a roldeimand resemblance to them was the goal of
development. This theoretical model created a ¢mmgi“underdevelopment”, which it had set out
to treat (cf. Nustad 2004). The pair of developmant underdevelopment is thus mutually
constitutive. The idea was that underdevelopedy moaintries would catch up if they would
become nation-states and get capital, technolagyodracy, education and the rule of law. (cf. Hart
2000; Nustad 2004) The absence of these factorsas@sbed to internal causes in the country
concerned and thus technical assistance was regasdeecessary. From its inception, development
assistance was linked to the agency of eliteseagerts and scientists were given the respongibilit

for guiding the development of peoples seen adrgak’ (ibid.: 17).
Post-war development assistance can be broken dawnseven decades and associated with

different development paradigms: the birth of thet®n Woods system in the 1940s; the era of the

Marshall Plan and modernization theory in the 1950 heydays of industrialization and

11



dependency theory in the 1960s; the shift towaidis®an answer to poverty in the 1970s; the “lost
decade” of stabilization and structural adjustmanthe 1980s; the emphasis on good governance
and democracy in the 1990s; and the decade of tllenkium Development Goals (cf. Moyo
2009: 10). Throughout the past 70 years the ideantntional development has not been
overcomé’

The Truman Doctrine, which set the ground for depeient aid, formed the basis of U.S. foreign
policy from World War 1l until the end of the 1980Bhus early development aid must be seen a
product of the Cold War and instrument to advaieeitterests of the U.S. in Southern Countries.
Until the 1960s, development assistance was pathefbudgetary item “mutual security”. (cf.
Nuscheler 2004: 78; Otsch 2009: 90-1) As outlinedva, resemblance to the West was seen as the
ultimate goal of development at this time and mog=tion theory put forward the idea that
underdeveloped, poor countries could catch up efyttwould become democratic nation-states
governed by the rule of law, accumulate capital &xls on economic performance, acquire
technology to enable industrial production, andrease the level of education. Tradition was
perceived as an obstacle to development. Walt Wstdwds Stages of Growth model, which
postulates that development occurs in five stages,the most important model in modernization
theory. “Traditional societies” — characterized lagrarchic, fatalistic, heavily dependent on
agriculture, and by their low use of technology # reach the “Age of High Mass Consumption”
after passing three sequential stages of developriibe third stage, “Take-off” is of particular
importance and occurs when society is driven mgreedonomic processes than tradition what
manifests in the growth of the rate of productimeestment from five percent or less to more than
10 percent. For modernization theorists historinditions and international economic structures
were only of minor importance. (cf. Nuscheler 2008; 214-5; Fischer et al. 2004: 35)

It was quite the opposite for dependency theoristainly scholars from Latin America, who

® The idea of development was challenged sincelatee 1980s by scholars of postdevelopment and plostial

studies which articulated dissatisfaction with tbencept and practice of development (Ziai 2007:a&H
“deconstructed” (cf. Esteva 1992) it as a myth tlwas imposed by the West (cf. Fischer et. al. 2@04: Gustavo
Esteva (1992), Arturo Escobar (1995), Wolfgang hSa€1992), and others, had become disillusionedh wit
development policy and advanced the view that ftfakistrial model of society could no longer be czived as
ahead in the evolutionary scale in the light oflegiwal predicament, that the project of developtarich had
been an instrument of the Cold War was bound t@esthitself after 1989, that the development edhri@ led to
progress of catching up for most of the ‘developivayld’ but to a widening gap between rich and poountries,
and finally, that ‘development’ was a ‘misconceivexterprise’ in that it implicitly aimed at elimitiag cultural
diversity through the universalizing of Western tingions” (Ziai 2007: 4). In search for “alternadis to
development” (Escobar 1995: 215) postdevelopmehblacs looked into new social structures in grastsro
movements, local communities and the informal gewtoich were characterized by different conceptiofighe
economy, politics, and of knowledge (Ziai 2007: B)e focus of postcolonial studies is on the refeghip between
local cultures and global forces, the analysisngbérial power and neo-colonialism as economic dange and
“epistemic violence”(cf. Spivak 1988), with euronteésm being a widely discussed issue (cf. do Mast® Varela
and Dhawan 2005; Ashcroft et al. 2000).
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influenced development thinking in the 1960s and0k9 They criticized modernization theory for
focusing on overcoming tradition as a barrier torexnic growth, and insisted that external factors,
such as unequal terms of trade had been the ré&bomd economic and social misery in Southern
Countries. The integration of former colonies ittie world market, which had been dominated by
capitalist Europe at this time, led to dependentéoceign trade. (cf. ibid.: 36-38) This “strucalir
dependency” (Nuscheler 2004: 216) applied to tréidancial flows and debt, as well as to class
and power relations. Consequently, dependency idteosuch as Henrique Cardoso or Andre
Gunder Frank, argued in opposition to free markenemists that Southern Countries needed to
de-link from the world market and follow an autoitte&c development path in order to overcome
the disparities in North-South relations. Depengetiteory became a leading paradigm in
development thinking in times of world economic goditical crisis in the 1970s and can be linked
to the demand for the New International Economidedra set of proposals for promoting the
interests of Southern Countries in internationaneenic relations. However, in their theories,
dependency theorists did not transcend the dichpidevelopment and underdevelopment, but
were concerned with finding the real cause for uelelopment. This shows the extent to which
(intentional) development had established itselh@gemonic idea by then. (cf. Nustad 2004: 17-
20)

Current development policies are primarily concdrmeeither with industrialization, nor with
radical changes in the terms of trade, but withlibeml concerns such as stabilizing the world
market and liberalizing trade and financial floidevelopment practice and thinking is currently
dominated by economists who tend to treat questaindevelopment, like poverty, as purely
technical, apolitical categories. Most of the ppllecommendations of international institutions
active in development are founded on the functishdbgic that economic questions can be
separated from politics. (cf. Boas and McNeill 2D0fhe space for debate and discussions about
development and development policy [was] incredgingnfined to the ‘operational framework’ of
the neoliberal political agenda” (Weber 2006: 1883eems that political debates over development
have been settled, especially when it comes tobtheplayers such as development banks and

donors agencies in the development industry.

2.2 The Bretton Woods Institutions and developmentmeans and ends
For the World Bank and the International Monetand;, development was, from the outset,

" There are several approaches in dependency théuch vary to some extent. Early approaches putded by the

United Nations Economic Commission for Latin Amariand its first Secretary General, Raul Prebiscérew
followed by approaches by Henrique Cardoso and &@irnder Frank or the European scholar Dieter Ssrsgh
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defined as the promotion of economic growth, thotigh variables and functions of the Bank's
growth model have changed over time (cf. Woods 2@3®. The Bank's ethical and economic
arguments for development have been varying anétvghso remarkable is the rapidity with which
the Bank's new political rationalities shift andesf contradict one another, yet circulate and becom
legitimate”, as Goldman (2005: 266) highlights is @laborate study of the World B&nk

The World Bank’s and the International Monetary éfarcore business is lending money in order to
support countries, projects and policies that mayribky, which take a long time and will not
necessarily attract private sector bankers or boves This position gives them considerable
bargaining power in their relations with their dig, borrowing governments. They can lend,
influence lending and assistance commitments franerodonors, or even stop lending. Equally,
they can define, impose and monitor developmerttspat countries through conditionality. (cf.
Gowan 1999; Woods 2006). The Bank's and Fundsidanfie “in the short term depends on local
conditions and whether politicians have an interestusing Fund and Bank resources or
conditionality to bolster a particular position policy. Longer term influence of the institutiorss i
affected by the perceived quality and economic ichpétheir advice” (ibid.: 8).

Theoretically, the IMF and World Bank are run amderned by their 187 member countries, but in
fact most of these countries have little to saya@ting power is proportional to the contributions
paid to the Bank, resembling a shareholder stracfDue to their weak economic position Southern
Countries’ influence is very limited. Also, motgan three quarters of the members are not directly
represented on the Board of Directors and virtuatlysenior management staff comes from Least
Developed Countries (LDCs); and many countries haveational working in the Bank. (cf. ibid.:
190)

2.2.1 The early World Bank and McNamara's presideng

The World Bank, via its lending afinthe International Bank for Reconstruction and &epment
(IBRD), started lending after it was founded in 494nd its activities were focused on the
reconstruction of war-torn Western Europe and Ja@atdman (2005) and Gowan (1999) explain
that the early World Bank, which was heavily infiged by the U.S. Treasury, the U.S. State
Department and Wall Street acted reluctantly basedonservative banker ethics, and invested in

In his book “Imperial Nature. The World Bank anttuggles for Social Justice in the Age of Globdiial’,
Michael Goldman (2005) gives a very detailed ovawbdn development thinking and the role of ideath@World
Bank and much of this chapter is draws on this book

9 The World Bank comprises two institutions: théefnational Bank for Reconstruction and Developnm#BRD)
and the International Development Association (IDAhe latter also comprises the International Feean
Corporation, the Multilateral Investment Guarandegncy, and International Centre for SettlementneEstment
Disputes.

14



capital intensive projects to rebuild old colorir@rastructure and promote industrialization, excep
when the State Department insisted on lending tll @¢ar allies. These conflicting rationalities
made the World Bank ineffectual and it played aanirole in development and political economy.
(cf. Goldman 2005: 50) Only after its first clier#shieved a certain level of income per capita, the
Bank turned towards new clients: countries in Afriésia and Latin America which had been
termed developing countries after their procesdeablonization and independence. (cf. Boas and
McNeill 2004: 210; Goldman 2005: 50). At the timietlee BWIs' foundation, poverty reduction was
not on the agenda at that time since developmest mzt understood as a process of “social
upliftment” (ibid.: 31), and the rural poor for tlasice were not the target group of the Bank's ahpit
investments. (cf. Woods 2006: 39-41.) This chanfgealily in the next two decades, under Robert
McNamara’s presidency.
Goldman summarizes the causes for the reorientafitihe Bank and the redefinition of its mission
by pointing out that

the idea of fighting poverty with large capitaléntentions came from the historical conjuncture of

number of related events: the bloody and costly. W& in Indochina; the crash of the U.S. economy;

the yearning of capital-flush Western Europe, Jamend OPEC nations to find investment

opportunities outside the U.S. economy; a revohaig spirit spreading through the global South; and

a world crisis in the ‘international food order’'usped not by food shortages but by a flood of cheap
U.S. food exports (Goldman 2005:31)

He further explains that this historical conjunetltecame a great opportunity for McNamara “to
harness the North's capital surpluses and the Satbnomic woes into a new development regime
that helped transform the World Bank into a glolfender of the world's poor™ (ibid.: 32).
McNamara voiced criticism about the failure of tBank's development model which has been
pursued do far and insisted on lending to the miareuntries and for concerns which had been
avoided by the Bank's economists before. Developnasnit had been conceptualized in the 1970s,
became the World Bank's central mission and théutisn, together with the IMF, would employ a
wide range of instruments in seeking to accomptish

Upon his initiative, capital was made available f@w clients in the form of project lending for
multi-sector and society-wide interventions, repigcindividual loans in specific types of
infrastructure. “Equity” and “poverty alleviatiorfecame lending objectives and McNamara began
to stick to the language and political strategy'ddvelopment” rather than “investment banking”
and thereby created a new development discoursernailly, McNamara faced skepticism and
opposition as his staff, dominated by economistsibted that “investing in the poor” would be a
financially sound, efficient and effective routepmductive capital expansion and overall economic
growth. (cf. Goldman 2005: 72-77; Woods 2006: 43-Hborder to make lending and borrowing
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large amounts of capital for things other thanasfructure and industrialization possible, the dorl
Bank “needed to generate a major shift in percaptend the institutional means to put theory into
practice” and “to win support for his interventishilogic and expansive development agenda,
McNamara needed to sell it estional, politically and economically necessaayd profitable The
effort required a new organizational culture anchach grander development science” (Goldman
2005: 72, emphasis in original). In order to crehgg perception and not to lose the confidence of
the Bank's main constituents through making a dssee shift, the World Bank heavily expanded
its capacities for research, economic modelinga datlection, report writing, and dissemination of
information on the so-called less developed worlie research department recruited heavily and
although vacancies were predominantly filled witboromists, some political scientists and
sociologists were also employed. The trickle-dofaat was to be replaced by a new paradigm in
development thinking: problems needed to be medsargalyzed and overcome. (cf. ibid.: 76-7.)
With this shift McNamara also introduced rationabice theory into the World Bank and helped it
to get established as a tool for public pofity.

Under the presidency of McNamara the World Banktetialending for projects in education in
order to solve the problem of low literacy ratesirition and ill health, population control, rural
development as well as urban poverty concernsowigig megacities. This focus at first dismayed
the donors and dominant players in developmenh&easuch as Wall Street and the U.S. Treasury,
but by the 1980s these types of poverty alleviatnmestments have become standard for the Bank,
Northern investors and donors as well as the iateynal development agency network which
comprises bilateral aid agencies, Non Governmédtghnizations (NGOs) and charities. (cf. ibid.:
71) The larger political-economic context of hia,ghe battles for the New International Economic
Order and strong support for Keynesianism, helpetadnara to successfully convince critics that
this shift in development lending was sound andessary (cf. Woods 2006: 33-4). Furthermore,
Northern creditors were no longer presented asfiogamges of development financing, but were
replaced by the new target group, the world's po&outhern Countries. The Bank's annual reports
became a discursive tool intended to a broadereaadi and their contents focused on the
socioeconomic aspects of poverty. Goldman (2005: l@8hlights that these were not mere

rhetorical changes, rather they were changes wiganmngful and material consequences. The

10 Btsch (2009) and Amadae (2003) explain how malitand economic ideas are presented as scierg#igts in
order to get accepted and thus able to influenceside making and public policy. Rational choicedhy grew out
of the efforts of the RAND Corporation — the fit$1S. military think thank — to develop a "sciencd"military and
policy decisionmaking. The context of the emergesicthe theory, the Cold War, shaped the theoryitndcope.
As Secretary of Defense McNamara had links to RAMIA by introducing rational choice theory into Wverld
Bank and making it a major tool for developmentigolhe promoted capitalist libertarian ideas whictmed the
basis of rational choice theory. (cf. Amadae 2a0&ch 2009)
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introduction of a new development regime and theatdening of the Bank's lending portfolio

allowed it to influence domestic policies and dexigmaking in borrowing countries more deeply.

2.2.2 The debt crisis and the Washington Consensus

However, the Bank's efforts to solve the problerhsl@velopment and to reduce poverty in the
1970s were unsuccessful and because of imbalaeced bf trad€, many developing countries
became highly indebted and net importers of foodhfthe North. Deriving from volatile flows of
finance capital in and out of the South, povertg amdebteness grew as a result of the Bank's
development agenda. In the early 1980s, Southetmi@es' level of debts became unsustairfable
and the “debt crisis” started in 1982 with Mexicecthring bankruptcy. Many other Southern
Countries were heavily indebted and faced a disastexternal position. The debt crisis became a
threat to the very foundations of global finan@tbility as the survival of international credgor
depended on getting paid back for loans. Debtuestring was seen as the only solution to the
crisis, and debt relief was not on the agendagdhi contrary, the World Bank and IMF insisted on
full repayment of debts. It was assumed that moshtries were not insolvent, but illiquid, and that
economic reform measures would answer their prokléoi. Raffer and Singer 2001: 166). As the
international private lending market dried up andmercial banks were no longer willing to lend
to indebted countries, the World Bank and IMF t@ok/antage of the vulnerable position of their
borrowers and their own unique role as powerfuleflgyment banks with a global mandate, and
positioned themselves as managers of debt restingfd Hence the debt crisis was important with
respect to BWI influence on debtor economies, tegulin a dramatic shift in power and in
spreading the neoliberal agenda to the global S¢cithMoyo 2009; Raffer and Singer 2001)

The BWIs became the lead players in the econorsicugturing of so called third world countries,
and other donors, which tend to stick to BWIs’ aditation, loans, and programs, followed them.
The IMF formed the Structural Adjustment Facilitydalater the Enhanced Structural Adjustment

Facility to lend money to defaulting nations in erdo help them repay their debts. From then on,

" Income from trade was falling drastically at taénes, prices for commodities such as oil andasthgd fallen to
historically low levels. For example, oil fell fro888 per barrel in 1980 to $15 in 1986 and suganf65 cents per
pound to less than 7 cents per pound in 1978 (Mx®@39: 19).

12 According to the United Nations Conference on €radd Development (UNCTAD), a level of debt is aimstble if
it allows a debtor country to meet its current &mtre debt service obligations in full, withoutoairse to further
debt relief or rescheduling, avoiding accumulatidrarrears, and if it allows for an acceptable lesfeeconomic
growth. (cf. UNCTAD 2000)

13 After the Bretton Woods System had collapsed &edt.S. had ended direct convertibility of the dolo gold in
1971, the International Monetary Fund and the W&dehk underwent an institutional crisis as theimdates had
been ruptured. Some scholars (Raffer and Singet)2@8ubt if the BWIs' further existence withoutaeh after the
1970s has been legitimate, and they also highlilght without the debt crisis the BWIs would havekkd a
mission. The debt crisis gave the BWIs reason fmirtfurther existence and an opportunity to rejpmsi
themselves.
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any financial support to debtors was contingentapproval by the BWIs which set down the
conditions debtors needed to meet in order to roatborrowing or get access to debt rescheduling.
Any Southern Country which wanted to receive fugdmom the Bank and the Fund had to undergo
so-called Structural Adjustment Programs. (cf. Ba#ind Singer 2001: 158-174. Woods 2006: 146)

In the early 1980s economic neoliberalism was anrike and there was a growing consensus
among leading policymakers that there were strattmnpediments to the smooth functioning of
economic markets. Government involvement was reghi@s an obstacle to growth and it was
argued that governments should liberalize theimenges in favor of thdaissez-faireparadigm,
which highlighted the self-regulation of private niets. While the strongest economies worldwide,
the U.S. under the presidency of Ronald ReagantlaadJK lead by Prime Minister Margaret
Thatcher, were undergoing economic reforms focusimgeregulation, privatization, cuts in public
expenditure, and trade liberalization, the WorlchBalso shifted its orientation in development
thinking. (cf. ibid.: 47)
The BWIs started to fund stabilization and so ch#ieuctural adjustmelft Stabilization comprised
measures aimed at the reduction of a country’s lamoas, such as the import-export ratio or the
government’s fiscal position, to reasonable levelructural Adjustment focused on trade
liberalization, reducing prices and structuraldiges. (cf. Moyo 2009: 20-1) The set of free-marke
neoliberal adjustment policies imposed upon devetppountries through loan conditionality was
later commonly called the Washington Consehsult comprised the following ten policy
prescription&’:

(i) Fiscal discipline;

(i) Redirection of public expenditure prioritie@wvards fields with high economic return;

(iif) Tax reform, including cutting marginal taates;

(iv) Financial liberalization;

(v) Unified and competitive exchange rates;

(vi) Trade liberalization;

(vii) Equal treatment of foreign and domesticastors;

(viii) Privatization;

(ix) Deregulation;

4 Stabilization and structural adjustment measuresewogether known as “programme aid”. The mostonamt
policy tool, Structural Adjustment Programs, iscdissed in more detail in chapter 2.3.

®> The term “Washington Consensus” goes back to Sdiiiamson who dates its origins to his Congresarhmy in
1989 (cf. Raffer and Singer 2001: 51).

® The summary below draws on Raffer and Singer 126@-4). For a more detailed discussion see alia¥ison
2005.
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(x) Secure property rights.

These conditionalities were fully in line with tmeoliberal paradigm which was on the rise in
Europe and the U.S.. Newly elected U.S. presidestaRl Reagan had displaced former World
Bank president McNamara, and his successor, A.Augein, replaced the Bank chief economist and
significant parts of staff with orthodox economiét&vidently, neoliberal macroeconomic reforms,
such as the ones the North was undertaking, beeabhgeprint for the restructuring of the South.
(cf. Goldman 2005: 91-3) The neoliberal struct@djustment era

affected relations at the point of social reprosuct reconfiguring the way in which states and

citizens interact [...]. Spearheaded by the Bankseh®verlapping regimes of development — poverty

alleviation and structural adjustment — only deggeand expanded World Bank power in borrowing
countries (Goldman 2005: 91).

The Bank's neoliberal turn was supported by a ndtvad influential policy elites and lawyers,

economists, business leaders and technocrats woarkia variety of state and non-state institutions
and pushing the neoliberal agenda on the nati@val.| (cf. Dezalay 2002, Goldman 2005) Critics
such as Raffer and Singer or Woods highlight thatworld Bank and IMF were not always lending
on technical economic or developmental grodhdad that provision of their funding occasionally

had severely negative consequences for their alegget group, the poor.

By 1989 most new loans granted by the Bank to adgwed countries were adjustment loans, which
were accompanied by a package of strict conditivesy and when Russia and the Newly
Independent States from the former Soviet Uniomgdi the rank of borrowers, “the Bank's

adjustment regimes had definitely become globalti(i 90-1).

2.2.3 The Post-Washington Consensus

“With the debt and structural adjustment crises Bank reformulated the [...] question of
democratization and governance, and the [...] conedth redistribution and equity, into the
neoliberal question of the freedom and sovereightyapital” (ibid.: 91). The BWIs introduced an
enduring managerial state of mind and by setting filames for development, they impeded
alternative development paths. Despite failed ptsjand the lack of desired development effects,

the Bank and Fund held to their existing developnpamadigm. Evaluations of the effects of SAPs

" When the older World Bank development economisfses! off and nearly 800 neoliberal macroeconomistse
hired the Bank committed what a Bank official cdllgconomic genocide” (Goldman 2005: 92; cf. Geoagel
Sabelli 1994).

18 The extremes cases of this were the support geavto Nicaragua under Somoza, to the PhilippimeeuMarcos,
and to Zaire under Mobutu” (Woods 2005: 153).
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in the 1980s showed that the policies did not achitheir objectives; neither stabilization nor
growth was reached. Instead, the situation ofpihygulation in Southern Countries had severely
worsened due to cuts in social welfare and dueffects on the income redistribution of the
implemented policies. In short, the poverty-reduttperformance of most poor countries was
disappointing. Nevertheless, loan requests fromntes which did not want to keep to the
assumption that stabilization and adjustment wdeddl to poverty alleviation were not approved.
(cf. Raffer and Singer 2001; Goldman 2005) Morepwadiicial Bank and Fund publications still
promulgated the view that adjustment was the kegyoteerty reduction, although evidence did not
back up the claims made in the reports. (cf. W&ii6: 160)

By the end of the neoliberal adjustment decadeth®on Countries debt was at least US$ 1 trillion
and the cost of repayment “colossal” (Moyo 2009). Z%bt servicing flows from the South to the
North lead to net reverse flows from poor countt@sich countries amounting to some US$ 15
billion per year. “From a development point of vjethis was absurd” (ibid.: 22). Eventually, the
BWIs and Northern creditors understood that thet gebblem was not about illiquidity and that
debt reduction was a necessary precondition faasable economic growth and development. In
1989 the “Brady Plan”, named after the US treaseoretary, was developed: it envisaged a mix of
debt relief, debt reduction, and new credits foro8%he most heavily indebted countries. Structural
adjustment was again compulsory for all countridse Brady Plan somewhat managed to ease the
situation for some highly indebted middle-incomeurmivies, but in 1994, when Ecuador became
insolvent, it was evident that partial debt refief a limited group of countries was not sufficient
(cf. Neuwirth 1997: 309)

With this incident the BWIs acknowledged the faglwf their development agenda, including the
Structural Adjustment Programs. The World Bank “was trial in the world's court of public
opinion” (Goldman 2005: 94) and skeptical Civil &g Organizations (CSO), governments,
academia and the private sector, supported by medieed heavy criticism of the Bank. They
strongly echoed the concerns of debtor governmewtsch suffered from rigid structural
adjustment policies. Under such pressure the Bamk Bund had to re-conceptualize their
understanding of development and revise their aadet) and, as before, the World Bank President
and Chief Economist were replaced. (cf. Cammacld200

However, the Bank and Fund did not question theldnmentals of their development paradigm and
policy prescriptions of their adjustment prograrhsi perceived the implementation and wider
institutional setting in the borrowing states a®mng. Neoliberalism was still seen as the only way

forward, and what needed to change in order to nsakectural adjustment reforms work, was
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political leadership and the weak institutions ianym Southern Countries, especially in Africa. (cf.
Taylor 2004: 130) “Good governance”, a concept Whitcludes strong and credible institutions,
transparent rule of law and a legal framework idolg a set of operating principles for a
competitive global economy, was seen as a predondibr making neoliberal reforms more
effective. Corruption, which had often been supgy politically motivated aid flow$ was to

be eroded with good governance. (cf. Abrahamse:2B®) Critics highlight that good governance
allegedly focuses solely on the economic and imgl@o circumvents the political, although it
actually has significant effects on the role anacfioning of the state: “In essence, good
governance promotion can be seen as an expansidgheofMF's mandate into the realms of
advocating constitutional and legal safeguardsréorsnational capital” (Taylor 2004: 138).

In this era of reflection and reorientation furtfdgvelopment concepts were proposed, the most
prominent of which was the “redistribution with grth” approach, which recommended targeting
investment to the poor in order to increase thedome through economic growth but did not
advocate active redistribution, as well as the ftbhsiman needs approach” which focuses on the
eradication of extreme poverty. The level of susagsthese approaches was limited and according
to critics, this was due to the World Bank's conmeint to neoclassical thedtywhich prevented it
from developing a conceptual framework which woeltable it to understand the potential for
growth and the dynamics of poverty, particularlsub-Saharan Africa. (cf. Cammack 2004; Sender
2002: 185)

In the late 1990s a new development agenda, tethee®ost Washington Consensus (PWC), was
introduced by the BWIs. It comprised a “second geatien” of reforms, especially legal, tax, social,
and education policy reforms. (cf. Burchard 2002) Privatization and decentralization were
supposed to increase efficiency and effectivendsenterprises, and social welfare was to be

focused more on the poor in need. World Bank Pessidames Wolfensoffy who was appointed
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As to Uganda’s Idi Amin, Zaire’s Mobutu Sese Sdkiberia’s Samuel Doe or Malawi’s Hastings Banda.
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George and Sabelli (1994) summarize the rhetararess of the concept by saying that ,being agajostd
governance is like being against motherhood andeggp“. Criticism of good governance is often irditly
prevented as it is mostly presented as an aspeletmdcracy.

