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In accordance with the mandate given to the Expert Panel on Accountability Mechanisms for Gender
Equality, it gives us great pleasure to submit the attached final report, Equality for Women: Beyond the Illusion.

As the title suggests, Panel members have concluded women have yet to achieve substantive equality. In the
course of our work, we discussed accountability measures with a diverse group of people: Parliamentarians,
academics, representatives of women’s and other equality-seeking organizations, and senior public servants
in Canada as well as in other countries. We thank all those who took the time to share their insights with us.

During our life time, while there has been much change for some women, overall, much has remained the
same. Women are still more at risk of living in poverty than men and the risk is much higher for certain groups
of women. Moreover, for countless women, violence and systemic discrimination are a reality of life.

We believe the goal of equality for women lies at the heart of what it means to be Canadian. With this in mind,
the Panel recommends that the Government of Canada pursue a two-fold approach to enhance efforts
to achieve substantive equality for women. We recommend taking immediate action on administrative
processes. In the medium term, we recommend adopting legislation to demonstrate proactively the
Government’s commitment to the Charter and international commitments. The Panel hopes to see these
recommendations implemented as quickly as possible. 

The Government of Canada has played an important role in promoting equality for women. But the
Government must now take the lead in producing measurable results that will close the gaps between
women and men in our country. In so doing, we may indeed go beyond the illusion of equality and see
substantive equality for girls and women in our life time. 

Participating in the Expert Panel on Accountability Mechanisms for Gender Equality has been an enriching
experience for all of us. 

Georgina Steinsky-Schwartz             Dorienne Rowan-Campbell             Louise Langevin

Message from the Expert Panel
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5 – Inside the federal government, demonstrate both
strong contemporary leadership and the fostering of
a sustained public service commitment to equality
for women.

i) Political leaders can give direction to promote a
public service culture where sensitivity to equality
for women becomes a part of policy development
and program delivery.

ii) The Public Service Human Resources Management
Agency should ensure that the hiring of women of
diverse backgrounds becomes an important part of
its focus on promoting a diverse public service.

iii) The Canada School of Public Service has a valu-
able role to play. Officials should build into the
School’s general management and executive train-
ing programs an awareness of the issues contributing
to equality for women and the tools that can be used
to help achieve substantive equality. 

iv) The Government must consider the most relevant
role for Status of Women Canada. It is important that
Status of Women Canada be enabled to play the most
relevant role in fulfilling the recommendations of
this report, including the Agency’s capacity to work
inside and outside government.

ACTING NOW – MANAGEMENT
AND POLICY LEADERSHIP

The members of the Panel believe there are a num-
ber of areas where immediate action could and
should be taken. 

1– Apply gender-based analysis wisely and apply it
well. The Speech from the Throne should make clear
the overarching policy priorities and key departments
that most call out for gender-based analysis. 

2 – Let the Minister of Finance set the example. We
believe that drawing from international lessons, the
Minister of Finance could apply gender-based analysis
rigorously to one key area of the 2006 Budget.

3 – Integrate achievement of equality for women
into the accountability mechanisms of the modern
management initiatives being pursued across the
federal government, under the leadership of the
President of the Treasury Board. 

4 – Ensure that engagement with non-governmental
organizations is an important and ongoing part of the
Government’s efforts to achieve equality for women.

Executive Summary

The Expert Panel recognizes that much has been achieved to promote equality for women
in Canada. We also believe much remains to be done. The Panel recommends that the
Government of Canada pursue a two-fold approach to achieving substantive equality for
women in Canada. We recommend taking immediate action on administrative processes
and on key policy decisions. In the medium term, we recommend adopting legislation. 
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6 – The Standing Committee on the Status of
Women has a powerful, ongoing role of leadership
and oversight.

ACTING IN THE MEDIUM
TERM – LEGISLATION

Government is very complex and we have to start
by working within the existing framework. Turning
a large boat around takes time. That is why the Panel
is keen to see the foregoing recommendations
implemented as soon as possible; the more quickly
we act, the more quickly we can make progress.

The Panel is convinced that such administrative
solutions are necessary but not sufficient to achieve
equality for women in Canada. The second tranche
of action must be legislative.

The members of the Panel are deeply appreciative
that it is up to Canada’s Parliamentarians to decide
upon any new law and in that context, are mind-
ful of the unanimous conclusions of the Standing
Committee on the Status of Women. In its second
report, the Standing Committee called for a “leg-
islative mandate for gender equality.” The Panel
has considered such matters in a potential law as
declaration of purpose, mechanisms to achieve that
purpose, designation of authorities responsible,
reporting procedures, audit procedures, compliance,
penalties and recourse by third parties affected by
legislation. Drawing upon the recommendations of
the Standing Committee and our own consultations
and review, the Panel believes that the Government
should consider acting quickly to recommend to
Parliament a Bill to ensure enhanced gender equal-
ity outcomes across Government, including the use
of gender-based analysis, monitoring and reporting.
The Bill would make it clear that in setting its policy

directions, the Government would identify critical
areas and departments that will use gender-based
analysis and other tools to examine the impact of
policies, programs and services on the achievement
of equality for women. 

The Bill would consist of two parts to come into
effect five years apart. The first five years would
focus on the Executive Branch of the Government
of Canada, enabling in-depth learning on how to
implement gender-based analysis and measurement
of gender equality outcomes most effectively. The
Bill would put priority on initiating change within
the culture of government departments in a mean-
ingful way and with the involvement of civil society.
The Bill would call for additional accountability
and enforcement measures after five years. This
would include the creation of an independent agent
of Parliament, following a Parliamentary review of
the lessons learned. 

In calling for this two-stage approach to legislation,
the Panel is mindful that many people, including
us, would like to move more quickly. As both ide-
alists and pragmatists, however, we regard the first
part of this legislative proposal as the last chance
for the Executive Branch, drawing seriously upon
the wisdom of non-governmental organizations,
to get its house in order to ensure enhanced gender
equality outcomes, which would include the use of
gender-based analysis, monitoring and reporting.
The legislative proposal sets out a straightforward
course and new mechanisms for doing so, and
includes measures for accountability to Parliament.
Our proposal then provides a legislative deadline,
after which we call for the coming into force of even
stronger measures of accountability and enforcement.

The report also contains extensive annexes to help
readers better understand the context of our work.
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In September 2005, the Government of Canada created a three-member expert panel to study accountability
and provide advice on strengthening gender equality in Canada.

The Expert Panel was asked to take into account the Canadian Charter of Rights and Freedoms, and rele-
vant Canadian jurisprudence and legislation developed in other countries, as well as the recommendations
of the Standing Committee on the Status of Women, as contained in its April 2005 report, entitled Gender-
based Analysis: Building Blocks for Success.

Panel members reviewed the process by which gender-based analysis and gender equality issues are reported;
sought the input of stakeholders and organizations with expertise in reporting on similar issues, such as
human rights; and considered existing models and best practices, with the hope of sustaining the practice
of gender-based analysis to achieve gender equality results.

Their recommendations will complement the Government’s response to the April 2005 report of the Standing
Committee on the Status of Women and contribute to the development of a gender equality strategy.

11
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GENDER-BASED ANALYSIS

“Gender-based analysis” is one tool to help assess the
impact of government policies on women. This analy-
sis is a significant part of the process to be applied to
the goal of achieving substantive equality for women.
Gender-based analysis assesses the implications for
women of planned action, including legislation, poli-
cies and programs. It is a strategy for making women’s
concerns and experiences an integral dimension of
the design, implementation, monitoring and evalu-
ation of government strategies in all political, eco-
nomic and societal spheres. Gender-based analysis
recognizes that all women are not the same. As a
result, it examines the impact of policies and programs
on diverse groups of women.

It is important to underline that while gender-based
analysis is a significant means to achieve substantive
equality, it is only a tool and not the final outcome.
What matters is reaching the outcome. The Panel
draws attention to this point because there must
be a real connection between the means of analysis
and the impact of specific government actions. 

