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1. Introduction

Before finally publishing its recent World Development Report on Poverty
, the World Bank had submitted a draft for debate on the internet. In terms of communication it was a great success: in a chapter-by-chapter discussion by e-mail, hundreds of people responded to the invitation to present comments and views. Summaries of chapters as well as of the discussion itself were provided week by week. For the seriousness, depth and width of its poverty analysis the Bank received praise from all over the world. Indeed, it had come a long way from a narrow focus on income poverty and quantitative analysis towards a multi-dimensional view of poverty in the light of strategic notions such as empowerment. In terms of criticism, however, two related issues abounded: the "appropriation" of an alternative development jargon without accompanying changes in policies and action, and the lack of critical examination of the international financial institutions themselves.
  

The Report had been preceded by a study undertaken by the Bank’s own social scientists in collaboration with other scholars: Voices of the Poor.
 Part I is based on a review of 81 Participatory Poverty Assessments (PPA) mandated by the Bank itself in fifty different countries in the course of the 1990s. Its subtitle is most appropriate: Can Anyone Hear Us? Indeed, these “voices of the poor” had been uttered already. Now that they have been analyzed and published together in one forcefully written study, the question re-imposes itself the more strongly: are development actors prepared to listen? In a comment Joseph Stiglitz, by then still the Bank’s Chief Economist, concluded: “We now need to expand our conceptions of poverty focusing on income, expenditure, education, and health to include measures of voice and empowerment. That is the challenge that the poor make to us.”

Part II of Voices of the Poor is entitled Crying Out for Change.
 This study, based on comparative fieldwork conducted in 23 countries in 1999, collects and examines the voices of over twenty thousand poor women and men. Here elements of powerlessness and ill-being are brought together in one “many-stranded web”.
 Much of this analysis reappears in the World Poverty Report. What remains lacking, however, is a  conceptualization of human rights obligations with regard to poor people's daily livelihoods and in light of the institutions and relations behind “a pronounced deprivation of well being” (the Bank’s new definition of poverty). Thus, the Report’s treatment of empowerment -a crucial element in its three-pronged approach of attacking poverty through opportunity, empowerment and security- is still full of terms such as “improve”, “promote”, “help”, and “facilitate”. In their foreword to the Voices of the Poor James Wolfensohn and Clare Short draw the conclusion that a majority of the world’s poor “feel they are worse off and more insecure than in the past”. Yet, the World Development Report refrains from a critical assessment of the Bank’s own role in the deterioration of poor people’s lives and of its own responsibilities in the follow-up of the Voices study. Notions such as responsibility and accountability, in other words, are not yet applied to the international financial institutions themselves.

Notably, while powerlessness - together with vulnerability and voicelessness- is seen as the institutional root of poverty, the effort to attack this implies a confrontation with the powers that be. Hence, poverty eradication requires much more than just appropriate analysis combined with good will. This chapter constitutes an attempt to address current challenges to the international financial institutions (IFIs) -with a predominant focus on the World Bank- by examining the implications of rights based approaches. Its starting point is that the responsibility for realizing human rights is universal and hence concerns all actors whose decisions affect people’s lives, including the IFIs.. 

In the following section poverty will first be reassessed from a human rights perspective. Next, current strategies for poverty reduction will be analyzed. Finally, implications of a rights approach will be examined, first in general and then in regard to the international financial institutions in particular. 

2.Poverty as Human Rights Deficit

“People are turning more and more to the law –including international human rights law- to claim their rights”, the Human Development Report 2000 of the United Nations Development Program (on "Human Development and Human Rights") has observed. The terminology used here is a bit unclear: what has to be claimed is access to resources necessary to acquire what people need. Rights are abstract acknowledgements of such claims. In order to get one’s claims honored the rights acknowledging them would have to be asserted. But will that help? In other words, will “rights-based approaches” be conducive to poverty eradication? This is the principal issue to be examined. 

Remarkably, in the Voices of the Poor studies economic, social and cultural rights are not explicitly mentioned. Insofar as powerlessness and exclusion are critically discussed, it is civil and political rights such as freedom of speech, the right to participate in democratic decision making, and freedom of association that are brought forward.
 These might, indeed, be seen as “empowerment rights”: enabling people to embark upon public pressure and collective action in order to get their socio-economic interests duly represented and realized. Apparently, however, these interests themselves are not expressed as rights. 