Neoclassical economics is the dominant approacmicroeconomics and focuses on determination afepy
income and distribution in market through supplg alemand based on the hypotheses of maximizatiautildy
and rational choice theory. For a critical discossdf neoclassical economics see Lee, Frederia&Kaen, Steve
(2004): The Incoherent Emperor. A Heterodox Critiqef Neoclassical Microeconomic Theory. In: Reviefv
Social Economy, LXII/ 2, p. 169-199.

Wolfensohn also highlighted the need for a cledieision of labor between the Bank and the Fur@ur,roles are
clearly different. The Fund’'s mandate covers sllargie, exchange rate matters, balance of paymgrsyth-
oriented stabilization policies and their relatedtiuments. The Bank has a mandate for the conmosind
appropriateness of development programs and pegriincluding structural and sectoral policiesnd @herefore,
by building a sound basis for development, a resibdity for crisis prevention* (Wolfenshohn quotéd Cammack

21

22

21



in 1995, argued that the Bank should “consider fihancial, the institutional and the social
together” (Wolfensohn 1998: 5). Chief economistepts Stiglitz brought the state back in and
assigned it a control function, governments hadddk “as a complement to markets” (Siglitz 1998
guoted in Fihrmann 2003: 29).

The Bank's and Fund's development discourse shdtedy from growth-oriented adjustment
towards emphasizing poverty reducidand country ownership as operational principles in all
lending. This commitment would have meant more igpdtory and less conditional policy
formulation processes. (cf. ODI 2001: 2) Howewitics highlight that despite these principles,
Bank and Fund activities did not stray too far fragoliberal principles in the actual development
practice and that self-determination of nationdigies and development priorities was still very
limited®. (cf. Goldman 2005: 245; Riickert 2006: 40-7). @{edisappointed by World Bank and
International Monetary Fund policies, Sindzingré(2: 176) argues that the emphasis on poverty is
a strategic response, and that speaking of potisrtp postpone speaking of development, making

a shift in the temporality — shorter time framesfideas as well as policies”.

During James Wolfensohn's presidency, the Bank afsmmed up toward NGOs and paid more
attention to their concerns. As most of the poweastud well-organized NGOs were from creditor
countries, allying with them can be understood a&ams to satisfying creditors rather than for
improving the quality of services delivered to tharowers (cf. Wade 2002). In order to silence
critics, and to better argue its case for its umeppolicies and to improve its image, the World
Bank has also strengthened its public relationsvides, expenditures for Public Relations
surpassed its research budget in the new millennjcimKapur 2002: 349, Goldman 2005: 230)

2.2.4 Institutional features influencing developmentheory and practice

The World Bank and IMF are powerful and coercivieimediaries of the international community
and bastions of a dominant way of thinking aboabgl economic policy — or so they are perceived
across developing, emerging, and transition ecoesr{Woods 2006: 65). However, the World

2003: 10)

The most prominent policy tool of the Post WastongConsensus' poverty reduction strategy (whicirag the

prescribed route to achieve the Millennium DevelepmGoals) is the national Poverty Reduction Siateaper.

(World Bank and IMF 2005: 1). This is discussedniore detail in chapter 2.3.

The concept of ownership is discussed in moreildetahapter 2.3.

In his study, Goldman analyzes the case of WoddiBoans and policy recommendation in the watersamitation

sector. He points out that ,in the mountains ofigolpapers, technical agendas, investment portfpland

legislation [...] that have been produced by thémesthe mid-1990s, one discovers a remarkableatjloinsensus
on the options available to countries [...]. Inslésan a decade, there has been an unequivocakaraing set of
the terms of reference, of economic models, ofcathtoncerns, and of the roles of actors offerec agnthetic
global regime of truth, rule and right”. (Goldmad(®: 245)
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Bank and the Fund evidently do not have a very gwadk record. Their conceptualization of
development, which the Bank virtually equates v@hP growth per capita, their ineffective policy
recommendations, and high level of conditionaliaes often criticized by NGOs, governments and
academia. The reasons and causes for their pomrpance are complex, and to some extent also
institutional, as Woods (2006) explains.

Woods (2006) highlights three institutional featutendering the Bank's move towards a broader
conception of development: first, expanding thekBagoals beyond GDP growth was prevented by
its Article of Agreement which prevented it to tagelitics into account when making lending
decisions. It also prohibited direct political irfexrence: such decisions are left squarely in Hredk

of governments. At most it was entitled to aim tha&nce the capacity of a government to address
political, social and welfare objectives which iasvnot allowed to target explicitly. Thus, even if
governments agreed to a wider set of policies,Baek would have not been able to define what
these were. (cf. Woods 2006: 45) This point is wksed somewhat controversially among
academics; Raffer for instance claims that the Baaskrepeatedly violated its bylaws (Raffer 2008:
11). The other two problems are more practicalature.

Second, the Bank's analysis has always been daépbted by its internal structure. The Bank is
organized into technical departments and area tiepats. While the technical departments
appraised projects and loans, the area departnegatsined macroeconomic indicators such as
growth rates and trade flows. The capacity to sy&tally trace how development policies and
processes come together in specific settings wasimg and so were analyses which would have
been important for forging practical cases or medet development strategié8 (cf. Woods 2006:
45)

Third, the Bank lacked the research, expertisekaungviedge to analyze and explain the social and
political conditions in Southern Countries, asridsearch department is “small and underfunded”
(Woods 2006: 45). In virtually all of its thinkinghe Bank is dominated by a technocratic and an
economic perspective. The technocratic nature ®B¥WIs clearly and directly limits the extent to
which external ideas can have a real impact om thigiking (cf. McNeill 2004: 120-13 Although

% An example given by Robert Wade is the World Bsabproach to environmental issues: “In reviewting Bank's
efforts to integrate environmental consideratian finds that the organization has handled thesh Wwken it has
organized environment as a separate sector, attmggjriculture, energy, forestry, and so on — &osdiounded,
moreover, bynational borders These are fully consistent with the Bank's lostablished mode of organization:
they can be given to a task manager located iruatppdepartment and handled just like any othejeot.” (Wade
2004: 90, emphasis in original)

Ngaire Woods also sheds light on the structupaktraints to innovation by examining the incergivéorld Bank
staff face to adopt new ideas. “Ideas that opemeyy lending possibilities will best fit with the isbursement
culture’ that has long rewarded staff for how mticly lend rather than the quality of these loangbdds 2006:
39)
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the Bank's economic perspective has undergone ebamger time, the products of the Bank's
internal research departments are widely self-eeféal and tend to confirm results contained in
reports. Research is strongly influenced by ecostamwhile political scientists and sociologists
have been hired, their power to influence decisi@king is very weak and thus innovative trans-
disciplinary approaches to problems are preventéthin multilateral institutions, economics as a
research discipline has a hegemonic position anprasented as an objective approach which
provides a value-free and correct picture of pnwisleThrough such an approach development is
presented as a technical question, rather thanliicgloone. (cf. Boas and Mc Neill 2004;
Sindzingre 2004)

2.3 World Bank policies and policy tools

2.3.1 Comprehensive Development Framework and PowgrReduction Strategy Papers

The Comprehensive Development Framework, the WBddk’'s new long-term, holistic approach
to lending practices which claims to place povedguction at the fore and to allow recipient
countries to own and direct their development agendias eventually introduced in the late 1990s
as was mentioned above. Researchers identified taotors, besides the SAPs’ limited impact on
poverty reduction, which lead to the introductioh tbe new approach: first, the growing
recognition of the importance of the national pplontext for aid effectiveness; second, increased
awareness of the limitations of conventional caodidlities for levering some of the critical
changes; and third, the search for a new instruriietitwould be suitable to justify a major debt-
reduction initiative (cf. ODI 2001: 2-3).

The most prominent tool for implementing the new FCI3 the so called Poverty Reduction
Strategy Papers (PRSPs). They replace the formkcyPBramework Papers as the required
statement of recipient government objectives ferghrpose of further adjustment lendihgy the
Bank and the Fund. A PRSP is supposed to outlinati@nal program for poverty reduction for
three years. Furthermore, PRSPs were conceptuaizeddevice to ensure the proper - meaning
poverty reduction related - use of additional fufidsn debt relief. Countries seeking to receive
debt relief under the multilateral Heavily IndebtBdor Country (HIPC) initiative, which was
introduced in 1996 in order to write off unsustaileadebt of HIPCS, need to present a PRSP or

% Both the World Bank, viz. IDA, and the IMF intraced new lending instruments that are more in Wita PRSP
principles and objectives. The IMF introduced thevétty Reduction and Growth Facility (PRGF) and Benk
introduced the Poverty Reduction Support Credit3R (cf. ODI 2001: 1)

29 Malawi was one of them. This is discussed in nu@il in chapter 4.
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Interim PRSP (I-PRSP) in order to reach the “deadigpoint” in the debt relief process which
enables partial debt relief. I-PRSPs were introduceaddress the issue of tension faced by many
HIPCs between qualifying for debt relief and allogitime to develop a good full PRSP. Now the
process is split up into two stages for all cowstricf. Bretton Woods Project 2003)
The national Poverty Reduction Strategy should dseb on already existing national development
plans, which should then be re-presented as a dreduction Strategy Paper. The core principles
underlying the CDF and the development and impleatem of the PRSP, which are defined in the
Sourcebook for Poverty Reduction, are outlined welcf. World Bank 1999; 2002). The poverty
reduction strategies should be:
(1) country-driven: involving broad-based participatioy civil society and the private
sector in all operational steps;
(i) results-oriented: focusing on outcomes that woelddfit the poor;
(i)  comprehensive: recognizing the multidimensionaliredf poverty;
(iv)  partnership-oriented: involving coordinated papation of development partners
(bilateral, multilateral, and non-governmental);

v) based on a long-term perspective for poverty redoct

Despite the core principles “country driven” andifimership oriented”, conditionalities continue to
be attached to loans. Substantive conditionalityictv stressed efficiency and results, as it did in
SAPs, was replaced with process conditionality,ciwhostensibly puts more emphasis on process
and national ownership than on expected outputatdis (cf. Bwalya et al. 2004: 5) However, the
BWI did not discount tangible outputs, althoughytheere thought to be more achievable if the
policies which were supposed to bring them abou baen grounded in a thorough and
participatory process. Or,
[iIn other words, the PRSPs were not all about @sscat the expense of output. Rather, the process

approach was not considered more instrumental tismachieving basically the same policy outcomes
— albeit more broadly and with some modificatiotinat the SAPs had failed to achieve. (Bwalya et al.

2004: 3)*°

Thus content still matters. The PRSP must be pteddn the Bank and the Fund before a country

seeks new funding through loans, and the boardsotf institutions must approve a country’s

% The Overseas Development Institute comments‘fjae phrase Poverty ReductidBtrategyPaper has a literal
meaning and an aura of solemnity that are poténtigiceptive. Some of the language in which PR3sarrently
being discussed is strongly reminiscent of theyedalys in ‘development planning’ in the 1950s aféds, when
the world seemed a simpler place than it does fitve.concept of PRSP might seem to imply that theicgon of
poverty is more straightforwardly amenable to nmailothinking and action than we know to be the ca&DI
2001: 2; emphasis in original)
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PRSP before a lending program is agreed. In addibahe PRSP, countries also need a Letter of
Intent and a Country Assistance Strategy, a sdthudiness plan” defining their targets and actions
The specific program outlined in these documents$othe basis of a policy matrix which is
negotiated between the Bank and the borrower, teitmatrix already pre-sets specific priority
actions considered crucial to the success of tbgram by the Bank and Fund. The full PRSP is
submitted to the Bank and Fund and appraised hgeo$f from both BWIs in so called Joint Staff
Assessments (JSAS). In order to get approved, &PRRBt present a coherent policy strategy for
poverty reduction based on “sound policies” whi@sibally must not differ much from the policies
recommended in the SAPS(cf. Bretton Woods Project 2003: 5-6)

Referring to the core principles outlined above, government is responsible for writing the PRSP
and for managing technical and donor inputs tastjt is supposed to “own” its PRSP. The World
Bank has signaled openness towards PRSPs’ contrrite) practice PRSPs of countries whose
proposals do not follow the economic paradigm aoliCigs favored by the Bank and the Fund are
mostly not approved in the Joint Staff AssessmehtRaffer and Singer 2001). Though a positive
Joint Staff Assessment “does not signify agreemaiht all the analysis, targets, or actions included
in the PRSP or that the PRSP represents the besibfe strategy for the country. What it does
indicate is the staff's “bottom line” judgments @swhether the PRSP is a “credible” framework
within which the World Bank and IMF will providerfancial and other support” (Bretton Woods
Project 2003: 5). Without a positive Joint StafEAssment and acceptance by the boards of both the
Bank and the Fund, the respective government wilraceive funding from the BWIs, and most
likely not from other donors either since the BVl as gatekeepers for development finance.
These two mechanisms ensure that the BWIs havénilesay about the contents of the national
development programs of Southern Countries, whicmtradicts the rhetoric of national
ownership*?

Civil Society Organizations voice their concernsubthis contradiction and say that this will cause
governments of Southern Countries to opt for pnogravhich they know will be accepted even if
they conflict with development priorities identidiechrough consultative processes in the given
country. Paradoxically, in the Joint Staff Assesstmmentioned above, the Bank and Fund also
appraise the extent to which governments have talswith civil society and how governance

issues were addressed. The PRSP must be basedacoegtable participatory process, though the

3L |t is noteworthy that after having turned awagnirthe SAP approach, the Bank and Fund renamed |émeiing
facilities for poor countries. As mentioned abotres IMF's Enhanced Structural Adjustment Facilgyniow called
Poverty Reduction and Growth Facility, althoughitbteshe name nothing has changed: interest ratksegrayment
conditions remained the same. (cf. Bretton Woadgeet 2003)

32 The concept of national or country ownershipxslained in more detail in the next chapter.
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World Bank has not specified what constitutes sarctacceptable participatory process and which
criteria need to be fulfilled. The Bank argues tinat great diversity of country specific contextsl a
capacities makes the application of one standapd$sible. (cf. Steward and Wang 2003)

2.3.2 Country ownership and participation
The introduction of “country ownership” as a lemgliprinciple was a response to the failure of
BWIs’ development programs. It was eventually retpgd that Bank- and Fund-imposed one-size-
fits-all blueprints will not foster economic growémd that development policies have to be adapted
to each country's institutional context. (cf. Setgh and Weller 2006: 75) In the PRSP approach,
the notion of country ownership of policies andtparship in development cooperation represent
an attempt to involve developing countries moredtly in the policy-making process. With respect
to the PRSP approach, the World Bank presentsaiti®m of ownership in the following way:
“Country ownership is the guiding principle. ... tlpgocess and content [of PRSPs] must be
designed nationally to suit local circumstances eayghcities, and should be useful to the country,
not onlyto external donors” (Klugman 2003 quoted in Stelend Wang 2003: 2, emphasis added
by Steward and Wang). For the IMF, ownership isiling assumption of responsibility for an
agreed program of policies by officials in a bornegvcountry, based on the understanding that the
program is achievable and in the country’s ownrede (IMF 2001: 6; Cavassini and Entwistle
2005: 2). Another possible definition proposed lelei (2007) is more focused on the process of
policy formulation and on participation. According him, country ownership can be defined as
“broad-based participation in the designing procasd strong domestic accountability during
implementation” (ibid.: 7).
The World Bank admits that country ownership is trduhensional, and that it is difficult to arrive
at a definition of country ownership that is opena&l and empirically verifiable (Cavassini and
Entwistle 2005: 2§? It proposes four criteria to assess ownership:

(1) The locus of initiative for the policy must be letgovernment;

(i) The key policymakers responsible for implementatioust be intellectually

convinced that the goals to be pursued are th¢ oigs;
(i)  There must be evidence of public support from tpedolitical and civic leadership;

and

33 There are further more detailed operationalizetior assessing country ownership of policie®.gsBooth (2003)
or Bwalya et al. (2004). These are conceptualizecdadsess the ownership of the policy-making process
implementation, viz. the substance of the policicomes. As my analysis discusses the participatspgcts of the
policy-making process which led to the formulatminthe Malawian PRSP only, and does not look iht® policy
outcomes in terms of their feasibility and efficanyimplementation or their poverty reduction imfzad keep to
Eberlei’s (2007) and the World Bank’s (2005) appioa
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(iv)  There must be evidence that the government islibgilsupport among the affected
stakeholders and can rely on their cooperation.

In the SAPs, the role of the state has been vergdd and conditional funding often undermined
national sovereignty. By emphasizing national owhgr of policies in the PRSP approach, the
Bank and Fund brought the state back in and assigrregulative functions. But it was not only
the governments which were supposed to have agerasay in the policy formulation process,
policy consultations with Civil Society Organizai®were also foreseen as the BWIs assumed that
including civil society in the process is likely belp to increase perceptions of national ownership

and thus improve implementatich.

Participation has often been used as a proxy fonttg ownership (Cavassini and Entwistle 2005:
3). As outlined in the previous chapter, the Baaket an acceptable participatory process as a basis
for the endorsement of the PRSP by the Joint 8sgessment and the Board — without defining
what “acceptable” participation ought to be. In 8wmurcebook for Poverty Reduction Strategies the
World Bank defines participation as “the processMjch stakeholders influence and share control
over priority setting, policymaking, resource alitions, and/or program implementation” (World
Bank 2002: 237 quoted in Eberlei 2007: 2). The \Wdknk expects the following groups to
participate:

0] The general public, particularly the poor and vuditde groups;

(i) The government, including parliament, local goveenis line and central ministries;

(i) Civil Society Organizations such as NGOs, commubiiged organizations, trade

unions and guilds, academic institutions;

(iv)  Private sector actors such as professional assnwat

(v) Donors, both bilateral and multilateral.
The approach presented above envisages that patiici takes place at all stages and is very
inclusive. Nevertheless, in practice the meaningpaifticipation is not as straightforward as it
seems. Critics highlight that the extent to wipelticipation increases ownership depends on who
participates, whether participation actually affetite design of programs, or whether it merely
provides endorsement to externally designed prograsiwell as on the scope and coverage of the

PRSP procesS. (cf. Steward and Wang 2003: 4) Participation méamslvement and climbing up

% At this point it needs to be highlighted that e\ PRSP benefiting from a moderately high degferational

ownership may not be a very effective instrumemtaohieving poverty reduction results as it migattbo weak
analytically. This can be the case due to limitegacities of decision makers (ODI 2001: 57)

The significance of participation in developmbas been widely discussed by academia and praetisoDifferent
participatory approaches and trends in developrpelity are discussed in detail in Cornwall, Andi@900):

35
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the so called “participation ladder” (Eberlei 20AB), which may include: information-sharing,
consultation, joint decision making, initiation pfoposals, and control of decision making. All
these forms of participation open up different lmses for action and allow for different levels

of influence, as Eberlei (2007) shows. Accordindnitm, the timing of participation is also highly
important as getting a stakeholder involved, fatance after most decisions have been taken, will
also determine his/her influence. A further questoncerns who is involved in the participatory
process. Different stakeholders have diverse isterand focus on particular issues in the topic
discussed when they are consulted. The extent tdnah ownership is greatly affected by the
selection of groups which are meant to participtite, way representatives are chosen and how
capable they are to fulfill their task. Hence timelusion and exclusion of certain groups and
persons can significantly influence the outcometled process. Another important aspect for
country ownership is the manner in which participaare involved. This comprises amongst others
the voting procedures, the place and timing of nireeting or whether information is available
before the meeting. Further, the involvement dditleilal and multilateral donors in the participatory
process weakens national ownership if they stadamminate the process, by setting agendas, by
their capacities and by their role as financietse Ppolitical arena in which the processes of broad-
based participation and domestic accountabilitylghin PRSP countries is “strongly dominated by

the donor community on the one hand and the paliglite on the other.” (ibid.: 7)

This chapter gave an overview of the World Bank #émel International Monetary Fund, their
changing conceptualization of development and tleiding activities. The Bank and the Fund
play an important role as financers of developmend since the 1980s they are having a lead role
in development policy. By linking concessional lemgdto the adoption of a set of neoliberal
policies, known as the Washington Consensus, tlegtty influence the economic situation in
Southern Countries. Since this approach proved:tméffective the BWIs have introduced a new
development paradigm. The new policy tool, Pové&gduction Strategy Papers, is supposed to
deliver better results as it is country-driven gdicies are owned by borrowing countries. Critics
highlight that this is not the case as the Bank #oed Fund didn’t refrain from imposing strict
conditionalities.

In the next chapter | will present my research glesoutline the theoretical approach and research
method which form the basis of my analysis of tRSP approach in Malawi which will follow in
chapter 4.

Beneficiary, Consumer, Citizen: Perspectives oni€pation for Poverty Reduction. Sida Studies 2oStockholm,
Swedish International Development Cooperation Agenc
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3. RESEARCH DESIGN

3.1 Theoretical approach

As outlined in the introduction, Gramsci's sociaédry of power and its further developments,
mainly by Robert W. Cox, Stephen Gill, Enrico Adgaind Craig Murphy, form the theoretical
basis of my analysis. Their work, and what is oftafied “Italian School”, “neo-Gramscianisms”
or “critical theory” is no homogenous theoretical,srather, it is a theoretical framework which
shares a common point of departure: Antonio Gramsbbughts. Moreover, there is no single
consensual interpretation of Gramsci's fragmengauy often contradictory thoughts on hegemony
and world order. This might be due to the varidtpoademic disciplines which use them for their
scientific work. Taking this into considerationwlll pay attention to stating whose thoughts | am
referring to when using the term “neo-Gramscianigmrhy analysis.

Applying a Gramscian framework to the contemporayrld®® and using it for the study of
international organizations has faced some cntic{sf. Paterson 2009). Lifting Gramsci's critical
analysis from one time and space, and then coyregiplying it to another has been deemed
problematic (cf. Germain and Kenny 1998; Bellamy@@pP It has been widely discussed and
eventually criteria for its successful applicatiorere developed (cf. Morton 2007). However,
critical theorists regard his work as applicablehe analysis of any ruling or subordinate group in
society (cf. Augelli 1988). Most of Antonio Gram'scsubstantive work — | am referring to the
theory, or rather fragments of theory, which Grandeveloped in his so calleQuaderni del
Carcere (Prison Notebookd} — mainly focused on the analysis of national aofdrmations in
different historical periods in ltaly. His work dams the principles of a sociological theory of
power (cf. ibid.: 117), and is centered on theingsion between rule by force and rule through
consensus. Based on this, Gramsci contrasts tvab tiglges of supremacy: domination, the exercise
of power without the critical, reflective consent the governed on the one hand and ethical
hegemony, i.e. intellectual and moral leadershipth® other hand (cf. Augelli and Murphy 1993:
127-8). Gramsci intended to elucidate the compleachmanisms of hegemony, and for him,
hegemony was a “new category for the interpretatbristory, the state and the bourgeoisie”
(Buci-Glucksmann 1981 quoted in Brand 2007: 6).n@&e@'s concern when investigating the

% Gramsci's writings date back to the 1920s and 4930

37 Machart (2007) discusses the difficulties of “caiming” Gramsci’s fragmentary thoughts into a systef
Gramscianism, especially in the light of the poéiticontext and circumstances under which Gransetldped his
thoughts. He says that paying tribute to the factbat caused the fragmentary character of Grasnawitk, his
imprisonment and political oppression in fasciatyitis important, however it should not stop sehslto develop
Gramsci's thoughts further and to build new thesowigon them (cf. Marchart 2007: 175).
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concept of hegemony was to understand the dynaafitse consolidation of power, including
those in international relations (cf. Augelli andihy 1993: 127). Gramsci's approach was rooted
in Vladimir Lenin's concept of hegemony on the basgiwhich he built a broader theory by adding
elements from theories of Benedetto Corce, Nicddichiavelli and Georg Wilhelm Friedrich
Hegel (Augelli 1988: 117).

3.1.1 A Gramscian understanding of world orders
3.1.1.1 Epistemology and ontology in Gramsci
A neo-Gramscian approach provides an ontolgical ggmgtemological foundation for conducting
non-deterministic yet structurally grounded intetptions of social change or what is called
“development”. Gramsci's historicist approach isegistemological and ontological critique of the
empiricism and positivism which underpin the prémagi theories of international relations. His
theory can be classified as non-structuralist,sob@ing opposed to abstract structuralism in so far
as it has a human aspect: historical change isrstodel as, to a certain degree, the consequence of
collective human agency. Hence with respect to agenoffers a path between the pre-determined
units in neo-realism (i.e. states) and the negtedi@mestic foundations of world-systems theory.
(cf. Boas and McNeill 2004: 218)
This idea is consistent with that of historicalustures, as Gramsci says that they are partly
constituted by the consciousness and action oVithgials and groups (Gill 1993: 22). Thus, in his
view, history and political economy are not undeostas

a sequence or series of discrete events or momérts when aggregated equal a process of change

with certain governing regularities: for Gramstijs theensembleof social relations configured by

social structures (“the situation”) which is thestaunit of analysis, rather than individual agehis

they consumers, firms, states or interest grougsracting in a (potentially) rule-governed waythe

political market-places' at a given moment or caofure, as in modern public choice theory (Gill
1993: 24, emphasis in original).

In contrast to prevailing international relatiomm®dries, a Gramscian approach also refrains from
methodological individualism and methodological uetibnism. However, ontology in Gramscian
approaches is not always straightforward. Mark Riupents out that in the process of constructing
a Gramscian critique of capitalist social realigntology itself is radicalized; no longer viewed a
priori, i.e., as prior to and constitutive of theality which we can know, it becomes instead an
ongoing social product, historically concrete armahtestable” (Rupert 1993: 67). However, as
Joseph Femia outlines, it is worth noting that Ggeintondemned positivists for adopting “the
conception of the objective reality of the extermadrld in its most trivial and uncritical sense
(Gramsci 1971: 444 quoted in Femia 2009: 38; empl@sFemia). This shows that for Gramsci,

there is some acceptable sense of “objective ygaditbeit one which recognizes the contribution
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of human thought to the way that reality is stroetband accessed (ibid: 38). Nevertheless,
Gramsci disapproved of conventional positivist @aghes by saying that

bare ‘facts' acquire meaning only when organizethénframe of a theory, which cannot itself be

derived from the facts to be explained. Knowledgaat like a photographic plate that reproduces the

picture it receives, for our images of reality fitered through culturally determined presuppasis.

(ibid: 38)
Femia concludes his analysis of Gramsci's ontolnggaying that Gramsci “was a truly dialectical
thinker who asserted the interdependence of middoarective reality, and not the absolute priority

of either” (ibid: 41).

