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Abstract

Recently the Gusmao-led government of Timor-Leste committed itself to making its budget more gender sensitive as part of a strategy for promoting women’s empowerment and gender equality. Gender-responsive budget initiatives involve assessing the impact of the government’s budget on men and women, boys and girls. They also imply action to bring about gender-sensitive changes in policies, expenditure, revenue-raising priorities and budgetary processes. Since independence in 2002 Timor-Leste has made significant progress in promoting gender equality and implementing public finance reforms. However, it faces many constraints in its ability to deliver public services and to provide its population with viable economic livelihoods and systems of justice. This paper examines the potential of gender-responsive budgeting in the Timor-Leste context. It uses qualitative and quantitative data to explore how the integration of a gender perspective in education policies and funding in Timor-Leste can promote effective public expenditures. 

Introduction 

Recently the Gusmao-led government of Timor-Leste committed itself to making its budget more gender sensitive as part of a strategy for promoting women’s empowerment and gender equality. In its report, Progress of the World’s Women 2000, the United Nations Development Fund for Women (UNIFEM) argued that a strategy of ‘following the money’ is crucial because government commitments to women’s empowerment and to gender equality ‘flounder for lack of resources’ (UNIFEM 2000: 111). Since then there has been significant growth in initiatives that seek to integrate a gender perspective into public finances undertaken by governments, civil society groups (women’s NGO’s and researchers), bilateral and multilateral aid donors and international organisations (including UNDP and the World Bank). These initiatives, known as gender-responsive budgeting (GRB), involve analysing and making visible the gender differentiated nature of the direct and indirect impacts of government budgets, and bringing about gender-sensitive changes in policies, expenditure and revenue-raising priorities and budgetary processes. In Timor-Leste a key mechanism for progressing gender-responsive budgeting is the ‘Gender Statement’ in the 2008 and 2009 budget documents. 
Since independence in 2002 Timor-Leste has made significant progress in developing institutions and policies for the promotion of gender equality and implementing public finance reforms. However, Timor-Leste’s status as a ‘fragile state’ potentially imposes significant constraints on its capacity to utilise gender-responsive budgeting as a means of progressing the government’s gender equality commitments. In a joint consultative report on fragile states, the Timor-Leste Government and the OECD (2009: 14) stress that ‘capacity is the issue at the heart of state-building’. In other words, there is a direct relationship between capacity and legitimacy/accountability, with the capacity to deliver services over time being a primary source of legitimacy.
 Peace building is also central to effective and accountable states (Timor-Leste Government and OECD 2009).
 Moreover, peace is more than the cessation of violence, requiring changes to behaviour and access to systems of justice and sustainable economic livelihoods. Accordingly, the Timor-Leste context is described as ‘one of constant change, with periods of progress interrupted by episodes of crisis and instability’ (Timor-Leste Government and OECD 2009: 10).
This paper examines the potential of gender-responsive budgeting in the Timor-Leste context. It does this by using qualitative and quantitative data to explore how the integration of a gender perspective in policies and funding in Timor-Leste can assist in guiding public expenditures towards investments that are most likely to be effective. We argue that gender responsive budgeting, used strategically, can facilitate gender equality outcomes in Timor-Leste. It is also potentially congruent with the efforts being undertaken by government to implement equitable and effective policies.
Progressing gender equality in Timor-Leste 
Institutional arrangements

Since independence in 2002 there have been significant institutional and policy achievements (Trembath and Grenfell 2007). Chief among these is the constitutional guarantee of gender equality and protection against sex-based discrimination. Strategies to implement this have included the government ratifying the Convention for the Elimination of All Forms of Discrimination Against Women (CEDAW) and adopting the Millennium Development Goals. Elements of a gender mainstreaming approach have been adopted in the National Development Plan (ADB and UNIFEM 2005) with education as one of the gender mainstreaming priority areas (Soares and Lauvigne 2009). 

Leading these efforts has been the government’s machinery to advance gender equality (women’s machinery), whose mandate expanded in 2008 with the establishment of a Secretary of State for Promotion of Equality (SEPI) (Decree-Law No. 7/2008). SEPI holds a seat in the Council of Ministers and is responsible for ensuring that gender-responsive systems, resources and instruments are implemented (Timor-Leste Ministry of Finance 2008). Significantly, SEPI has seen its budget expand 38.2% from 2008 to 2009, albeit still only representing a mere 0.09 per cent of the total budget in 2009 (Timor-Leste Ministry of Finance 2009: 202). 

In parallel, the Women’s Political Caucus of Parliament was established in 2006 (Johnston and Stanislaus 2008). Numerous civil society organisations have been active in fighting discrimination and gender-based inequality, with initiatives ranging from advocacy and public education campaigns to service delivery (Trembath and Greenfell 2007: 11). Leadership and coordination of the civil society organisations is provided by Rede Feto, an umbrella network on gender equality issues, which draws its political mandate from the four-yearly National Women’s Congress. 

Bilateral donor agencies and international organisations have been a source of support for gender equality within both the government and civil society (SEPI 2007; Costa, Sharp, Elson and Vas Dev 2009). While the Timorese government has been actively engaged in aid coordination, there is a degree of ‘partner government fatigue’ and the government has been described as being less responsive to the needs and demands of Timorese and more accountable to the agenda of international agencies (Timor-Leste Government and AusAID 2008), including on gender equality.