In a way, this lack of economic rights language among the poor themselves is not surprising. Rights are interests protected by law (Von Jhering)
 and the poor tend to live in areas in which formal legal systems are malfunctioning. “Law grinds the poor, and rich men make the law”, in the words of a 16th century English song. If we define “law and order” as an adequately functioning system to enforce security of the person, stability of possessions and the keeping of promises, then this is precisely one of the poor people’s most urgent needs as expressed in the World Bank studies. Not protection but abuse by police appears to typify their lives as revealed in Crying Out for Change. 
 “An effective modern police force is needed to maintain order by enforcing the law, dealing with potentially disorderly situations, and attending to citizens in distress”, the World Poverty Report notes.

A second snag with regard to the use of rights language is that law normally functions as a way of protecting already obtained freedoms and entitlements. But in the case of human rights in general and economic, social and cultural rights in particular, the declaration of rights precedes actual acquirement. Take, for example the summary of the “rights of the poor” in article 25 of the Universal Declaration of Human Rights of 1948 (UDHR):

Everyone has the right to a standard of living adequate for the health and well-being of himself and of his family, including food, clothing, housing and medical care and necessary social services, and the right to security in the event of unemployment, sickness, disability, widowhood, old age or other lack of livelihood in circumstances beyond his control…

Strong and compelling language, indeed, but what does it mean for the world’s poor? The international community responsible for such “rights language” appears to be unable to guarantee its enforcement. Indeed, the global endeavor for the realization of human rights suffers from a huge deficit, which all too often submerges in the general euphoria of human rights declarations, conferences, committee meetings and workshops. Non-implementation of the rights of the poor is part of that human rights deficit. This is remarkably reflected in language used with regard to poverty: “poverty alleviation”, “poverty reduction”, “pro-poor growth”, etc. 

The fundamental weakness in human rights mentioned here, concerns their relation to social reality: declared rights, all too often, at the beginning of what are bound to be long and enduring struggles for implementation rather than acquired rights in the sense of formal legal protection of freedoms and titles that had already obtained societal recognition as a source of entitlements.

Methodologically, then, a human rights based approach to poverty is not self-evident. In that light the recent criticism on the World Bank as voiced by two special rapporteurs in a report commissioned by the Sub-Commission is a bit superficial. First the Bank is praised for following United Nations Development Program (UNDP) “by issuing a set of guidelines linking its activities to what it perceived as its human rights obligations”.
 (In this respect “the Fund is well behind the Bank in its approach to human rights”, the authors note.) Obviously, however, just thinking is not enough, “clearly it needs to do much more”. What, then, should be done? Here the Sub-Commission gets little guidance. The rapporteurs simply continue their criticism “that the reforms do not go far enough” while “the frameworks of approach remain the same, i.e. conditionality and free market reforms”. The most critical question, the authors conclude their perusal of the international financial institutions, remains “that of transparency and accountability”.

In a different vein, Human Rights Watch (in its World Report 2001) notes “positive steps” of the World Bank “to address human rights issues”. The IMF, it is felt, “has also begun slowly to change in ways that will help integrate human rights in the global economy”. Concrete illustrations in regard to the Bank are public pressure on Indonesia to halt violence in West Timor, complete openness and transparency in the donors’ conference in Zambia in July 2000, and general encouragement of civil society input on projects and at donors’ conferences in Asia.

What emerges from all these observations is that Bank and Fund are requested to put severe pressure on governments responsible for gross and systematic violations of civil and political rights, and to be fully transparent and accountable in their own operations. Remarkably little concrete guidance is offered, however, as to the implications of a human rights based approach in the economic realm. In this light it is hardly surprising that a focus on rights is not the overriding approach advanced by global actors in the field of poverty and development. Thus, the International Financial Institutions embark primarily on “pro-poor growth” as a direction taken in the Poverty Reduction Strategy Papers (PRSPs) that function as the basis for a new facility for debt relief offered to Highly Indebted Poor Countries (HIPCs). 

3. Poverty reduction strategies
“Overall economic growth”, the recent World Development Report on Poverty notes, “is crucial for generating opportunity”.
 While that conventional starting point is getting increasingly qualified –with pro-poor as the latest fashion- it seems useful first to critically examine the view that economic growth should be seen as an absolute requuirement for poverty reduction. 