3.1.1.2 Power and hegemony

As outlined above, Gramsci's sociology of powebbased on the distinction between rule by force
and rule through consensus. The concept that gsholanternational relations most connect with
Gramsci's name is that of “hegemony”, which wasothiced by him in order to analyze the
relation of forces and power in a given society.alV@ramsci calls hegemony is the ability of a
social group to exercise a function of politicadamoral direction in society while other groups
acknowledge that the hegemonic group has this ngadble in society, and a wide political
consensus in support of the hegemon's goals isefihrin order to achieve power and supremacy, a
social group needs to establish this kind of heggmamong a group of allies. (cf. Augelli and
Murphy 1993: 130).

In Gramscian terms, hegemony is “not merely leddprsf a revolutionary alliance, but intellectual
and moral leadership throughout society” (Augetid dMurphy 1988: 122). Thus a hegemonic order
is present when relations between classes and éetthe state and civil society are characterized
by consent rather than coercion. (cf. Gill and LE993: 93) Based on that, one can distinguish
between two types of supremacy: domination, therogsse of power without critical reflexive
consent of the governed, and ethical hegemony,intellectual and moral leadership. When
hegemony is not ethical, but based on fraud anédptiEm, it is a form of domination. (cf. Augelli
and Murphy 1993: 127-8) Hence, “hegemonies canistnduished by the degree to which they
develop the critical understanding of the ruled,cantrastingly, the degree to which they exploit
the ruled's unreflective common sense” (Augelli&:9e26).

The quality of rule is analyzed at three levelssotiety: the “economic structure”, and the two
super-structural levels, “civil society” and “padial society”, as according to Gramsci these aee th
domains in which force and consent operate to dmt@ze power. Here, civil society is understood

as
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the moment of transition from economic structur@aditical society, the social realm in which mere
corporate interests (defined by a group's positiothe mode of production) can be transformed into
broader, more universal, political aspirationg Eivil society is a primary political realm, a teain
which all of the dynamics in ideology, the actiegiof intellectuals, and the construction of heggmo
takes place” (Augelli and Murphy 1993: 129).

Hence, hegemony-building, whether “ethical” or lthea fraud, needs to take place in the realm of
civil society.

As hegemony requires the consent and participatidhe ruled, it contributes to the formation of
coalitions and compromises designed to integratersié social forces into (asymmetric) power
blocs. Instead of one global homogenous powergther several distinct hegemonic constellations.
(cf. Neunhoffer 2006: 3) Therefore an analysis efjgmony has to look into diverse, albeit
interrelated, social forces and how hegemonic edlasibns are formed through them. An analysis
of world politics should thus be looking at how lgd hegemony is constructed at the local,
national, regional and international level throwagariety of political, social and cultural agents.
However, the application of Gramsci's complex mauedes a challenge to researchers in academia,
and there is no clear consensus as to which powrestellations on the national, international and
global level can be deemed as hegemonic, and whigs cannot® (cf. Scherrer 2007: 71;
Schwarzmantel 2009a, 2009b)

3.1.1.3 Defining hegemony

In his writings, Gramsci developed several conceytech allowed him to differentiate various

types of hegemony. An overview and classificatiasdadl on Scherrer (2007) is given below:
Domination — hegemony: in contrast to dominatiomiolr refers to a preponderance of
material power, hegemony includes leadership andagce of allied groups and is located
in civil society.
Hegemony — supremacy: supremacy comprises hegermongdds governmental coercion
to it.

Furthermore, hegemony can be differentiated based o
(a) Its ethical dimension: hegemony is ethical wihiem ruled groups are guided towards

buon sensgcommon sense). When hegemony is exercised by iadddeception, it is not

% For instance, in view of the tribute paymentslbés to the United States during the second Guf W 1993, Cox
observed the end of the hegemonic system whictbbad prevalent at that time. More than a decaee ltrighi
deemed the high trade deficits of the U.S. as sidran unraveling of hegemony. While, accordindgrtmbinson, a
transnational hegemony exists, Gowan does not degésbalization as the enlargement of a transnation
managerial class' power. According to him, the Uaf broadening their power. Wallerstein perceities
international financial crises at the end of th®d®as a sign of the weakness of neoliberal heggnamereas
according to Candeias these crises can lead twotheolidation of neoliberal hegemony. (cf. Merk2087)
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ethical.

(b) Nature of consent: consent can be either actipassive

(c) Its development perspective: hegemony camieging or declining.
The term hegemony describes a consolidated forrmlef where use of force and violence is only
applicable under exceptional circumstances. Theerttug leading role of the hegemonic group is
actively supported and not just passively toleratieel steadier that hegemony will be. The scope of
support normally depends on whether the ruling gsaction and institutions match the other
subordinate groups' interests. Alignment of interean be achieved either by taking the other
groups' interests into account when building iogtins, or by influencing the process of interest
formation of the other classes, so that they caectiie respective institutions as being consistent
with and part of their interests. Hegemonic ruleedse to comprise both functions of interest
alignment, as merely aligning one’s own interestthe others' would bear the risk of not being able
to preserve the former and in consequence not kedeyto exercise rule anymore. (cf. Scherrer
2007)
If hegemony is successfully exercised on all thseeial spheres identified by Gramsci - the
economic structure, political society and civil sbg - power is consolidated, and in his terms a
“historic bloc” is formed. Gramsci's historic bloefers to a historical congruence between material
forces, institutions and ideologies, or broadlya#liance of different class forces. In the creatod
an historic bloc, Gramsci distinguished betweerdHevels of consciousness:

the economic-corporative, which is aware of thecHjeinterests of particular groups; the solidgarit

or class consciousness, which extends to a whalalsdass but remains at a purely economic level;

and the hegemonic, which brings the interests ef ldading class into harmony with those of

subordinate classes and incorporates these ottemests into an ideology expressed in universal
terms (Gramsci 1971: 180-95, quoted in Cox 19938%7

As outlined above, in order to establish a truesttiical economic-political bloc”, a potential
hegemon must make alliances. In order to linkfitteebther groups, it must step beyond defending
its economic-corporate intere€tsand be able to place its ideal aspirations alleese. (cf. Augelli
and Murphy 1988: 123) When successful, institutiand ideologies built by it will be universal in
form, i.e., they will not appear as those of aipalar class, and will give some satisfaction te th
subordinate groups while not undermining the lestupror vital interests of the hegemonic class
(cf. Cox 1993: 57-8). According to Gramsci, in arde further reinforce the stability of the
historical bloc and to go beyond it to extend tlegdmony of the leading social group to the

%9 This means rule can either be actively suppastgdst passively tolerated.
0 Or ,immediate and narrowly selfish interests oparticular category” in Gramscian terms (Augelldakurphy
1988: 123).
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popular masses, it must provide economic developmhbith satisfies the narrower interests of its
allies. In his view this is another reason why meges can only come from classes which play a
decisive role in the economy. He highlights thag ttentral role the hegemonic group plays in
production gives it certain influence over the emom, but that eventually; this potential must be
made a reality by conscious political action. faigelli and Murphy 1993: 132)

Gramsci basically identifies two mechanisms for thkgnment of interests and for the
establishment of a historic bloc, namely “passieeotution” and its feature,transformismd, as
Paterson (2008) points out. The former, passivelogion, explains how antagonistic political elites
and subaltern groups can be absorbed into a @dlitistitution without bringing about a revolution
in the social conditions or ideology of the masgemajor characteristic of '‘passive revolution' is
the absence of popular participation during suctvgyoshifts. In contrastiransformismois a
mechanism that deliberately prevents popular ppdion. Being a strategy of passive revolution,
it used to distort ideational grievances to fosker alignment of interests and works by co-opting
potential leaders of subaltern social groups (ateson 2008: 8). It works through the assimilation
of potentially dangerous ideas by adjusting thertheopolicies of the dominant coalition, and can
thereby obstruct the formation of class-based organopposition to established social and
political power. Both the concept of passive reviolu and that ofransfomismare counterparts to
that of hegemony as they describe the conditioa wbn-hegemonic society in which no dominant

class has (yet) been able to establish its hegemony

3.1.1.4 The roles of ideas

The process of interest alignment also takes ptecéhe ideological level, and here the work of
intellectuals becomes essential: their role in hegey-building is that they must “supply
intellectual and moral support for the hegemonmiidant political role to the point that, what is
‘political’ to the productive class becomes 'raliiy’ to the intellectual class as a whole” (Augel
and Murphy 1988: 123). Simply put, they must dentras in every field of knowledge that the
aspirations of the group they support coincide it interests of society as a whole. Ideological
hegemony is a consensus on the ideology of thegulass, and therefore intellectuals need to
“produce a philosophy, political theory, and ecoimwhich together constitute a coherent world-
view, the principles of which can be translatedrfrone discipline to another” (Augelli and Murphy
1993: 131). When the ideology of the class in posveeeps into common sefi§ecritical reason is

squelched. In this context Gramsci focuses on wheatalls the material structure of ideology,

*1 What Gramsci calls “common sense” is ideologyhwit critical reflection (Augelli and Murphy 1988:8).
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which is the “complex of institutions and organiaas whose task is to influence common sense”
(Augelli 1988: 24). The process of common senseatime takes place through forms of

popularization which hide the conceptual debate dlve fundamental principles of the dominant
class' ideology. This means: schools, private mepgiass offices of governments, and other
institutions spread simplified versions of the doanmit class' ideology which obscure the critical
philosophical debates in which that ideology oraged, making the ideology appear to be just the
way it is (cf. ibid.: 24).

3.1.2 A neo-Gramscian theory of international relabns
Gramsci's concept of hegemony which was discussedare detail above is the gist of critical
theories of international relations. Next to RobattCox, Stephen Gill, Enrico Augelli and Craig
Murphy are the most prominent neo-Gramscian sch@ad have contributed most to developing
Gramsci's thoughts further and applying them toptiesent.
In his article Cox (1983) presented his seminasttrical structures” methodology for studying the
global political economy. In contrast to realisieimational relations theory, which limits hegemony
to the single dimension of dominance based on amyliand economic capabilities of states, the
domain of hegemony is broader in Cox' neo-Gramsthaory (cf. Bieler and Morton 2004: 87).
According to Cox, hegemony is constituted in histr structures by a set of particular
configurations of forces, namely: ideas, institnicand material capabilities (cf. Berry 2007: 13).
The concept of “world order” is Robert Cox' moshawative attempt at applying Gramsci to
international relations and is analog to what Granoalled historic bloc. World order is defined as
“the sum of a structure whereby states and proolucdmbine to produce a 'configuration of social
forces' that promote a common set of norms andegalWorth 2009: 22). World hegemony,
according to Cox, is describable as a social siractan economic structure, and a political
structure; and it cannot be simply one of theseghibut must be all three (cf. Cox 1983:171-2). In
their work, neo-Gramscian theorists look at how oh@nt states are configured and how they
transport ideas and construct international strestto complement them. Cox suggested that at the
international level, norms and values are often eadbd through international treaties or
organizations and that it is through this mechanibat dominant states transport their form of
hegemonic strategy to the international commuigdfy. Cox 1996: 137-40; Schwarzmantel 2009a,
2009b) He describes this mechanism in the followvay:

Hegemony derives from the ways of doing and thiglofthe dominant social strata of the dominant

state or states insofar as these ways of doingtlindling have inspired emulation or acquired the

acquiescence of the dominant social strata of adtees. These social practices and the ideologies
that explain and legitimize them constitute thenfdation of the hegemonic order. (Cox 1992: 178-9)
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3.1.2.1 Epistemology and ontology in neo-Gramscigheory

“Theory is always for someone and for some purp@aebrding to Cox (Cox 1986: 207) and for
him, the idea of a pure interest free theory, sspdrfrom time and space is delusional. In his view
for every analysis and investigation, the questibwho benefits from that analysis must be posed.
In neo-Gramscian thought, “[klnowledge is not sdmreg that is discovered; it is something that is
‘produced’, like a work of art or fiction” and ‘fi¢as, words, languages — these are not 'mirrors’
which copy the 'real' or 'objective’ world. Thedral preconceptions always determine what we
take as 'facts™ (Femia 2009: 35). Knowledge prdidacis of interest to critical theorists and a
familiar term in neo-Gramscian literature (cf. GiB93, Femia 2009: 35).

Based on their respective purposes, Cox distingsisletween problem-solving theory and critical
theory. Problem solving theories assume that themtamponents of the system, such as states,
are not subject to fundamental change, and theynaéeeested in investigating action within the
limits of the system only. By contrast, “[c]riticHleory steps outside the confines of the existitg

of relationships to identify the origins and deysteental potential of these phenomena” (Cox and
Sinclair 1996: 5-6) and therefore calls the exgstivorld order into question by examining how it
came into being and what possibilities for transfation exist® (cf. Femia 2009: 33). In their
writings, both Gramsci and Cox put emphasis ontittwesformative capacity of human beings and
its potential to avoid the reification of the preseorld order. Femia summarizes their ontology by
highlighting that “[c]ivilisations are viewed asalens of intersubjectivity and since social exisgenc
is a process of self-interpretation and self-d&gbni by human collectivities, nothing is fixed or
inevitable”. He further explains that “[o]nce wecapt that reality is constituted not by objective
structures but by human ideas, we can also achaptthe production of knowledge must always
be considered a social process linking subject abgbct” (Murphy and Tooze 1991: 14).
Recognizing the reality of intersubjective meaniimgshe construction of the global order requires
us, in this view, “to abandon positivism in the reamf a 'reflexive’ methodology which
acknowledges the political and normative conterallohnalysis” (Femia 2009: 35).

3.1.2.2 Hegemony and world orders
Robert Cox (1987) suggests that there are diffefemhs of state and world orders, whose
conditions of existence, constitutive principlesl amorms vary over time and space (Gill 1993: 29).

In order to study successive world orders, he agesl a structuralist model inspired by Gramsci:

2 For example, applying a critical approach alldaéook into and deconstruct concepts such as matisovereignty
or the anarchy of international relations whichnfra realist perspective are given and inherenHgfia 2009: 33).
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he analyzes power and (the formation of) hegemantpiiee spheres of social activity and takes
three interrelated forces into account. Below, aewetailed overview of the fundamentals of Cox'
model and the concepts developed by him is givdmnclwmainly draws on Cox (1987, 1993,
1996), Augelli and Murphy (1998), Gill (1993) an@terson (2008; 2009). According to Cox,
hegemony is constituted by the interplay of threasate spheres of social activity, narfiely

(i) the social relations of production, consistinf the totality of social relations that

engender particular social forces through matanal ideational forms of social interaction;

(i) different forms of state, encompassing higally contingent and amendable state-

society complexes; and

(iif) world orders, describing how relations iretnternational system can be organized .
Within each of the three spheres, the interpldy of

(a) ideas, defined as intersubjective meaningsshaded collective images;

(b) material capabilities, describing accumulatesburces; and

(c) institutions, understood as means of stahibna
leads to the production of a particular social ortel historical structures within it.
Power relations in production are seen as thersggobint for understanding people’s everyday life,
the forms of states they inhabit and the dynamiasasld orders. However, as there is no unilinear
relationship between the spheres of activity in '‘Gordel, the point of departure to explain the
historical process may equally be that of formstate or world order (cf. Bieler and Morton 2004:
88; Cox 1987: 8). He focuses on the relationshigvéen production and power, i.e. how power in
social relations of production may give rise totaer social forces, how these social forces may
become the bases of power in forms of state andthmamight shape world order (cf. Bieler and
Morton 2004: 89). With respect to the social relatof productions, production is to be understood
in the broadest sense as it also covers the produand reproduction of knowledge and of the
social relations, morals and institutions which prerequisites to the production of physical goods
in Cox' model (cf. Cox 1989: 39). Just as for thenfs of state, the state is not conceived in realis
terms, instead historical constructions of varibarsns of state and the social context of political
struggle are taken into consideration. This undedihg of the state is inclusive of the realm of
civil society and it draws on Gramsci accordingwitbom “the state is the entire complex of
practical and theoretical activities with which thding class not only justifies and maintains
dominance, but manages to win the active consetthase over whom it rules” (Gramsci 1971:

3 See figure 1 in Annex A.
4 See figure 2 in Annex A.
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178, 244 quoted in Bieler and Morton 2004: §2)ith respect to world orders and hegemony, Cox
theorizes that the construction of a hegemonic blomot exist without a hegemonic social class
and that is a national phenomenon as various dass# fractions of classes construct, or contest,
hegemony through national political frameworks @€btx 1983: 168-70). Yet once hegemony has
been consolidated domestically it may expand toenawtward on a world scale and insert itself
through the world order.

Hegemony at the international level is thus notycrh order among states. It is an order within a

world economy with a dominant mode of productioricipenetrates into all countries and links into

other subordinate modes of production. It is alsomplex of international social relationships whic

connect the social classes of different countieéstld hegemony is describable as a social structure

an economic structure, and a political structure} & cannot be simply one of these things but must

be all three. World hegemony, furthermore, is espee in universal norms, institutions and

mechanisms which lay down general rules of behdweipstates and for those forces of civil society

that act across national boundaries — rules whigipaert the dominant mode of production. (Cox
1993: 62)

3.1.2.3 International institutions and hegemony

Cox and other neo-Gramscian theorists such asoGAMugelli and Murphy attribute an important
role to international organizations in coordinatthg policies of the global economy and in forming
world hegemony. International organizations arecgged as mechanisms for the expression of
universal norms, and they function as a processugtr which the institutions of hegemony and

their ideology are developed.

In Cox' approach, “the essential function of in&gional institutions is the justification and defen
of a particular politico-economic project” and fjiJacting thus, they promote certain values as
being comparatively fixed and appearing as natur@@aylor 2004: 125§° International

organizations fulfill these functions through tledldwing mechanisms:
(i) they embody rules which facilitate the expansof hegemonic world orders;
(ii) they are themselves the product of the hegeaworld order;
(ii) they ideologically legitimate the norms dfet world order;

(iv) they co-opt the elites from peripheral coiggr

% In his analysis of world orders and hegemony fgdBrand comments that “international civil sogiét not an
intermediate sector, but an international relatbsocietal forces. It deals with a space of stleigghich is decisive
for the restructuring of socio-economic and pdditiconditions [...] As the terrain where hegemosydisputed,
international civil society is at the same timee'tbbject and the medium of struggle” (Haug 1985t)1{Brand
2007: 10).

6 However, one must not forget that within multiaieinstitutions there are complex sets of sodialcsures which
shape the behavior of the various agents (staiebsociety) involved in the power games takingiqe in these
institutions concerning the use of ideas (cf. Baxad McNeill 2004: 209).
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(v) they absorb counterhegemonic ideas; and
(vi) provide material incentivés

According to Cox “[ijnternational institutions emtby rules which facilitate the expansion of the
dominant economic and social forces but which atstime time permit adjustments to be made by
subordinated interests with a minimum of pain” (C893: 62). This assimilation, through co-
optation and absorption, in Gramscian terms takesfarm of a passive revolution as particular
elites can attain power without rupturing the esa$tsocial fabric (cf. Taylor 2004: 126). Cox
continues by saying that rules governing world ntarne and trade relations, as well as
organizations regulating them, are particularlyngigant (cf. Cox 1993: 62). Thus, as they are
involved in defining such rules and policy guidebnfor states and are in the position to legitimate
certain practices and institutions at the natideaél, international institutions are performing an
ideological rolé®. Augelli and Murphy highlight that in their roles facilitators of international
cooperation, monitoring and regulating bodies asddsstributors of development assistance,
intergovernmental agencies take on certain funstgimilar to those of the modern welfare state
(cf. Augelli and Murphy 1988: 180). Analyzing th&@e of international organizations and dynamics
of forces behind the formation of the current woddder, Cox introduces the concept of
“nebuleusé He wants to show that the dominant world orderasanresult of the decisions of a
single hegemonic state. Tinebuleusds a group of international elites, corporate espntatives
and intellectuals who are forged into a historiocbworking towards the establishment of a

hegemonic policy consensus (cf. Paterson 2009: 45).

3.1.3 The Bretton Woods Institutions and hegemony

The disputed question that neo-Gramscians aim swenmg is whether and in what ways the

current world order can be described as a hegenomaicin the sense of a particular model of state,
economy and society being diffused on a globaleseald imposed by regulatory institutions (cf.

Schwarzmantel 2009a: 7).

In order to answer that question, Cox examined al@ower structures and following his three

sphere-model which was presented in the previoapteh and finds that “[tlhere is something that

could be called a nascent historic bloc consistihthe most powerful corporate economic forces,

their allies in government, and the variety of natg that evolve policy guidelines and propagate

*" The five functions have been defined by Cox (1981d the B function, which seems to be particularly releviant
my analysis, was added by Ruckert (2007).

% In doing so, they mostly reflect orientations feale to the dominant set of social and economice® (cf. Cox
1993).
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the ideology of globalization.” (Cox 1999: 12 quibie Taylor 2004: 126). Looking back at history,
Ruckert recognizes that the post-war “embeddedrdibeorder was marked by a universal
consensus and concomitant hegemony (cf. Rucke®:28®). The transition from that order - in
Gill's terms an “international historic blocf social forces - towards a “transnational histdrioc”
started in the 19704 was characterized by forging links and a synthes$ interests and identities
not only beyond national boundaries and classdsalba creating the conditions for the hegemony
of transnational capital and the growing integmatad developing country economies into a truly
global marketplace (cf. Robinson 2004). The rol¢hef U.S., the IMF and the World Bank in that
process is particularly significant. Specifics bietneoliberal agenda “were generated through
political struggles and compromises unfolding tHodiprth-South as well as World Bank-borrower
relations” (Goldman 2005: 92). In order to deeples structural power of internationally-mobile
capital, interventions aimed at disciplining South€ountries were pushed and implemented “with
varying degrees of effectiveness, through a contiminaf market power and the surveillance of the
Bretton Woods international organizations underlé#slership” (Gill 1993: 32). With regard to that
transnational historic bloc, Cox theorizes that

[s]tates now by and large play the role of agenoiethe global political economy, with the task of

adjusting national economic policies and practiteshe perceived exigencies of global economic

liberalism. This structure of power is sustainednir outside the state through a global policy

consensus and the influence of global finance stae policy, and from inside the state from those
social forces that benefit from globalization” (Cb899: 12 quoted in Taylor 2004: 136).

Therefore, according to Cox, economic neoliberalisisihegemonic ideologically and in terms of

policy.

3.1.3.1 Neoliberal hegemony and interventions in 8thern Countries

Although economic neoliberalism is hegemonic idgaally and in terms of policy, from a neo-
Gramscian perspective, the current world orderbmadeemed as non-hegemonic. This is due to the
increasing coercion and domination needed and e the (re)production of neoliberal norms
and practices (cf. Rickert 2006; 2007). Gill argtrest a historic bloc can be established without
necessarily enjoying hegemonic rule and pointsthoatt the transnational historic bloc is exercising
supremacy, not hegemony (cf. Gill 1993; 1995). EBmamsci, “supremacy prevails, when a
situation of hegemonig notapparent and when dominance is exercised throndhstorical bloc

over fragmented opposition” (Bieler and Morton 2098-7, emphasis in original). Referring to this

49" For Cox the “neo-liberal form of state” is rootedthe post World War Il “negotiated consensus agnthe major

industrial interests, organized labour, and govemmm- the neo-liberal historic bloc” (Cox 1993: 2G6oted in
Schwarzmantel 2009: 7). For a more comprehensifiaitien of neo-liberalism and how the term is ugsadhis
paper, see footnote 4 in chapter 1 and chapte2.2.2.
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Ruckert highlights that neoliberalism has facedan#ggitimacy challenges in both the developed
and the developing world and that in the latter #isence of a hegemonic world order “is

expressed most palpably by the increasing unwilgsg of developing country governments to
voluntarily implement structural adjustment polgieand the growing popular uprisings against
neoliberal reforms in many peripheral countriesli¢Rert 2006: 39). The implementation of

neoliberal policies, and the strengthening of rmewhlism in general, was and remains a
transnational dialectical process, a product obitan struggle, and negotiated compromise (cf.
Dezalay 2002).

Evidently, in neo-Gramscian theory the IMF and\¥arld Bank are defined as leading actors in the
attempt to create hegemony around the transnatiwstdric bloc (cf. Robinson 2004, Ruckert

2006). In order to promote the neoliberal agenda gfobal scale, the BWIs do not only formulate

and execute certain development policies, butdssuade borrowing countries to implement them
and in doing so, they organize the interests of dbminant classes and disorganize those of
antagonistic groups (cf. Brandt 2007: 12 and WoddB86: 65). Despite their strong bargaining

power, which is based on to their role in providingding and coordinating assistance, the World
Bank and the Fund depend on sympathetic nationayptakers to bring about domestic policy

change in Southern Countries. Their intermedianiesd to be interested in pursuing the policies
prescribed by the Bank and the Fund (cf. ibid.:)14® Gramsci’s terms, the World Bank and the

Fund work through ideology, i.e. they function hyilding consensus, not by using force.

Although the BWIs’ endeavor to restructure the depimg world and establish hegemony uses
numerous mechanisms and avenues of interventiankéy processes are highlighted by Bieler and
Morton (2004: 96-7): the new constitutionalism adaiplinary neoliberalism and the concomitant
spread of market civilization. New constitutionaliss a concept introduced by Gill (1993) which
describes “a doctrine and associated set of sdarabs which seek to place restraints on the
democratic control of public and private economigamization and institutions” in order to
promote neoliberalism on a legal baSisThe complementary mean for spreading market
civilization was the advancement of neoliberal gek through conditional lending and obligatory
macroeconomic structural adjustment. Eventuallg World Bank successfully transformed a

“potentially explosive political question about hitg, entitlements, how one should live, and who

50 Gill continues that new constitutionalism “cae linked to attempts to embed the hegemony of Iiisary”
neoliberalism, of the type associated with theraptes to restructure the post-communist states uhidér and
Western tutelage.” (Gill 1993: 10) Redefinitionssofvereignty and constitutional reconsiderationrene important
political issues in many Southern Countries — atsMalawi — and Gill speaks of a “constitutionaliion of
neoliberal principles” (ibid; Gill 2000). New coiistionalism is also closely related to the conceptgood
governance.
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should decide into technical questions of efficierand sustainability” (Li 2002:1 quoted in
Goldman 2005: 224).