In making this observation, the Panel supports the
view expressed in the second report of the Standing
Committee on the Status of Women that gender-
based analysis needs to be more than a purely
technocratic exercise internal to government. For
gender-based analysis to have the most demonstra-
bly positive influence on any potential policy’s
outcome, non-governmental organizations need to
be involved thoroughly in the process.

ACCOUNTABILITY

The Panel was very cognizant that accountability
mechanisms in government are part of an overall
system that is working towards achievement of an
outcome. We have, therefore, defined accounta-
bility for purposes of our study as the “obligation
to demonstrate and take responsibility in light of
agreed expectations.” In this context, accounta-
bility mechanisms – as articulated in legislative or
administrative frameworks – become a tangible
process or instrument to make clear how a particular
goal is being achieved.
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What the Terminology Means

The members of the Expert Panel were appointed to examine “gender-based analysis,” to
study “accountability” and to provide advice on “strengthening gender equality.” However,
throughout our study, we encountered real confusion about these terms. We stress, therefore,
the importance of putting matters as clearly as possible. The Panel’s report is squarely aimed
at achieving substantive equality for women in Canada.



The words “accountability” and “accountability
mechanisms” are a part of the very public discus-
sion about governance issues. Corporate executives
are seeking to reassure shareholders and regulators
that they are creating value and acting ethically.
Public sector entities and elected officials are
looking to give greater assurance to citizens that
public money is well spent and that decision-making
is transparent. The Panel’s concerns went beyond
expending resources ethically, transparently and
prudently. Our goal is to have “accountability” used
to move forward the societal objective of achieving
substantive equality for women.

We appreciate that effecting major societal change
is complex and that the role of government is only
one factor among many. Ultimately, citizens decide
how they want their governments to promote change
by the kinds of government they elect. 

We assume that governmental accountability mech-
anisms can only be effective within an environment
that starts with the strong political will to achieve
defined outcomes. This political will must then be
supported by the allocation of adequate human
and financial resources to the legislative and admin-
istrative frameworks to be established. Finally, we
believe that having women from diverse backgrounds
in decision-making positions and ensuring the active
involvement of civil society are essential to success.

EQUALITY

The phrase “strengthening gender equality” means
acting to achieve substantive equality for women.
“Gender equality” means that women have the
conditions for realizing their full human rights
and potential to contribute to national political,
economic, social and cultural development, and
to benefit from the results. 

In the past, it was believed that equality could be
achieved by giving women the same opportunities
as men, on the assumption that this would bring
sameness of results. However, same treatment, also
referred to as formal equality, was found not nec-
essarily to yield the expected results. 

Today, the concept of equality acknowledges that
different treatment of women and men may some-
times be required to achieve comparable results,
given their similarities and differences, and their
varying histories, roles and life conditions. It is
this notion of substantive equality, equality in the
results, that is embedded in the Canadian Charter
of Rights and Freedoms.

The Panel notes that achievement of substantive
equality for women must reflect not just the differ-
ences between men and women but the different
situations in which different groups of women live
and the interaction of different forms of discrimi-
nation. This is sometimes referred to as “intersection-
ality.” In any specific context, equality for immigrant
women may have very different meaning from
equality for women with disabilities or for Inuit
women in a small, northern community. Making
sure we define and set the appropriate outcomes,
and demonstrate and measure real-life impacts
are important aspects of promoting and achieving
major progress. This emphasis on setting the right
priorities and applying gender-based analysis wise-
ly and well is reflected throughout the conclusions
and recommendations of the Expert Panel.
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THE “BOTTOM LINE” IS
EQUALITY FOR WOMEN

The contemporary use of the phrases “gender-
based analysis” and “gender equality” flows from
the Third United Nations World Conference on
Women, which took place in Nairobi in 1985. The
phrases had gained widespread acceptance by the
time of their adoption in the Beijing Platform for
Action 10 years ago, at the Fourth United Nations
World Conference on Women. In adopting the
Beijing Platform for Action, governments from around
the world committed themselves to effective inte-
gration of a gender perspective throughout their
operations, policies, planning and decision-making. 

In Canada, the federal government has put in place
two five-year plans for achieving equality for women:
the Federal Plan for Gender Equality (1995-2000) and
the Agenda for Gender Equality (2000-2005). Gender-
based analysis was a key component of both plans.
Annex A explains the genesis of the phrases in use
around the globe (“gender-based analysis,” “gender
equality” and “gender mainstreaming”). 

During our consultations, it became obvious that
use of the word “gender” rather than “women” gave
many people the impression that women had some-
how achieved equality in Canada. This was a recur-
ring theme in our discussions and it is, therefore,
one we take seriously. The simple reality in Canada
is that, while women have made enormous strides
towards equality, the job is not yet finished. The
members of this Panel understand the need for
clear, consistent language in discussing international
obligations. We also want readers of this report to
understand that what we are really talking about is
analyzing how government policies, program and
actions affect women. We are working to ensure
that those policies, programs and actions promote
substantive equality for women.
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There is no doubt that there has been enormous
progress in achieving the notion of equality as a basic
human right for Canadian women. There is also no
doubt that the determination to achieve equality
for Canadian women is shared by countless numbers
of Canadian men. Young women now outnumber
young men in our institutions of higher learning.
Millions of women have become entrepreneurs.
There has been a dramatic increase in women’s
labour force participation. There has been a major
drop in poverty among senior women. Countless
women have taken chances and had opportunities
never dreamt of by their mothers or grandmothers.

There is, however, a very real danger that this
progress has led many people to think that we have
truly achieved equality for women in Canada. Much
as we would like it to be so, it is simply not the case.
In 2005, only one in every five Members of Parliament
is a woman. The same holds true, in general, across
the legislatures of the provinces and territories.
Girls are the victims of more than four out of five
cases of sexual assault on minors. Four out of five
one-parent families are headed by women. The
employment income gap between male and female
university graduates who work full time has widened.
Women working full time still earn only 71 cents

for every dollar that men make. Women do the large
majority of unpaid work in Canada.

The charts on the accompanying pages are not
meant to be comprehensive. Rather, they are intend-
ed to help illustrate the contemporary facts about
equality for women. They show both areas of suc-
cess and areas where we have not yet succeeded.

Equality for Women in Canada: 
Where Do We Stand Today?

Through much of the 20th Century, the movement towards equality for women in Canada
was primarily a struggle for basic human rights. Major milestones included: securing the right
to vote; winning the historic legal case on the right to be considered “persons”; inclusion of
equality provisions in the Canadian Charter of Rights and Freedoms ; ratification of international
agreements such as the Convention on the Elimination of all Forms of Discrimination against Women ;
and the right to equal pay for work of equal value.
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VIOLENCE

Girls are more likely to be victims of sexual assault 
perpetrated by a family member than boys. 
SOURCE: Statistics Canada, Family Violence in Canada: A Statistical Profile, 2005
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In looking at the graphs, a striking fact emerges: the
major achievements in human rights for women have
not always translated into major achievements in real
life(ANNEX B). Women may have the constitutional
right to equality, but that is not the same as being able
to exercise that right. Recognition of the constitu-
tional right to equality for women is essential but not
sufficient. The most important issue is no longer one
of recognizing rights but of bringing about change
to social reality, economic reality and cultural reality. 

Women have made extraordinary strides in some
professions. There are many other professions,
however, where men still dominate, even though
women have the equal right to study for that pro-
fession. In government and in the corporate world,
there has been some progress in the upper echelons
but this is not the time for resting on laurels. The
same may be said of the sharing of “unpaid work” in
modern Canadian society. The cultural and socie-
tal norms are changing but not rapidly enough. 