In current discussions the research paper by Dollar and Kraay of the World Bank’s Joint Working Group on poverty reduction is usually quoted to argue the benefits of growth as a strategy for poverty reduction. Still interpreting poverty in terms of income coupled with a money-metric approach, these authors produce data indicating that macroeconomic aggregates and averages show growth as distribution neutral. In that case, of course, by definition a policy conclusion follows: growth reduces poverty. There is, however, good reason to assume that things are far more complicated. Statistically, for one thing, it appears that the lower one defines the poverty line (poverty in this case understood as lack of income), the less growth helps to reduce poverty. To illustrate: if the dividing line between ‘poor’ and ‘not poor’ is drawn on a definitional basis which implies that one third of the population is poor, then growth does less to combat poverty than when - by the definition used- two thirds of the population are poor.
 Indeed, as indicated by Ravi Kanbur –the principal coordinator of the WDR 2000/2001 study who later dropped out of the World Poverty Report team, there are several fundamental types of disagreement in macroeconomic poverty studies, including “inappropriate simplifying” in its definition and measurement.

In practice growth may be accompanied by increasing inequality to such an extent that poor people get worse off. Hence, to discuss growth and poverty while missing out on (re)distribution does not seem to be very meaningful. In this connection a more sophisticated study has been undertaken by Kakwani and Pernia. Pro-poor growth, they argue, “requires a strategy that is deliberately biased in favor of the poor so that the poor benefit proportionally more than the rich”.
 Based on this conceptual starting-point they develop an indicator which shows growth to be pro-poor when it results in a redistribution in favor of the poor. In a practical application to Asian economies they found, however, that this indicator would not reflect “pro-poor growth” anywhere. Faced with a consequential pressure to adjust the criteria
, they then called growth with an equalizing effect “highly pro-poor” and growth accompanied by a moderately worsening inequality “pro-poor”. Anti-poor is the term used for growth in which the growth effect on the income of the poor is more than offset by the rise in inequality.

Evidently, the use of such macroeconomic calculations based on averages and aggregates is rather limited. What is important, though, is the admission that growth is not necessarily neutral let alone pro-poor; it can also be anti-poor. In terms of “poverty reduction” one conclusion is obvious: actors should focus first of all on stopping anti-poor growth. We will come back to this issue later, but basically the point is that growth implies change, including change in people’s entitlement positions as rooted in the entitlement (sub)systems to which they are connected. Hence people’s concrete entitlements can also be negatively affected. This has been the case in structural adjustment policies which, while aiming at the right economic conditions for growth, may use measures with immediate consequences in terms of increasing hardships for the poor (e.g. the cutting of food subsidies).
 In other words, economic policies aiming at certain effects at the macro level should always be assessed with regard to their microeconomic distributional effects too.

The International Financial Institutions have responded to the criticism on their structural adjustment policies by including an assessment of possible social effects in the decision-making process. In order that these might be brought to the fore the new lending facility is based on Poverty Reduction Strategy Papers that are to be drafted as outcomes of an open and transparent process involving civil society. 

Human rights based criticism on its projects has been acknowledged by the World Bank for some time already. Paradoxically, in projects such as the construction of dams for power generation whole villages tend to get moved to places where the inhabitants may see the electricity passing over their heads, while large-scale irrigation projects often imply that local people lose their access to water. As the Bank itself has put it:

Social disruption is inevitable in large-scale irrigation projects. … Local people often find that they have less access to water, land and vegetation resources as a result of the project. Conflicting demands on water resources and inequalities in distribution can easily occur both in the project area and downstream … altering the distribution of wealth.

In order to prevent such “disruptions”, including “development-induced displacements” or, in less concealing language, forced evictions, ex ante social impact studies are now seen as an essential element in the decision-making process. An Inspection Panel deals with complaints by people negatively affected by World Bank projects. Cases have to be based on allegewd contravention of the Bank’s own rules and guidelines.
 What is needed, moreover, is a clear recognition that the so-called disruptions constitute human rights violations. Will a recognition of their role as duty-bearers in regard to human rights, we may now wonder, indeed make a difference? What, in other words, is the meaning of the currently fashionable term rights based approaches?

4. Rights-based approaches to poverty 

The Development Assistance Committee (DAC) Guidelines on Poverty Reduction note an “increasing focus on the ‘rights approach’ which links empowerment to international agreements on human and political as well as economic, social and cultural rights”.
 Apparently stimulated by the appointment of a Special Rapporteur on the Right to Development to the UN Commission on Human Rights (14 years after the UN General Assembly Declaration on “The Right to Development”), the World Bank takes this right as a new guideline to its policies.
 In the Bank's development efforts this would seem to imply, among other things, a persistent focus on participation from the grassroots and distributional equity.