An important feature is that throughout their operss, the IMF and the World Bank were
concerned with transforming the policy of applyfogce to the developing world to one of building
consensus in order to turn supremacy to hegemdnyAQgelli and Murphy 1993: 133-4). Gill
highlights the importance of elite interaction andtwork-building for the establishment of
consensus (cf. Gill and Law 1993: 108) and Patteovides a summary of the dynamics of this

process by drawing on Cox' concepnhebuleusehat was mentioned above:

[A] transnational and international network of statites, corporate representatives and intellécisa
forged into an historic bloc, which is largely resgible for formulating a 'policy consensus forlglb
capitalism' [...] Those official policies of theebuleuseemerge not only from the United Nations and
the 'unholy trinity' of the IMF, the World Bank arlde WTO [...], but also from the 'global private-
level authorities that regulate both states andhmafctransnational economic and social life' [...].
These institutions establish a 'new constitutiamaliof legal frameworks to enforce transnational
interests [...], and legitimize the restructuring méople's lives through propagating a neoliberal
ideology (the language of competition, deregulatiodownsizing, efficiency, flexibility,
modernization, outsourcing, privatization and nasturing). As elites and the demos are bombarded
with the dictates of this neoliberal ideology antoon sense' emerges, which naturalizes and
legitimizes the new mode of production. (Paterspd2 45)

As Paterson and others show, the World Bank an& IWbrk with projected interventions,
negotiations, and conditionalities, by providingteral incentives, making concessions and with
consensus-building in order to get sectional irsisréo be displayed as the common interest (cf.
Taylor 2004: 127; Ruckert 2006: 40).

Hence, from a neo-Gramscian perspective, the resbift in the Bretton Woods Institutions'
development approath from the clearly neoliberal Washington Consefsuswards poverty
reduction and the introduction and revision of $becalled Post Washington Consensus can also be
interpreted as an attempt to facilitate the exman®f a hegemonic neoliberal world order by
ideologically legitimating the norms of this ord@f. ibid.: 40). This happens through a shift in
discourse towards emphasizing poverty reduction eodntry ownership as the operational
principles lending activities, “without strayingadar from neoliberal principles in the actual
development practice” (ibid.: 40). The PRSP pro@assthus be seen as an attempt to consolidate a
unified political project for development worldwidécademics examining the BWI's development
policies (Soederberg 2005; Cammack 2004; Weber 206t out that the allegedly revised

development approach's substance “reflects conatteenpts to further entrench the dominant

L A detailed discussion of the Bank's and Fund'skigment approaches and their shifts over timebeafound in
chapter 2.

2 From a neo-Gramscian perspective, the Washingtmmsensus can be seen as a means to protecteheatitnal
financial system and defending Western interesisgunternational institutions.
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social power relations as well as accompanyingl iggmeworks for a form of radical capitalism to

be consolidated at a global level and on a glotakes (Weber 2006: 189). From a neo-Gramscian
perspective this undertaking, co-optation of leadef Southern Countries and alignment of
interests for the establishment of hegemony, carsdmn as an action of passive revolution or

transformismo

3.1.3.2 Neoliberal hegemony, PRSPs and country owshkip
As outlined above, from a neo-Gramscian perspedtieeWorld Bank’s policy shift towards the
PRSP approach and the emphasis on country owneashifully in line with the ambition to push
the neoliberal economic paradigm and to establisgemonic world order because
the commitment to poverty reduction and even th@ragment to economic growth is a consistent
commitment to the systematic transformation of alooglations and institutions in the developing
world, in order to generalize and facilitate calstaaccumulation on a global scale, and build

specifically capitalist hegemony through the praomtof participation and ownership. (Cammack
2004)

Raising criticism of their neoliberal policies atie failure to deliver effective projects for power
reduction in Southern Countries led the BWIs taiest their development approach in the 1990s.
As the Bank and the Fund believed that delays iarrés in the implementation of programs and
projects were caused by a lack of local ownerstaplecal support for them, their new concept, the
PRSP approach was based on the principles of ipatiisn, country ownership and poverty
reduction. Consequently the BWIs announced theyldvdake a “back seat”, get Southern
Countries to take the “drivers’ seat” and deternthmdr own development path. (cf. Buchardt 2003:
61; Rickert 2006: 61-2)

However, scholars highlight that the contrary isatvactually happened as the actual scope of
participation is very limited in practiteé The BWIs believe that ownership on the one handlev
make development cooperation more effective andiefit, while on the other hand ownership is
also expected to contribute to a genuine commitmenimplementing neoliberal adjustment

policies. “What is unique about the PRSP approacdhe realization on behalf of the [BWIs] that a

* It is noteworthy that “[t]he term ‘ownership’ lsorrowed from the realm of private property oveogar land,
where it generally has a well-defined legal meanimgt also involves a psychological aspect, a peice of
possession. When transferred to policy progranesjebal aspect, which underpins the concept imdtsnal use,
disappears, and we are left with the psychologasglect. This psychological aspect could be justattem of
perceptions, without any change in underlying tesli— i.e. that governments/local people are iaduo believe
they have ownership of what are essentially unchdmgality, by reformed process, such as the PRigRt foring
about. But a genuine change in the underlying tyeddi likely to be needed to bring about a lastaigange in
perceptions. This would require that the nationahtdbution to the design of policy programs subgtly
increases, even if it does not become exclusi®&téward and Wang 2003: 3)

% Cf. chapter 2 and Klugman (2002)
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strong consensus around [BWI] policies in the depielg world will make the implementation of
adjustment policies less contentious and more [mebaccording to Ruckert (2006: 45). Indeed,
following the BWI's own argumentation:

[o]lwnership matters because it directly affectsgpam implementation. ... When the program is
owned by the country, decisions on such actiondilkety to be made quickly and in support of the
program, which makes it more likely that the pragravill succeed. Furthermore, ownership will
make it easier to generate domestic political stpfoo the program, since it is likely to be sean,
least in part, as an indigenous product, rathen tndoreign imposition. (IMF 2001: 14 quoted in
Ruckert 2006: 45-6)

The BWI's limited understanding of ownership anditthegemonic ambition is very clear in this

statement.

As outlined above, the fundamental contradictiois that PRSP policies need to fit within a
strategic framework imposed by the Bank, and shaifdultaneously be freely chosen and
“‘owned” by client governments. (cf. Ruckert 20062) 6Cammack also shows that country
ownership and popular participation from the bemgfigrwere subordinated to a governing logic laid
down by the Bank, and that a key phase of the paéipas for introduction of the PRSP approach
was principally concerned with “providing an inesgtual justification for it, canvassing support,
and setting in motion the institutional changeotgh which it could be advanced” (Cammack
2004). As the BWIs were aiming to establish heggmeond wanted to work though consensus, they
had to “persuade the populations that an adjustpeckage is legitimate” following a World Bank
official (cf. Taylor 2004: 134). The BWIs were awahat their proposed policy ideas could only be
successfully translated into local policies “if ¢igarations of power at the domestic level can
sustain such policies” (Boas and McNeill 2004: 16)order to create such support for the PRSP
approach on the governmental level the BWIs ackedugh training and transnational policy
networks®. Governments were convinced by the neoliberal ewin paradigm through
dissemination, performance monitoring, seminardlipations and what Woods (2006: 66) calls
“disciplinary training”. The Bank’s and Fund’s stigp leverage is reinforced by the fact that they
often step into crisis situations in which govermtseare uncertain while they employ consultants
with technical knowledge sympathetic to their refoagenda. The BWIs successfully redefined
state interests by introducing their ideas. (cfld@@an 2005; Woods 2006: 68)

Besides analyzing the mechanisms of persuadingrgments, Riickert also looks into the meaning

5 Another contradiction highlighted by Riickert tetincompatibility of neoliberal macroeconomic apaolverty-
sensitive social policies (cf. Ruckert 2006: 62).

% For a detailed discussion of transnational potiesworks, their meaning for policy reform in Saarh Countries
and their power to frame development agendas goéberal way see Goldman 2005: 221-272.
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of including previously excluded people — the paoagrginalized and rural communities — into the
policy process. The policies proposed and acceptethe PRSP framework are focused on
integrating the formerly excluded people in thenfal economic system. Micro-level incentive
structures which shape behavior in ways condudtvibe promotion of competition and capitalist
accumulation were created. Ruckert cites the exampterial incentives for the extremely poor
through subsidization of health care and waternireHiort to control subaltern forces and coopt
them into the neoliberal system. He perceivesinhRision of these social groups as a refinement of
the neoliberal political project and thus calls'iiiclusive neoliberalism”. Overall, then, a neo-
Gramscian reading of the BWIs efforts in Southeou@ries suggests that “the ultimate goal of
inclusive neoliberalism is the combination of briyadhacroeconomic neoliberal policies with
micropolitical rationales and technologies of sbirialusion” (Riickert 2006: 41-2Y.

It is important to note that the inclusion of p@wsly excluded people also has a counter-
hegemonic potential. It lies primarily in the depgtion of Southern Countries as agents in the new
development discourse of the World Bank and thedFdrhis discursive shift from portraying

Southern Countries as passive recipients of dewsdop aid to partners in development cooperation
acknowledges the active role of Southern Counirieshaping their own future and development

agenda, rather than seeing them as objects oihaki@gency. (cf. Abrahamson 2004; Riickert 2006)

3.2 Research method

In this chapter, | will outline the research methathd materials used in my analysis. With regard to
the scope of a Master’s thesis, my limited capesjtand the available materials, | choose to limit
my methodical approach to one qualitative reseanelthod. | chose Argumentative Discourse
Analysis, which is closely related to and drawsawery common research method for policy

analysis, namely qualitative content anafifsis

" Cammack criticizes the concept of ,empowermentd @ow it is employed by the BWIs in a similar way:

“Empowerment means enhancing the capacity of people to influence the state institutions thataftaeir lives,
by strengthening their participation in politicalopesses and local decision-making. And it meansowing the
barriers -- political, legal, and social -- thathw@gainst particular groups and building the aseépoor people to
enable them to engage effectively in markets. Edpaneconomic opportunities for poor people indeedtributes
to their empowerment. But efforts are needed toarsthte and social institutions work in the inteses poor
people -- to make them pro-poor [...]. Once agai®, ‘tmpowerment of the poor’ serves the purposethef
neoliberal state” (Cammack 2003: 13)

Handbooks for qualitative content analysis whieére consulted for this study are Lamneck 1993 ldiagiring
1997; 2000.
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3.2.1 Materials

| will base my analysis on official documents o€ tovernment of Malawi (GoM) such as the
interim PRSP, the full PRSP, the PRSP progressteps well as documents of the BWIs such as
Joint Staff Advisory Notes and the Country Assisaibtrategy. As the final versions of official
documents often reveal little about the politicsnefotiations and (in)formal channels of influence
which shape decision other documents, such asypatid position papers by NGOs, and relevant

research papers have also been consulted.

3.2.2 Argumentative Discourse Analysis
My aim is to answer the second research questiarsiogg Argumentative Discourse Analysis:
“What was the aid relationship between the BretWoods Institutions, the Government of
Malawi, Parliament and Civil Society in the firsRBP process and how did it change over time?”
This research question can be divided into two atpmralized questions:
() Who was involved in the PRSP process and vihi@raction was there between the
stakeholders? Which stakeholders directed thedtaton of the PRSP?
(i) How was ownership perceived by the differstatkeholders involved?
Argumentative Discourse Analysis can also providewsers for my third research question “Did
Malawi ‘own’ its PRSP?” However, the World Bank athe IMF have themselves proposed criteria
to assess ownership (cf. Cavassini and Entwisti&202) and | will also apply these, and assess
the results of both approaches for answering mvy tfeisearch question. | believe an answer based
on two methods which complement each other indh&se will allow for giving a more informed

answer to my complex third research question.

Argumentative Discourse Analysis was introducedthiy public policy analysis scholar Maarten
Hajer (1995; 2006a; 2006b). In general, discoumsalyais is concerned with how ideas are
assembled and held together by means of framingpamaoting certain meanings or sometimes
disputed “truths”. Hajer’s concept is somewhat bieyasince he defines discourse “as an ensemble
of ideas, concepts, and categories through whickaning is given to social and physical
phenomena, and which is produced and reproducedghran identifiable set of practices” (Hajer
2006a: 67) it refers to a set of concepts thatciras contributions of participants to a discussio
on a given topic. Discourse should be distinguist@ateptually from discussion so as to allow for
the differentiation of plural discourses, which htigexist in the discussion of a single topic issue.
Based on this definition, discourse analysis ise“#xamination of argumentative structure in

documents and other written or spoken statementsedisas the practices through which these
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utterances are made” (Hajer 2006a: 66).
Hajer’'s method is perceived as a discourse analysigenced by Gramscianism (cf. Scherrer 2007:
78) as he also addresses concepts like power as$,idiestitutional support for certain visions, and
consensus building. Like Gramscian scholars whotlsalydiscourse in some sense creates reality
(cf. Ashley 1986; Femia 2009), Hajer points out tee basic assumption of discourse analysis is
that language shapes our view of the world andityeahd is not merely a neutral medium
mirroring it. Establishing a clear connection betwedeas and institutionalization, he theorizes tha
language has the capacity to make politics, crempes and symbols which are capable to shift
power balances and can impact on policy makingiasiitutions. The aim of any Argumentative
Discourse Analysis thus should be to examine “hlogvdefinition of a political problem relates to
the particular narrative in which it is discusséHajer 2006a: 66), or in other words, to see how
discourse, cognition, strategic behavior, and tuistinal patterns interrelate and how change comes
about. The latter definition also emphasizes theoitance of discursive interaction for the creation
of meanings. Argumentative Discourse Analysis ex@sithe exchange of arguments, i.e.
contradictory suggestions regarding how to makeseseof reality, and how realities are
(re)produced in specific discursive patterns.
Hajer highlights that the analysis of discoursesspecially fruitful if conducted in the context of
the study of the socio-historical conditions in efhthe statements were produced and received.
Discourse analysis then opens up methodologicalynd ways to combine the analysis of the

discursive production of meaning with the analysfishe socio-political practices from which social
constructs emerge and in which the actors that riiekstatements engage. (Hajer 2006a: 67)

Hence Argumentative Discourse Analysis is an adequeol to analyze the aid relationship
between the BWIs, the Government of Malawi, Paréatrand Civil Society in the PRSP process
and to answer the question whether Malawi “ownd®®’ PRSP, viz. who gave direction in the
formulation process. In order to maximize the erptary power of my analysis of ownership of
the PRSP, | also analyze the socio-historical dmrd in Malawi and at the Bretton Woods

Institutions.

Unlike some other approaches in discourse anafydiajer's method is precisely defined and
clearly operationalized, although Hajer begins kisborations by saying that “how you
operationalize discourse analysis, of course depgad/ much on the type of questions you have”
and that “[i]t is, after all, a matter of researdésign” (ibid.: 68). In Argumentative Discourse

%9 Michel Foucault, for instance, who plays a deisiole for discourse analysis and is treated asftther” of this
method, is often criticized for his lack of clegrevationalization.
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Analysis, statements are examined with the helgooicepts such as “story lines”, “narratives”,
“discourse-coalitions” or “practices”. The defiwitis of these concepts which are given below draw
on Hajer's methodological articles (Hajer 2006a0&8), and the glossary available on his

websit&’,

Storylines

Hajer defines story lines as follows: statemenésdadten told in the form of a narrative or a story.
Mostly, people use a given (buzz)word assuming tirathearer will know what he/she means or
refers to. Story lines are condensed statementsnanaing complex narratives, and are used by
people as “short hand” in discussions. In any fidlére are several such stories which are regarded
as particularly important. It is often assumed tiha meaning a receiver seeks in a message is the
same as the sender intended to put into the mesbagdor Hajer, this assumption of mutual
understanding is false. Much communication is it faased on interpretative readings, and ideas
are interpreted differently in different instituti®, while ideas and interpretations change oveg,tim

in different ways in different institutions (cf. Be and McNeill 2004). However, Hajer highlights
that gradual misunderstandings can be functiomatreating a political coalition or consensus.
Identifying story lines shows that people actualty something with the discussed topic when
talking about it, they do not merely refer to algemn with a fixed identity, but are continually
changing the problem definition. (cf. Hajer 2008896b)

Discourse-coalition

A discourse-coalition refers to the ensemble oétac$ story lines, the actors who utter them, and
the practices through which they are expressed ayarticular period of time. Story lines function
as a medium through which actors try to imposer thigiw of reality on others, suggest certain
social positions and practices, and criticize aléve social arrangements. This suggests that
politics is a process in which different actorsnfiovarious backgrounds from specific coalitions
around specific story lines. As it is important tetke into account the situation and specific
circumstances in which story lines are uttered disgdourses drawn upon, Hajer introduces the

concept of practice, which is discussed below.ilad.)

Practices

Practices are defined as embedded routines andaltyutmderstood rules and norms which provide

80 http://www.maartenhajer.nl/index.php?option=coontent&task=view&id=17&Itemid=19 [23.02.2011]
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coherence to social lif8. Drawing on Wittgenstein, Hajer highlights thatdiristic utterances
cannot usefully be understood outside the practicewhich they are uttered. Hence discourse
should always be conceived of in interrelation witl practices in which it is produced, reproduced
and transformed. Hajer writes that “if discoursalgsis is the analysis of language-in-use then
practices are the sites where language is usedj&(2011)

Discourse coalitions are not primarily connectea foarticular person, they are related to practices
in the context of which actors employ story linesmd (re)produce and transform particular
discourses. Thus it becomes possible for some edopltter contradictory statements, or even

reproduce different discourse-coalitions. (cf. H&@06a; 2006b)

Discourse and power

In order to measure the influence of discourse Hpjeposes a two-step procedure assessing
whether a discourse coalition is dominant in a gipelitical realm. First, central actors should be
forced to accept the rhetorical power of a newalisse which is widely used for conceptualizing
the world. This situation is called “discourse sturation”. Second, if the discourse solidifiesoint
the institutions and organizational practices dftthgiven political domain, and the actual policy
process is conducted according to the ideas ofvangdiscourse, one can speak of “discourse
institutionalization”. If both criteria are fulféld, that particular discourse is deemed dominaht. (
ibid.)

3.2.3 Conducting Argumentative Discourse Analysis
Argumentative Discourse Analysis is an examinatiwiwhat is being said to whom, and in what

context” (Hajer 2006a: 72). With every statemeeppe react to one another and thus interactively
produce changing meanings. Hajer acknowledges tthetemphasis on the argumentative —
understood as interplay in the context of practiegmits methodological constraints on the way in
which data can be accessed, collected and interpret

Hajer defines ten basic steps for an argumentatigseourse analysis (cf. Hajer 2006a; 2006b)
which are listed below:

1. Desk researcha general survey of the documents and positiomsgiven field; for example
newspaper analysis, analysis of news sectionsléwvast journals in order to make a first

chronology and arrive at a first reading of events;

1 On his website, Hajer gives two examples for ficas: “we can think of going to church as a pragtior writing
articles for academic journals as a practice cherstic for the life world of university professot Another
practice could be writing a progress report fooadat, for instance.
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no

‘Helicopter interviews’ interviews with three or four actors chosen beeathey have an
overview of the field, albeit from different positis. They might comprise a well-informed
journalist, a key advisor to the government, oegpert policy-maker;

Document analysis: analyzing documents for structuring concepts, sSdeand
categorizations; use of story lines, metaphors, Bits should result in a first attempt at
defining structuring discourses in the discussidrthis stage one gets a basic notion of the
process of events as well as the sites of diseggigduction.

Interviews with key playersn the basis of the preceding steps interviewsbeaconducted
with central actors in the political process. Theeiviews can be used to generate more
information on causal chains (‘which led to what’).

Sites of argumentationa search for data should go beyond reconstruchiagatguments
used and also include a reconstruction of arguntigataxchange. Examples might include
parliamentary debates, minutes of inquiries, priegem and interpretation of evidence
presented to a particular research commission,| psswissions at conferences.

Analysis of positioning effectactors can get “caught up” in an interplay. Thaghhforce
others to take up a particular role, but once atlege aware of what is happening, they
might also try to refuse it (indicators: “This istrwhat | meant”, “That is not what it is
about at all”). This positioning occurs on the widual level of persons but can of course
also be found among institutions or even natiotesta

Identification of key incidentsidentification of key incidents which are essdntia
understand the discursive dynamics in the chosse. dapossible, these key incidents are
then transcribed in more detail allowing for moreights into what determined their
political effects.

Analysis of practices in particular cases of arguta¢ion: rather than assuming coherence
on the part of particular actors, at this stage goes back to the data to see if the meaning
of what is being said can be related to the prestio which it was said.

Interpretation: on this basis one may find a discursive order igoverned a particular
domain at a given time. Ideally, one should comewiihn an account of the discursive
structures within a given discussion, as well aggrpretation of the practices, namely the

sites of production which are of importance in exphg a particular course of events.

10.Second visit to key actorss a way of controlling if the analysis. Discowssa&re inferred

from reality by the analyst, yet when respondemés a@nfronted with the findings, they

should at least recognize some of the hidden siregtn language.
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In my analysis, | will omit points 2, 4 and 10 (fcebpter interviews, interviews with key players,

second visit to key actors) and will be using seeon literature in which relevant data have been
collected through such interviews (Bwalya et al0£0Fozzard and Simwaka 2002; Jenkins and
Tsoka 2003; ODI 2001; VENRO 2008). Drawing on thatondary literature is a necessity for me
as conducting such interviews by myself would hayme beyond the scope of a Master’s

dissertation.
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4. CONTESTED OWNERSHIP: MALWI'S PRSP

4.1 A general overview of Malawi

Malawi is a landlocked country located in southeastfric&? with a population of approximately
15,7 million. It has a comparatively low urbanipatirate of only 17 percent and more than 83
percent of Malawi’'s population live in rural are&¥ith a very high population density, it is more
densely populated than neighboring states in th@me It borders Lake Malawi and has no sea
access, what poses a significant trade barrierlawlas one of the world’s poorest countries in
terms of GDP per capita and is currently ranked®&a of 169 countries on the United Nations
Development Program’s Human Development Index (FfDlife expectancy is rather low (54,6
years), infant mortality comparatively high (theden five-mortality rate is of 100/1000 live births)
illiteracy significant and years of schooling loth€ school enrollment ratio lies at 61% and the
mean years of schooling for adults is 4,3). A mgjmwblem in Malawi is health care, as there is
only one medical practitioner per 50.000 inhab&¥ntPoor medical care and the high HIV/AIDS
rate (about 14%) are jointly responsible for the life expectancy. In the past twenty years
Malawi's HDI has increased, though it remains betbesregional averadg.(cf. UNDP 2011)

As mentioned above, Malawi is one of the world’e@st countries in economic terms. Poverty is a
serious problem with 29% of the population being@ed by extreme poverty at the beginning of
the millennium. Poverty is more prevalent in rufan in urban areas, where approximately 55% of
the population lives below the national povertyeliof MK 16.165 per year, equivalent to about
USD 115 (cf. IFAD 2009: 4%° There are also regional differences, with morer@ow ultra-poor
living in the southern and northern regions. Dimition of wealth is not equal: the richest 20%
consume 46% of the total goods and services, wihdgoorest 20% consume only 6%. (cf. IFAD
2009; Kubalasa 2004: 3)
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A map of the Republic of Malawi can be found inn&x B.

The Human Development Index (HDI) was introduaed 990 as alternative to conventional measurasatibnal
development, such as the level of income of ratecoihomic growth (which are used as indicatorshayBWIs).
The HDI measures well-being on the basis of thieecbdimensions of human development: health, ditucand
income.