Yet gender inequalities remain prevalent

Gender inequalities remain widespread in the areas of health, justice, employment, politics and education. For example, while fertility is amongst the highest in the world with an average of 7 children per women, with limited health facilities and a shortage of skilled birth attendants, maternal mortality is also amongst the highest in the world, recently estimated at between 42 and 80 per 1000 live births (Timor-Leste NCRD 2008: 20). Domestic violence remains prevalent and women have limited access to formal justice, although a draft domestic violence law is currently being discussed by civil society and government. Women comprised a mere 36 per cent of the non-agricultural sector workforce in 2007 and are usually in lower occupational ranks, with lower salaries, fewer benefits and less possibility to advance in their professional careers (Timor-Leste Government and UN 2009; SEPI 2007). In the public sector, in 2005, women represented around 25 per cent of employees while holding only 2 per cent of the highest positions (Ospina 2008). In 2007 women held 28 per cent of elected seats in the national parliament (Timor-Leste Government and UN 2009). At the local level, while women participate in community meetings and traditional ceremonies, they hold a secondary role to men (Ospina 2009). 

Moving forward: the Gender Budget Statement 
In Timor-Leste a short ‘gender statement’ was introduced in the 2008 budget papers as a mechanism to translate broad political commitments into detailed policy and budget allocations. The ‘gender statement’ has been a pillar of Timor-Leste’s gender-responsive budgeting institutional framework. Efforts to facilitate gender-responsive budgeting have also taken the form of awareness raising and training opportunities. 

The commitment to make policies and their funding more gender sensitive was outlined in a 2008 agreement between representatives of government, parliament and civil society signed on the occasion of celebrations for Women’s Day. On the same day, the prime minister re-affirmed his government’s commitment to increasing allocations to gender-specific initiatives and implementing a gender-responsive budget. 
The 2008 ‘Gender Statement’ states the government’s commitment to develop through its national women’s machinery (the Secretary of State for Promotion of Equality) a ‘Whole of State Policy for Women in 2008 and initiate a gender approach to the formulation of the second National Development Plan and the 2009 Budget’ (Timor-Leste Ministry of Finance 2008: 34). 
Significantly, in the 2009 budget papers, the government’s gender commitments are combined as part of the ‘Gender and Culture Statement’. In this statement priorities highlighted included: ‘the development of an integrated policy for women, which includes, among other things, gender issues, cultural development, establishment of opportunities for women and combating illiteracy amongst women’. In addition it states that ‘it is intended that gender equality will be reflected in Ministry Annual Action Plans and performance indicators as part of Budget documentation’ (Timor-Leste Ministry of Finance 2009: 106). Training and awareness-raising initiatives on gender-responsive budgeting (for government, civil society and parliament) to support this process have been implemented since 2003 as an avenue to implement gender mainstreaming approaches (SEPI 2007). 

The 2008 and 2009 ‘Gender Statements’ have forged accountability mechanisms, with the parliament discussing how to make the budget more gender sensitive (see the qualitative data discussion below). Recently, in July 2009, the national parliament approved a resolution (no. 28/II) requiring gender mainstreaming in the Budget with the aim of increasing the engagement of women in the development process. This resolution was led by the Parliament Women’s Caucus (Costa, Sharp, Elson and Vas Dev 2009).

Bilateral donors and international agencies have been central in supporting gender-responsive budgeting. An example of the assistance provided has been a training program for Ministry of Justice advisors and key non-governmental organisations in 2009 on the implementation of the proposed domestic violence law. 

The budgetary context in Timor-Leste
Two elements structure Timor-Leste’s public finances: (i) reliance on a single revenue source and (ii) the weak institutional capacity for public finances and reform efforts. 

Currently the government budget relies on a single source of revenue with the Petroleum Fund contributing more than 90 per cent of government revenue from non-aid sources (Timor-Leste NCRD 2008). Due to international agencies’ influence, the government has managed its oil and gas resources in a conservative manner, saving most of its revenues in a Petroleum Fund, drawing on these savings in a sustainable manner and avoiding accumulating a public foreign debt (Rosser 2008). This changed in mid 2008 when the government’s budget appropriation doubled budget transfers from the Petroleum Fund (Costa 2008). Concerns were raised by civil society and students about the resulting increased useage of the Petroleum Fund and the inadequate public discussion of the decision itself (Lao Hamutuk 2008). In 2009 civil society organisations drew attention to the fact that the 2009 budget was also funded by an unsustainable extraction from the Petroleum Fund. It was argued that this would lead to ‘bringing the “resource curse” to Timor-Leste’ (Scheiner 2009: 1). A primary concern of these critics is the limited capacity within the country to monitor the management of petroleum revenues (Drysdale 2007). In his 2009 budget speech, Prime Minister Xanana Gusmao reflected the view that investment in human capital development and infrastructure needs to occur now:
I have said it many times and I will say it again: we must invest strongly in economic growth and we must review the current Petroleum Fund strategy, so that its revenues may meet the needs of our people, eradicating hunger and reducing poverty, as well as improving education and health systems. (Timor-Leste Ministry of Finance 2009: 11)