With the publication of UNDP's Human Development Report 2000 on human development and human rights, Kofi Annan's appeal for a "mainstreaming" of human rights got an important conceptual response.
 Indeed, the persistent efforts towards integrating development, security and governance through a compelling focus on the human being –human development, human security and human rights- may be seen as a great merit of the Human Development Reports of UNDP. It is, indeed, basic human dignity that links the three together.

Notable in the discourse used in UNDP's report on human development and human rights is, first of all, the use of the term “approach”. Apparently, the idea is no longer to plan, steer or direct but just to approach development and poverty. The terminology is in line with the earlier shift in emphasis from development as programming structural improvement of the economy to human development as “a process of expanding the real freedoms that people enjoy.” The language used here is Amartya Sen’s
 and, indeed, it is particularly his thinking that appears to have influenced the Human Development Reports in general and the 2000 Report on the human rights approach in particular. The human being, it seems to be increasingly acknowledged, “emerges as a major engine of development”.
 This view directly follows from the adjectives “free and sustainable” that qualify “agency”, as the choosing, do-ing aspects of the human being are called in this discourse. Free and sustainable agency is not only a major engine of development but also a constitutive part of it: development as freedom. In an earlier publication to which the Human Development Report 2000 refers, Sen had already summarized the case for human rights from a developmental perspective in three aspects: “(1) their intrinsic importance, (2) their consequential role in providing political incentives for economic security, and (3) their constructive role in the genesis of values and priorities”.
  Human rights, in other words, have intrinsic as well as instrumental value: without freedom there is no development, and with freedom, development as a process of uplifting personal well-being is enhanced. The latter point implies a rejection of “the Lee thesis”, Lee Kuan Yew’s view of political authoritarianism as instrumental to economic development. 

The core of the UNDP Human Development Report 2000 is chapter 4: Rights empowering people in the fight against poverty. Here the whole approach has to be made concrete. Not surprisingly, this appears to be far from easy. Basic economic rights such as the right to a decent standard of living (article 25, Universal Declaration of Human Rights [UDHR], already quoted above) “are not just development goals”, it is rightly noted. 
 Yet, such “rights do not mean an entitlement to a handout”.
 Thus, a person without work cannot simply go to court and claim employment. The problem lies in the meaning and implications of human rights as “real” rights in the sense of rights with effective remedies. In his earlier publication on Human Rights and Economic Achievements Sen had already quoted Jeremy Bentham’s disqualification of “natural and imprescriptible rights” as “nonsense on stilts”.
 In other words, is it really possible to protect general interests of human beings by law, or, in another terminology, to abstractly acknowledge claims based on certain essential human interests? The report evidently wrestles with this problematic. Recourse is sought in Dworkin’s distinction between “abstract rights” and “concrete rights”.
  “In this context a person has concrete rights to the appropriate policies –not to food, housing and the like, which are abstract rights”.
 The point is, however, that rights are abstract while claims are concrete. To have a right does not automatically imply that all claims based on titles protected by it, get honored. This depends not only on the strength of the right in question as reflected in the normativity behind it and the kind of protection it offers but also on the fulfillment of possible conditions that would have to be obtained in order to activate the right in question as well as on competing claims by others and the relative strength of the rights held by them.

With regard to economic, social and cultural rights the strong language of the Universal Declaration of Human Rights was specified and at the same time weakened in subsequent covenants. This manifests itself particularly in the notion of progressive realization, a phrase also adopted in the Human Development Report 2000.
 The background to that clause is that non-implementation may be rooted in lack of available resources. Yet, the realization of economic, social and cultural rights is also a highly confrontational matter, since efforts towards their implementation challenge existing power structures. While the Report follows earlier UNDP terminology as to the need for promoting “a rights-enabling economic environment”,
 in reality many people live in adverse conditions when it comes to implementation of their basic human rights. The entitlement failure that lies at the roots of denial of their basic needs is the consequence of gross injustices in the use of economic and political power. Hence, rather than a mere moral discourse, human rights is a field of struggle. Addressing the injustices behind entitlement failure is confrontational and dangerous. Witness, for example, the frightful repercussions Dalits in India are faced with when, invoking their right to food, land and a decent life, they stop performing humiliating services to the upper-castes. 

The chapter on poverty reveals an evident deficit in current instruments to realize the rights of the poor. Not surprisingly, it is then followed by a whole chapter on indicators. It is noted here that “indicators are needed that can create a culture of accountability”.
 Such indicators should show the impact that a specified actor has on the (non)-implementation of a certain right. With due acknowledgement of all that is proposed here for further elaboration, I miss a focus on the link between indicators, instruments and action. The issue is that indicators remain rather meaningless if not connected to instruments that may be employed for concrete action in the implementation of rights. 