Braindrain is a particularly severe in the healtietor: allegedly, there are more medical practiis from Malawi
working in the United Kingdom than in their homeuotry. (cf. Meinhardt 2010)

For my analysis it is noteworthy that there seémnisave been a period of stagnation between 286@®806, and
there are no data available for the period betv2®1 and 2004 — the years of the first PRSP. (8DB 2011)
According to the PRSP definition from 1998, tteopare defined as persons who can only afforcdoemd USD
0,10 or MK 10,47 per day on food and non-food negdfsKubalasa 2004: 3)
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“Poverty is deep, severe and widespread” (KubaRi¥®: 3), smallholder farmers, female- and
child-headed households, estate workers and thbldi are worst affected by poverty. The poverty
gap index, showing the ratio of the average extresamption required to bring all poor people up
to the poverty line indicates that poverty, is deeplalawi. Estimates show that the poverty gap
amounted to around 20% of GDP at the end of th®4.9Bhe principal causes of poverty are the
limited access to land, low education levels, pbealth status and care, limited off-farm

employment and lack of access to credit. Some e$ahactors, such as poor education and ill
health, are simultaneously consequences of povésty.Bwalya et al. 2004: 7; Fozzard and

Simwaka 2004: 5)

4.1.1 History and the political system in Malawi

4.1.1.1 Independence and the Banda Regime

In the colonial era, Malawi had been a British pobbrate since 1891 and became known as
Nyasaland in 1907. The Republic of Malawi gainednidependence in 1964 after a long period of
comparatively peaceful struggle for autonomy, whigs led by Hastings Kamuzu Banda. Banda, a
medical physician trained in the U.S. and the Whkeéngdom, returned to Malawi in 1958 after
having spent more than four decades abroad. Hargeti@e political leader of newly independent
Malawi and subsequently established an autocrasiddrship, imposing himself as the undisputed
leader. (cf. Meinhardt and Patel 2003: 3)

The first parliamentary elections were held in 198d4d all seats were won by Banda’s Malawi
Congress Party (MCP). After independence in 1964JalMi set up a parliamentary system of
government following the British model, formallynaultiparty system. However, the 1964 elections
were cancelled, what paved the way for Banda’'scatc regime. When Malawi introduced a new
constitution in 1966 and formally became a repyhiie parliamentary system as well as the
multiparty system was abolished and the MCP wadadst to be the only legal party. All
constitutional powers were transferred to the plest, as a result of which Banda, who was also
commander-in-chief of the armed forces, had almodimited powers to rule the country “like a
private estate” (ibid.: 3) as he would say hims@&g&sides these formal powers, Banda had
additional leverage based on his economic powenvae by far the largest private commercial
farmer and entrepreneur in Malawi. In 1971 Banda ®sf@pointed Life President, and strengthened
the personality cult around his person, thigWazi (“great lion” or “conqueror” in Chichewa, the

strongest local language in Malawi). (cf. Meinha2@1.0)
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In economic and social terms, Malawi was charanteriby rapid economic growth (over 5%)
under Banda’s rule. This growth was based on admi®u since a significant private sector in
manufacturing or mining was absent and the govemhnkept to promoting an agricultural
development strategy. As it favored estate andectgll smallholders, income distribution in
Malawi was worsening, rural households were impisbhed and in the late 1960s the top 10% of
the population accounted for over 50% of nationabme. This agriculture-centered development
policy has been consistently pursued by the govenminbut proved unsustainable in the long term
as there had not been much structural transformatigeries of exogenous shocks (oil price peaks,
disruptions in trade routes, influx of refugees tmehe civil war in neighboring Mozambique and

droughts) in 1979-81 exposed the weakness of Mal@zonomy. (cf. Booth et al. 2006: 4-5)

During the Banda era political opposition was sepped and critical political activists and
individuals were prosecuted by the judiciary whiedis narrowly controlled by the president. It was
forbidden to form or join any political organizatimther than the MCP. Human rights violations
were common, and there was no organized, openaadestine opposition movement in Malawi
and due to the climate of mutual distrust and r&p0o®, there was no active civil society. The only
non-state institution not deprived of the rightassociation was the church. In short, there was no
meaningful participation in the political processedto these restrictions and this oppression. (cf.
ibid.: 15-16)

There were also no independent media, and thendiresl information system as well as the
effective repression were important backbones oidd& autocratic power. Another was patronage:
Banda allocated wealth and power to his supportemgjever he maintained tight control of the
extent of benefits granted and withdrew these legé@s deliberately. There was a permanent
rotation of portfolios and positions in his cabseind only a few top politicians remained in adfic
for more than a few years. (cf. Meinhardt and P20€13: 3-7)

Until the early 1990s, there was virtually no réact or any sanctions, to the repression and severe
human rights violations from Western Europe and th8. On the contrary, the Banda regime
received aid flows from Western donors who werepsujing it generously due to its anti-
communist stanc¥. Only after the end of the Cold War in 1991, ciitic of the Banda regime was
raised and donors did start to demand respectuoran rights and to push for democratic reform.
Donors were on the verge of cutting aid when Baretponded with an appeasement strategy,

including the release of some political prisonemg an arbitrary discussion on the future of the

" 1t is noteworthy that Malawi’s neighboring colietr were not having close relations to the Bandgnre, and
Malawi was the only southern African country to niain diplomatic relations to South Africa during#xtheid.
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single party system, and didn't show any willingnésr fundamental reforms. (cf. Meinhardt and
Patel 2003: 4-6)

4.1.1.2 The transition to a multiparty system

Drawing on the experience from other countriesub-Saharan Africa, the political and economic
conditions in Malawi were highly unfavorable foisaccessful democratic transition, as there was
no opposition which would have had strong suppod would be likely to take over power. The
majority of the population was constituted by eaoieally and politically marginalized rural
farmers and the small and educated urban elitesitlasr repressed or part of the government. Civil
society was virtually nonexistent, in 1985 theragengtill only 25 local NGOs registered in Malawi.
(cf. Booth et al. 2006: 16; Meinhardt and Patel200 It was due to external pressure from donors
that the government opened up the NGO sector. tlitiad the formation of the two emerging
underground opposition groups in 1991 was initiatéth the assistance of expatriates working in
Malawi.?® (ibid.: 8)

The strongest opposition group was composed ofdoMCP politicians who had been deposed by
Banda, earned their living as businessmen andmetreurs, and mostly came from the Southern
Region. This group, which later became the UniteasmDcratic Front (UDF), was led by Bakili
Muzuli. The other opposition group which emergedl891 was dominated by professionals and
intellectuals from the Northern Region, and wasrldéknown as the Alliance for Democracy
(AFORD). AFORD distrusted the UDF movement as maofsits members had served under
Banda®®

As the opposition had to remain underground andndidhave the necessary capacity to voice its
criticism, it reverted to the only institution whihhad an adequate nationwide platform to carry its
message: Malawi’s two biggest churches, which schéal never been critical of the regime (cf.
ibid.: 8-10). The Catholic clergy was approached ancouraged by the UDF to read a Pastoral
Letter criticizing the regime for its human rightielations, corruption, inefficiency and the lack o
democratic rights in all Catholic churches in Malan March 8 1992. This action had two effects:
first, international support for the bishops enduttgat they were not persecuted by the regime for
their actions; second, the fact that the bishopd pablicly criticized the regime without

consequences broke a long-held taboo. Subsequiamtife first time since Banda had taken over

% Following Meinhardt and Patel (2003: 8) two Ewraps used their important advantages — accessotonation
about developments inside and outside Malawi thinadiglomatic channels, as well as not being sugjpettt be an
agent of the regime — to get in touch with and suphe initiation of opposition movements.

% Another factor which fuelled distrust was regibdéferences: the North-South disparity had beeepéned under
Banda’s regime as it neglected and sidelined ththem regions. While UDF’s supporters mostly caneen the
Southern Region, AFORD’s supporters were from irehn (Meinhardt and Patel 2003: 9)
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power in the 1960s mass-demonstrations and striasplace in Malawi in 1992. (cf. Meinhardt
and Patel 2003: 8-9)

In response to the recent domestic developmentdalawi and due to external pressure from
donors who had partly suspended aid flows in 1#hda agreed to the churches’ demand for a
dialogue with the regime to liberalize the politisgstem. The government wanted to restrict the
participation in the discussion to churches onlyt bad to give in to other groups such as the
Chamber of Commerce and the Law Society. Eventudé/two opposition movements UDF and
AFORD officialized their existence and joined thésadission forum as pressure groups.
Consequently, Banda called for a referendum ongthestion whether a multiparty system of
government should be introduced. He was preparddk this step as he was convinced that the
rural population (about 85% at that time) would gond him and back his government. However,
two-thirds of the voters casting ballots were mdiaof the introduction of a multiparty system, and
Banda had to agree on elections to be held in TB9i4.marked another step in the democratization
process in Malawi. Since this transition, Malawisha presidential system of government. The
president, who is the chief of state, the headaveghment, and the supreme commander of the
armed forces, is elected for five years. (cf. Bogtthl. 2006: 8-13; Meinhardt and Patel 2003: 10)

In economic terms, the era of transition was agaeof economic liberalization under the influence
of international donors. It was characterized bglideng per capita incomes and further falls in per
capita grain production. The latter was due to thduand inconsistencies in development
strategies. (cf. Harrigan 2003) Most policies wgueded by the BWIs’ stabilization and Structural
Adjustment Programs, and the government of Malavas wfairly compliant with donor

conditionalities. Between 1981 and 1994, Malawilenpented six Structural Adjustment Programs
supported by the BWIs, while after 1995 three Rifestructuring and Deregulation Programs,
another form of SAP supported by the BWIs, were lemented. (cf. World Bank 2008: 21-9)

During the 1990s the government turned away frowesting into economic infrastructure and
shifted towards the social sectors, in accordante thhe new development paradigm promoted by
donors. But since the policies adopted did notesklthe underlying structural problems in Malawi
(massive population growth, disadvantage of smhldrs, and declining soil fertility), economic

growth and macroeconomic stability were not restofef. Booth et al. 2006: 5)
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4.1.1.3 The era of democratization and reform

The role of external influence in the transitionmaltiparty democracy in Malawi was significant:
“[tlhe democratization process was initiated andoemaged by Western donors who demanded
democratic reforms in return for aid” (MeinhardtdaRatel 2003: 11). Donor influence remained
strong throughout the reform era which was to cgéoheBooth et al. 2006). After it was clear that
elections were to be held in 1994, a new democcatnstitution was drafted within a few months,
with considerable inputs from donors and foreigmstdtants. This constitution, whose donor
driven content and quick adoption is fully in liméth Gill's concept of new constitutionalisfi,
was passed by the one-party parliament only onebééyre the first multiparty parliamentary and
presidential elections were held in May 1994. MiduklDF won the elections with 47% of the
votes, Banda’'s MCP became second receiving appedglynabout 30%, and AFORD won only
19%. As the UDF did not win a majority in the Nai# Assembly, it had to form a coalition, and as
forming one with the MCP was not acceptable foraterwho wanted to see a new constellation of
power, AFORD became UDF’'s alliance partner. Beimgara of UDF’s limited possibilities in
coalition building, AFORD demanded a large shargafernment offices and government coalition
talks lasted until mid 1995. (cf. Fozzard and Sirkava002: 3; Meinhardt 2010)

In 1995, a constitutional conference with broadietat participation took place but its results did
not have much influence on the decision-making @gecThe review of the constitution which was
passed in parliament by the UDF-AFORD majority diot reflect many inputs given outside
parliament, nor any of those given in the partithpa consultations which had been initiated. (cf.
Meinhardt and Patel 2003: 13)

In the 1999 general elections UDF was able to watight majority in parliament and Muluzi was
appointed president for another 5 year term. Thusitg parties challenged the results of the
election pointing out electoral irregularities, ahere were outbreaks of violence (cf. Jenkins and
Tsoka 2003: 198). In 2000 the first local electismee democratization were held in Malawi with a
participation rate of only 14% voters. UDF won mastrds and ended up controlling 33 out of 39
local assemblies. The slight ideological differendeetween the three major parties increased
throughout the 1990s, and in the run-up to thetieles’* (cf. Fozzard and Simwaka 2002: 3)

At the end of his second term, it was strongly deda Muluzi should be allowed to run for a third

term although the constitution does not provideifoEventually, he chose not to run for another

0" Cf. Gill 1993 and chapter 3.1.3.1.

" “UDF presented a liberal manifesto, balancingriests of government, people and private sectoite WiFrORD
placed greater emphasis on workers’ rights andM@® was more conservative, stressing the importafhatean
and efficient administration, peace and stabil{fydzzard and Simwaka 2002: 3).
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term and nominated another presidential candidatéhE UDF, Bingu wa Mutharika, his Minister
of Economic Planning and Development. With stroogp®rt from Muluzi, the almost unknown
Mutharika won the elections in 2004. However, beeaof differences based on the government’s
initiatives against corrupt party officials in higanking positions, Mutharika left the UDF and
founded the Democratic Progressive Party (DPP).s€guently, the president did not hold the
majority in parliament as UDF and MCP had formedirdormal opposition alliance. This made
decision making in parliament difficult and hampktbe government’s work; it took months until
important bills were passed and reforms were delayhis situation did not change until elections
were held in May 2009. Mutharika won the presidanglections, and his DPP got the two-thirds

majority in parliament which allows for constitutial amendments. (cf. Meinhardt 2010)

From 1999 on, during Muluzi’s second term as pesidMalawi’s development performance was
continuously worsening and there was frequentscrigntil 2005 the economy was characterized by
misappropriation of public resources, collapse tatesservices provision, fiscal indiscipline and
consequent macroeconomic instability resulting nnirglation of 27% and interest rates of 44%.
Moreover, inadequate and delayed government resptona crop failure in 2001/2002 caused an
acute food crisis. (cf. Boot et al. 2006: 5-6)

With the introduction of a new approach to lendangctices by the BWIs in 1999, Malawi was also
obliged to introduce a Poverty Reduction Strategycontinued lending. The first full PRSP was
presented in 2002, and the PRSP-II was introdut@906’2 Since Malawi was granted debt relief
in 2006, its macroeconomic situation was improved &DP growth rates increased from 2 to 7%.
This was also due to the introduction of econoneieelopment schemes and subsidies on fertilizer,
which were introduced by newly elected presidenttiMtka although they violated BWIS’
requirements. Productivity in agriculture increabgcd200%, but a long term strategy for economic

development which goes beyond the agriculturalosestmissing. (cf. Knaup 2010)

4.1.2 The state, democracy and civil liberties

The majority of the rural population in Malawi islftically and economically marginalized, lacks
access to information and is not aware of its ¢tutginal rights, or of how to enforce them. The
level of political interest and activity is low, wdh is also due to historical reasons. (cf. Bodthle
2006: 16; Meinhardt and Patel 2003: 7) Under thada regime NGOs were tightly controlled and

their activities were strongly limited. With therdecratization process and multiparty politics, Civi

2 This will be discussed in more detail in the nexapters.
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Society Organizations (CSOs) have emerged and ghlaydirect role in political issues. However,
their role, significance and influence remain lieait while the church is still playing a leadingerol
academia and trade unions, which had been invalvete transition process to democracy lost
significance. NGOs missed the opportunity to ligkinn networks, work together, and to establish a
collective strength, and thus they do not havectqgacities to oversee the government. For a long
time, the relationship between CSOs and the govembmvas characterized by mistrust and
suspicion rather than by cooperation and mutuaérstdnding. (cf. Meinhardt 2010; Meinhardt and
Patel 2003: 34)

Evidently, democracy in Malawi is not yet consotits it can be classified as a neo-patrimdnial
democracy. Patrimonialism occurs “where the resssiaf the state are treated as the patrimony of
the ruler, not as public wealth in the modern se@skcial servants and their retainers are rewdrde
by access to the spoils of office — by prebendsherathan salaries” (ODI 2001: 9).
Neopatrimonialism prevails if such principles (¥tbperate within the context of a bureaucratic
state structure. This can be the case within thendéwork of an authoritarian or democratic
constitutional setting. One characteristic whickoahpplies to Malawi is the “big man syndrome”,
namely systematic clientelism and the use of ste¢eurces for the political legitimation of the
leadership. (cf. ibid.: 9)

In Malawi, the concept of government is still wigelinderstood in its traditional sense, as
Meinhardt and Patel (2003) explain.. Governmegtlked ‘bomd, a Swahili word for an enclosure
around the dwelling units of traditional chiefsaw# owners and influential people in pre-colonial
society, a term also used to describe the coloadwhinistrative centersBoma refers to the
administrative regime and is conceptualized aswaepioll and feared institution protected by the
police or guards. It operates independently angleedo not see themselves as necessarily being
part of the governance process. (cf. Meinhardt Raigl 2003: 50) Under Muluzi, the government
was “preoccupied with its short-term political swal” and “employed authoritarian tactics against
rivals, tried to bolster its position by satisfyinige economic interests of supporters within the
legislature and electoral constituencies, and tedaio populist policies” (Fozzard and Simwaka
2004: 4).

Although there is freedom of opinion and speecérdlare serious shortcomings as regards freedom
of the press and media. The two national dailies @avned by opposition politicians while

television is owned and controlled by the stateer€hare several independent radio stations, though

3 Adiscussion of patrimonialism and neo-patriméisia in Africa can be found in Hyden (2006) or Medl£1987).
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many of them broadcast at the regional level dAbwever, the influence of the media is limited by
poverty: newspapers are relatively expensive anstlgnpublished in English, as a result of which
they are almost exclusively read in urban aredsMeinhardt and Patel 2003: 17; Meinhardt 2010)

4.1.3 Malawi’'s economy

With a Gross National Income (GNI) of USD 4,2 lmtiand a per capita income of USD 280 (cf.
World Bank 2009), Malawi is one of the world’s pest countries in economic terms. In the past
decade, economic growth has been positive, albedtuiating, and Malawi remains highly
dependent on Official Development Assistance (ODRinancial flows from multilateral and
bilateral donors fluctuate between 20 and 25% ais&Domestic Produdt.

Malawi’'s economy is strongly dominated by agrictétuAbout 90% of the rural population live
from agriculture characterized by a very labor msiee mode of production, and the majority are
smallholders or self-sufficient farmers producing their own needs. Agricultudso accounts for
more than 90% of export earnings. Therefore, Mataagonomy remains extremely vulnerable on
several counts: it is dependent on a small basketw agricultural exports which renders it
vulnerable to fluctuations in world commodity pi¢ceand its dependence on rain-fed agriculture
means that it is also extremely vulnerable to ciranglimate conditions. Some unexpected climate
changes and consequences, such as drought or floadscause food shortages with dramatic
effects for the population(cf. Tearfund 2007: 23-4) Agriculture accounts for 35,5% GDP,
industry for 17,5%. The industrial sector remaingab, and having shrunk considerably since the
1980s, it is limited to the four cities of Blantyrelongwe, Zomba and Mzuzu, and is not of any
international significance. The service sector gasvn and is now the main contributor to GDP,
accounting for 47%. However, its contribution to ppayment remains small. Malawi’'s trade
balance is negative and its deficit has been rigirthe past years. As a landlocked country with no
sea ports it faces a natural barrier to trade Meinhardt 2010; World Bank 2009)

Most commodities produced in Malawi are agricultygeoducts. The most important crops are
maize, tobacco, tea and sugar. While the tea secsiill dominated by British entrepreneurs, the
two existing sugar plantations are owned by a Sédfitican firm, and the tobacco plantations are
owned by Malawian businessmen. Many politiciarkse flormer presidents Muluzi and Banda, are
successful and influential businessmen and viguadhtrol certain business sectors (cf. Meinhardt
2010: 10; Meinhardt and Patel 2003: 4, 60). As meetd above, the processing industry is very

™ The most important donors in terms of volume thee United Kingdom, Japan, U.S., Germany, Swedemybly,
Canada and the People’s Republic of China. The imgsbrtant multilateral donors are the Europeanodnithe
World Bank and the African Development Bank. OfiidDevelopment Assistance to Malawi amounts archaitla
billion USD. (cf. www.aidflows.org [17.02.2011]; BMya et al. 2004: 7)
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small and the main export crop, tobacco, which astofor almost 75% of Malawi’s exports, is
traded unprocessed as there is no industrial tnfietsire for the production of cigarettes.
Furthermore, while fertilizer is widely used, itnst produced in Malawi and must be imported.

4.2 BWIs’ aid relationship with Malawi

4.2.1 BWIs’ aid relationship with Malawi: Structura |l Adjustment Programs

Malawi applied to the World Bank for its first Imteational Development Association (IDA) credit
in February 1965 and received the loan one year. [&he volume of the “Highway Engineering
Project” was USD 490.000 and the term of the credis 10 years including a two-year period of
grace (World Bank 1966). Since then, Malawi ha®iresd another 123 project loans (6 projects
were dropped) amounting to about USD 3 billionhet time of writing. The first macro-economic
stabilization programs based on the Internationah&fary Fund’s Stand-By Arrangeméntvere
introduced in late 1979, and the first World Bartku&ural Adjustment Program in mid 1981.
Between 1981 and 1994, Malawi implemented six $&trat Adjustment Programs supported by
the World Bank and after 1995 three Fiscal Restniray and Deregulation Programs, another form
of structural adjustment supported by the BWIs, evanplemented (cf. GoM 2002: 11). The
International Monetary Fund’s Independent Evaluatiffice uses the term “prolonged users” for
countries engaged in IMF supported loan programatfteast seven years out of ten. For the period
from 1971 to 2000 51 countries can be categorizegralonged users. Malawi is one of the 16
most prolonged users as it was under IMF arrangenien17 years out of that 30 year period. (cf.
Kubalasa 2004) This pattern must be seen in tin éijaid dependency, and the IMF’s mandate to
only provide temporary balance of payment supportcéuntries (cf. ibid.: 3): Malawi's aid
dependency expresses itself in financial and ititui®nal terms. “Institutional aid dependency is
understood [...] as a loss of capacity to make amaleément planning decisions arising from the
gross imbalance between domestically-generatechuvegeand the actual or potential availability of
external finance” (ODI 2001: 12; cf. Booth at &00B: 33)

In general, Structural Adjustment Programs aregiesi, negotiated and implemented in several
stages. First, a Country Economic Memorandum,uatsitn analysis of the economy, is prepared by
World Bank and IMF staff in consultation with thevgrnment. Second, sector-specific issues and

S The IMF’s Stand By Arrangement is a lending fiagithrough which a member country can use IMFriitiag up to
a specified amount to overcome short-term or cgtl@lance of payments difficulties. Installments aormally
phased on a quarterly basis, with their releaséitonal upon the member’s meeting performancesiget such as
monetary and budgetary targets (IMF 2003 quot€dBCD 2006)
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constrains are identified in a Policy Framework étagnd concepts aimed at addressing the issues
are developed. Third, based on the results of siamsthe World Bank prepares a white-cover
Memorandum of the President and Staff AppraisaldRe@he Memorandum outlines how funds
provided by the BWIs are to be utilized. The dfgiigmorandum is given to the government to
agree or disagree with its contents. Fourth, aoyeliover Memorandum of the President is
prepared by the World Bank and given to the goveminfior review in consultation with various
stakeholders in the country. This step is rega@ea critical stage in the design of the national
SAP, as the yellow-cover document is the basiségotiations. The government can reject some of
the policies and conditionalities according to Wiews of the stakeholders involved. Fifth, aftes th
yellow-cover Memorandum has been reviewed, the monent can proceed with requesting
funding for the SAP which was agreed upon. Thiforsnally done in a Letter of Development
Policy from the Minister of Finance to the Presidehthe IDA. The submission of the letter leads
to the preparation of the green-cover Report ancbRenendation of the President of IDA to the
Executive Directors. At the stage where the gremrecreport is prepared, the World Bank and the
government must effectively have agreed on all gedi conditionalities and the timing of
disbursement of resources. (cf. Chilowa and Chit@29: 245)

In Malawi “experience has shown that, prior to #ggeement about adjustment programs where
wider consultations with stakeholders are expedtadgs have tended to go wrong” (ibid.: 245).
The problem was that the government negotiatinghteamprised officials from only three key
departments, namely the Ministry of Finance, thaistry of Economic Planning and Development
and the Reserve Bank of Malawi. It is noteworthgttiine ministries, departments and the private
sector which were directly involved in the implertedion of the SAP were not involved in its
design and negotiation. There was no effectiverfofar consultation with the private sector and
trade unions. The Malawi Chamber of Commerce addstry criticized the fact that consultations
only took place after the programs had been impigeteand their negative effects have become
obvious. (cf. ibid.: 245)

The review process of the Memorandum was influermedhstitutional constraints and there was
no effective discussion. Three constraints werenesl by Chilowa and Chirwa (1999: 245). First,
the document for discussion was not circulatedriatéy for discussion within departments of the
involved institutions. Second, there was no commoderstanding of the program among the three
institutions in the government’s negotiating ted&imally, the negotiation team lacked the skills to

develop alternative programs and to make a cripcdicy analysis of proposed the content. “As a

result, the few government official involved in thegotiations panic when they receive the yellow

document and agree to it without really apprecgatime policies and conditionalities.” (Chilowa
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and Chirwa 1999: 245) This also creates resistantiee ministries since the agreed policies often
effectively conflict with their priorities. The Wlol Bank criticized this lack of equivocal political
commitment to the SAP which was agreed by the tkegedepartments.

The Structural Adjustment Programs implemented edaWi between 1981 and 1995 focused on
the liberalization of the agricultural sector, [setal sector reform, finance sector reform, and
rationalization of the budget. In the agricultusaktor, the reforms centered on price controls and
on lifting restrictions on smallholder productiohtobacco’® Financial sector reforms included the
liberalization of the exchange rate, relaxatiomxthange controls, and the liberalization of irgere
rates. These reforms also brought a shift in meyetalicy from direct to indirect instruments.
Major industry and trade reforms, including strorgguctions in tariffs, were implemented.
Furthermore, public enterprises were privatizedyvileg redistributive issues, such as popular
ownership and employment, unresolved. In genenal Government of Malawi assesses that “the
adjustment programs have had limited impact on @won growth and poverty reduction”, two of
their primary goals. As outlined above, as grovates fluctuated and were even negative in the
early 1990s, sustainable growth has proved to hesite” (GoM 2002: 12). The set of structural
reform programs did not translate into poverty dun, and macroeconomic instability actually
aggravated the poverty situation. In order to asklrhis situation, in 1994 the Government of
Malawi introduced the Poverty Alleviation Programhose impact remained limited. The
Government admits that the main constraint of tregiRam was the absence of a well-articulated
action plan, and disjointed initiatives which ladkaoordination proved to be ineffective. (cf. ibid.
11-17)

4.2.2 BWIs’ aid relationship with Malawi: debt relief

Malawi was a highly indebted country and was grérdebt relief within the framework of the
Heavily Indebted Poor Countries (HIPC) Initiativiehe HIPC Initiative was launched in 1996 and
is a multi-creditor initiative which grants conditial debt relief to poor countries. Participating
creditors comprised all multilateral, official biésal and commercial creditors. External public and

publically guaranteed debt was reduced — but nailyocancelled — in the HIPC Initiative. Debt

® The BWIs were heavily criticized for their agrital sector advice to the Government of MalawheTinitial
impact of the SAP reforms led to a substantialéase in the production and increased revenuesdattal sector.
However, these effects were offset by input pricesspecially prices for widely used fertilizer -eli@asing faster
than producer prices. The BWIs enforced the liftidgprice controls and the elimination of fertilizeubsidies left
the Government of Malawi with no possible policspense in order to intervene against the rapidtyeiasing
producer prices. Consequently, farmers and thd paqaulation suffered greatly and famines were agated. (cf.
Harrigan 2003).
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relief under the HIPC Initiative is a two-stage gess. Eligible countrié§ including Malawi, first
need to reach “decision point” which means thatythave a track record of macroeconomic
stability and have prepared a Poverty Reductioat&gly. PRSPs were seen as mean for creating
national commitment to poverty reduction and toueaghat HIPC funds are used appropriately,
this means for poverty reduction. In an endeavoilotsen the HIPC-PRSP link and to give
beneficiary countries more time to draw up a fuRSP, the concept of an Interim PRSP was
introduced by the BWIs. This Interim PRSP is a doent which enables a country to access patrtial
debt relief while preparing the full PRSP. Whencreag decision point, the amount of debt relief
necessary to bring countries’ debt indicators t@Ellthresholds is calculated, and countries begin
receiving interim debt relief on a provisional sasCountries reach the second stage, completion
point, if they maintain macroeconomic stabilityrryaout key structural and social reforms, and
satisfactorily implement a Poverty Reduction Siggtéor a minimum of one year. At completion
point the remaining amount to be written off iseeded. (cf. World Bank 2010) After reaching
decision point in December 2000 Malawi was gramadial debt relief. In August 2006 it reached
completion point as fOcountry in a row. In sum, Malawi’s total exterrlbt stock, which was at
USD 3 billion in nominal terms, was reduced to U800 million. (cf. World Bank 2008) By
reaching the completion point of the HIPC initigjivMalawi also became eligible for further
multilateral debt relief under the Multilateral DdRelief Initiative. Due to its debt structure Maida
greatly benefited from the HIPC Initiativ® However, scholars and NGOs advocate that the amoun
of debt relief granted to Malawi is not sufficiesntd the HIPC initiative is regarded as inadequate

compared to the preferred total debt forgiveneksOl@imango 2002: 1).