CORPORATE OFFICERS
AND COMPANY HEADS

Women’s representation in corporate
leadership in Canada is extremely low.
SOURCE: Catalyst, Census of Women Corporate Officers and Top Earners of Canada, 2004  
NOTE: Findings based on companies ranked in the National Post’s Financial Post 500 List (FP500)

WOMEN IN POSITIONS OF 
POLITICAL POWER

Women are still heavily under-represented in positions of 
power within federal, provincial and territorial governments.
SOURCE: Statistics Canada, Women and Men in Canada, 2003

EDUCATIONAL ATTAINMENT

Women are under-represented in mathematical /physical
sciences and engineering enrolment.
SOURCE: Statistics Canada, Census of Canada, 2001

Equality for Women in Canada: Where Do We Stand Today?
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SELF-EMPLOYMENT/
ENTREPRENEURS

In the last 30 years, women have made strides
in self-employment.
SOURCE: Statistics Canada, Census of Canada, 1971-2001

TYPE OF INDUSTRY
FOR ENTREPRENEURS

Women entrepreneurs are over-represented
in personal and social service industries. 
SOURCE: Statistics Canada, Census of Canada, 2001

Equality for Women in Canada: Where Do We Stand Today?
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UNPAID WORK

The vast majority of unpaid work is still done by women. 
SOURCE: Statistics Canada, Census of Canada, 2001

There is the even more striking case of those groups
of women for whom economic equality remains a
sadly elusive goal. This situational inequality should
trouble all Canadians of good conscience. The mat-
ter was highlighted for further work when Canada
appeared before the United Nations Committee on
the Elimination of Discrimination against Women in
2003. The most recent figures show that 38 percent
of Aboriginal women live in low-income situations.
So, too, do 35 percent of lone mothers and 27 per-
cent of immigrant women. Immigrant women work-
ing full time earn 58 cents for every dollar earned
by Canadian-born men. There is a much higher risk
of poverty for women heading lone-parent families,
immigrant women, senior women living alone and
women with disabilities. Aboriginal women face high-
er rates of poverty, unemployment and poor housing
than other Canadians.
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Women who are immigrants, disabled, a member of 
a visible minority or Aboriginal are more likely to 
live in poverty than men.
SOURCE: Statistics Canada, Census of Canada, 2001  NOTE: Based on Low Income Cut-Offs (LICOs). 
LICOs estimate the income level at which a family is in difficult financial circumstances because it
has to spend a greater portion of its income on the basics (food, clothing and shelter) than does 
the average family of similar size. The LICOs vary by family size and by size of community.

AFTER TAX INCOME

Women’s income is gradually increasing but the gap
between women and men remains the same.
SOURCE: Statistics Canada, Labour Force Survey, 2002 and Survey of Labour and Income Dynamics, 2002. 

Clearly, the focus of ongoing work should acknowl-
edge the fact that having the right to equality is not
the same as having the power or the capacity to
exercise that right. Much of the work before this
Panel, much of the work before the Government
of Canada and much of the work before all of us
in our society is to find the means to empower all
Canadian women to turn their constitutional right
to equality into the daily reality of equality.

Consideration of the situation of women in Canada
in the first decade of the 21st Century needs to be
set in the context of the global fight for equality for
women. There are powerful forces at play in the
world that would deny full equality for women. In
the decades ahead, it is important that Canada argue
from the moral high ground at home if we are to assist
in advancing equality for women internationally.
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Our approach meant drawing upon domestic and
international research. We asked in practical terms:
What works? What doesn’t work? We paid close
attention to those with first-hand experience with
gender-based analysis. We sought the pragmatic
wisdom of those who have been at the forefront of
efforts to secure substantive equality for women
and girls. The Panel asked Canadian interviewees
about their perceptions of existing accountability
mechanisms for gender equality and other hori-
zontal initiatives by government. 

To understand the potential of various account-
ability mechanisms, the Panel considered national
and international examples. In doing so, we exam-
ined methods by which Parliament and the Govern-
ment of Canada have attempted to bring both
public transparency and effective results to a number
of key public policies. 

The Panel’s goal was not to recreate the structures
for gender-based analysis or systems of accounta-
bility for public servants. Rather, we gave careful
scrutiny to the current administrative structures for
gender-based analysis in the Government of Canada
(ANNEX C). We also studied the Government’s mod-
ern management agenda including the Treasury

Board Secretariat’s Management Accountability
Framework; Management, Reporting and Results
Structure; and Expenditure Management Infor-
mation System. The Expert Panel’s conclusions and
recommendations include considerable analysis of
these measures for facilitating management process-
es across government (an overview of gender-based
analysis and the modern management initiatives
may be found at ANNEX D).

The Panel examined the key elements of domestic
legislation aimed at encouraging significant socie-
tal change. This included the various approaches
to addressing official languages, human rights,
employment equity, multiculturalism and environ-
mental assessment (ANNEX E). The Panel’s conclu-
sions and recommendations regarding legislation
are drawn from these Canadian precedents.

The Panel considered information on gender-based
analysis, legislation, policies and practices from
Australia, Brazil, Costa Rica, Denmark, Finland,
France, Germany, Ghana, Iceland, India, Ireland,
Korea, the Netherlands, New Zealand, Norway, the
Philippines, Rwanda, South Africa, Sweden, the
United Kingdom and the European Union. 
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How We Worked

The Panel members were committed to undertaking, completing and reporting on their
work in less than three months. The Panel’s work is built on the foundation provided by
both the Standing Committee on the Status of Women and the witnesses who appeared
before the Committee. 



Helpful information was also obtained from publi-
cations of the Organization for Economic Coop-
eration and Development, the World Bank, the
Commonwealth Secretariat, the United Nations and
other international bodies. 

In our international discussions, the Panel asked
for a candid assessment of the successes and failures
of accountability mechanisms for gender equality
in various countries. We also asked about the current
status and possible options for both administrative
and legislative solutions to achieving equality for
women (ANNEX E). The perspectives derived from
various countries are reflected in the Panel’s con-
clusions and recommendations, which nonethe-
less acknowledge that Canadian solutions require
unique Canadian perspectives.

We kept ourselves informed of Status of Women
Canada’s recent cross-country public consultations
on strengthening the Agency, developing gender
equality indicators, building ongoing citizen engage-
ment and redesigning the Women’s Program. The
Panel had the opportunity to meet with those attend-
ing the final, national consultation in Ottawa. We
also had the opportunity to meet with the Standing
Committee on the Status of Women and the caucuses
of the various political parties represented in the
House of Commons. These meetings were extremely
useful and informed the Panel’s recommendations
regarding the involvement of civil society in gov-
ernment efforts to achieve substantive equality for
women. The same meetings also proved critical to
the Panel’s deliberations on whether to recommend
legislative as well as administrative action.

How We Worked
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THE CANADIAN SCENE

The Royal Commission on the Status of Women
was established by the Government of Canada in
1967, Canada’s 100th birthday, after successful lob-
bying by 32 volunteer-run women’s organizations
representing two million women. The Royal Com-
mission’s landmark report made 167 recommen-
dations. The Commission’s historic work on systemic
discrimination and on how the machinery of gov-
ernment could better represent women’s interests
provided the direction for much of the progress
in the ensuing decades. 

What this Panel learned in our work is the need for
the continuing push for changes that would bring
the Royal Commission’s advocacy of equality for
women ever closer to fulfilment. Serious challenges
remain as Canada approaches its 140th birthday. 

In 1999, Status of Women Canada established its
Gender-based Analysis Directorate. The Directorate
has developed a six-point strategy consisting of:
training; tool development; policy case studies;
research, information and education promotion;

evaluation and accountability; and coordination.
This work is held in high regard internationally and
is used in other countries as a model for advancing
gender-based analysis.

In our country, some federal departments have
taken the initiative to create their own training
packages and infrastructure.Such efforts can inc-
lude departmental statements on gender-based
analysis, integration of gender-based analysis in
strategic and operational plans, and establishment
of departmental gender focal points or networks
of gender specialists. For example, Citizenship and
Immigration Canada became the first department
to have accountability for gender-based analysis
entrenched in law. This law requires the department
to report annually to Parliament. The Canadian
International Development Agency has a compre-
hensive non-legislative approach to gender-based
analysis, one it uses with success in its development
work around the globe. 

The Panel notes the irony that while Canada’s immi-
gration and foreign aid policies derive strength
from gender-based analysis, there is no compar-
ative action across the domestic policies of the
Government of Canada. 
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Questions also remain about the degree to which
gender is considered relevant in the key policy and
decision-making processes of departments and
central agencies. There are some indications that
human and financial resources are inadequate to
conduct analyses, define outcomes and assess results.
In its Second Report, the Standing Committee on the
Status of Women recommended that the Govern-
ment be obliged to demonstrate not only a high level
of support and activity, but also clear successes for
gender-based analysis and equality for women.