As a post-conflict state, Timor-Leste has undergone significant institutional reforms with assistance from international donors (Costa, Sharp, Elson and Vas Dev 2009). In particular, aid has been provided to improve centralised budgeting functions within the Ministry of Finance (Timor-Leste Government and AusAID 2008). The government has put considerable effort into linking the national planning process to the budgeting process (World Bank 2005: 8). Since 2003 all ministries have prepared and submitted Annual Action Plans and Quarterly Reporting Matrices that aim to translate the development priorities identified by the 2002–2007 National Development Plan into a national expenditure plan (Timor-Leste Government 2003). However, some commentators have pointed to continuing weak links between the planning process and the implementation of the budget (Bowles et al. 2008; Linpico 2007). On the other hand, budgetary documentation has been remarkably detailed and the World Bank (2004) has noted the quantity of information on external financing, agency and program expenditure levels and estimates. 
Continuing weaknesses in institutional capacity are indicated by the government’s poor capacity to implement its programs. This has resulted in budgets not being spent as planned (Linpico 2007: 15; Timor-Leste NCRD 2008). The State of the Nation Report (Timor-Leste NCRD 2008: 33) highlighted that in the previous two years cash disbursement was 50 per cent of the total budget and was mainly directed at short-term investments. In addition there is mounting evidence of the prevalence of corruption within the state bureaucracy. Timor-Leste ranked 145 worst of 180 countries in the 2008 Corruption Perception Index (Transparency International 2008). Pressures to improve budget execution, with less strict disbursement procedures, have also opened windows to corruption. Suggestions have been made that corruption may have reached the highest levels of the government. While the Office of the Inspector General has been assessing these allegations, and an external financial audit is undertaken annually, further progress in assessing the government’s performance and to ensure transparency requires the High Administrative, Tax and Audit Court to be fully operational (Linpico 2007; Rosser 2008). 

Recently civil society organisations have argued that the general public has been facing obstacles in accessing ‘information about and giving input to government decisions and legal information, and therefore understanding rule of law and accessing rights and justice’ (Costa, Sharp, Elson and Vas Dev 2009: 10). With 2008 coined as the Year of Administrative Reform, the government has committed itself to improved internal auditing and parliamentary scrutiny (Timor-Leste Government 2008). Budget issues have in fact been increasingly subject to analysis. Demonstrations in the streets were recorded in 2008 over the mid-term budget discussions over perceived inappropriate budget allocations and claims of corruption (Costa 2008). 
Case study: Girls’ education in Timor-Leste 

With 40 per cent of the population below fifteen years of age, education is a priority for the Timorese population (Timor-Leste Government and UN 2009). In a participatory exercise designed to draft a vision for 2020, 70 per cent of the population identified education as the priority for investment (Timor-Leste Planning Commission 2002a; 2002b). This has been corroborated by findings of the second Participatory Poverty Assessment, with education identified as a priority (Timor-Leste Government and UN 2009). Yet at the time of independence, education absorbed a greater share of the budget, estimated at around 20 per cent of the consolidated fund in 2004/05, whereas in 2009 education represented only 9.5 per cent of the budget.

While gender equality is a guiding principle of the Basic Law of the Education System and the 2007–2012 National Education Policy, gender disparity remains widespread in the education sector (Soares and Lauvigne 2009; Costa, Sharp, Elson and Vas Dev 2009). Women’s literacy rates have consistently been lower than men’s (NCRD 2008). In 2001 the ratio of literate women to literate men was 96 per cent but by 2007 it had dropped to 93 per cent. Women’s illiteracy levels have been particularly evident in rural areas (Timor-Leste Government and UN 2009: 33) where only 30 to 40 per cent of girls reach high school and women’s literacy rate is below 50 per cent (Timor-Leste NGO Forum 2009: 9). 
Gross school enrolments are low for both boys and girls, but female enrolment rates drop off rapidly at secondary and tertiary levels. The gross primary school enrolment ratio (2000–2007) for girls was 67 per cent, falling to 54 per cent at secondary level (UNICEF 2006). More boys (31%) than girls (24%) complete the nine years of basic education. In secondary education while more girls attend school (30%) than boys (18%), fewer girls (12%) than boys (18%) complete the same school level (Soares and Lauvigne 2009: 9). At the tertiary level women’s enrolment rates are half that of males and the number of tertiary education male graduates is 2.6 times the number of female graduates (Timor Institute of Development Studies 2007: 16).
Research on student achievements in selected grades within the primary schools in 2003 drew attention to girls’ lower achievement grades when compared with boys, a result of the girls’ lack of time to dedicate to schooling and their additional role within the household (Asian Development Bank and UNIFEM 2005: 35). The government’s CEDAW report in 2007 noted several reasons preventing girls from going to school including: long distances between schools and the communities; parents’ concerns with the exercise of discipline; poor toilet facilities; and cultural beliefs and roles in the community (SEPI 2007: 14).
The government in its CEDAW report (SEPI 2007: 15) acknowledged that women’s economic empowerment has been hindered by a combination of factors including women’s poor access to, and performance in, formal education. As Hanushek observes: 
In simplest terms, women represent a vast additional resource for many economies. By effectively educating more women – that is, providing more women with a high-quality education – more will enter the labor market, and the economy will show the favorable results. Other justifications for educating women include the expected benefits for labor force participation, health, and children’s education. But the simple direct impacts on the economy support a renewed and expanded effort to provide quality education to girls. (2008: 35)
Quantitative analysis of the variables that impact on education outcomes for girls and their implications for gender-responsive budgeting 

In Timor-Leste, although there is significant quality data on household and individuals, its use to inform policy making remains limited. Here we explore the role of data analysis to identify policy options and discuss the current policy and funding priorities. 
Using data from the 2001 and 2007 Timor-Leste Living Standards Survey we explore the role of a range of household and individual characteristics in influencing the chances for girls, aged between 6 and 17 years, to attend school
. This assessment was conducted separately for girls of primary school age (6 to 11 years), those aged in the ‘official’ age range for junior secondary school (12 to 14 years) and those of secondary school age (15 to 17 years). Previous studies of the attendance of girls at school in developing country contexts have highlighted the importance of parental education; of the role of cost and distance; and of the impact of competing demands on girls’ time due to responsibilities created by the presence of a younger sibling or ill family member (see Glick et al 2004: 51–58 for an overview). 