4.2.3 BWIs’ aid relationship with Malawi: Poverty Reduction Strategy

In 1999 the BWIs introduced the Comprehensive Dmyment Framework (CDF), the new

development approach replacing the SAPs. The nrostipent tool for implementing the CDF are

the Poverty Reduction Strategy Papers, which fdrenldasis for lending programs with the IMF
and the World Bank. PRSPs lay out a country’s memmoomic, structural, and social policies and

programs to promote growth and reduce poverty,elsas associated external financing needs. The

" Eligible countries must have debt burden indic@tbove the HIPC initiative thresholds using thestmecent data
for the year immediately prior to the decision poia debt level is regarded as sustainable if ibésow 15% of

GDP, Malawi had a debt service ratio of 19%. Thepresent value of debt to exports ratio stoodéa2 against
the sustainable threshold of 150% and the net ptesdue of debt to domestic revenue at 472% coethéw the

threshold of 250%. (Bwalya et al. 2004: 7)

Malawi's debt structure is as follows: the WoBdnk is the largest creditor, accounting for aro#indf multilateral

debt; Japan is the largest bilateral creditor, ingldhbout 85% of the country’s debt to the ParigbhClcommercial

debt is at a low level of about 2%. (cf. www.aidftorg [17.02.2011])
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core principles underlying the PRSP (cf. chapt&:.1). approach suggest that PRSPs would be
expected to include (cf. Klugman 2002; World BaK @):
0] A description of the participatory process usecl(iding the format, frequency,
location and contents of consultations);
(i) Comprehensive poverty diagnostics;
(i)  Clearly presented and costed priorities for maanemic, structural, and social
policies (which should not become a “wish list”);

(iv)  Appropriate targets, indicators, and systems fonitnang and evaluating progress.

The PRSP cyclé comprises the following successive steps (cf.tBreVoods Project 2003):
(1) Understanding the nature of poverty in the lenaiogntry;
(i) Choosing poverty reduction objectives (based on Niennium Development
Goals);
(i)  Defining the strategy for poverty reduction andvgto (prioritization of focus areas
and development challenges);
(iv)  Implementation of programs and policies;

(v) Monitoring outcomes and evaluating impact.

As mentioned earlier, a PRSP should be developed jparticipatory way and thus nationally
owned. The level of participation is decisive fanether or not the given country’s PRSP will be
approved. In each country, the government is resptanfor writing the PRSP and for organizing
technical and donor inpu8.The PRSP must be presented to the Bank and the Before a
country receives funding, hence after step (iig &efore step (iv) as above. The boards of both the
World Bank and the IMF need to approve a countPRSP before a lending program is agreed. The
contents of the PRSP are appraised by officers fyoth BWIs in so called Joint Staff Assessments.
The PRSP also provides the framework for developiveg BWIs' national Country Assistance
Strategy. (cf. ibid.)

When the PRSP approach was introduced, reseamhensd that “there will inevitably be tensions
between the PRSP drafting efforts and commitmemdas governments have already entered into
with the IFIs” (ODI 2001: viii; cf. ibid: 21). Theetically, the PRSP should also be based on

" Anillustrated description of the PRSP cycle barfound in Annex C.
8 For more details on ownership of Poverty ReducStrategy Papers see chapter 2.3.2 and for datktaialysis of
ownership of the national PRSP in Malawi see chrahte
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existing national development strategies and thisaiso turn out to be problematic. The PRSP was
not Malawi’s first poverty-reduction policy, butgwious approaches had been centered on safety
nets to ameliorate the situation for the poorest these measures failed to address the root causes
of poverty. The Poverty Alleviation Program intraga after democratization also failed to deliver
the expected results as it suffered from the aleserican action plan, poor prioritization and
inadequate linkages to the budget. (cf. Bwalyd.€2@04: 7-8) Furthermore, there was the Malawi
Vision 2020, which has been drawn up in with inpiaten public consultations, but was a “wish
list” with no framework for implementation (cf. Jans and Tsoka 2003: 199-202.) Based on these
existing national programs in theory, and with akvénk to them in practice, the Government of
Malawi developed an Interim Poverty Reduction andv@h Strategy Paper (I-PRSP) which it
presented it in May 2000 (cf. Peretz 2007: 19). fiehased final document was then agreed by the
boards of the Bank and Fund in December 2000 ansecpmently partial debt relief was granted to
Malawi. The I-PRSP submitted was supposed to layaawad map for the full PRSP and was not
comprehensive (Fozzard and Simwaka 2004:8).

The Government of Malawi wanted to proceed swiihyl started the preparations for the full PRSP
in January 2001. They should have been finisheshdir 4 months later, in April 2001. However,
due to pressure from various stakeholders, andcislye Civil Society Organizations, the
Government changed its initial schedule and exteride PRSP preparation process to ensure that
the paper is based on broad national ownershighd@dirst full PRSP has not been operational at
the time initially scheduled by the GoM, a PRSPdiigs to Date document was drawn up and
designated to provide inputs for the 2000/2001 bud@fter an extended consultation process, the
final full PRSP was presented in April 2002. Thstfiprogress report was presented one year later,
in 2003, and two others followed in 2005 and 280/ addition to the PRSP the Government of
Malawi developed the Malawi Economic Growth Strgte@MEGS) in 2003. The MEGS
highlighted the importance of economic developmand in particular the significance of the
private sector for poverty reduction and Malawite@gperity as this was missing in the full PRSP
document. (cf. VENRO 2008) Although the full PRSBswapproved in 2002, and it informed the
budget for the years 2002/2003, its effective immatation did not start until several years later
(cf. Peretz 2007:1). This was due to previous faguin macroeconomic policy and subsequent
shortfalls in donor support. In the fiscal year 2002 Malawi’ economic management
commitments got “off track”, and consequently thé&Fl withheld parts of its funds, with other

donors following suit. As the implementation of tR&SP built on the commitment of donors (to

8 A detailed chronology indicating most relevantasiones of the PRSP process in Malawi can be fauAdnex D.
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provide 60% of the resources) a loss of funds haedpihe swift and successful implementation of
the first PRSP (cf. MEJN 2002). In 2003 Malawi pack “on track” and financial flows resumed,
however this rebound was not long-lasting and theegiment’s performance was again poor soon
afterwards (cf. Bamusi 2006: 7). After three yed#ng, second PRSP was introduced in 2006; it is
entitled Malawi Growth and Development Strategyl atso draws on the MEGS. (cf. VENRO
2008)

The content of Malawi's first PRSP was built aroufodir policy areas: sustainable pro-poor
economic growth and structural transformation; haroapital development; quality of life for the
vulnerable; and good governance. These four amastituted the main strategic elements around
which interventions and policies were grouped mtitamework for poverty reduction. (Bwalya et
al. 2004: 10)

4.3 Ownership in Malawi’'s PRSP process: Argumentatie Discourse Analysis based on Hajer
The PRSP process is based on the assumption theigzdion will increase national ownership
which in turn will ensure the effectiveness andaugbility of the reforms. Scholars highlight that
ownership of the PRSP depends on who participatbsther participation actually affects the
design of policies or merely provides endorsemeregxternally designed programs, as well as the
scope and coverage of the PRSP process (cf. SteavatdVang 2003). Country ownership is
therefore a rather flexible concept. In order talgre the aid relationship between the BWIs and
Malawian stakeholders in the PRSP process and hovas changing over time, and in order to
address the question who “owned” the PRSP — howt feas nationally owned, and how far it was
perceived as imposed from outside — | will examtine dynamics in various steps of the PRSP
cycle outlined in the previous chapter, the negotis with the BWIs, and the endorsement
process.
In order to find answers to my research questiorh&¥was the aid relationship between the
Bretton Woods Institutions, the Government of MalaRarliament and Civil Society in the first
PRSP process and how did it change over time?”lll s@nduct an Argumentative Discourse
Analysi$? and for this purpose | split it up in two operatitized questions:

(1) Who was involved in the PRSP process and whataatien was there between the

stakeholders? Which stakeholders directed the flation of the PRSP?

(i) How was ownership perceived by different stakehrslée

8 My research method, which formed the basis fdlecting the findings that are presented in thimpter, is
described in more detail in chapter 3.2.
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| will base my analysis on research papers andiaffdocuments of the Government of Malawi
such as the interim PRSP, the full PRSP, the PR&gtess report® as well on documents of the
BWIs such as Joint Staff Advisory Notes and the rifiguAssistance Strategy, and on documents

published by other stakeholders such as NGOs atidrpantarians.

4.3.1 The process of PRSP formulation: stakeholdeend interaction
In this chapter, | will give an overview on thelgtholders which participated in the PRSP process,
the timing, quality and coverage of participatias,well as on the content of the participativeoacti

in order to get an idea whether participation dbjwdfected the design of the PRSP.

Who participated in the PRSP process?

The World Bank and the IMF demand that PRSPs awrdiup based on a participatory process
involving national civil society and the privatecs®, as well as bilateral, multilateral, and non-
governmental development partners (cf. World Ba®89). Yet, the design and negotiations of the
Malawian PRSP were dominated by the Government alaivi. The I-PRSP was drafted by the
Government of Malawi with assistance from the BWARd it was produced speedily in a non-
inclusive process with virtually no consultationasfy further national stakeholders (cf. Jenkins and
Tsoka 2003: 201). Civil society was almost compyesxcluded; also bilateral donors did not get
included and complained about the heavy BWI intefiees in the drafting process. (cf. MEJN
2001: 9)

According to a study by the NGO VENRO (2008), whicbnducted broad research into
participation in PRSP processes in more than 60tdes, insiders observed that in Malawi the
Government dominated the PRSP process extensivelythat it might have accepted the PRSP
process, including participation, only in orderftdfill the requirements to be granted debt relief
through the HIPC initiative. Other studies (Bwastaal. 2004; Jenskins and Tsoka 2003) also arrive
at the conclusion that the political elite was fantorable to the process and that its support was

limited.

Institutionally, the PRSP process was organized four-tiered committee structure (cf. Bwalya et

8 The BWIs expect a PRSP to includelescription of the participatory process which waed and to comprise a
description of “the format, frequency, and locatmihconsultations; a summary of the main issuesethiand the
views of participants; an account of the impacthef consultations on the design of the strategy;aadiscussion of
the role of civil society in future monitoring aimdplementation.” (World Bank 2010) This should gavéull picture
of aspects of ownership and participation of thdaMa PRSP, however as final versions of officiatdments often
reveal little about the politics of negotiationsdafin)formal channels of influence that shape denisdocuments
from other stakeholder will be consulted as welhis analysis.
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al. 2004: 9; GoM 2000):

(1) TheMinisterial Committeeconsisted of representatives of six ministries wad chaired
by the Minister of Agriculture, yet the Minister &fnance played a dominant role. The
Reserve Bank of Malawi was also represented.

(i) One tier lower was theéNational Steering Committedt comprised the principal
secretaries of all ministries, the manager of tlemtal Bank, representatives of the
Treasury and the National Economic Council. Theidwall Steering Committee was
chaired by the Secretary to the Treasury. It atetuded the National Coordinator, a
World Bank officer of Malawian descendent, who was charge of the overall
coordination of all activities at all four tiers.

(i)  The Technical Committegvas the third tier. It was chaired by the NatioBabnomic
Council and played a pivotal role in the actual agagment and oversight of the PRSP
formulation process.

(iv) At the fourth tier were allThematic Working Group21 in total. The working groups
included representatives from the Government ofawal civil society, the private
sector and donors. Not all stakeholders were egogtiresented in each working group.
The Thematic Working Groups (TWGSs) constituted than arenas for participation.
The results of the substantive discussions of eamking group were fed into the work
of the Technical Committee (one tier up) and thedtarg team.

The parliamentwas also involved in the PRSP process. However,ptirliament is not a very
strong political institution in Malawi, and its min the PRSP process remained rather limited. No
measures to strengthen its role in the design@PiRSP were taken. Some parliamentarians were
involved in working groups focusing on specific it though it is noteworthy that government
officials considered the parliament to belong te @ivil Society Organization category when the
Thematic Working Groups were composed. (cf. Bwadfaal 2004: 14) Many Members of
Parliament (MPs) lacked the technical expertisetand required for their activities in the working
parties®® Eventually, the full PRSP was passed by parliamaitér having been designed by the
Government with very little contributions from MP§he World Bank and IMF criticized the
limited participation of parliamentarians. (cf. BMand World Bank 2003: 4; 2006: 2; VENRO
2008).

8 parliamentarians were supported in their workcbyl society which provided parliamentarians witasearch
outcomes and commented and simplified versions®PRSP. In return, the parliament was supposediytavith
civil society and voice its concerns, such asifstance about budget priorities, in parliamentdepates and
influence contents of acts and annual budgetsVENRO 2008)
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The governmenthas been very hesitant to involeavil society in policy-making and at the
beginning only four Civil Society Organizations wetirectly involved in the design of the PRSP,
one of them being the Council for NGOS in MalawiQ@GOMA). One representative of
CONGOMA - which was founded in 1985 and due to ptgastatal structure it is not an
independent NGO — was eventually invited by the €&oment to join the team drafting the PRSP
(Bwalya et al. 2004: 12). In general, civil sociatyMalawi has long been weak and disorganized,
NGOs had little influence on politics and missed tpportunity to work together on certain issues.
The PRSP process in Malawi initiated stronger coatsn between NGOs: civil society identified
opportunities to be heard within the framework led PRSP process, consequently improved their
organization in order to seize them, and to provadastructive inputs. In this respect the
foundation of the Malawi Economic Justice NetwdWkEJIN), a network or umbrella organization
of around 100 NGOs active in Malawi, in 2001 istjgattarly noteworth§. (cf. VENRO 2008)
MEJN has played a part in the PRSP process fromengsbeginning. It successfully lobbied for the
stronger involvement of CSOs in the PRSP process athough a few NGOs had originally been
formally invited to the PRSP process by the goveminin the beginning, around 100 civil society
representatives were later taking part in Them@ticking Groups later. MEJN also developed a
project devoted to monitoring the PRSP, especiallygetary policies. In general, it can be said that
the PRSP process strengthened the position andfdalawian civil society. (cf. Bwalya et al.
2004 12-3)

The private sectorwas also involved in the PRSP process, as sewoéligd representatives were
active in the Thematic Working Groups (on Indus@yedit and Macroeconomic Stability) working
on the draft PRSP (cf. ibid.: 13). Though, the gi&vsector was not involved in the review process
and the BWIs recommended getting the private sentoe involved in future (cf. IMF and World
Bank 2003: 4; 2006: 2). The Malawi Economic Growstinategy, which was developed in 2003 in
addition to the PRSP, aiming at highlighting thepartance of economic development and in

8 MEJN was almost exclusively financed by Northdomors, especially by the UK-based NGO OXFAM. MEJN
representatives say that their dependency on ettdonor funding has not comprised their activities studies
point out that “the low educational level at thaggroots and limited analytical skills among NGé&ffstompound
the situation and hamper the development of a fakstance on policy issues. Combined with a serattitude, the
result might be a tendency to dance to the tundoobrs or other external agents” (Bwalya et al.£203B; 25).
Another scholar agrees that foreign involvemeribaal NGOs brings the risk that the organizatioas teel more
accountable to the North, rather than to the Ipcalr, and adds that such cooperation bears anagker‘While
expats may have the eloquence and writing skilldéaling with policy-makers, their prominence carelf
government suspicious that CSO are the pawns ot@ibtesome white men from Oxfam™. (Rick 2002: s.p.)
However, since more than 100 NGOs have been indalveghe PRS process, it can be concluded thasigrats
interests have also been advocated and hear@wefya et al. 2004: 12)
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particular the significance of the private sectargoverty reduction was drawn up with significant

contributions from the private sector (cf. VENRQD2).

Trade Unionswere not much involved in the PRSP formulationcpss at all. Their involvement

was limited to general consultations which wergegted at CSO. (cf. Bretton Woods Project 2002)

Another important stakeholder in the PRSP procesgdonors (i.e. the World Bank and IMF, the
British Department for International Developmentdathe European Union (EU)), who were
involved in the Thematic Working Groups and theidtzl Steering Committee. (cf. Jenkins and
Tsoka 2004: 201, 203; VENRO 2008) All donors in 8@l were organized into an aid coordination
group, chaired alternatively by the World Bank &ndDP. Through this donor coordination group,
donor representatives were deployed to Thematic kWipr Groups. Donor behavior was
ambivalent: on the one hand they refrained frompde®/olvement in the drafting process
highlighting the principle of ownership, while dmetother hand they emphasized that the content of
the PRSP must meet the expectations of the Word Bad the IMF. For instance, after the first
draft PRSP was circulated to all stakeholders,B¥Wds submitted “substantial written comments”
(Bwalya et al. 2004: 15) on the draft and did nioiehthat they were particularly concerned about
the sections on the macroeconomic framework. lfad.:i 15-6, 25)

Timing and quality of participation in the PRSP process

The initial timeframescheduled by the GoM needed to be amended. Aswedtln chapter 4.2.2,
the GoM developed the I-PRSP through a non-paditip process with the BWIs virtually being
the only stakeholder consulted and presentedMag 2000. The revised final document was then
agreed by the boards of the Bank and Fund in Deee2®00 and consequently partial debt relief
was granted to Malawi. The Government of Malawi tednto proceed swiftly and started the
preparations for the full PRSP in January 2001.yTWere to be supposed to be finished already 4
months later, in April 2001. Due to pressure froanious stakeholders, the Government changed its
initial schedule and extended the PRSP preparptiocess to ensure that there is sufficient time for
consultations and that the paper would be basdaaad national ownership. It has been the MEJN
that was leading the lobbying campaign for the msiten of the timeframe together with the support
of donors (cf. MEJN 2001a: 4; VENRO 2008). Aftereattended consultation process, the final full
PRSP was presented in April 2002. The first pragreport was presented one year later, in 2003
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and two further followed in 2005 and 20%6.

The quality of participation varied during the PRSP formulation proc¥saVhen the PRSP
approach was introduced by the BWIs, knowledge thbbwvas very limited in beneficiary
countries. Since then, it has spread and deepdngdat the beginning of the PRSP process in
Malawi, it did not extend across the whole of goweent or into local government. (cf. Jenkins and
Tsoka 2003: 200; ODI 2001: viii) A survey of subkh@ean African countries formulating PRSPs
finds that “there is a tendency for the facts & BRSP initiative to be fully grasped only by a Bma
core of government personnel who have been direelgonsible for carrying it forward. In some
cases, a similar level of understanding is shaged bmall humber of academics or civil-society
representatives.” (ibid.: 20) And it highlights th&he availability of even quite elementary
information on the subject declines quite steeyoae moves away from these central points”
(ibid.: 20).

In Malawi, participation in the three first stagelsthe PRSP process — poverty analysis, setting
poverty reduction objectives, and defining thetstyg for poverty reduction and growth — was very
limited at the beginning, and the Government of &daltended to dominate the process. Civil
society was not represented in the Technical Cotaeeniesponsible for the overall process, but only
in sectoral working groups, and took part in ad-tnmckshops at the national level. At the district
level, representatives of CSOs were sometimes edvito join consultations, though the
consultations focused on members of district pewdiats, administration (police, district health
officers), traditional authorities and “other inglotial people within the districts” (PRSP Technical
Committee quoted in Jenkins and Tskoa 2003: 202 Technical Committee organized
consultative meetings in all of Malawi’'s 27 distacmost of which lasted half a day or a full day a
most. Since many of the meetings were organizeshaitt notice, attendance was far below what
had been anticipated. Especially in the first desstages of the PRSP the consultations were
organized ad-hoc and were not supposed to becommeapent mechanisms. (cf. Bwalya et al.
2004: 15; VENRO 2008)

The results of the Thematic Working Groups’ workreveiscussed in a workshop, which formed
the basis for the drafting of the final PRSP. Tlenposition of the drafting team was strongly
debated, as the Government had not arranged ftmoagsparticipation of civil society and the
drafting team originally consisted predominantly gévernment representatives and a BWI

8 A detailed chronology indicating most relevantasiones of the PRSP process in Malawi can be fouAdnex D.

87 It needs to be pointed out that public partigigpain policy formulation has not been establisiredlalawi before
the PRS process started and there was virtuallegal basis for participative processes at thaétiof. VENRO
2008)
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consultant. It refused independent CSO represeatagioining the team pointing out that two
representatives of the parastatal Council for N@OKlalawi were already part of it. The newly
founded MEJN which focused its work on the PRSRgse exercised pressure on the GoM to
allow joining the drafting team and eventually tWwEJN representatives were allowed to
participate. MEJN seems to have enjoyed donor stigpothis regard. (cf. MEJN 2001b: 4;
VENRO 2008. The draft paper was circulated to tdksholders and civil society, along with
donors, for submission of written comments. Duthoconstraints outlined above, civil society did
not succeed in advocating the adoption of politagsred by it in the final PRSP. Issues brought up
by CSOs, such as corruption or the promotion atajural cooperatives, were not considered. (cf.
ibid.)

Participation in the implementati6hof the PRSP was also limited. In the first progresport on
the implementation of the PRSP, which was submiitte@003, activities of civil society are not
mentioned, despite their relative significance.sTls partly due to the fact that the report was
written by the Government of Malawi, and not inatfipative process. The World Bank and IMF
criticized this behavior and called upon the GoMyét all stakeholders — civil society, the private
sector, religious groups and donors — more involgefd IMF and World Bank 2003: 2; 2006: 4)
The GoM, which had changed after elections had be&hin 2004, took this criticism into account
and put more emphasis on NGOs’ role in the implg¢atem of the PRSP in the second and third
progress reports. It mentions the activities ofeseaVNGOs in specific sectors, such as agriculture
(GoM 2005a: 57).

According to VENRO, MEJN has been actively involviedthe implementation of the PRSP,
including beyond its limited mandate in official BR structures. It analyzed and commented the
poverty reduction strategies put forward by the Gadading to conflicts with the Government
about budgeting prioriti€% The second PRSP progress report also descriteegadtticipative
process in which it was drafted: a team of govemmefficials and a few civil society
representatives worked on a first draft of the sdcprogress report, which was then discussed in
meetings with high-ranking government officialsndocs and NGOs. It was then presented to the
members of the working party on budgeting, monitprand evaluation who initially delivered

inputs for the PRSP (cf. ibid.: 1). Donors seemedhfortable with the content of the second

8 As outlined above, the study does not focus erirtiplementation of the PRSP, and | tackle issuy wery briefly
at this point with respect to participation.

° For example, MEJN criticized the Government's réfileg policy in the education and health sector&JM
acknowledged that the Government has increasedaiddn@nd health spending, but criticized thatis nsed funds
which had become available through partial deli¢frélom the HIPC initiative, and not funds fronetbore budget,
especially in the light of strong increases thesBlent’s international travel expenses. (cf. VENRIDS8)
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progress report, and the World Bank and IMF cettiigt civil society was relatively well involved
in the implementation of the PRSP (cf. IMF and Wdkank 2006: 2).

Participation in monitoring and evaluatioof the effectiveness of the PRSP was also ratiméeld.
Participative monitoring had not been very commonMalawi before and no fully functional
monitoring system has been established during PR®Rmentation. Monitoring and evaluation
co-ordination points were established by the Migisf Economic Planning and Development, and
overall monitoring and evaluation of the processensmupposed to take place at the local, district
and national levels. However, involvement of alke&tholders was not arranged for. In response to
this deficiency MEJN introduced an independent timol monitoring the implementation of the
PRSP. Besides MEJN, the Civil Society CoalitionCfality Basic Education, a network with
around 80 member organizations, conducted a buwadgdysis in the education sector and referred
explicitly to the PRSP in their results. The growthrelevance of civil society’s PRSP work led the
government to commit itself to accept “external’nitoring systems by NGOs. (cf. Kubalasa 2004:
6-8) The BWIs also criticized the lack of a propsonitoring and evaluation system explicitly and
in doing so, they also highlighted that monitoriagd evaluation need to be conducted in a
participatory manner (cf. IMF and World Bank 20@806).

Lacking capacities and funding also limited #o®pe of participationinformation flows from the
Government to other stakeholders has not always se®oth and many NGO activists, as well as
parliamentarians lacked the expertise to give nmgdmli inputs into highly technical debates. Both
problems were particularly significant in the ruieas of Malawi. Hence the PRSP process
remained virtually focused on the capital citydngwe. (cf. MEJN 2001a, 2001b)

What was discussed?

The contents of the PRSP - and thus also thatytansultation - had been pre-set by two factors:
first, the content was considerably limited by soofie¢he HIPC and PGRF conditionalities. HIPC
Competition Point triggers (conditionalities) wereluded into the I-PRSP which was “Bank-
orchestrated” (Jenkins and Tsoka 2003: 201) andighphustified by the Bank as Malawian-
owned. As the PRSP was developed on the basiedfRRSP, the road map outlined in the latter
directly limited the content of the full PRSP. Térgpecific triggers were the subject of considerabl
consternatior?® (cf. ibid.: 209) Another factor influencing the rtent of the PRSP and the

% The first trigger was progress in the implemeatabf the National Safety Net Strategy. The sggthad been set
up under strong World Bank influence and its inidngnto the PRSP appeared to pre-determine treome of the
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consultations was the fact that the GoM showedalagence of high-level political commitment to
serious reform and the lack of a thoroughgoing loaer of conditionalities” (Jenkins and Tsoka
2003: 197). This was also reflected in its acceggasf strong BWI involvement in the formulation
of the PRSP chapters on macro-economic policy. MEddierlined that much of the prioritization
of measures proposed in the PRSP was based on gi@ssure (cf. MEJN 2001: 17).

In addition to these restrictions, during the dnaftprocess of the final PRSP there was high
uncertainty concerning the level of support fronateral donors due to some shortfalls of the GoM
in fulfilling macroeconomic policy commitments. Asseemed probable that that donors (especially
DANIDA, the EU and USAID) would withhold aid flowshe drafting team was forced to cut some
previously prioritized activities in the PRSP arwhle down others (cf. Jenkins and Tsoka 2003:
204).

Nevertheless, participation by civil society in fleemulation also affected the design of the PRSP.
For instance, HIV/AIDS organizations have beenufitial in shaping the policies of their TWGs
(cf. Steward and Wang 2003: 17). However, most NG@ported to MEJN that the
recommendations made during consultations havellargpt been incorporated in the documents
that were passed on to the Technical Committeehwiias in charge of drafting the final PRSP (cf.
MEJN 2001a; 2001b). When it came to structuralmafand structural policy issues, “NGOs and
their coalition in Malawi have been totally unahée influence macro-economic policy or even
engage government in dialogue about it” (Steward \Wlang 2003: 18). In its review of the draft
PRSP, MEJN also criticized that the final paperdeeleto be more coherent and more poverty-
focused (cf. MEJN 2001a: 18).