One thing Voices of the Poor has made abundantly clear is that poor people live in adverse environments in which neither the economy nor state and law function in any way conducive to the realization of human rights. In such a context judicial action is not likely to have much effect. This does not imply, however, that human rights become meaningless. Behind these rights are principles of justice and hence, while stating the fundamental freedoms and basic entitlements of everyone, they may also be seen as statements of what is right, or standards of legitimacy. In this connection, universality means that there is no legitimate use of power unless in conformity with human rights standards. In this respect human rights serve as political instruments.
 This affects not just the power of the state but that of all actors, including corporations, as the UNDP Report duly notes. Actors become duty-bearers: there lies the crux of human rights based approaches. 

In sum, the rights-approach as launched in the UNDP Human Development Report 2000 constitutes a new paradigm for finding innovative and integrative strategies to tackle poverty and other violations of basic human dignity. What is needed now is a methodology for operationalization. This might be based on an entitlement (sub)systems analysis that attempts to disclose the structures behind poverty. Within the context of this chapter I shall just restrict myself to just a brief explanation of the essence of what I have proposed here.
 First a basic distinction has to be made between rights, entitlements and claims. A right implies neither more nor more less than legal protection of freedoms and entitlements, and hence an abstract acknowledgement of claims based on these. Entitlement is concrete: legally and/or socially protected access to a resource or command over a good or service in a specified use.
 A claim is an actual act of acquirement. Let me give an example here: The owner of a house is generally presumed free to use it. This includes the presumption of an entitlement to live there. Hence he may well claim actual occupancy of those premises. But it is quite possible that another person is already entitled to occupy that house, a tenant, for example. If both claim occupancy at the same time there is a dispute. In case of a functioning legal system the judge in question will look behind the conflicting claims and weigh the relative strengths of the respective rights as well as the different interests of the parties. In such disputes human rights may play their part as legal resources. 

In the same way in which the relation between abstract rights and concrete entitlements
 is not mechanical, neither is there an automatic link between entitlements and honored claims (actual acquirement). Usually, in order to claim what one wants certain activities are required within processes of production, distribution and consumption of goods and services: land has to be worked, commodities have to be manufactured and sold, services have to be delivered, consumer goods have to be bought in shops, a door has to be opened with a key, etc. Entitlements provide neither more nor less than protected access to such processes; actual acquirement also requires activities and action.

Now, suppose a person is homeless simply because she lacks entitlement to occupy any premises? What then, in terms of concrete claims, is the implication of her housing right as defined in article 25 UDHR and article 11 of the International Covenant on Economic, Social and Cultural Rights (ICESCR)? Well, as indeed correctly observed in the UNDP Human Development Report 2000 quoted above, this human right does not generally function as a direct source of concrete entitlements. If, however, a homeless individual takes concrete action in order to find a roof over her head, that housing right as recognized in international law, may well play its part. One consequence that might follow from the general housing right is a judicial prohibition to deprive human beings from access to their sole resort without offering an alternative. In Indian public interest litigation, for instance, the Supreme Court has ruled that where homeless beggars cannot be removed from pavements of streets on which they lay their heads without loss of their livelihood, temporary relief has to be offered.
 In South Africa the Constitutional Court ruled that a government, which removes destitute squatters from illegally occupied land has to provide some sort of alternative shelter. Because of its strategic importance it seems appropriate to go a little deeper into this case of Grootboom and 899 others versus the Government.
 

The issue was the forced removal (after having obtained a Court order to that effect) of Irene Grootboom and her companions from land that they had occupied without titles protected by state law. The government had earmarked that area for low cost (high density) housing and hence bulldozed their shacks down. In the final instance the Constitutional Court noted that the Constitution obliges the state to take reasonable legislative and other measures, within its available resources, to achieve the rights with which they are concerned such as shelter, basic health care and basic social services. Hence, it must provide access to housing, health care, sufficient food and water, and social security to those unable to support themselves and their dependants. Naturally, however, in carrying out these duties the state must prioritize. But in doing so, those who should be put highest on the list are precisely the individuals belonging to the most vulnerable and deprived groups in society such as the complainants. Although the overall housing program implemented by the state since 1994 had resulted in a significant number of additionally built houses, it still failed to cater to the needs of the group requesting remedial action in this particular case. The Court, then, issued a declaratory order which required the state to implement a program that would include measures aiming at relief for those desperate people who had not been catered for in the state program applicable in the Cape Metropolitan area before the implementation of the program that had led to their forced removal from the spot where they had lived with at least roofs over their heads. 