A number of themes struck familiar chords in 
the Panel’s discussions and review of materials:

• the need for strong leadership from elected
leaders and top public servants, which would
include the setting of priorities for gender-
based analysis in the Speech from the Throne; 

• the need for the Government’s activities and
actions to be more focused in order to achieve
substantive equality; 

• the importance of integrating the goal of equal-
ity for women into the Treasury Board Secretariat’s
systems of management accountability; 

• the lack of understanding within the Govern-
ment about the value of gender-based analysis,
and the lack of substantive results to date; 

• the need for those inside government to seek
advice on an ongoing basis from experts out-
side government, consistent with the
Government’s approach on the Voluntary
Sector Initiative (ANNEX F); 

• the capacity of non-government organizations
to engage fully is hampered by insufficient
funding; 

• the need to focus more on the inequality of
immigrant women, Aboriginal women, lone-par-
ent women, seniors living alone, visible minority
women and women with disabilities; and 

• the need to strengthen the role of Status of
Women Canada.

The Panel heard spirited calls for new legislation
to help achieve substantive equality for women.
These views were strongly and repeatedly expressed
by members of the Standing Committee on the
Status of Women, the vast majority of women
Members of Parliament and a wide range of repre-
sentatives of women’s groups. It was not so much
the specifics of any possible law that drew the strong
comments as it was the deeply held view that non-
legislative efforts had not worked to date, and that
a law would bring a far higher degree of perma-
nence of action, accountability and results. The sense
of frustration ran extremely deep on this issue.

A number of public policy experts expressed a cau-
tionary view that passing a new law to require the
Government to meet its Charter obligations would
elicit calls for new legislation on every right guar-
anteed by the Charter. They also expressed concern
that legislative action might result in the mandatory
establishment of new structures or agencies without
necessarily achieving the desired results for women. 

In its consideration of Canadian laws aimed at encour-
aging significant societal change (ANNEX G), the Panel
talked with knowledgeable people inside and outside
government about how to ensure that legislation has
the desired impact. We asked about the importance of
structures, different mechanisms for compliance and
the varying means by which relevant Canadian prece-
dents have most effectively achieved their stated goals. 

The Panel learned that public reporting is often good
but it can sometimes become simply mechanistic. It
was obvious to the Panel that the more clearly intend-
ed outcomes are defined in the legislation, the more
successful are the actual results. It was evident that
appropriate methods of auditing and evaluation have
to be incorporated in the legislation. Effective follow-
up and examination of the real-life impacts of the
legislation, whether through a complaints procedure,
third party research or both, are also needed. 
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A key observation is that all of the pieces of legislation
it examined required some degree of experimentation
in their initial application, followed by Parliamen-
tary review and necessary legislative refinement. 

In sum, for legislation aimed at fostering societal
change in Canada, experience shows that there is
a learning curve on how to make the law work
most effectively. This reality should be reflected in
the design of the legislation.

THE INTERNATIONAL SCENE

Canada ranks fifth in the world on the 2005 United
Nations Human Development Index. Our rank
drops to tenth, however, on the 2005 United Nations
Gender Empowerment Measure… behind Norway,
Denmark, Sweden, Iceland, Finland, Belgium,
Australia, the Netherlands and Germany.

The Panel attempted, within the limited time avail-
able, to identify the key issues and understand the
reality of the challenges that countries face in
introducing, managing and sustaining accounta-
bility mechanisms on gender equality outcomes.
The information in ANNEX E was obtained in “off
the record” discussions with representatives of
national governments, policy institutions, multi-
lateral organizations and civil society organizations.
It reflects the opinions, concerns and lessons learned
of those who co-operated.

Countries were chosen for a variety of reasons:

• their consistently high standing in the Human
Development Index (Norway and Sweden); 

• use of interesting mechanisms for monitoring
accountability (the Netherlands); 

• introduction of gender budgeting (India
and South Africa); 

• experience of federal systems (Australia,
South Africa and India);

• introduction of legislation that requires public
servants to promote gender equality and
undertake gender mainstreaming initiatives
(the United Kingdom); 

• a long-standing history of strong leadership
and innovative approaches (Australia, New
Zealand and the Philippines); and 

• a dramatic increase in women’s participation 
in decision-making (Brazil, Costa Rica, 
Ghana and Rwanda).

Multilateral organizations such as the United Nations,
the European Union, the World Bank and the Com-
monwealth Secretariat offered their perspectives on
which countries had the best accountability mecha-
nisms. We discovered much that was fascinating. We
have, however, restricted ourselves in this report to
the issues of accountability. 

There is an array of approaches taken by governments
and legislatures as they aspire to move towards full
equality for women in their respective countries.

A synthesis of the different approaches includes: 

• reliance on strong political will;
• encouragement of women’s organizations to

monitor and report on government activities; 
• having have an ombudsperson receive and

reply to complaints on women’s equality issues; 
• creating a council for gender equality; 
• passing legislation requiring public servants

to work actively for equality for women; 
• holding regular, formal meetings of Deputy

Ministers to discuss equality for women and
their own departmental plans and actions;

• introducing a gender equality act;
• developing benchmarks or indicators;
• expanding the scope of public and voluntary/

academic/private sector partners; and 
• introducing strong audit and 

enforcement measures.
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It should be noted that the European Union is
obliging member states to make provisions for gen-
der equality laws. Such equality measures are now
a requirement of entry to the European Union.

To ensure implementation and accountability on
gender equality measures, the Commonwealth
Ministers, including Canada, agreed to a Gender
Management System (GMS) in 1995. The compo-
nents of GMS (represented below) point to the
complicated web of accountability and responsi-
bility necessary for ensuring that gender equality
becomes a reality for member states and for the
women of the Commonwealth. 

Support for gender equality issues is rarely high on
the list of priorities for policy makers, be they in

federal or unitary states. Those countries that have
invested in nurturing and strengthening women’s
organizations feel that the organizations then form
an accountability mechanism that sustains issues and
keeps them visible to politicians and the electorate
alike. A strong and vibrant women’s movement sup-
ported by the state is a necessary prerequisite for an
effective accountability system.

Despite repeated calls since 1975, International
Women’s Year, lack of political will and leadership
remain the most serious impediments to the achieve-
ment of equality for women. Many countries have
faced cutbacks in staff; resources for gender equality
in most remain under-funded. National women’s
machinery and women’s organizations find the
requirements for compliance, periodic reports on
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 ENABLING ENVIRONMENT
• Political will
• Adequate human and financial resources
• Legislative and administrative framework
• Women in decision-making positions at all levels
• Active involvement of civil society

 GMS MECHANISMS
• Gender analysis
• Gender training
• Management information system
• Performance appraisal system

 GMS STRUCTURES
• Lead agency (usually NWM)
• Gender Management Team
• Gender Focal Points / Inter-ministerial
 Steering Committee
• Parliamentary Gender Caucus
• Gender Equality Commission/Council

 GMS PROCESSES
• Setting up GMS structures
 and mechanisms
• Developing and implementing a national
 Gender Policy and Action Plan
• Mainstreaming gender in the National
 Development Plan and Sectoral ministries

THE GENDER MANAGEMENT SYSTEM



the Convention on the Elimination of all Forms of Dis-
crimination against Women, and the regular reporting
to the United Nations Commission on the Status
of Women a necessary external push for account-
ability on gender equality goals.

To be effective, accountability has to be vested at
a high level in government. National action plans
with indicators against which gender equality out-
comes can be judged have particular merit. Legislation
that provides for promotion of gender equality issues,
requirements for gender mainstreaming, and com-
pliance and complaints mechanisms have been effec-
tive in moving countries closer to their equality goals.