4.3.2 Discussing ownership: discourse coalitions

In this chapter, | will focus on how different s&ddolders perceived the concept of ownership, their
roles in the PRSP process and how the topic issag discussed. In analyzing statements by
different actors, particular attention is paid tee temployment of story lines, narratives and

metaphors by each actor in order to identify tliesicourse(s) — a set of concepts that structured

their contributions — when they were discussing enship in the PRSP process. The aim of this

Thematic Working Group on safety nets. The secoighdr causing controversy was achieving perforranc
indicators in HIV/AIDS and education, as it appehta bit random” to government officials and seentedre-
empt the PRSP process. The third trigger was thenssion of the draft Land Law to Parliament. Agatrwas
regarded as pre-empting and changing the contetiteoPRSP as it was already “prefabricated”. (ehkihs and
Tsoka 2003: 211)

Steward and Wang (2003) strongly criticize thessimg link between macroeconomic policy and poventy
Malawi's PRSP and the BWIs action in this respéeto tables in Annex E, which are based on Stewaad®
Wang’s findings, give an overview on reforms coméal in PRSP, and on poverty and macroeconomic mefor
linkages.
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chapter is to investigate whether different acformed discourse coalitions, i.e. specific coatio
around specific story lines. As discourse coalgi@are not primarily connected to a particular
person, but are related to practices in the coraéxthich actors employ story lines, it becomes
possible that some actors utter contradictory states, or even reproduce different discourse-
coalitions. (cf. Hajer 1995, 2006; see also chapi2)

Ownership

The term “ownership” was hardly used in the dismrs®f the PRSP process in Malawi. Many
other terms that are related to the concept —qi@ation, consultation, consensus and political wil

— were used much more frequently and were discussadore detail. When the expression
ownership was used by local stakeholders in Malawgeneral no explanation of its meaning was
given; it was also not listed in the glossary whibk GoM attached to the full PRSP in order to
explain some key terms used in the document. Schelaint out that “ownership” is sometimes
used as misnomer for participation and/or consaltah PRSP processes, and that this was the case
in Malawi (cf. Jenkins and Tsoka 2003: 213).

Without explaining the causality in detail in th@® RSP documents, the government and the NGO
coalition MEJN both advance the view that ownerdfiphe PRSP will enhance its effectiveness
(cf. GoM 2000: 18; MEJN 2001: 17). This argumend lb@en put forward by the World Bank and
IFM when the Comprehensive Development Framework wiéroduced, and they argued that
national ownership of policies would enhance thelihood of policy adoption, implementation
and sustainability. This hypothesis was not questio by the GoM and MEJN in official
documents, communiqués or position papers and pheyoted the idea of national ownership.
However, government officials proved to be skeptafithe viability of this hypothesis when
speaking off the record in unofficial interviews.(@ason and Tsoka 2001: 55).

Government, civil society and the BWIs also agrebdt stakeholders’ will to support the
implementation of the PRSP can enhance its effentiss (cf. GoM 2002: xiv; MEJN 2001a: 17;
Cavassini and Entwistle 2005b). The same staketwleo underlined that the PRSP should be
based on ,broad” national ownership and agreechemange of stakeholders which are expected to
take part in the PRSP process: civil society, theape sector, the poor, parliament and local
authorities were named. While the government ardBWIs tend to speak of “broad” ownership,
civil society also demands that it should be “meghil” and adds a qualitative dimension to the
discussion of ownership. However, in their Souratbfmr Poverty Reduction Strategies the BWIs

also acknowledge that the quality of participataom consultation has an impact on the ownership
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of the content of PRSPs (cf. GoM 2000: 18; 2002:MEJN 2001a: 2; Klugman 2002: 238-243).
These two actors, MEJN and the BWIs, also form aitwon in highlighting that transparency is
important for ownership (cf. IMF and World Bank Z0@; MEJN 2001a: 15; Klugman 2002: 238,
240). MEJN did so in light of the poor informatidlows from the Government to civil society
which it regarded as unsatisfactory, and in lighthe lack of transparency of negotiations between
BWI officials and the GoM. This shows that appaietiie World Bank and the Fund did not live
up to their principles in practice, or at leastitiperformance was perceived as weak by MEJN. (cf.
ODI 2001: 28; Steward and Wang 2003: 10)

Participation

As outlined above, all stakeholders involved tended to discuss the guiding principle of
ownership. However, they discussed “participatias”a means to achieving ownership. The term
was used very often, although the meaning of ppdimn and how participation could be achieved
was perceived quite differently by all stakeholdeidevertheless, there was a common
understanding of some aspects of participationaators formed discourse coalitions around it.

The World Bank, which again had introduced the ephof participation as an element of the
PRSP process, outlined in its Sourcebook that itppation is the process by which stakeholders
influence and share control over priority settipglicymaking, resource allocation and/or program
implementation” (Klugman 2002: 237) in the PRSPcpss. From this statement it appeared that
public participation comprises initiation and cahtof the PRSP, and should take place at various
stages of the process, including monitoring andiuag@n which should be carried out in a
participative manner. In their Joint Staff Advisdwptes, the World Bank and the IMF attested that
the Malawi PRSP’s main strengths were “a highlytipgratory process involving government, civil
society, the private sector and donors” and “argadt institutional structure for monitoring the
PRSP” (IMF and World Bank 2002: 1). They concludleat the participatory process “has helped
develop a relatively high degree of national owhgrever the strategy” (ibid.: 2).

Participation in the PRSP formulation was perceisechewhat differently by the GoM. In the first
draft it said that the process of developing th&sPRvould require the broad participation of civil
society and other stakeholders, including parlianae the poor. It also devoted an entire section
of the full PRSP to participation and showed commeitt to getting other stakeholders actively
involved in the PRSP process. However, in othetiges of the same document the GoM showed

that it also regards information dissemination &

n of participative action, and this idea d#fer

O
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substantially from the World Bank’s definition ofparticipative process. The GoM also highlighted
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that in terms of policy content the PRSP “will rhiplicate existing work or ‘reinvent the wheel
(GoM 2000: 26-27) and by doing so it confined tbepe of the participatory process a priori.
Since civil society has not been involved in therfolation of the I-PRSP, MEJN expressed its
reservations about the GoM's approach to partimparom the beginning of the PRSP process by
underlining that participation had a limited impactthe content of the PRSP and that people were
merely brought together to discuss items on andayenre-set by others. (cf. Bwalya at al. 2004: 9;
MEJN 2001a, 2001b; Rick 2002; Steward and Wang 2003 It also raised the issue of
representation by pointing out that the numberasipipants as well as logistics — time and place
of meetings — limited the possibilities for meariigarticipation in the PRSP process. As outlined
in the previous chapter, the timing of the PRSkhidation process was a hotly debated issue. Both
MEJN and donors lobbied the government to exterdithe frame envisaged for the consultations
in order to ensure that a truly participative psscavould be possible. Another issue strongly
criticized by MEJN was the composition of the ThéamaVorking Groups and the Technical
Committee, which was in charge of writing the fidahft: MEJN highlighted that “representation is
critical as it is directly linked to ownership” (MR 200l1a: 21). The organization solicited help
from donors in this regard (cf. ibid.: 4) and th&sem to have enjoyed the Bank’s support in that
cause (cf. VENRO 2008).

It is noteworthy that the general tenor on the eaagd quality of participation in the process
became more critical towards the end of the PRRRecWhile MEJN stuck to its position and
continued to highlight the deficiencies in the goweent and donors’ actions, the World Bank
which had been speaking of “a highly participatprecess” (IMF and World Bank 2002: 1). in the
first Joint Staff Advisory Note which approved thMalawi PRSP, raised some criticism about
missing participation in the preparation of thetfiprogress report (cf. IMF and World Bank 2003:
4). The Bank and Fund were very clear about thk tdcparticipation by the private sector and
parliamentarians in the JSAN of the second progmssrt (cf. IMF and World Bank 2006: 2) This
shift is based on the fact that the World Bank olesg that the government had only paid lip
service to comprehensive consultation processesitandctions proved to be the opposite (cf.
Jenkins and Tsoka 2003: 201). This is particuldrlye for participation in monitoring and
evaluation. In the full PRSP, the GoM presentedadi@pative approach to monitoring and
evaluation, but a proper system was not set up thietiend of the first PRSP cycle three years.later

Eventually, civil society and the BWIs formed a lttb@n around criticizing limited participation.
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Consultation

Participation and consultation were often usedam@ngeably, or in a pair, when stakeholders were
discussing the PRSP process in Malawi and forcatira consultations seemed to be as important as
participation for implementing the principle of oemship. As was the case with participation, the
term consultation was used rather often, althotgimieaning was quite differently perceived and
defined by all stakeholders involved. However, ¢ghisra common understanding of some aspects of
consultation and actors form discourse coalitiaosiad it.

First of all, all stakeholders, including parlianheagree on the fact that capacities for consoliati

are missing and that Civil Society OrganizationgniMbers of Parliament, officials from district
administrations and the like are not able to mageifscant contributions to the PRSP due to this
lack of capacities. Although no clear capacity tinig efforts had been made during the
formulation process, both the World Bank and theegoment praised the “extensive ‘bottom-up’
consultations” (IMF and World Bank 2002: 2) andHighted that the PRSP is “the product of a
highly consultative process involving a broad ramfestakeholders and represents a consensus
about how Malawi can develop and achieve its ctijeative of poverty reduction” (GoM 2002:
xi). However, in other documents the governmenteulmed that consultation does not necessarily
involve participation in decision making, and adedtthat building ownership and consensus is not
as simple as holding consultations (cf. GoM 20®): Its ambivalent attitude towards consultations
as means for participation in order to ensure oslniprbecame clear in the I-PRSP, which had been
developed in a non-participative process: the GoMrudently announced that it had resisted “the
temptation to consult for consultation’s sake teifyathe donor community” (ibid.: 19). It also
warned that ineffective consultations which havempact on policies might lead to consultation
fatigue, and admitted that this was the case ikipus public consultations it had held. From these
statements it became clear that the GoM was nbt tmmmitted to the idea of consultations.
Consequently, MEJN responded that consultationg;hwih perceived as a “top-down process” at
that time, must not be stopped, rather the proslessid be improved so it could inform the content
and improve the ownership of the strategy (cf. MEIN)1a: 4; 15). The government’s skepticism
towards the participative elements of the PRSPalss known to parliament which confirmed that
the GoM regarded participation and consultationsetgeas a donor-imposed precondition for debt
relief (cf. Chimango 2002: 1).

Donor involvement
The starting point of the PRSP approach is themaggan that donor driven development strategies

are less effective and that countries should kberdriver’s seat in the PRSP process. There was a
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general consensus on that fact and when nationakmhip of the PRSP was discussed, donor
involvement was also mentioned, both implicitly aexbplicitly. Donors were most reluctant to

speak about their role in the formulation procélss,government hardly ever referred to it and was
rarely critical about it, while Civil Society Orgamations both welcomed and rejected donor

involvement, depending on the context.

There was no doubt about the fact that the procEBRSP formulation was clearly pre-set by the
BWiIs. All stakeholders, including donors, reveattthere was donor pressure or that the process
was BWI driven (cf. Banda 2005; Bwalya 2004: 16;M5@002: 74; World Bank 2003: 18).
However, in Malawi the World Bank and the Fund dat only pre-set the process, they also got
involved in the formulation as such and provideplits for the PRSP’s content. As outlined above,
this was especially the case in macro-economicydlvhile the government only touched on BWI
involvement very briefly in its PRSP documents, Werld Bank said in its Country Assistance
Strategy document that the Malawian government ¢areled the Bank’s participation in the PRSP
theme groups” (World Bank 2003: 15). MEJN openlytigeed the negative impact such
involvement has on country ownership and expressettern whether the PRSP could differ
significantly from previous BWI initiatives (MEJNOR1a: 12-3). However it is noteworthy that
MEJN welcomed the Bank’s and Fund’s involvement nvitecame to making the process more
participatory by getting more civil society repret#ives to join the Thematic Working Groups and
the drafting team (cf. MEJN 2001a: 4; VENRO 2008).

Consensus

A story line which was repeatedly voiced by allksfaolders involved is that the PRSP needs to
reflect a broad consensus in order to enhance fieetieeness and sustainability of policy
implementation. The term consensus seems to halecesl the term ownership which was hardly
ever used, possibly due its difficult operationeficition which strongly depends on the role each
stakeholder envisages for him/herself.

In the full PRSP, which has an extensive chaptepanticipation, the GoM highlighted repeatedly
that the preparation process was designed to etfsairéhere was consensus on the strategy across
Malawian society and that all stakeholders wereagad in the process (cf. GoM 2002: 106). It also
pointed out that one of the overall objectives lté process is to “build consensus on Malawi’s
Poverty reduction strategy in order to enhancdiliked of policy adoption, implementation and
sustainability” (GoM 2000: 18). For the World Bargarticipation and consensus building in
government decisionmaking processes for macroecenpoticy formulation and implementation”
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(Klugman 2002: 239) are a key output of a PRSHqpaatory process. In a handbook on strategic
communication in the PRSP process, which is patti@fSourcebook, the World Bank explains that
strategic communication is more than disseminaiifgrmation to people, it is a means “to build
consensus among stakeholders about the develo@agentla” (Mozammel and Zatlokal 2002: 3).
Like the GoM and the World Bank, MEJN also repelgtedentioned the need for consensus on
policies in its PRSP documents repeatedly. It vageeto show that by participating in the PRSP
process it did not aim at sabotaging, but at impigvts contents, and at reaching agreement on
them (cf. MEJN 2001b: 4).

4.3.3 Findings of the Argumentative Discourse Anakis

As outlined in chapter 3.2.2, discourse analysi4hie examination of argumentative structure in
documents and other written or spoken statementseiisas the practices through which these
utterances are made” (Hajer 2006a: 66). Practiceshe sites where language is used. In this
analysis the PRSP process itself and its varicus@hts, for instance the Thematic Working Group
meetings, workshops and consultations which wetd, fes well as reports and position papers
which were written, are practic&sAccording to Hajer (ibid.: 66), the aim of anyghmentative
Discourse Analysis is to examine how the definitadra political problem relates to the particular
narrative in which it is discussed, and the ainmgfanalysis was to examine how the formulation
and the ownership of development policies in Mal&wrelated to the World Bank’s ownership

discourse.

In the previous chapter | examined how differeakeholders perceived the concept of ownership,
their roles in the PRSP process and how the tgpigei was discussed. Particular attention was paid
to the employment of story lines, narratives andapigors by each actor in order to identify
discourses and discourse coalitions, namely coafitaround specific story lin$Since discourse
coalitions are not primarily connected to a patciperson, but are related to practices in the
context of which actors employ story lines, it iespible that some actors utter contradictory
statements, or even reproduce different discourséitions, as was the case in Malawi.

It can be observed that in discussing the concémwmership, and its proxy participation and

consultation, as well as donor involvement as s of counterpart to ownership, different

92 A more detailed discussion of Hajer’s definitioipractices can be found in chapter 3.2.2.

% An overview of different story lines applied thetBWIs, the GoM, civil society and the parliamean be found in
Annex F. This overview is strongly condensed anelsents some preliminary results of steps 1 to Hajér’'s
proposed approach for conducting discourse analg$ischapter 3.2). Their employment was discusisethe
previous chapter.
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stakeholders employed various story lines and fdrdieerse discourse-coalitions in Malawi. It is
noteworthy that during PRSP implementation unusoalitions around specific political interests
were formed, as the World Bank and IMF supported society for instance.

Throughout the PRSP process the Government of Maldéered contradictive statements and
reproduced different discourse-coalitions at thenesatime. In general, it can be said that
government statements which were made in offi@udnents such as the I-PRSP, the full PRSP or
the Progress Reports were uncritical of the PR$Poaph and supportive of the BWIs. In these
statements the GoM tended to let aside controvemsi@ch emerged during the PRSP process.
However, in statements made “off the record”, sasHor instance in interviews for studies, and in
statements which were expected to be off the recemdh as comments to MEJN, the GoM
employed different story lines. Here it tended ¢onore skeptical of the PRSP process as such, the
scope and range of participation, as well as ofbdamvolvement. After the end of the first PRSP
cycle and after general elections had been heddiGthiV raised criticism of the BWIs more openly.
The BWIs tended to be very reluctant to make contsnen the PRSP formulation process. In the
Joint Staff Advisory Notes and the Country Assistatrategy they emphasized the high quality of
the formulation process, and praised the GoM foaraging broad participation in the beginning of
the PRSP cycle. Towards the end of the process, thik GoM had also been under crossfire from
several donors due to weak performance, the BWiisized the GoM for some deficiencies and
the lack of participation in the review of the PRSP

MEJN, representing the voice of most Malawian Ci@ibciety Organizations, was uttering
consistent statements throughout the formulatiovcgss, but formed discourse coalitions with
varying actors based on who else was supportingpitserns. While it joined a discourse coalition
with the BWIs arguing for stronger involvement o8QGs in the PRSP process in order to make
participation more meaningful, it formed a (infolndiscourse coalition with the GoM when
criticizing the BWIs for their strong involvement the formulation process and deploring that the
process was donor driven. Taking the prevailingoskism of the Malawian civil society towards
international donors into account, it is somewhapssing that donor involvement increased the
possibilities for broader and more serious involeatrby CSOs in the PRSP formulation process in

Malawi.

The most prominent discourse coalition formed Bystkeholders which can be identified in my
analysis is the one around ownership of PRSPs, Igahee hypothesis that ownership will enhance

the effectiveness of reform and development pdicidthough doubts about how ownership can be
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ensured and how donor involvement can diminishonati ownership were raised by MEJN (and
the GoM when talking off the record), no one questd the Comprehensive Development
Framework, the PRSP approach, and the new empivasinership as such. Achieving ownership
of the PRSP in order to enhance policy implemenatras a goal for all stakeholders involved.

The other strong discourse coalition was the on@déd by MEJN and the World Bank who jointly
advocated for stronger and more meaningful pagtep of civil society, parliamentarians and the
private sector. Their definition of participatiorag/wider than that of the government, especially
when it came to participation in monitoring and leasion.

Another important discourse coalition voiced byilcisociety representatives, the GoM, and
cautiously also by donors, was criticism of thesexiice of various forms of conditionality and BWI
involvement. The PRSP process was perceived as doposed or donor driven, especially after
the Bank and the Fund became involved in the Them#brking Group on macro-economy and
dominated the content of the PRSP in this sector.

Last, a further particularly noteworthy discourseldion was formed around the idea that the
PRSP needs to reflect a broad consensus on thegstrdll stakeholders agreed that consensus
needs to be formed around the PRSP policies by snefparticipation, and consensus-building
was regarded as particularly important by the GoM @orld Bank, which defined it as an overall
objective or a key output of the PRSP process. Nestess, most stakeholders seem to have had a
different idea of how such a consensus could anduldh emerge given their different

understandings of participation.

In order to measure the influence of discourse H@i@06a; 2006b) proposes a two-step procedure
which assesses whether a discourse coalition isndormin a given political realm. First, central
actors should be forced to accept the rhetoricalgpaof a new discourse. The situation here a
discourse is widely used for conceptualizing thelev@s called “discourse structuration”. This is
clearly the case in Malawi: the World Bank introddcthe ownership discourse together with its
new development paradigm and persuaded other tawctas to accept it. As the findings of the
analysis show, both national stakeholders, the @GoMicivil society, use the concept of ownership
and the hypothesis that ownership of policies wnlhance implementation and sustainability of
reforms. This was the case, even though the natsiakeholders did not seem to have a clear
understanding of its meaning and operationalizaitiothe PRSP framework. All stakeholders are
speaking about ownership and the proxy participagiod/or consultation.

Second, if the discourse solidifies into institnsoand organizational practices of that given
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political domain, and the actual policy processtamducted according to the ideas of a given
discourse, one can speak of “discourse institulipaizon”. If both criteria are fulfilled, the

particular discourse is deemed dominant, accortirtdgjer (2006a, 2006b). The second criterion is
also fulfilled in Malawi: as the Bank and the Funttoduced the ownership discourse together with
a policy tool, the PRSP, it provided the basisdibowing its discourse to become institutionalized
from the outset. The ownership discourse solidifigs institutions and organizational practices
through the participatory process and holding afstdtations. Thus, as both criteria are fulfilled
and the World Bank’s and the International Monetemnd’s ownership discourse is dominant in

development policy.

4.4 Ownership in Malawi’'s PRSP process: assessmdyased on the World Bank’s Operations
Evaluation Department’s approach
As outlined in chapter 3.2.2, | complete my findirgy applying the criteria the World Bank has put
forward to assess ownership in order to answerhimgl tesearch question “Did Malawi ‘own’ its
PRSP?”
In the World Bank’s handbook “An Operational Appcbafor Assessing Country Ownership of
Poverty Reduction Strategies”, the authors distiusgpossibilities and difficulties of defining and
measuring country ownership. They admit that “idifficult to arrive at a definition of country
ownership that is operational and empirically vehife” (Cavassini and Entwistle 2005a: 2) and
present four criteria to assess ownership propbgetie World Bank’s Operations and Evaluation
Department (cf. ibid.: 2-74:
(1) The locus of initiative for the policy must be hetgovernment;
(i) The key policymakers responsible for implementatioust be intellectually
convinced that the goals to be pursued are thé oigés;
(i)  There must be evidence of public support from tpedolitical and civic leadership;
and
(iv)  There must be evidence that the government islibgilsupport among the affected

stakeholders and can rely on their cooperation.

First of all, it is noteworthy that in these critethe role of donors and the Bank and Fund are not
mentioned explicitly although they play a signifitaole, especially for the first point. In the eas

of Malawi, as in all other countries which were guoing a PRSP, the locus of program initiation

% The following is based on Cavassini and Entwigl®5: 2-7 who draw on World Bank OED 1995: 64 amd
Johnson and Wasty 1993, as well as on ODI 200E.54-
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was clearly not in the government, but in exterdahor agency. Development of a PRSP was
mandatory for both debt relief and for lending fréhe Bank and the Fund. Although in theory
governments were free to reject funds from botlrees) in practice their choice was quite limited
due to the lack of alternatives. Thus it can bel $hat the locus of initiative for the policy was
external, not in the government. (cf. ODI 2001:54-

Second, when looking into the principle of ownepshkey policymakers responsible for
implementation did not seem to have been intel&@ticonvinced that the goal to be pursued was
the right one. As outlined in the previous chaptegre was a lack of understanding of and
skepticism towards the principle of country owngysand/or participation. In their early study
which was completed while the full PRSP was stling developed, Jenkins and Tsoka (2001: 55)
observed that government officials were extrem&bpsical about the viability of the ownership—
effectiveness function. As for the contents of RSP, the GoM needed a long time to incorporate
the PRSP policies into the budget and to start imisiementation, which indicates that the goals to
be pursued might not have been perceived as ‘i ones” by key policy-makers.

As regards support of the top leadership — theipalidimension of a PRSP process — there was
again no clear commitment from politicians. “It wegparently not until the end of the process that
the President Muluzi himself fully grasped that BiRSP was more than a method for deciding how
to spend resources freed up through HIPC debtftéllenkins and Tsoka 2003: 201). Confusion
and lack of information among the top politicaldees prevented them from supporting the PRSP
process pro-actively. As for the civic leadershigsan be said that NGOs and the Catholic church
were in favor of the PRSP in general, but they iegth critical about many aspects of the
formulation process and its contents. In most eirtbomments they shed light on the shortcomings
of the PRSP and thus do not appear to have begrsupportive.

The relationship between the government and otffiectad stakeholders was problematic as was
shown in the previous chapters. The governmentimiithte a participative process and hold
consultations, but when doing so it made an etfmifimit the scope of these activities as much as
possible. In short, the government solicited inpudid not deem valuable. Therefore it failed to
build support among affected stakeholders whaailtythad been willing to cooperate.

Evidently, the four criteria for assessing owngusti poverty reduction strategies put forward by
the World Bank and the IMF have not been fulfilladValawi. Thus it is obvious that Malawi did
not “own” its PRSP.
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5. CONCLUSION

This paper examined the World Bank's and the latesnal Monetary Fund's roles in development
by analyzing their practices in the first PRSP psscin Malawi. In the examination of the process, |
was particularly concerned with how and why theaidé “ownership” was promoted by the World
Bank, as well as with the tensions and contradistithat resulted from applying it in development
policy.”® My analysis was guided by three research questions
(a) To which extent has the BWIs' development ggracchanged since the introduction of
the PRSP approach with respect to ownership anttipation?
(b) What was the aid relationship between the BreWoods Institutions, the Government
of Malawi, Parliament and Civil Society in the filBRSP process and how did it change
over time?
(c) Did Malawi “own” its PRSP?

At the beginning of the paper an overview of ther/®ank and the International Monetary Fund,
their conceptualization of development and thefivdaies was given. The BWIs’ shift to the PRSP
approach and the principle of ownership were amayrom a neo-Gramscian perspective. Then, |
examined the process of introducing the PRSP appraa Malawi and the way in which the
document itself was formulated, in order to answdrether the PRSP process effected a
transformation in the relationship between donboes,the Bank and the Fund, the Government of
Malawi and civil society. This aid relationship wasalyzed by means of an Argumentative
Discourse Analysis based on Hajer (1995; 2006apB08 This also gave insights into how the
PRSP initiative was received by national stakehsldend how far the behavior of the Bank and the
Fund has altered in their views. Furthermore |ustrated the scale of commitment shown and the
types of action taken by all stakeholders involvéd.answer how far the PRSP was nationally
owned and how far it was imposed from outside, mpleted the findings from the discourse

analysis with results from an approach to asseseship of PRSPs proposed by the World Bank.

In what follows, | will first go back and discuseva and why the BWIs development paradigm

changed since the introduction of the PRSP appraadlexamine the meaning of ownership from a

% The detailed research design can be found intehap
® My research method is outlined in more detaithapter 3.2.

87



neo-Gramscian perspective in order to answer nsy f@search question. Drawing on that and the

findings of my analysis from chapter 4, the remagniwo research questions will be answeYed.