The Timor-Leste Living Standards Surveys (TLLSS) 2002 and 2007 collected information on a range of household and individual characteristics, including the health status of household members, their ages and gender, the household location and economic resources and current and previous school attendance. The data collected in the surveys thus provides an opportunity to measure the influence of some policy-sensitive factors such as school location on the chances of school attendance by Timorese girls.

Our empirical strategy was to apply a probit regression model
 to the 2007 TLLSS data on items related to the home and/or personal circumstances of a girl and her attendance at school. Separate models were estimated for girls within each of the three school-age groups described above, due to the likelihood that the factors affecting the chance of attendance are different for younger and older girls. The sample was weighted by the sample weights provided in the TLLSS. The models were estimated using Stata. 

The results of the analysis of the 2007 data are summarised in Table 1 (the 2001 results are summarised in Appendix A, Table 1). Key items in the table are the marginal effects of the independent variables (shown in column 2). This data shows how the chance of school attendance in the survey period varies between girls depending on their individual and household characteristics. For example, in Table 1 the marginal effect of age is 0.173 in the group of primary school age girls. This indicates that, when the other factors in the model are at average levels, the probability of school attendance increases by 17.3 percentage points with each additional year of age. Another important item in the table is the measure of the statistical significance of each variable (column 5). This data indicates whether, given the characteristics of the sample, observed variation in attendance can be reliably attributed to the variation in the particular characteristic. Values close to zero indicate high levels of statistical significance. The variables that pass this test are highlighted in the shaded rows of the table. 

The household and individual characteristics identified as relevant to the educational opportunities of girls include her household’s location, its food consumption, the educational background of household members, her language background and age. The importance of each factor is discussed below.

Table 1: Probability of attending school, Timor-Leste school age girls (2007)

	
	Marginal effect
	Std. error
	z
	P>|z|
	x-bar
	 95% CI

	Primary age girls

	Girl’s age
	0.173
	0.010
	16.450
	0.000
	8.417
	0.153
	0.194

	Lives in an urban location
	0.126
	0.033
	3.750
	0.000
	0.253
	0.061
	0.190

	Household food consumption is above the food poverty line
	0.010
	0.038
	0.250
	0.800
	0.700
	-0.064
	0.083

	Number of adults in household who attended school
	0.069
	0.013
	5.300
	0.000
	1.572
	0.043
	0.094

	Number of infants in household
	0.023
	0.030
	0.750
	0.456
	0.420
	-0.037
	0.082

	Number of adults in household with poor health
	-0.046
	0.020
	-2.350
	0.019
	0.480
	-0.085
	-0.008

	Girl’s own health is poor
	0.064
	0.039
	1.630
	0.104
	0.205
	-0.012
	0.140

	Only Tetum is spoken in household
	0.197
	0.051
	3.730
	0.000
	0.881
	0.096
	0.298

	Junior secondary age girls

	Girl’s age
	-0.031
	0.017
	-1.840
	0.066
	12.997
	-0.065
	0.002

	Lives in an urban location
	0.043
	0.027
	1.510
	0.130
	0.247
	-0.010
	0.097

	Household food consumption is above the food poverty line
	0.137
	0.037
	4.090
	0.000
	0.736
	0.064
	0.210

	Number of adults in household who attended school
	0.055
	0.012
	4.180
	0.000
	1.706
	0.032
	0.079

	Number of infants in household
	0.009
	0.029
	0.330
	0.743
	0.315
	-0.047
	0.066

	Number of adults in household with poor health
	0.034
	0.018
	1.870
	0.061
	0.605
	-0.002
	0.070

	Girl’s own health is poor
	-0.031
	0.049
	-0.680
	0.499
	0.127
	-0.127
	0.065

	Only Tetum is spoken in household
	0.042
	0.045
	0.990
	0.321
	0.893
	-0.046
	0.130

	Senior secondary age girls

	Girl’s age
	-0.102
	0.023
	-4.350
	0.000
	15.923
	-0.148
	-0.057

	Lives in an urban location
	0.089
	0.039
	2.260
	0.024
	0.301
	0.014
	0.165

	Household food consumption is above the food poverty line
	0.008
	0.046
	0.180
	0.859
	0.726
	-0.082
	0.098

	Number of adults in household who attended school
	0.071
	0.016
	4.440
	0.000
	1.760
	0.041
	0.102

	Number of infants in household
	0.032
	0.042
	0.760
	0.450
	0.282
	-0.051
	0.114

	Number of adults in household with poor health
	0.067
	0.027
	2.490
	0.013
	0.571
	0.014
	0.120

	Girl’s own health is poor
	0.007
	0.075
	0.090
	0.928
	0.108
	-0.140
	0.154

	Only Tetum is spoken in household
	0.017
	0.060
	0.290
	0.768
	0.859
	-0.100
	0.135