The Grootboom case is exemplary in many ways. For one thing it makes clear that remedial legal action is possible once not only rights-holders but also duty-bearers can be clearly identified. Furthermore, it shows that policies, projects, operations, and activities activate duties with regard to human rights. While generally economic rights have just been declared as rights without immediately accompanying entitlements, yet, through concrete action a process of socio-economic change may be set in motion resulting in certain entitlements that may be seen as naturally following from the human right in question. Thus, human rights are transformational, too: they establish a normative framework for processes of social change.

As there can be rights without entitlements the opposite may equally obtain. Thus, a peasant may have lawful access to a plot simply because a relevant authority –the chief of his tribe- granted this for as long as he would work that piece of land. Indeed, institutional relations may also serve as entitlement (sub)systems. Generally, the titles of people living and working in the informal sector of the economy are unprotected by state law: possession without ownership and similar juridical actualities. Highly relevant in this connection is the relationship between citizens and their state. Beside state law as a protective system in regard to already existing entitlements, state power may also serve as a source of new entitlements. However, the state may also interfere negatively in people’s entitlements, through its policies, projects and actions. Hence, for the purpose of human rights implementation, government policies and actions as well as the activities of major non-state actors have to be closely monitored in their effects upon the entitlement positions of those living in daily hardship. 

Based on this analysis the implications of a rights based approach in regard to poverty may now be summed up as follows:

(1) Poverty is deprivation (“a pronounced deprivation in well being” as the World Poverty Report defines it), or, in the words of UNDP, “a brutal denial of human rights”.
 Hence, rights-based strategies are confrontational: they confront the status-quo in which poverty as human rights deficit has its roots. As such they differ from development approaches based on striving for progress (interpreted as pure “positive-sum games”).  

(2)
The focus of a rights-approach is not on poverty as some abstract and general phenomenon –the number of people who have to survive on less than so much per day- but on the poor and their daily hardships, here and now. The center of attention is people’s needs rather than the state’s resources.

(3)
The poor are people with rights. Economic, social and cultural rights are meant to offer people protection in activities aimed at satisfying their basic human needs. Hence the injustices that lie at the roots of denied needs have to be addressed. Behind non-implementation lie complicated social, political and economic structures. An effort has to be made to understand and expose the roots of economic injustices. The point is that poor people lack concrete entitlements in the sense of opportunity (understandably a crucial notion in the WDR) to make legitimate claims. In line with Sen's analysis of poverty and famines we may call this entitlement failure.
 

(4) Rights entail responsibilities. Indeed, among the values and principles upon which the idea of a universal legal protection of fundamental freedoms and basic entitlements for each and every individual right is based, individual responsibility takes a predominant place. By speaking freely, for example, it is individual human beings themselves, who implement the fundamental freedom of expression. In the same way the poor themselves have to be seen as primary actors in their own cause and in their own right. In other words, the primary duty-bearer with regard to a person’s right to shelter, is that person herself. Conceptually, this view has certain consequences with regard to the way in which human rights are approached. Usually in human rights discourse a “deductive” perspective is taken: distilling, for example, a number of specified economic, social and cultural rights from the International Bill of Rights while going into the juridical intricacies of legal definition. More in line with the emphasis on individual responsibility is, however, an “inductive” way of conceptualizing human rights: What are people’s own perceptions of what they are due in terms of fundamental freedoms and basic entitlements? This cannot be simply derived from the internationally declared standards. Thus, for rural women in Bangladesh an obvious requirement of a decent life appears to lie in private wash places. Such a perceived entitlement can be determined only inductively.
 Rights-based approaches will have to combine the two methods in spelling out the implications of international human rights standards at national and local levels.

(5) With regard to implementation, then, a core notion in rights approaches is accountability, meaning that institutions and persons exercising power (actors, in other words) become duty-bearers. In situations of non-implementation the challenge is to identify duty-bearers and to specify their duties. In cases of concrete violations that may be quite evident. In Zimbabwe for example, when President Mugabe ordered people’s shacks to be bulldozed down while destroying their possessions, simply because he wanted their squatter compound out of sight during a State visit by Queen Elisabeth II, the duty bearer was easily identifiable: the government. The Grootboom case that we discussed above is another illustration of the justiciability of economic, social and cultural rights, once a certain actor has engaged in concrete action affecting people’s daily livelihoods. 

However, apart from case-by-case violations we are also often confronted with situations of structural non-implementation of the rights of the poor. In such a context accountability implies a duty for actors to engage in policies that meet standards of appropriateness following from internationally declared human rights.