5.1 Ideologies of development or practices of power

The World Bank and the International Monetary Fhasie played an increasingly important role as
financers of development over the past 50 yearsirfdreas of activity have been widening over
time and since the 1980s they have played a lebd inodevelopment policy and are have
influenced North-South relations heavily. In orderget access to development finance from the
Bank and the Fund, any borrowing country from tloeit§ had to agree to comply with a set of
macroeconomic policy recommendations and fulfillrt@& conditionalities. By linking
concessional lending to a set of macroeconomiccieslithe BWIs had a direct and profound
influence over the ways in which Southern Countorganized their economies and integrated into
the world economy. (cf. Woods 2006)

The debt crisis in the 1980s helped the Bank amedRind to increase their leverage towards
Southern Countries and the developing world hatliaily no alternative to following the BWIs’
policy prescriptions. From 1980 until the mid-1998s BWIs promoted a set of policies which
became known as the Washington Consensus, whilStthetural Adjustment Programs were its
most prominent policy tool. Key elements of the Wagton Consensus, which aimed at
macroeconomic stabilization in light of the debsis;, were: macroeconomic prudence, economic
outward orientation, domestic liberalization, ligkzation of trade and finance, fiscal and monetary
austerity, privatization, and minimal governmenteimention’® Soon, all Southern Countries
seeking funding from the Bank and the Fund weregyetlto implement a SAP. (cf. Goldman 2005;
Raffer and Singer 2001)

As the SAP development approach proved not to fextefe and not to bring about effects in
macroeconomic stabilization and economic growth,BRVIs in the late 1990s announced to move
away from the Washington Consensus towards a newelamnment paradigm. It was widely
believed that a lack of local enthusiasm for whapesared to be standard policy sets was due to
limited “country ownership” of these programs ahdttthis was leading to delays or failures in
implementation. Consequently, the Bank and Fundabeg argue the case for greater national
ownership of development policies. In the late@98 new development agenda, termed the Post

7 At this point, | would like to repeat that | aware of the limits of general findings which candenerated from a
single-country study and refer to the limited scopa Masters dissertation.

® For a more detailed discussion of the Washin@onsensus see chapter 2.2.2 or Raffer and Singei)Y&vho give
a very clear and detailed overview of economic tgpment policy of the past 60 years.
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Washington Consensus, was introduced and a newyptubl, the Poverty Reduction Strategy
Paper replaced its widely criticized predecessbess SAPs. Poverty Reduction Strategy Papers now
form the basis of virtually all multilateral lendjnto the poorest Southern Countries. They are
policy documents produced by borrower countriediingy the economic, social and structural
programs envisaged to reduce poverty. The PRSPagpris regarded as the most concrete and
widespread manifestation of the BWIs’ efforts taramse country ownership of development
programs as it ostensibly prioritizes civil socigtgrticipation in the formulation of the national
poverty reduction strategy. (cf. Steward and Wadi@@32 2)

Although PRSPs are ostensibly drawn up in a ppdioie process and meant to be “owned”
nationally, they must receive endorsement fromltbards of both the Bank and the Fund before
becoming effective. This limits the actual scopenational ownership of PRSPs as the BWIs have
identified specific policy criteria for approvalamely: a sound macroeconomic framework and
structural reform policies including trade and fiogl liberalization, fiscal prudence and low
inflation, privatization, deregulation of labor mkats and civil service reform, appropriate sectoral
policies and programs, good governance and reatisg8ting and appropriate funding (cf. Klugman
2002). Herein lies a fundamental contradiction: dd PRSP policies must fit within a strategic
framework imposed by the BWIs, and should simulbaiséy be freely chosen and “owned”
nationally. (cf. Cammack 2004) The Bank’s and thed’s expectations of PRSP policies are very
clear, especially when it comes to macroecononit®gre a neoliberal set of policies is required
which hardly differs from that recommended in SAFPeie ownership of policies in terms of
national self-determination is hardly possible #mas the BWIs’ development paradigm seems to

have not changed since the introduction of the P&fpiPoach.

A neo-Gramscian perspective can help make to meksesof the BWIs’ shift towards the PRSP
approach, and of the reasons why the Bank and kimaduced the ideas of ownership, civil

society participation and poverty reduction whitdharing to neoliberal economic policy.

As outlined in chapter 2, the disputed questioncWinieo-Gramscians aim to answer in their work
is whether, and in what ways, a current world oder be described as hegemonic, in the sense of a
particular model of state, economy, and societydpeiiffused on a global scale and imposed by
regulatory institutions (cf. Cox 1983; Schwarzmag@@09a: 7). Cox’ complex three sphere mddel

% See chapter 3.1.2.2. According to Cox (1983)eheany is constituted by the interplay of three saf@aspheres of
social activity, namely : (i) the social relation$ production, consisting of the totality of socialations that
engender particular social forces through matena ideational forms of social interaction; (iiffdient forms of

89



which explains how hegemony is constituted proafsbe useful to examine global power
structures: since the 1970s a restructuring ofyoerthdn has been taking place in the world economy
which is often termed “globalization”, or “transitatalization of production” by neo-Gramscians
This process has promoted the emergence of a aamisal capitalist class and resulted in a change
of forms of state with a shift from Keynesian wedfastates to neoliberal competition states. As a
consequence this has also changed the world ondetha role of international institutions, which
are now acting as regulatory bodies propagatingdeelogy of globalization, viz. promoting the
interests of the transnational capitalist class aodnomically strong states. (cf. Rickert 2007;
Taylor 2004: 126) In this context, Cox’ himself wsgeaking of a “nascent global historic bloc”
(Cox 1999:12).

According to Gill (1993, 1995) and Ruckert (200002), the neoliberal world order is not yet
hegemonic — or still “nascent” in Cox’ terms — dadhe increasing coercion and domination which
are needed and applied in the (re)production ofilmem@l norms and practicé?’ In Southern
Countries for instance, highly contested neolibgicies such as the SAPs and the PRSPs have

faced increasing resistance from civil society afl as governments.

In neo-Gramscian thinking the IMF and the World Bare perceived as leading actors in the
attempt to create hegemony around the current bexali world order, including in Southern
Countries. In doing so, they work through ideoldgy building consensus rather than by using
force. (cf. Robinson 2004; Rickert 2007) In his s&i work, Cox (1983) explained how
hegemony can be (re)produced through internatiomstitutions, such as the BWIs, on an
international level. Out of the six avenues of imémtion he and Ruickert (2007) propose, three can
be identified as particularly relevafitfor explaining how the World Bank and the Fund kvow

restore hegemony and build consensus around tHéemb world order in Southern Countries,

state, encompassing historically contingent andraiaele state- society complexes, and (iii) worlddeos,
describing how relations in the international sgst&an be organized .

190 Gill argues that a historic bloc can be establistithout necessarily enjoying hegemonic rule paitts out that
the transnational historic bloc is exercising supaey, not hegemony (Gill 1993; 1995). For Gram&ipremacy
prevails, when a situation of hegemony is not agpiaand when dominance is exercised through aartuat bloc
over fragmented opposition” (Bieler and Morton 20@6-7, emphasis in original, see also chapter33LL.
Although the world order is yet not hegemonic, @it neoliberalism is hegemonic ideologically anderms of
policy (cf. chapter 3.1.3).

101 cox presents five elements which are importanunderstand how hegemony operates through intermti
institutions: (i) they embody rules which faciligathe expansion of hegemonic world orders, (iiy thee themselves
the product of the hegemonic world order, (iii)thdeologically legitimate the norms of the worldder, (iv) they
co-opt elites from peripheral states, and (v) thégorb counter-hegemonic ideas. Rickert (2007) addther
element to Cox’ lists: the provision of materiatémtives to subaltern social forces. For a morailéelt discussion
of Cox’ model see chapter 3.1.2.3.
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including Malawi, and how the introduction of thR®P is helping them in this attempt:
First, the BWIs work to coopt elites from Southéfountries to give an appearance of broad
representation in order to legitimize their ownigiek.

In the PRSP process, incorporating CSOs into thieymoaking process could be seen as an attempt to

coopt civil society actors in the developing woirtb the development framework [of the BWIs] and
to legitimize the contested neoliberal policy refisrin developing countries. (Ruckert 2007: 97).

Second, the BWIs absorb, assimilate, and domestpatentially dangerous ideas and adjust them
to the dominant coalition (Cox 1983: 166-7). Tlisnade “to make it seem as though the concerns
of critics are being heard and taken seriouslythiprocess, however, the meaning of these ideas
and concepts is usually transformed to fit thergges of the hegemonic forces” (Ruckert 2007: 97).
In the PRSP process, through participation andudtai®ns the ideas and language of those who
mobilize public support for change are absorbed| @en written into official documents and
policies of the PRSP.

As a consequence, the language and rhetoric §BMWés] changes, but the principles that determine

the substance of the policies and procedures ofn$tiution do not change. [...] In doing so it

appears to the public that the leaders of the cagndar popular participation and systemic change
are now engaged in the policy process. (Paters68: Z)

This gives the impression that the issues they baea advocating have been incorporated into the
PRSP. However, this is not the case, as the cantdérthe PRSP are widely pre-determined and the
scope of participation is limited to consultatiamdanformation sharing, and does not involve the
possibility to influence decision-making processeswas the case in Malawi.

Third, the BWIs provide material incentives to Swrh Countries so as to coopt the “beneficiaries”
into a hegemonic world view. These material incgggifor instance can be debt relief under the
HIPC initiative or increases in poverty-relatedrsgiag for subsidizing the extremely poor who are
usually most adversely affected by neoliberal pedic(cf. Rickert 2007)

In Gramscian terms, this mechanism of assimilatman be called passive revolution or
transformismo It is a way to attain power through a processahpromise and amalgamation,
without breaking the existent social fabric. Cowftegemonic ideas and antagonistic groups
became disorganized and some of their elementseof fare integrated into the broader consensus
(cf. Taylor 2004: 126).

Civil society plays an important role fransformismoas it does in the Malawian PRSP process. As

discussed in chapter 2, civil society participatitas become a crucial element of BWI practice

with the introduction of the PRSP approach. Fromea-Gramscian perspective, this must be
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understood in the context of the BWIs’ attempt sgémony around the neoliberal world order:
civil society is the ideological sphere where sbstauggles are fought, consensus is created and
hegemony maintained? hence the BWIs’ turn towards civil society andnfierly excluded groups
— such as the poor, marginalized and rural comnasnit is no surprise (cf. Rickert 2007: 102). The
policies proposed and accepted in the PRSP frankeaua focused on integrating the formerly
excluded people in the formal economic system.rtige structures which shape behavior in ways
conductive to the promotion of competition and taEt accumulation, such as for instance
subsidization of health care and water, were cdeatean effort to control subaltern forces and
coopt them into the neoliberal system as an exanfgfleRickert 2006: 59)
Thus, from a neo-Gramscian perspective, publia@pation can be seen as an attempt to facilitate
hegemony-building by creating a broad-based comseasound development policies. The BWIs
have acknowledged this function in the hypothedigclv underlies the Malawian PRSP approach:
participation in policy formulation will generat®msensus and a sense of ownership, and will lead
to domestic political support for reforms, makingpgram implementation consequently more
sustainable and effective. In this context andi@wvof Gramsci’s theory it is noteworthy that the
need for creating consensus is explicitly highkghtby the BWIs, as well as the national
stakeholders, in the PRSP documents in Malawit Ag¢omes evident in the discourse analysis in
chapter 4, the demand for consensus sometimes reypdsces the demand for ownership. The
World Bank also underlines the role strategic comication can play in consensus building, and
reveals that much of participation in the PRSP @ssds not about real ownership of policies (cf.
Mozammel and Zatlokal 2002: 3). As it appears ftommMalawian PRSP experience, the main goal
of participation in the PRSP process is not thernpaeration of alternative ideas by civil societyan
the strategy, but rather the creation of a conseasund the content of the PRSP, whose neoliberal
parameters have already been largely defined béfiergarticipatory process started (cf. Ruckert
2006). Therefore, from a neo-Gramscian perspedtieeWorld Bank’s policy shift towards the
PRSP approach and the emphasis on country owneashifully in line with the ambition to push
the neoliberal economic paradigm and to establisgemonic world order because

the commitment to poverty reduction and even th@ragment to economic growth is a consistent

commitment to the systematic transformation of alooglations and institutions in the developing

world, in order to generalize and facilitate calstaaccumulation on a global scale, and build

specifically capitalist hegemony through the praomwtof participation and ownership. (Cammack
2004)

192 According to Gramsci ,the state is the entire pter of practical and theoretical activities withish the ruling
class not only justifies and maintains dominance,nbanages to win the active consent of those whem it rules”
(Hoare and Nowel-Smith 1971: 178 quoted in RUcR8@7). This means the state and civil society atesaeparate
spheres, as dominant social forces always usesgeiety in order to maintain hegemony.
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Thus, to summarize, the fundamentals of the BW&etbpment paradigm have not changed
significantly since the introduction of the PRSP@ach. Ownership and participation are tools

supposed to build consensus around these BWI pslici

5.2 The aid relationship between stakeholders

In Malawi, the power relationship between both nhatkral and bilateral donors and the
government had been asymmetrical, conflict-riddemd avas characterized by the use of
conditionalities to promote reforms which generateaiminal compliance followed by non-
implementation (cf. ODI: 2006). The introductiontbE Comprehensive Development Framework
and its policy tool, the PRSP, offered, at leageptally and to some extent, an opportunity for
changing the aid relationship between the BWIs Mathwi. This potential could only be used to a
certain extent, primarily because of the mainteraoic conditionalities, which were a source of
much contention. (cf. Bwalya 2004: 6; Jenkins asdka 2003: 209)

When analyzing the configuration of power withirdahe relationship between the three groups of
stakeholders involved in the PRSP process in Malawhe BWIs and bilateral donors, the
Government of Malawi, and civil society — basedtba findings from chapter 4, the following
picture emerges.

Although there were some differences in the leviekmowledge about and commitment to the
PRSP between single ministries, with the MinistfyFmance taking the lead in the formulation
process, the government acted as one. The parltamieich in general has a weak role in Malawi,
was not strongly involved in the formulation progealthough the final PRSP had to be approved
by parliament. In sum, there were no internal posteits at the state level. The same applies to the
BWIs and other donors. The BWIs remained gatekesefmerdevelopment finance and although
some donors slightly criticized the BWIs for gegtitbo much involved into the PRSP formulation
process, their criticism had no impact on the BVidlhavior. (cf. Booth et al. 2006; Bwalya 2004
27-8; Jenkins and Tsoka 2003) Quite the contrapli@pto the Malawian civil society which was
fragmented and weak before the PRSP process amuwerat strong changes. During the initiation
phase more than 20 CSOs organized themselves anddd a network, MEJN, in order to be able
to better advocate their perspectives and intenestthe PRSP policy making process. MEJN

underwent strong growth in terms of membershiprdpthe first PRSP cycfé? but its legitimacy

103 |t seems that MEJN has suffered from internablenms which have had a negative impact on its vadter the end
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in terms of representativeness is debatable (cNR@ 2008). For instance, critics argued that
interests of the rural population and the poor hastebeen taken into consideration by civil society
As for the relationship between the three groupstakeholders, it can be observed that civil
society strengthened its position vis-a-vis theestand formed a coalition with the BWIs and
donors. This was apparent when the civil socieltyefecluded from participating in the formulation
process of the I-PRSP and with support from doihabied the government to ensure that civil
society representatives would be more involved ha temaining PRSP process. Taking the
prevailing skepticism of Malawian CSOs towards fin&ional donors into account, it seems
somewhat paradoxical, that the latter’s intervargidacilitated broader formal involvement of
NGOs in the process. It should be kept in mind fbahing this coalition had its price and that a
“trade off is discernable between assertion arehgthening via-a-vis the state at the cost of great
dependence of donor funding” (Bwalya et al 2004. Blowever, despite the strengthened position
of civil society the government tended to domirtsie process at the national level and CSOs had
no decisive say. In Malawi, civil society particifme has been wide but shallow, as it was limited t
consultation, rather than including joint decisimaking (cf. Steward and Wang 2003: 27). As for
the relationship between the BWIs and the govertpmensignificant shift or change occurred and
the aid relationship remained virtually the same.the PRSP came with many strings attached and
given the government’s high aid dependency, it wiamially no possibility to resist against the
BWiIs. The latter were able to influence the conteinthe PRSP through conditionality and thus

dominated the process. (cf. Bwalya et al. 2004)

Thus, the aid relationship between the stakeholderstill problematic and the BWIs tend to
dominate it. Through the PRSP process civil soaietiyed influence in Malawi and strengthened

its position, particularly vis-a-vis the government

5.3 Ownership of development strategies

As became evident in chapter 4, the PRSP appradchod bring about the alleged change in the

nature of conditionality in Malawi, and the procesas perceived as donor driven, rather than

“‘owned” nationally by Malawian stakeholders, desgiroad participation and consultation. The

initiative for developing the PRSP did not comeniroational stakeholders. The persistence of a set
of BWI conditionalities already known from the Wasfton Consensus era and its Structural

Adjustment Programs posed an obstacle for gengrainlynamic of national ownership of the

of the first PRSP cycle. (Walter Eberlei, persar@hmunication [05.11.09])
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Malawi PRSP. This would not have been such a gneditiem if the BWI conditionalities coincided
to a large extent with the views of the governméeft. Riickert 2007, Steward and Wang 2003) As
this was not the case in Malawi, it came to diggantor involvement in sectoral policies, especially
macro-economic policy, when the government wantepkit from standard BWI policies. (cf. ODI
2001) The other major constraint to national ownigravas the absence of high-level political

commitment to serious reform, as is shown in chapte

Thus, since the PRSP process was not initiatedabipmal stakeholders and there was only weak
support for it, it is obvious that Malawi did nobwn” its PRSP. However, it needs to be
acknowledged that the participatory nature of tRSP process has underpinned the legitimacy of
the policy documents and consensus has been bailhé them. (cf. Bwalya et al 2004: 26)

5.4 Ownership or empowerment?

PRSPs were intended to increase national “ownérsiiiprograms and reforms through extensive
public participation. The findings show that — aassumed in my hypothesis — Malawian civil

society was strongly involved in the PRSP formolatprocess, but it could not make meaningful
contributions to strategy design as the degreeadigpation stopped far short of joint decision

making and control. The policy shift towards in@e@ ownership was meant to increase local
support for BWI policies through creating consenBygneans of participation. The government,
which was formally leading the process on the maidevel, was also constrained in influencing

the design of policies, especially macroeconomiicpoThe fact that the PRSP had to comprise
certain reform policies, which were very similargeevious BWI recommendations made in SAPs,
suggests that the BWIs’ development paradigm hashmanged substantially since the introduction
of the PRSP approach. Thus PRSPs may gsenaeof greater national influence and ownership,
but since there is no significant underlying charige BWIs’ turn to ownership is basically rhetoric

and does not have empowerment of Southern Courdses goal. The Bank and the Fund were
successful in changing perceptions: they managemdsent PRSPs as nationally owned through
emphasizing public participation in the processl tiereby increased enthusiasm for their policies

in Southern Countries. In neo-Gramscian termsy fhassive revolution was successful.

5.5 ldeas for further research
This study only analyzed “ownership” in the forntida process of the first PRSP in Malawi, and
looked into implementation only very briefly. Thiitgther research could examine implementation,
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and the time frame of such an analysis could aksocextended to the second PRSP cycle. A
comparative examination of the countries’ experewtth their first and their second PRSPs could
be carried in order to analyze how developmentagda over time.

As was mentioned above, there are limits to gerfgrdings which can be generated from a single-
country study, and thus further research would reetbok into the PRSP experience of other
countries in sub-Saharan Africa and other contsmantorder to be able to make more general

conclusions.
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Figurel

Hegemony: Relation between spheres of activity

Hegemony within a historical structure is constituted on three spheres of activity which are in
relation to each other. Social forces operate within and across al spheres o activity.
Social relations of production

7

Forms of state < " World orders

Source: Bigler, Andreas;, Morton, David (2004): A critical theory route to hegemony, world order and historical change:
neo-Gramscian perspective in International Relations. In: Capital & Class; Spring 2004, No 82, p. 88.

Figure?2
Hegemony: Relation between elements of spheres of activity

Within each of the spheres three elements reciprocally combine to constitute a historical structure.

|deas

v

Material Institutions
capabilites

Source: Bidler, Andreas;, Morton, David (2004): A critical theory route to hegemony, world order and historical change:
neo-Gramscian perspective in International Relations. In: Capital & Class; Spring 2004, No 82, p. 88.
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Figure3
Map of the Republic of Malawi
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Figure4
The PRSP cycle: successive steps and actorsinvolved
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Tablel
Chronology of the PRSP Processin Malawi (revised schedule)

October 2000 Issuance of Issues Paper by the Technical Committee
December 2000 Malawi reaches the decision point under the entthrBC Initiative
January 2001 Official launch of PRSP process

January 2001 Launch of Thematic Working Groups at the Malawititase of Management.
Clarification of roles and discussion of terms eference
February 2001 District consultations in all 27 districts, facilted by the TC and some TWG members

April 2001 Circulation of first PRSP draft

May 2001 Workshops for comments on first draft by TC, expectvi society and TWGs, and
charting of the way forward

May 2001 Stakeholders’ meeting on draft PRSP document

July 2001 Sharing of TWG costing experience and addressinglems

August 2001 Status reports by TWGs and charting the way forward

September 2001  Media campaign

October 2001 Workshop for comments on first draft by privatetsectraditional authorities,
councilors, donors, and civil society

October 2001 Comments on first draft by Members of Parliament

November-

December 2001 Finalization of third draft by drafting team

December 2001 Discussion of third draft by Principal Secretaries

January 2002 Discussion of comments by donors, based on writdamissions
March 2002 Cabinet discussion of PRSP document

March 2002 Submission of final civil society comments, cooatid by MEJIN
April 2002 Final draft completed, printed and circulated

April 2002 National launch of PRSP document

Source: Bwalya, Edgar et al. (2004): Poverty redacstrategy processes in Malawi and Zambia. CMidre
http://www.cmi.no/publications/2004%5Crep%5Cr200ge8 [22.02.2011]
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Table 2
Refor ms contained in Malawi PRSP

Economic M anagement
Reliance on macroeconomic stability for povertyugttbn
Trade Policy (tariff reduction/export promotion)

Monetary Restraint X
Exchange Rate Policy

Fiscal Restraint X
Tax & Customs Reforms X
Price Control/Wage Policies

User Fees

Sectoral Policies X

Public Sector Gover nance and M anagement
Budget Management

MTEF

Decentralization

Public Administration Reform X
Anti-corruption X

X X X

Financial Sector Reform

Financial Institutions

Financial Intermediation Policies

Private Sector Development

Privatization

Price Liberalisation

Legal and Judicial Reform X
Land Tenure Laws X

Social Sector Reforms

Education X
Health X
Social Protection/Employment Promotion X
Rural Livelihoods

Food security X
Environmental Protection X
Ethnic Minority Protection
Gender Equity
Children/Disabled
Vulnerable Groups
Macro and Poverty sections separate? Yes
Ex ante assessment of impact? Yes

X X X

Source: Stewart, Frances; Wang, Michael (2003):PB&Ps empower poor countries and disempower the
World Bank, or is it the other way round? QEH WogkPaper Series — Working Paper Number 108, p. 21



Table3

Poverty and macro-reform linkagesin Malawi policy

Links between growth and poverty reduction

Links between Poverty and Trade Policy

Links between Poverty and Monetary Policy

Links between Poverty and Tax Policies/Fiscal Refor
Links between Poverty and Privatization

Links between Poverty and Legal/Judicial Reforms
Links between Poverty and Civil Service Reforms
Links between Poverty and Financial Sector Reforms
Assessment of Past Policies X
Discussion of policy trade-offs

Poverty Impact Evaluation

Source: Stewart, Frances; Wang, Michael (2003):PB&Ps empower poor countries and disempower the
World Bank, or is it the other way round? QEH WogkPaper Series — Working Paper Number 108, p. 24
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ABSTRACT

This study examines the Bretton Woods Institutionts in development by analyzing their
practices with respect to “ownership” in Malawi afatuses on the formulation process of
Malawi’s first Poverty Reduction Strategy Paper @R It is concerned with why and how
the idea of “ownership” has been actively promdigdhe World Bank, as well as with the
contradictions that resulted from applying it invdpment policy. Applying a neo-
Gramscian perspective, the paper examines to whitdnt the development paradigm of the
World Bank and the International Monetary Fund d®th since the introduction of the
Poverty Reduction Strategy approach with respetowmership” and participation. The aid
relationship between the Bretton Woods Institutiand national stakeholders in Malawi and
its change over time are examined by means of Aeguative Discourse Analysis, and the
paper asks whether Malawi “owned” its PRSP. It conteethe conclusion that Bretton Woods
Institutions’ development paradigm has not changdostantially. The policy shift towards
increased “ownership” was meant to increase looglpsrt for Bank and Fund policies

through creating theense of greater influence by means of participation.



ABSTRACT

Diese Arbeit untersucht die Rollen der Bretton Wodaktitutionen im Entwicklungsbereich
anhand ihrer Praktiken hinsichtlich ,ownership® iMalawi. Der Schwerpunkt der
Untersuchung liegt auf dem Prozess der Entwickluleg ersten Strategiepapiers zur
Armutsminderung (PRSP). Sie befasst sich damitumaund wie das ,ownership“-Konzept
durch die Weltbank vorangetrieben wurde, sowie m@&n aus seiner Umsetzung
resultierenden Widerspruchen fur Entwicklungspialén). Von einem neo-Gramscianischen
Ansatz ausgehend untersucht die Arbeit, inwiewalh slas Entwicklungsparadigma der
Weltbank und des Internationalen Wahrungsfonds seiér Einfuhrung des
Armutsminderungsstrategie-Ansatzes hinsichtlich newhip“ und Partizipation veréndert
hat. Der Wandel der Beziehung zwischen den Bratfonds Institutionen und der nationalen
Beteiligten in Malawi wird mittels argumentativeisdRursanalyse untersucht und die Frage
gestellt, ob Malawis Strategiepapier zur Armutsrenuehg tatsachlich im nationalen
Eigentum lag. Die Arbeit kommt zum Schluss, dass Eatwicklungsparadigma der Bretton
Woods Institutionen sich in der Praxis nicht gregdind verandert hat. Der Kurswechsel hin
zu ,ownership” zielte lediglich darauf ab, lokalatdrstlitzung fur Politiken der Bank und des
Fonds zu sichern und dies geschah anhand der Yemgit des Geflhls erhohter

Einflussmdglichkeiten durch Partizipation.
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