Nobs: Primary=2054; Junior Secondary=893; Secondary=816; All=3763. Log Likelihood: Primary=1079.9; Junior Secondary=360.4; Secondary=426.1; All=2122.9. Attendance rates: Primary=55.2%; Junior Secondary=83.5%; Secondary=73.2%; All=65.7%.
(a)  Educational background of household adults
The educational background of adults in the household is a key determinant of a girl’s chances of attending school. In 2007, in each of the school-age groups, the probability of attending school was positively and significantly related to the number of adults in the household who had attended school. Among primary school girls, the chance of attending school increased by 6.9 percentage points with each additional adult in the household with some school experience. Among junior secondary aged girls, this effect was 5.5 percentage points. Among secondary school age girls it was 7.1 percentage points. A similar pattern is apparent in the 2001 results (these are reported in Appendix A).
International research shows that the mother’s education levels, in particular, have a positive impact on children’s education (Hanushek 2008: 35). Yet illiteracy remains a significant problem for adult women in Timor-Leste, with 54 per cent of all adult women, and 61.1 per cent of women in the rural communities unable to read or write. Around 56 per cent of adult women do not hold an educational diploma (Timor-Leste DNE 2008). Illiteracy also has a positive correlation with age and location. The highest illiteracy rate is in the Ermera district, with 74 per cent of the women and 62 per cent of the men being illiterate. The lowest rate is in the capital, Dili, with 25 per cent of women and 17 per cent of men being illiterate (Soares and Lauvigne 2009).
To address illiteracy the government is implementing several programs. These include non-formal literacy programs for adults (two in Tetum and one in Portuguese) in most districts. A Primary School Equivalence program is also underway in eight districts providing a primary school equivalence diploma in three years. Currently 862 students are enrolled, of which 52 per cent are women (Soares and Lauvigne 2009). The 2009 National Priorities specifically target the remote regions of Oecusse and Atauro with a national literacy campaign aiming to halve illiteracy levels. While the education budget increased by more than 20 per cent in absolute terms between 2008 and 2009, the share of adult and non-formal education decreased from 44 per cent in 2008 to around one third in 2009 (Timor-Leste Ministry of Finance 2008; 2009). This funding situation is potentially of concern as our results establish a strong link between girls’ education and educational background of adults in the household and, as a result, emphasise the long-term impact of such literacy programs. 
(b) Language background
Our analysis shows that in 2007 school attendance was positively correlated with the use of Tetum. In 2007 the chance of girls attending primary school was 19.7 percentage points higher among girls living in households where only Tetum is spoken than among girls with other language backgrounds. Based on these results, girls from other language backgrounds appear to be at risk of poor school attendance. 

These findings are supported by international research that indicates that early learning in the mother tongue or home language provides the best chance of grasping what is taught, linking spoken and written word and engaging in the learning process. Learning a new language prior to engaging in a broader learning process creates an educational handicap that is aggravated by poverty, disability, remote rural conditions, social marginality or gender (UNESCO 2005: 1). 
Tetum is one of the official languages of Timor-Leste, used by the Catholic Church and spoken by more than 85 per cent of Timorese. But with fourteen languages spoken in Timor-Leste and many other dialects, Tetum is mother tongue for a mere 17.5 per cent of women. Tetum is most prevalent in urban areas, with 54.3 per cent of women nominating Tetum as their mother tongue, as against 4.4 per cent of women in rural communities. Mambae, one of the languages from the central rural region, constitutes a large language community with 24.6 per cent of men and women nominating this as their mother tongue. In 2007, 3 per cent of the urban population and 15 per cent of the rural population did not speak any of the official and working languages (namely Tetum, Portuguese, English and Indonesian). Furthermore, 3.1 per cent of women in urban communities (as against 2.9% for male) and 16.4 per cent of women in rural communities (and 13.9% for male) were unable to communicate in any of these four languages (Timor-Leste DNE 2008). 

The 2008 law on the education system (14/2008), which introduces nine years’ free, basic education, states in Article 8 that the languages of instruction are to be Tetum and Portuguese. The 2008 and 2009 National Priorities have focused attention on qualifying teachers, upgrading school facilities, developing teaching and learning materials and structuring a pragmatic approach to the language of instruction (Timor-Leste Ministry of Finance 2008; 2009). Recent research has noted that Tetum is far from becoming the language of instruction in secondary and tertiary education (Berlie 2008). In 2005 a development partners report (Timor-Leste Government 2005) observed that confusion remained on how the language of instruction policy was to be translated into practice and to shape learning materials. While attention has been directed at strengthening a national language and building a national education system, there is little discussion of how to link these efforts with the significant numbers of children that have a mother tongue different to Tetum. As a result, girls from rural communities face a particularly high risk of missing out on educational opportunities.

(c) Age of the student
Age is another important determinant of school attendance by girls. However, the results in the above table show that this relationship changes over the school age groups. Among primary school age girls, the chances of school attendance increase with each year of age (by 17.3 percentage points). In contrast, among secondary school age girls, increased age is associated with lower chances of attendance (each year causes the probability of attendance to fall by 10.3 percentage points). 
A large number of Timor-Leste children start school at 7 or 8 years and this contributes to a significant number of over-age children enrolled in primary school. In the 2004/2005 academic year the gross enrolment rate of girls in primary education was 110.4 per cent (higher in urban communities at 113.9%), implying that many girls over the age of 11 remain engaged in primary school. Linked to this, a mere 38.6 per cent of girls complete primary education. Reflecting the negative relationship between age and attendance in secondary school, only 24.1 per cent (compared with 31.6% of boys) complete the nine years of basic education. This disadvantage is greater in the rural communities with only 31.7 per cent of girls completing primary education (Timor-Leste DNE 2008). 

Given the later starting age, and the high dropout and repetition rates, girls often have their first child while still of school age. Moreover 37 per cent of girls aged 19 are married and have a child (Soares and Lauvigne 2009: 21). However, at the district level, community leaders and education administrators actively prevent pregnant young women and victims of sexual abuse from returning to school (NCRD 2008). To overcome this, the Women’s Action Plan 2008–2012 argues for the need to encourage these young women to return to school (Rede Feto et al. 2008). While there have been significant efforts to engage children in education through for example a school meals program, there have not been specific initiatives to address the pressures that girls face.
(d) Urban location

The 2007 results highlight that urban location significantly enhances the chances of a girl attending school. For girls of primary school age the chance of attending school increases by 12.6 percentage points with residence in urban centres. This result is not apparent in the 2001 results (see Appendix A), which may point to an increased level of disadvantage faced by rural girls. 