Of particular interest, the Panel found that more
than 40 countries around the world are establish-
ing gender-based analyses of national budgets.
They may be called “women’s budgets,” “gender
budgets” or “gender-responsive budgets” but the
overall goals are similar – to ensure that the design
of a country’s annual budget takes into account, in
a significant way, the impact of proposed measures
on achieving equality for women and girls. Among
the countries fully engaged on such a path are
Australia, India and South Africa. Underpinning
all of this work is an appreciation for the macro-
economic policies that can contribute substantially
to improving the incomes, health, education and
living standards of women (ANNEX H).
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ACTING NOW – MANAGEMENT
AND POLICY LEADERSHIP

The members of the Panel believe there are a num-
ber of areas where immediate action could and
should be taken. 

1 – Apply gender-based analysis wisely and apply
it well. The Speech from the Throne should
make clear the overarching policy priorities and
key departments that most call out for gender-
based analysis. 

The Government of Canada should demonstrate
political will and leadership by carrying through
on its international and national commitments to
advance equality for women, including implement-
ing gender mainstreaming and using gender-based
analysis. It is important to bring greater focus to
analysing the impact of policies, programs, actions
and delivery of services in moving towards sub-
stantive equality for women. It is key to apply that
focus from concept of an idea all the way through
ongoing implementation. What is equally vital is
to remember that gender-based analysis is a tool
and the ultimate determinant of a program or

policy must be its outcome in helping to achieve
substantive equality for women in Canada. 

The Panel believes, however, that it would be wrong
to undertake immediately a gender-based analysis
of every policy and every program. The simple
reality is that gender-based analysis is still little
understood by either public servants or the public
at large. Making the process work will take time.
In the Panel’s view, the most judicious course both
for achieving the maximum results and illustrat-
ing the great potential of gender-based analysis is
to focus on a few “big ticket” items. Thus, the Panel
advises the Government to consider its key lever-
age points and spend energy on making the most
of the results flowing from those points.

The Panel wishes to underscore in the most force-
ful way possible the role to be played by the Prime
Minister, the Cabinet and the Privy Council Office
in setting the direction for achieving equality for
women. Major advances will only occur with strong
leadership from the top. The policies and depart-
ments to which intensive gender-based analyses
will be applied must be chosen from the overall
priorities of the Government of the day. The Minister
responsible for Status of Women should work with
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relevant Ministers to advance priorities for gen-
der-based analysis for potential inclusion in the
Speech from the Throne. We recommend that the
Speech from the Throne make clear those poli-
cy and program priorities. In each area designat-
ed in the Speech from the Throne, a Minister with
the lead on a chosen priority would be responsible
for achieving the desired outcome.

Without precluding Cabinet choices, the Panel
believes that initial gender-based analyses could well
be undertaken on horizontal initiatives involving a
number of departments (for example, poverty among
Aboriginal women, poverty and settlement issues
among immigrant women, the productivity agenda
and women, or violence against women). Addition-
ally, with its emphasis on service delivery excellence,
the newly created Service Canada could demonstrate
leadership in sensitivity to differences between
women and men in the way it relates to citizens.

The Panel is clear that any department required
to undertake gender-based analysis requires the
additional monetary and human resources to make
the process work. This goes with the precept that
if we expect a government body to accept respon-
sibility for an initiative, we must ensure that it has
the capacity to fulfil the initiative.

2 – Let the Minister of Finance set the example.

In their day-to-day lives, Canadians have neither the
time nor the inclination to concern themselves
with the organizational issues or specific manage-
ment practices of the Government of Canada.
However, Canadians do understand and do pay
attention when the Minister of Finance delivers
the Federal Budget. 

As indicated in this report, many countries at many
different stages of economic development have
adopted various types of “gender budgets” (ANNEX H).

Such budgets aim to produce a tangible connection
between a government’s commitment to equality
for women and national budgetary commitments.
As a country’s budget reflects the highest level of
political will and the socio-economic development
policies of its government, integrating gender-
based analysis into budgetary processes is a critical
step towards equality for women.

The Panel believes that Canada’s Minister of Finance
has a unique opportunity to show real initiative on
this matter. Drawing from the international les-
sons, the Minister of Finance could apply gender-
based analysis rigorously to one key area of the
2006 Budget. An initial area might be tax policy or
an equivalent area the Minister considers appro-
priate. Such a forward step would energize other
efforts to achieve equality for women in Canada.
Even more significantly, such action by the Minister
of Finance is critical to making women more econom-
ically equal and could have a very positive impact
on the quality of women’s lives.

3 – Integrate achievement of equality for women
into the accountability mechanisms of the modern
management initiatives being pursued across the
federal government, under the leadership of the
President of the Treasury Board. 

Delivering on a management agenda to make the
public sector more vibrant, modern, efficient, trans-
parent and effective is the cornerstone work of the
President of the Treasury Board.

The Treasury Board Secretariat is acting to: improve
service delivery to meet the evolving needs, expecta-
tions and priorities of Canadians; enhance gover-
nance, accountability and performance expectations;
provide new tools to measure results more effectively;
and improve alignment of resources with priorities.
To build a more accountable, responsive and inno-
vative government, the Treasury Board Secretariat has
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established a comprehensive accountability regime
– the Management Accountability Framework
(ANNEX D). Departments are required to demonstrate
their satisfactory performance against 40 indicators
and 150 measures of management practice.

It should be noted that the Treasury Board Secretariat
facilitates management processes across govern-
ment. Departments and agencies themselves must
act on the substantive work of the Government
and report back to the Treasury Board Secretariat
on the outcomes. The President of the Treasury Board
will then be in a position to report to Parliament
and the Canadian public. 

As part of its continuous improvement of manage-
ment in the Government of Canada, the Treasury
Board Secretariat is simplifying and streamlining
its management policies to set out what is expected
of Ministers and Deputy Ministers. Again, it should
be noted that the Treasury Board Secretariat is
the facilitator of action; it is up to Ministers and
Deputy Ministers to carry through on the requi-
site measures.

The Panel is delighted at the coincident timing of
these major reforms of public service management
and our report on the need for the Government
to act more effectively to achieve equality for
Canadian women.

The Panel is of the view that understanding the
impact of Government decisions upon women
should be a Government priority, facilitated by
Treasury Board accountability mechanisms. That
view is premised on the Government’s commit-
ment to meet the needs and serve the values of
Canadians. The accountability mechanisms to be
utilized could include: the Management Account-
ability Framework; the Management, Reporting and
Results Structure; and the Expenditure Management
Information System (ANNEX D). 

Particular areas for early attention under the accoun-
tability mechanisms would be those departments
designated for action on gender equality outcomes,
gender-based analysis, reporting and monitoring
in the Speech from the Throne. Treasury Board
Secretariat assessment of the gender-based analysis
policy capacity and service and delivery results of
such departments should inform the Treasury Board
assessment of departmental performance. 

It is up to the Prime Minister, the Cabinet and the
Privy Council Office to set out the Speech from
the Throne and the overarching policy framework
from which Treasury Board receives the direction
for its management goals. If Treasury Board is to
play a vital facilitation role, as this Panel believes it
should, then the call to play that role must come
from above. The Panel recommends that the Cabinet,
acting through the President of the Treasury Board,
make the management processes and tools for
achievement of equality for women one of the crit-
ical outcomes pursued by the federal government’s
modern management initiatives.

4 – Ensure that engagement with non-govern-
mental organizations is an important and ongoing
part of the Government’s efforts to achieve
equality for women. 

A vibrant democracy must be supported by a
strong civil society. This vital point is underscored
by the Government’s repeated assertions of its deter-
mination to foster greater citizen engagement in
the public life of the country. For Ministers or
departments to make the most of their work to
achieve substantive equality for women, it is impor-
tant to engage a wide range of women’s groups
and individuals in the policy process. The Panel has
concluded that such consultations should include a
similarly wide range of groups and approaches as
were addressed by the Government in the Voluntary
Sector Initiative, and the corollary An Accord between
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the Government of Canada and the Voluntary Sector, A
Code of Good Practice on Policy Dialogue and A Code of
Good Practice on Funding (ANNEX F, http://www.vsi-
isbc. ca/eng/relationship/accord.cfm).