(6) When poverty is seen as not a natural hazard but a denial of basic human dignity, this implies a strong normative component guiding the execution of power by all actors. In other words, human rights are not just legal resources but political instruments. The latter implies that the use of power can be seen as legitimate only if international human rights standards are followed. Legitimacy is a core concept referring to the right institutions and principles, the right procedures and also normatively acceptable outcomes. Hence, rights-based approaches have to track not just inputs and processes but outcomes. For this purpose specific standards have to be set within a context that is not merely local but also international. The United Nations system for the realization of human rights has established principles, institutions and processes based on internationally accepted requirements for the protection of human dignity. The time has come now to address unjust outcomes as well, in the first place at the global level itself. Indeed, rights-based approaches will remain rather meaningless if not tuned to responsibilities for global injustices.

Finally, on this score, when it comes to strategies for the implementation of the rights of the poor, the word approach is somewhat weak. It could make a “human rights approach” sound like the latest fashion in launching ideas on development. If the poor have rights –and doubtless they do- then there is no new “approach” thinkable that would deny or ignore these rights. Indeed, much more than an approach, human rights is a commitment and hence for actors adopting “rights-based approaches” there will be no way back.

5. Implications for non-state actors such as the World Bank

In examining implications of the human rights "approach" to poverty with regard to the international financial institutions, it seems useful to follow the six elements outlined above:

(1) Poverty is structural non-acquirement rooted in existing power structures. With its emphasis on the lacking of assets and the need for empowerment of the poor, the World Development Report 2000/2001 (World Poverty Report) makes this abundantly clear. As poverty has to be seen as deprivation in the sense of a brutal denial of human rights, the existing political order, economic order and legal order will have to be confronted, locally, nationally and in an international context. Indeed, the primary challenge is to identify concrete obstacles to the realization of economic, social and cultural rights for each and everyone. Notably, these are to be found first and foremost in an unjust international economic order. From the International Financial Institutions a constant effort in awareness-raising as regards global economic injustice is required.

(2) As the human rights focus is on the poor in their daily hardships here and now, International Development Targets (IDTs) and Millennium Declaration Goals (MDGs) oriented towards objectives to be reached in 2015, are insufficient. While it is true that these goals include health, education, basic amenities, reproductive health and environmental sustainability, to mention a few, and hence transcend approaches based on notions of pure income poverty- this strategy yet fails to meet the imperative requirements of human rights standards. The IDTs and MDGs are, indeed, just development targets assumed to influence policies, particularly in the field of development co-operation. The effects of efforts to monitor progress towards these goals are yet unclear. What action is taken, for example, in response to country progress reports such as recently published in regard to Tanzania?
 Clearly, additional standards have to be set that concern people’s daily livelihoods here and now.

(3) The World Poverty Report (WDR 2000/2001) does examine the structures behind poverty. A crucial chapter is No. 5: Expanding Poor People's Assets and Tackling Inequalities. Indeed, poor people lack assets; that is precisely the point. The report does observe that "markets do not work well for poor people",
 and that inequalities are rooted in, among other things, unjust distribution of public resources. In regard to the latter "the power of the state to redistribute resources, especially in services that create assets, such as education, health, and infrastructure" is underscored.
 In analyzing how redistribution might be achieved, dilemmas between economic effectiveness and social justice come to the fore. While it is recognized that naturally the poor themselves must be seen as the major actors in strategies to improve their resource base, the question remains how Bank and Fund will support them in these struggles. 

This brings us to the crucial issue of empowerment. In a presentation by the principal author of Voices of the Poor at a recent Wilton Park Conference many consequences passed review. Issues mentioned by Deepa Narayan include: the need for support of poor people's organizations, working with the state to change rules that hinder poor people's trade and exchange in markets while simplifying and registering property rights (Hernando de Soto's point
), supporting social impact analysis, and creating local empowerment funds for learning and networking. What is urgently needed right now is concrete analysis of the PRSPs, the processes by which the papers are drafted, and their implementation.

Another critical issue with regard to rights approaches is social protection. The WDR sees vulnerability as a central element in the lives of the poor and hence calls for structural measures to enhance security. In a social protection strategy paper entitled From Safety Net to Springboard this is further elaborated.
 With regard to the poor the challenge lies in informal social risk management. Among the major issues mentioned are gender-based violence and constraints on women's access to productive resources.