In rural communities in 2004/05, 99.5 per cent of primary school children had to walk to school, taking on average 30 minutes to reach school, and 91.2 per cent walked to pre-secondary school, taking close to an hour on average to get to school (Timor-Leste DNE 2008). The 2008 National Congress of Timorese Women called on the government to address the problem of distance to schools (with the construction of boarding facilities) and poor quality and safety of school facilities (including classrooms, toilets and clean water supply) (Rede Feto et al. 2008). 

In the 2009 budget speech the prime minister reported that ‘[a]t this time, I would like to highlight the fact that the Government estimates to invest, outside of Dili, around: … 3.34 million in school grants (including school meals) to benefit students’ (Timor-Leste Ministry of Finance 2009: 15). These grants are to include minor maintenance of school facilities and minor supplies, calculated on the basis of the number of children enrolled. The rehabilitation of schools, initiated in 2008, was to include the construction of a number of new schools and technical institutions outside of the capital, Dili (Timor-Leste Ministry of Finance 2009: 15). 

(e) Poverty
The data in Table 1 also shows that girls living in households with consumption levels below the poverty line are at risk of non-attendance at school. For girls of pre-secondary school age the chance of attending school was 13.7 percentage points lower among girls from households living below the poverty line than those above this line. Among primary school age girls this difference was 1 percentage point in 2007 (3.1 percentage points in 2001). .
Our findings support earlier studies that showed that, in 2001–2002, 64 per cent of the poorest quintile was enrolled in school, whereas this percentage was as high as 90 per cent for the wealthiest quintile (SEPI 2007: 230). In rural communities, 3.4 per cent of girls named the fact that school was too expensive as a reason for not attending school (Timor-Leste DNE 2008). In addition, UNESCO (2007: 151) reported that research undertaken in 2001 indicated that school uniforms represented 44 per cent of average household education expenditure on public primary schooling in Timor-Leste. Further, this report indicates that the ‘share of a secondary student’s expenses in per capita household expenditure was roughly twice as high in the poorest households as in the richest’ in Timor-Leste (UNESCO 2007: 152).
To address the issue of poverty and food scarcity, the government has removed school fees, established a program of school meals and initiated assistance for school uniforms. In 2009 and 2008 $1.5 million was allocated for the school meals program, in partnership with the World Food Program (Timor-Leste Ministry of Finance 2008; 2009). Little has been done, however, to address cultural stereotypes. Poorer families tend to invest in male education, as men hold a higher likelihood of becoming the breadwinner and improving economic returns to the family (NCRD 2008). 
In summary, we have used two Timor-Leste national data sets of individual and household characteristics, developed in partnership with the international community, to analyse the determinants of girls’ attendance at school. The five factors highlighted are issues of varying concern to Timor-Leste policy makers. Even where the government is working in appropriate policy directions, it is not paying attention to the gender issues. Providing buildings, teachers, access to nine years of schooling and adult literacy courses is an important start given Timor-Leste’s history of a lack of capacity in delivering education services, and the destruction of facilities and barriers to attendance caused by conflict. However, our analysis highlights that an understanding of particular factors that affect the outcomes for girls could assist in fine tuning existing programs as well as budgeting for new programs. As a result girls would be more likely to attend school and their overall educational outcomes would improve. 

The potential for gender-responsive budgeting: qualitative data 
The above analysis of the Timor-Leste Living Standards Survey indicated which factors warranted further investigation to target Timor-Leste’s education expenditures to improve girls’ school attendance. However, while analysis is crucial for providing a more evidence-based approach to policy, programs and funding, budgetary decision making is fundamentally political. Stakeholders have to be prepared to engage with the budgetary decision-making processes, create pressure for change and promote policies and programs that will bring about required changes. Our research sought to investigate whether there was momentum in Timor-Leste for engaging with budgeting decision making and the role information and research was seen as playing in this wider political process.

The analysis in this paper draws on the qualitative data of a larger research project. This involved semi-structured interviews with nine men and 15 women, covering a range of stakeholders, undertaken in Dili in 2008. The analysis here focuses on the theme of participation in budgetary decision making to explore further the potential of gender-responsive budgeting in Timor-Leste. 

Several of the interviewees had engaged in budget debates and explicitly recognised the role of power and the importance of access to appropriate and timely information to inform budgetary decision making. One interviewee described how a number of civil society organisations (NGOs) petitioned parliament during the debate over the 2009 last minute budget amendment to allocate US $85million for an electric generator: 
‘we lost this one ... the prime minister gave almost an hour speech about why this project was important which was filled with misinformation and distortions but the way that the parliamentary process works there’s no time for anybody to analyse what he said or to check if the facts are right and, you know, some of the parliamentarians in this case, there were three parties that supported the amendment to stop the project. (interview with male NGO member)

This NGO activist also recognises the power of the prime minister to sway the decision, in spite of a great deal of opposition to the amendment. He refers to the critical role of ‘evidence’ in decision making and the need for time as well the capacity inside and outside parliament to be able to assess the evidence used to make budget decisions. 
In relation to the availability of evidence to assess the impact of policies and budgets on gender equality, several interviewees also stressed the need to build capacity within the ministries and the parliament to analyse, design, implement and monitor gender-sensitive policy and programs. Interviewees acknowledged that training has assisted women politicians to refer to gender issues in their speeches but there remained a lack of skills to integrate gender into the budget processes systematically. A senior female member of parliament observed that some of this was due to the limits of the current budget format, including the gender statement:

I think female MPs in this parliament are all aware that this [gender equality issues] is very important … but sometimes are a bit frustrated that we don’t have the data to be able to do it. The documents that we receive at the moment are all descriptive ... there’s no way of knowing that the money actually did go towards that and it produced these sorts of results. (interview with female member of parliament)

This interviewee suggests that members of parliament would be willing to participate in a discussion of the impact of the budget on gender equality but the budgetary information is inadequate for doing this. However, another interviewee  indicated that not all MPs are interested in participating in such a discussion as it is women members of parliament who champion gender-responsive budgeting and ‘not so much the male MP’. This not only means that women members of parliament carry the torch for the impact of the budget on gender equality but it also means that the women members of parliament who support gender-responsive budgeting have the task of persuading their party to engage with gender issues: 
women are not using their influence within their parties as best as they probably could because everyone has to convince their party. (interview with female member of parliament)

The limited capacity of female members of parliament to influence decision making in the parliament has been further discussed by Ospina (2008). She noted that only a small number of women members of parliament were vocal and that gender issues were not systematically address in the parliament’s work. 

Across the board, interviewees acknowledged that there was some resistance to translating gender equality into detailed policy and budget allocations. A female senior public figure observed: 
I think there may be, amongst some, probably even senior middle-level managers … government, a lack of an understanding of why it’s important, and then the tendency to sort of belittle it, as an issue. (interview with female senior public figure)

This interviewee went on to say however that few in the government and the public service would engage in more active resistance. Several interviewees recognised the importance of improved delivery of public services (such as health and education) and talked about strategies to engage parliament on gender, policies and budgets. An interviewee explains how parliament and cabinet engage in discussing gender mainstreaming and the role of women’s machinery:
but we [women in parliament] tried to explain to them [ministers]. And in this budget we have also submitted a proposal to the prime minister asking for at least an adviser to the minister and sufficient training for the gender focal point in the ministries. (interview with female member of parliament)
Significantly this debate has had limited impact in the bureaucracy with an interviewee observing ‘so far I haven’t heard anybody that came to me’ regarding gender equality issues (interview with senior male public servant). Further, this interviewee acknowledges how the lack of quality data, and its use, impacts on the delivery of education services to families and communities: 
[It is] one of our limitations, knowledge, … [we need to] improve our quality of services by having accurate data. (interview with senior male public servant)

Another interviewee goes on to say that a lack of tools to do analysis is a limitation but persists that the government has to be accountable. In the case of the proposed domestic violence law, she stresses that the implementation of the law via services, policing, the justice system and so on will be crucial: 
[If] we just have a law that’s not implementable and people will lose faith in it I suppose so we need to be very careful how we progress. (interview with female member of parliament)

This interviewee identified that gender-responsive budgeting underpins larger issues of legitimacy by contributing to the effective provision of public services.

In summary, the interview data indicates that in Timor-Leste there is a recognition that participation in budget decision making generally, and in relation to gender equality issues in particular, is important for bringing about change. Interviewees saw that for this to be successful technical skills and tools of analysis were critical. However, they also talked about how such an analysis might be used and for what purposes. Amongst other things a gender-sensitive approach to budgets and policies was seen as contributing to better budget information and documentation, the increased participation of women politicians in budgetary discussions, the effective provision of services, the implementation of laws and generally the implementation of more transparent and accountable policies and budgets. 
Conclusion

The Timor-Leste Gender Budget Statement is a commitment on the part of the Gusmao-led government to align its expenditure and revenue raising with its gender equality commitments. The Gender Budget Statement requires gender analysis to provide an evidence base for policies and their funding along with engagement with various stakeholders in the budgetary processes. In the context of Timor-Leste’s fragile state status this paper has asked: What is the potential of gender-responsive budgeting as a strategy for promoting gender equality? 
We have analysed the determinants of girls’ schooling, demonstrating areas that might warrant prioritisation for program development and funding. These include: improving mothers’ literacy; providing primary schooling in ‘mother tongue’ languages, encouraging retention and return to schooling of older girls; improving the physical conditions of schools in rural communities; and reducing the relative cost of girls’ schooling in poor households. While some of these areas form part of the government’s education policy, we argue that the potential of a gender analysis is to guide the spending of limited government resources in a much more targeted way than is currently the case. Budgets and policies that invest in improving the attendance of girls at school are likely to assist in promoting gender equality and therefore are an effective way to allocate resources. 
Our qualitative study indicated the potential of gender-responsive budgeting to expand the capacity of the government in policy implementation and budgeting. Most significant has been that it has forged new spaces for accountability in Timor-Leste. By focusing on improved outcomes for men and women, gender-responsive budgeting has facilitated a dialogue on service delivery (an example being the dialogue between civil society, government and parliament on the implementation of the domestic violence law). The qualitative study also indicated that there is an emerging recognition that effective service provision requires gender-disaggregated data, technical skills and tools of analysis.