There is much to be gained from listening to the
many and diverse women’s and other equality-seek-
ing organizations, ranging from advocacy groups
to professional organizations, from ethnocultural
communities to educators and entrepreneurs. All
of these organizations can provide useful advice.
Some of the groups, however, clearly need resources
in order to contribute. It is an important part of the
work towards equality for women to provide that
funding; otherwise, the voices of those most in
need of positive action will not be properly heard.

5 – Inside the federal government, demonstrate
both strong contemporary leadership and the 
fostering of a sustained public service commitment
to equality for women. 

Throughout its review of materials and by listening
to a variety of people inside and outside govern-
ment, the Panel concluded, as did the Standing
Committee on the Status of Women, that far too
many people believe equality for women is a “done
deal.” As we have made clear, the securing of fun-
damental rights for women is one thing, having the
power to exercise those rights is quite another. While
large numbers of Canadian women have made
progress, there remains much work to be done
and significant groups of women lag much further
behind than any of us would consider acceptable
in Canada in the first decade of the 21st Century. 

Many people, including women from all four politi-
cal parties represented in the House of Commons,
are working to put the public spotlight back on
the reality that Canadian women have still not
achieved substantive equality. The Panel wishes to
note the frequency of that refrain from those seek-

ing to achieve such equality. While elected officials
have told the Panel that equality for women must be
a political priority, the perception among many pub-
lic servants is that this is not the case. We have heard
public servants say that once they are told that equal-
ity for women is a priority, they will treat it as such. 

5. i) The job is not done. Political leaders 
must lead.

It is imperative that elected leaders provide the
necessary, crystal-clear direction. For their part,
the Privy Council Office and Deputy Ministers,
when they implement Ministers’ directions, have
the opportunity and the responsibility to promote
a public service culture wherein sensitivity to equal-
ity for women is a part of policy development and
program delivery.

5. ii) The strengthening of human resources 
management is important.

The Public Service Human Resources Management
Agency is already heavily engaged in encouraging
departments to hire people from diverse back-
grounds. We believe the Agency must play a further,
constructive role in assisting the Privy Council
Office and Deputy Ministers to carry out the respon-
sibilities set out above. Ensuring a critical mass of
women of diverse backgrounds in decision-making
positions is an integral part of achieving equality for
women. The Agency should, thus, ensure that the
hiring of women becomes an important part of
its focus on promoting a diverse public service.

5. iii) The Canada School of Public Service has 
a valuable role to play. 

We have noted, and been encouraged by, the
announcement by the President of the Treasury
Board of monies for revamping the curriculum of
the Canadian School of Public Service. Officials
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should take this opportunity to build into the
School’s general management and executive train-
ing programs awareness of the issues affecting equal-
ity for women and the tools that can be used to help
achieve that equality. The timing is excellent for
ensuring that good, gender-based analysis curricu-
lum material is introduced in courses related to policy
development, program design and service delivery.

5. iv) The Government must consider the most
relevant role for Status of Women Canada.

It is obvious that Status of Women Canada has signif-
icant ongoing responsibilities. The Panel is fully aware
of Status of Women Canada’s recent cross-Canada
consultations on strengthening the Agency, devel-
oping gender equality indicators, building ongoing
citizen engagement and redesigning the Women’s
Program. In light of the Panel’s work, we believe
that Status of Women Canada must be enabled to
play the most relevant role in fulfilling the recom-
mendations of this report, including the Agency’s
capacity to work inside and outside government.

6 – The Standing Committee on the Status of
Women has a powerful, ongoing role of leadership
and oversight.

It is Members of Parliament who, acting in una-
nimity, have created the catalyst for putting new
vigour into Canada’s national and international
commitments to achieving equality for women
and implementing gender-based analysis inside
the federal government. The second report of the
Standing Committee is the bedrock of this Panel’s
work. The Panel members have had productive
meetings both with the Standing Committee and
with the Women’s Parliamentary Caucuses of the
various political parties. We are of the firm belief
that Parliamentarians not only have the sovereign
right to lead on the issue of equality for women,
but have already demonstrated their enthusiastic

willingness to do so. We recommend that the Standing
Committee continue its cutting-edge work by review-
ing the policies, programs and appropriate Main
Estimates of the departments identified for early
action on gender-based analysis. The Panel recom-
mends that Members of Parliament on the Standing
Committee, acting within their own wisdom, remain
champions of gender-based analysis and play a large
role in setting both appropriate policy directions and
exercising stewardship over the accountability of the
relevant departments for the outcomes achieved.

ACTING IN THE MEDIUM 
TERM – LEGISLATION

Government is very complex and we have to start by
working within the existing framework. Turning a
large boat around takes time. That is why the Panel
is keen to see the foregoing recommendations
implemented as soon as possible; the more quickly
we act, the more quickly we can make progress.

The Panel is convinced that such administrative
solutions are necessary but not sufficient to achieve
equality for women in Canada. The second stage
of action must be legislative. There are a number
of powerful reasons for this conclusion.

There are pragmatic limitations to reliance solely
upon administrative actions and day-to-day policy
decisions. Administrative decisions are subject to
change. Policies wax and wane with successor gov-
ernments or new Ministers. Today’s program pri-
orities lose out to tomorrow’s pressing needs or
legislative imperatives.

More importantly, as indicated throughout this
document, while the situation for many women in
Canada has improved since the 1970 Report of the
Royal Commission on the Status of Women and the 1995
Beijing Platform for Action, much remains to be
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accomplished in a field of such exceptional eco-
nomic, political, cultural and social importance as
equality for women. Legislation could raise the
visibility and promote sustainability of this funda-
mental undertaking of Canada and Canadians.

Non-legislated administrative mechanisms have
led to some results. The use of gender-based anal-
ysis has, however, not proven an important, in-depth
consideration in policy development, program
design or service delivery across most of the feder-
al government. What is especially significant is
that this lack of success occurs despite strong and
repeated commitments over a decade to implement
gender mainstreaming and utilize gender-based
analysis. These commitments flow directly from
an agreement made by nations around the globe,
and from two follow-up five-year plans by the
Government of Canada.

There is tremendous value in addressing legisla-
tively the Government of Canada’s determination
to ensure that its own actions advance equality for
women. Most Canadians undoubtedly think that
the guarantees provided by the Canadian Charter
of Rights and Freedoms, our country’s human rights
legislation and our international commitments
(under the Convention on the Elimination of all Forms
of Discrimination against Women, among others) are
sufficient to ensure equality for women. The real-
ity is that those legal precepts need to be advanced
further by more specific legal obligations.

The Government relies on existing Canadian laws
and mechanisms to apply the Convention on the
Elimination of all Forms of Discrimination against Women
rather than on a specific law. The Panel believes that
a law specifically addressing equality for women
could make the strong, positive assertion that
Canada is determined to uphold its international
obligations to advance equality for women. It would
indicate an active rather than a passive response to

a matter of such overwhelming significance to our
culture’s values. The Panel noted with interest that
the Standing Senate Committee on Human Rights
has reached a similar conclusion about the role of
legislation with respect to implementing Canada’s
obligations regarding the rights of children (Who’s
in Charge Here?: Effective Implementation of Canada’s
International Obligations with Respect to the Rights of
Children, November 2005). We also were interest-
ed by the Committee’s consideration of a greater
role for Parliament in the monitoring of Canada’s
international human rights obligations. The Senate
Committee’s report also echoed the concerns we
heard from women’s organizations about the role
of the provinces and territories.

The Charter imposes an obligation on governments
in Canada to respect equality for women. It does
not, however, set out precise ways in which govern-
ments may act to achieve those ends. As most
Canadians well understand, using the courts to
force a government to respect the Charter can be
a long, difficult and expensive process. A new law
could approach the matter in a forward-thinking,
co-operative manner that posits what the Govern-
ment of Canada can and will do to uphold the
Charter. A debate on a new law on equality for
women would allow Parliament to determine the
most effective means for the federal government
to structure its own actions in a positive fashion.
The Panel believes that Parliament should consid-
er a new law that would give Sections 15 and 28 of
the Charter tangible and permanent meaning in
the administrative practices and policy decisions
of the Government of Canada. 