(4) The Voices of the Poor studies clearly reveal what the poor themselves see as their due. An effort must be made now to connect these "inductive rights" to standards and mechanisms reflecting internationally declared rights. One notable priority lies in police reform and access to justice.
 Other obvious inductive rights concern basic amenities, health and education.

It is important to note here that human rights transform people's efforts for a realization of their basic interests in three ways. Firstly, human rights deepen such struggles in the sense of bringing in a normative (moral) component: the quest for respect and protection of human dignity. Secondly, human rights imply that the fight for recognition of certain interests is widened to the whole local community. Finally, the struggle is uplifted to the international level as these standards are universal and connected with universally accessible mechanisms.
 

(5) For the World Bank it is high time now to write the omitted Chapter 12 of its World Poverty Report, as Chambers has called it.
 In other words, it has to recognize its own role as a major duty-bearer in regard to human rights implementation. It is within the framework of its own policies and actions -PRSP processes, for example- that these duties get activated. Civil and political rights may be mentioned first here, as it is precisely lawlessness and abuse of empowerment rights that tends to typify the social and political context in which poor people live. Naturally, the international financial institutions cannot be expected to contravene "law and order" but doubtless that does imply a responsibility to do what is in their power to ensure law and order in a real sense. Supporting regimes that ignore poor people’s rights while denying them access to justice, for one thing, disregards their responsibility as human rights duty holders. Law and order, I should like to repeat, has three major constituent elements: security of the person, stability of possessions and the keeping of promises (pacta sunt servanda). Where such an environment is lacking, all actors, including the IFIs have to tune their primary efforts towards creating these fundamental conditions of good governance. It is within this framework that these international actors have to do their business.

With regard to the obligations of the IFIs in the field of economic, social and cultural rights two observations may be made. Firstly, their duties concern the removal of institutional obstacles towards implementation. This applies in a direct way when they themselves are directly responsible for these impediments, in case of their own projects and policies, for example. Generally, ex ante human rights impact assessments must be seen as imperative. When it is the state that is primarily responsible for structural obstacles towards human rights implementation pressure towards the removal of these may be reasonably expected. Indeed, anti-poor policies, programs and policies constitute violations of human rights. As to the types of institutional obstacles that exert a negative influence on poor people's daily livelihoods, both Voices of the Poor and the ensuing World Poverty Report contain clear analyses of the deeper roots of poverty. It is now time to translate these into practical guidelines. Secondly, when poor people are engaged in processes to create structural opportunities of acquiring life necessities, these international financial actors have a duty to support and assist. 

(6) In terms of human rights obligations legitimacy, not legality is the keyword. Actually, it is precisely in situations in which legal systems are malfunctioning and hence the use of legal resources has become problematic, that the function of human rights as standards of legitimacy gets activated: confrontation of abuse of power with norms based on protection of human dignity. Government housing policies, to come back to our example, must be based on the right of everyone to live in a decent house, and government budgets should reflect the priority given to the satisfaction of people’s housing needs. In fact, any use of power that is relevant with regard to the implementation of people's human rights has to be monitored. To monitor the use of public funds, for example, I would propose to take an indicator of effects on poor people's daily livelihoods: the purchasing power of the poor (PPP, in a sense different from its current meaning as purchasing power parity). The money needed for a basket of essential commodities would indicate fluctuations in the purchasing power of the poor. With this indicator, analysis of state expenditure for different purposes and at different levels (national as well as local) could serve as an instrument to pin down accountability for violation of the right to a decent living standard. This PPP might also serve as a standard in determining whether IFIs have come up with appropriate policies. The next step, then, is to find innovative strategies to address violations of the right to a decent living standard. In themselves indicators do no more than bringing violation and non-implementation out into the open. Hence, in strategies for the implementation of economic, social and cultural rights, they should be linked to analyses of entitlement systems and processes behind actual acquirement such as discussed above. It is these power relations and the role of law in processes  of exercising power that determine (non)-implementation of economic, social and cultural rights. In this connection the UNDP Human Development Report 2000 has rightly noted “the call for developing indicators that extend beyond current legal obligations”.
 
Finally, as major actors responsible for human rights implementation the international financial institutions should have an open eye for non-formal mechanisms of enforcing human rights standards, or, in another terminology, living law.
 It is precisely in situations in which formal legal systems are not functioning adequately that these international actors may find opportunities for informal ways of protecting basic human dignity. Actually, no matter how intense the efforts to subject the international financial institutions to external regulation with regard to their human rights obligations, it is their own internal enforcement mechanisms that are likely to remain major instruments for realization of these duties. 
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