Appendix 1
Table 1: Probability of attending school, Timor-Leste School Age Girls, 2001

	
	Marginal effect
	Std. error
	z
	P>|z|
	x-bar
	 95% CI

	Primary age girls

	Girl’s age
	0.150
	0.014
	10.620
	0.000
	8.243
	0.122
	0.177

	Lives in an urban location
	0.035
	0.047
	0.740
	0.461
	0.205
	-0.057
	0.127

	Household total consumption is above the total poverty line
	0.031
	0.046
	0.670
	0.505
	0.590
	-0.060
	0.121

	Number of adults in household who attended school
	0.068
	0.020
	3.430
	0.001
	1.077
	0.029
	0.107

	Number of infants in household
	-0.012
	0.040
	-0.310
	0.758
	0.430
	-0.092
	0.067

	Number of adults in household with poor health
	-0.028
	0.032
	-0.880
	0.379
	0.428
	-0.091
	0.035

	Distance to nearest Adelia (minutes)
	0.000
	0.000
	-0.490
	0.623
	25.124
	-0.001
	0.001

	Girl’s own health is poor
	0.020
	0.071
	0.280
	0.782
	0.129
	-0.119
	0.158

	Only Tetum is spoken in household
	0.081
	0.061
	1.350
	0.178
	0.823
	-0.038
	0.199

	Junior secondary age girls

	Girl’s age
	-0.018
	0.027
	-0.680
	0.496
	12.978
	-0.071
	0.034

	Lives in an urban location
	0.035
	0.047
	0.710
	0.476
	0.229
	-0.058
	0.127

	Household total consumption is above the total poverty line
	0.066
	0.049
	1.330
	0.183
	0.546
	-0.031
	0.163

	Number of adults in household who attended school
	0.027
	0.020
	1.350
	0.176
	1.030
	-0.012
	0.067

	Number of infants in household
	0.003
	0.045
	0.070
	0.945
	0.283
	-0.085
	0.091

	Number of adults in household with poor health
	0.042
	0.036
	1.180
	0.237
	0.443
	-0.028
	0.112

	Distance to nearest Adelia (minutes)
	0.000
	0.000
	-0.110
	0.910
	20.957
	-0.001
	0.001

	Girl’s own health is poor
	0.067
	0.069
	0.820
	0.414
	0.101
	-0.068
	0.201

	Only tetum is spoken in household
	0.000
	0.083
	0.000
	0.997
	0.932
	-0.162
	0.162

	Senior secondary age girls

	Girl’s age
	-0.087
	0.042
	-2.030
	0.042
	16.035
	-0.169
	-0.004

	Lives in an urban location
	0.083
	0.071
	1.150
	0.250
	0.257
	-0.056
	0.221

	Household total consumption is above the total poverty line
	0.042
	0.076
	0.550
	0.582
	0.659
	-0.108
	0.191

	Number of adults in household who attended school
	0.064
	0.029
	2.220
	0.027
	1.245
	0.008
	0.120

	Number of infants in household
	0.070
	0.069
	1.010
	0.311
	0.308
	-0.065
	0.206

	Number of adults in household with poor health
	-0.071
	0.038
	-1.860
	0.063
	0.614
	-0.147
	0.004

	Distance to nearest Adelia (minutes)
	0.000
	0.001
	-0.700
	0.486
	23.648
	-0.002
	0.001

	Girl’s own health is poor
	0.079
	0.099
	0.750
	0.452
	0.142
	-0.116
	0.274

	Only Tetum is spoken in household
	0.199
	0.121
	1.710
	0.087
	0.879
	-0.038
	0.436

	All school age girls

	Girl’s age
	0.034
	0.005
	6.860
	0.000
	10.772
	0.024
	0.043

	Lives in an urban location
	0.049
	0.031
	1.550
	0.120
	0.220
	-0.012
	0.111

	Household total consumption is above the total poverty line
	0.028
	0.032
	0.880
	0.381
	0.591
	-0.035
	0.091

	Number of adults in household who attended school
	0.047
	0.013
	3.650
	0.000
	1.095
	0.022
	0.072

	Number of infants in household
	0.008
	0.028
	0.300
	0.768
	0.373
	-0.047
	0.064

	Number of adults in household with poor health
	-0.022
	0.020
	-1.100
	0.270
	0.464
	-0.061
	0.017

	Distance to nearest Adelia (minutes)
	0.000
	0.000
	-0.540
	0.592
	23.848
	-0.001
	0.000

	Girl’s own health is poor
	0.013
	0.049
	0.260
	0.792
	0.124
	-0.083
	0.110

	Only Tetum is spoken in household
	0.143
	0.049
	3.030
	0.002
	0.860
	0.047
	0.240


Nobs: Primary=747; Junior Secondary=312; Secondary=254; All=1313. Log Likelihood: Primary=411.4; Junior Secondary=128.2; Secondary=143.8; All=768.0.

Attendance rates: Primary=59.5%; Junior Secondary=84.4%; Secondary=67.3%; All=66.9%.
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� Timor-Leste’s capacity to deliver public services is clearly constrained. It is one of the least developed countries in the region with a per capita income of US732 (in 2004), low rates of adult literacy (58% in 2007) and a lack of employment opportunities (UNDP 2008; Timor-Leste Government 2008). It is highly dependent on oil and gas revenues, which it will have to manage carefully to fund the unmet demand for services and infrastructure (Costa 2008: Rosser 2008).


� Timor-Leste has a long history of conflict and a fragile peace. Independence gained in 2002 was preceded by 24 years of Indonesian occupation and internal conflict. The results of the 1999 ‘Popular Consultation’ were met with violence and intimidation perpetrated by militia gangs, with the support of the Indonesian military, which led to the displacement of one-third of the population, up to 2000 reported deaths and the destruction of 70 per cent of infrastructure (Durand 2006; Hicks 2004). Four years into independence, in 2006, the dismissal of a third of the armed forces and the power struggle between Prime Minister Mari Alkatiri and President Xanana Gusmao saw Timor-Leste escalate into a social, political and humanitarian crisis. Peace and security were restored with a significant expansion in international support, including a broader mandate for the United Nations (Timor-Leste NCRD 2008: 18; Cotton 2007). In 2008 political stability was again threatened with the attempted assignation of President Ramos Horta. 


� Calculations based on the 2004/05 budget documents and the 2009 budget documents published by the Ministry of Finance.
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