With the complexity of the issues and the challenges
facing different groups of women in the country,
we do not believe that a single law is the only
answer. But we do believe that it would be a truly
significant step forward.
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The Panel has carefully considered the rules for
drafting new federal legislation. Members have
taken note of the Cabinet Directive on Law-Making
and of the Guide to Making Federal Acts and Regulations,
issued by the Privy Council, which states:

Making a new law, whether by obtaining
Parliament’s assent to a Bill or by making
regulations, is just one of several ways of
achieving governmental policy objectives.
Others include agreements and guidelines
or, more generally, programs for providing
services, benefits, or information. In addition,
a law may include many different kinds of
provisions, ranging from simple prohibitions
through a wide variety of regulatory require-
ments such as licensing or compliance
monitoring. Law should be used only when
it is the most appropriate. When a legislative
proposal is made to the Cabinet, it is up to the
sponsoring Minister to show that this principle
has been met, and there are no other ways
to achieve the policy objectives effectively.

We take seriously the dictate that laws should be
introduced when “there are no other ways to achieve
the policy objectives effectively.” We are of the firm
conviction that a new law is essential.

In reaching this conclusion, the Panel noted that
one of the “key messages” in the Guide to Making
Federal Acts and Regulations states “Consultation on
instrument-choice, both within and outside the
Government, is essential to making good choices.”

Like the Standing Committee on the Status of
Women, the Expert Panel has listened carefully,
examined the record closely and consulted widely
on the choice to propose a law.

Canada has experience with a number of statutes
designed to promote both major societal change

and the rights of individuals or groups within var-
ious contexts. The Panel paid particular attention
to these Canadian laws and analyzed the elements
of the different models (ANNEX G). The Canadian
legislative options include the approaches taken
with official languages, human rights, employment
equity, multiculturalism and environmental assess-
ment. The various models all include statements
about the objectives for change, primary results
sought, assignment of roles and responsibilities,
the process for setting policy priorities, implemen-
tation mechanisms and reporting requirements.

The models diverge considerably in the areas of
evaluation, auditing, compliance, recourse and
sanctions. The different statutes are also quite
diverse in their legislative fiats: some prescribe meth-
ods for change; some compel compliance; some
operate at arm’s length from the Government;
some are persuasive in tone while others focus on
sanctions; and some offer clear recourse to the
courts. The statutes also vary in the roles they assign
to Parliament and to the Executive Branch of the
Government of Canada. In most cases, when an
agent of Parliament is given powers, there are clear
areas of interface between that agent and respon-
sible authorities in the Executive Branch.

The Panel has also gathered the insights of experts
inside and outside government from a representative
group of jurisdictions throughout the world.The same
themes resonate. A law to entrench mechanisms for
advancing equality for women by national govern-
ments is valuable. No country, however, has yet reached
absolute satisfaction with its actions on the spectrum
of accountability considerations, ranging from eval-
uation through compliance and sanctions. There is
room for Canada to show leadership in this regard.

The members of the Panel understand that it is up
to Canada’s Parliamentarians to decide upon any
new law and in that context, are mindful of two key,
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unanimous conclusions of the Standing Commit-
tee on the Status of Women. In its second report,
the Standing Committee called for a “legislative
mandate for gender equality.” The Committee stat-
ed: “It is difficult for the Committee to recommend
which model of enforcement and accountability
would best promote the goal of gender equality
across government.”

The Panel has considered such matters in a poten-
tial law as declaration of purpose, mechanisms to
achieve that purpose, designation of authorities
responsible, reporting procedures, audit proce-
dures, compliance, penalties and recourse by third
parties affected by legislation. Drawing upon the
recommendations of the Standing Committee and
our own consultations and review, the Panel believes
that the Government should consider acting quickly
to recommend to Parliament a Bill to ensure
enhanced gender equality outcomes across Govern-
ment, including the use of gender-based analysis,
monitoring and reporting. The Bill would make it
clear that in setting its policy directions, the Govern-
ment would identify critical areas and departments
that will use gender-based analysis and other tools
to examine the impact of policies, programs and
services on the achievement of equality for women. 

The Bill would consist of two parts to come into
effect five years apart. The first five years would
focus on the Executive Branch of the Government
of Canada, enabling in-depth learning on how to
implement gender-based analysis and measurement
of gender equality outcomes most effectively. The
Bill would put priority on initiating change within
the culture of Government departments in a mean-
ingful way and with the involvement of civil society.
The Bill would call for additional accountability
and enforcement measures after five years. This
would include the creation of an independent agent
of Parliament, following a Parliamentary review of
the lessons learned. 

In calling for this two-stage approach to legislation,
the Panel is mindful that many people, including
us, would like to move more quickly. As both ide-
alists and pragmatists, however, we regard the first
part of this legislative proposal as the last chance
for the Executive Branch, drawing seriously upon
the wisdom of non-governmental organizations, to
get its house in order to ensure enhanced gender
equality outcomes, which would include the use of
gender-based analysis, monitoring and reporting.
The legislative proposal sets out a straightforward
course and new mechanisms for doing so, and inc-
ludes measures for accountability to Parliament. Our
proposal then provides a legislative deadline, after
which we call for the coming into force of even stron-
ger measures of accountability and enforcement.

While fully respecting the sovereignty of Parliament,
the Panel is pleased to offer constructive sugges-
tions on what the legislation might entail. We have
given serious consideration to such matters as guiding
principles, objectives, definitions, implementation
measures, accountability measures and meas-
ures for potential adoption following a review by
Parliament after five years.

The guiding principles could include:

• a clear statement that the Bill seeks equality
for women;

• recognition of the diversity of women;
• understanding that the Bill does not supplant

some special measures that are already in place
to achieve equality for women; and

• a statement that Canada is determined to respect
its constitutional and international commitments
towards women.
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The preamble to the Bill could specify the 
following facts:

• Canada is a signatory to the Convention on the
Elimination of all Forms of Discrimination against
Women and its additional protocol (and other
international documents);

• Sections 15 and 28 of the Canadian Charter of
Rights and Freedoms, and Section 3 of the Canadian
Human Rights Act recognize the right to equality
for women;

• the inequality of women in Canada impedes the
social and economic development of Canada; and

• the achievement of equality for women represents
a priority for all Canadians.

The objectives of the Bill could underscore that:

• the legislation follows the path of the Convention
on the Elimination of all Forms of Discrimination
against Women, the Canadian Charter of Rights
and Freedoms, the Beijing Platform for Action (1995)
and the texts originating from the 23rd special
session of the UN General Assembly (2000), the
Canadian Human Rights Act, the Employment Equity
Act and other legislation intended to promote
equality for women;

• the Act is intended to guide the Government 
of Canada in adopting measures to achieve
equality for women by activating mechanisms
inside the Government, including the application
of gender-based analysis, active engagement in
policy development towards equality for women
and examination of the impact of action.

The definitions in the legislation could include:

• equality for women is to be interpreted not as 
formal equality but as equality in substance,
which takes into account the achieved results.
In some cases, different treatment for women
is necessary to achieve substantive equality.

Further, substantive equality for women must
take into account the diverse forms of discri-
mination that women experience. Substantive
equality also, therefore, requires eradicating
systemic discrimination against women;

• gender-based analysis is a management tool that
enables study of the direct and indirect effect
on women of any measure, policy, legislation
or service. The analysis is applied in order to
bring about outcomes achieving substantive
equality for women.

Implementation and accountability measures in
the legislation could include:

• a requirement in the Speech from the Throne and
other key policy instruments that the Government
designate areas where the impact on equality for
women will be given particular priority; gender-
based analysis and other appropriate tools would
be used in these areas.

For those priorities so designated in the Speech
from the Throne and other key policy instruments:

• the President of the Treasury Board would
oversee the management process; as part of
that management process, departments must
define measures and outcomes in pursuit of
achieving equality for women, and put in place
action plans to those ends;

• the President of the Treasury Board and the
Minister responsible for Status of Women would
present an annual report to Parliament on matters
of management progress and policy progress,
respectively;

• indicators (such as rates of violence against
women, the poverty rate among women, the
salary gap between men and women) must be
established to measure progress;

• the Government would work with a wide range
of non-governmental organizations to develop

Conclusions and Recommendations



35

the mechanisms and ensure the funding to foster
an effective voluntary sector for the achievement
of equality for women (with language comparable
to the Voluntary Sector Initiative’s A Code of
Good Practice on Policy Dialogue and A Code of
Good Practice on Funding );

• the Minister responsible for Status of Women
and relevant colleagues would convene a
yearly national policy conference with non-
governmental organizations to discuss the
work being undertaken;

• necessary human and financial resources would
be allocated to enable achievement of objectives;

• the Auditor General or some other agent 
of Parliament could examine overall progress
on the objectives of the legislation after 
three years; and

• the Federal Court would have full competence
to resolve any issues arising from the legislation.

Following a review after five years by Parliament,
the legislation could call for such measures as:

• a complaints mechanism with quasi-judicial
powers, including sanctions;

• a Commissioner for Equality for Women or an
Ombudsperson for Women who would act as
an agent of Parliament – either one would have
powers comparable to those of the Canadian
Human Rights Commission or the Office of
the Commissioner of Official Languages. The
powers and duties could include annual reporting
to Parliament, research, investigation, education,
review of systemic issues affecting equality for
women, resolution of complaints of systemic
discrimination, orders to departments and
agencies to take corrective action, review of
other government mechanisms for achieving
equality for women, and examination of
Canada’s compliance with obligations under
the Convention on the Elimination of All forms of
Discriminations against Women;

Conclusions and Recommendations

• action plans by all departments and agencies,
developed after consultation with non-govern-
mental organizations; and

• annual reports to Parliament by all departments
and agencies.



Canadians expect our country to be a world leader in ensuring that every little girl grows up with the
same opportunity as every little boy to reach for their dreams. Canadians expect that girl to have those
opportunities whether she was born in Canada or abroad, whether she is a visible minority, an immigrant
or an Aboriginal child, whether she is a child with a disability, a child born into poverty, or whether she
lives down the street or across the country. The key to tapping the potential of every girl in Canada rests
in ensuring substantive equality for women.

Denying that women were “persons,” denying women the right to vote, denying women constitutional
equality… all of those situations seem so foreign, so distant and so antiquated yet not so long ago, they
were the reality in Canada. 

Women and men of good will in our country now fully embrace equality for women. We have a generation
of children who expect no less from us. If there is still progress to be made… and there most certainly
is… then let us make that progress as surely as we can.
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When public policy in the Western world began to focus on women’s inequality in the early 1970s, it
adopted a discourse and language that focused on women. Policies aimed to recognize women’s rights,
and work to advance equality for women was informed by a woman-centred analysis. As a result, policies
on equality focused on rights and equal treatment, measures to promote changes in attitude and initiatives
to empower women. At the heart of the movement for equality for women was the recognition that women
had been disadvantaged compared to men and often because of men’s preferred status and privileges.

The analysis of women’s subordination was also at the heart of the Women in Development (WID) approach
used in the development field in the early 1970s. WID sought to make women’s issues relevant to develop-
ment projects by creating synergies between investing in women and reaping benefits in terms of economic
growth. Assistance from donor countries was required to help integrate women into national economies
thereby improving their status and assisting in the total development effort.1

While considerable progress resulted, targeted projects often focused on women’s reproductive role but
ignored their “productive” activities and left the vast majority of “mainstream” projects untouched.2 In
addition, those working in the field of development increasingly questioned the adequacy of an isolated
focus on women. “WID identified women’s lack of resources as the key to their subordination without
raising questions about the role of gender relations in restricting women’s access in the first place (and in
subverting policy interventions, were they to direct resources to women).” 3

Around the globe, inequality and discrimination continued and women remained at a disadvantage in
many areas of economic, social and public life. The persistence of inequalities brought growing awareness
of the complexity of the issues and the need for new approaches, new strategies and new methods “which
tackle inequality at a structural level and which include a wider range of actors.” 4

By the early 1980s, the term “gender equality,” reflecting the relational nature of women’s inequality,
began to appear in international instruments and in public policy discourse. This evolution in language
represented the conceptual underpinnings of equality for women. It did so - by implying an association
between women and men, recognizing the diversity of different groups of women and men as to their
responsibilities and opportunities to contribute to the national, political, economic, social and cultural
development of society, and to benefit from the results. Work was underway within various social science
disciplines to explore the importance of power, conflict and gender relations in understanding women’s
disadvantaged situation. From these insights and concerns evolved the gender roles framework contributing
to the development of the Gender and Development (GAD) approach, which superseded WID.5

THE CHANGING LANDSCAPE OF LANGUAGE 
FOR ADDRESSING WOMEN’S INEQUALITY
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Today, the concept of gender equality acknowledges that women and men may sometimes require different
treatment to achieve similar results, due to different life conditions or to compensate for past discrimination.
It is this notion of equality that is embedded in the Canadian Charter of Rights and Freedoms and upheld
by Canada’s courts and tribunals.6 Gender equality, therefore, is the equal valuing by society of both the
similarities and the differences between women and men, and the varying roles they play.

“Gender mainstreaming” is another term that entered the lexicon through the work of the United Nations
(U.N.) in the Forward-Looking Strategies for the Advancement of Women, adopted at the Third World Conference
on Women in Nairobi in 1985. The Strategies called for “effective participation of women in development
to be integrated in the formulation and implementation of mainstream programs and projects.” 7 Ten
years later, at the Fourth World Conference on Women in Beijing, the term gained widespread acceptance
with its adoption in the Beijing Platform for Action. Since then, the commitment to gender mainstreaming
has been taken up by almost all U.N. bodies and agencies, including the U.N. Economic and Social
Council (ECOSOC) and was re-endorsed by member states at the 49th session of the Commission on the
Status of Women in March 2005. It emphasized a dual approach to promoting women’s empowerment
and achievement of equality: 1) integration of a gender perspective into all policies and programs to
ensure that all decision-making processes include an analysis of the direct and indirect effects on women
and men respectively; and 2) programs and policies aimed at meeting the specific needs of women. 

While not using the term “gender mainstreaming,” the Government of Canada has had a longstanding
commitment to analyzing policy impacts on women compared to men early in the policy decision-making
process. In 1976, an implementation strategy was introduced that established departmental mechanisms
for an assessment process, required of all federal initiatives and decisions, for their impact on women,
at every phase of decision-making, and in every area of activity. A systematic approach called “gender-based
analysis” (GBA) was formally articulated in Canada’s Federal Plan for Gender Equality, presented to the United
Nations World Conference on Women in Beijing in 1995.

Provincial and territorial governments agreed to undertake GBA as an integral part of government
processes in 1995. Since then, provinces and territories have created action plans and undertaken various
related activities as part of their commitment to advancing equality for women. Formal GBA implemen-
tation mechanisms and processes are less common than informal approaches and comprise elements
such as: a formal requirement for a gender impact analysis in all Cabinet submissions (Yukon, BC and
Saskatchewan); a directive from the provincial Secretary of Cabinet (Ontario); and in its 2005-08 strategic
plan, the Quebec ministère de la Famille, des Aînés et de la Condition féminine proposes that by the end
of 2008, departments and agencies will have integrated gender-based analysis into at least 15 governmental
policies, measures, reforms or services.



40

ANNEX A

8 « Important Concepts Underlying Gender mainstreaming », Office of the Special Advisor on 
Gender Issues and Advancement of Women, United Nations, p. 1, August 2001.

9 Ibid.

GBA is a useful analytical tool for systematically integrating gender considerations into policy, planning
and decision-making processes. It makes it possible to develop policy with an appreciation of gender dif-
ferences, of the nature of relationships between women and men and of their different social realities,
life expectations and economic circumstances. It is a tool for understanding social processes and for
responding with informed and equitable options. “In utilizing a gender approach the focus is not on
individual women and men but on the system which determines gender roles/responsibilities, access to
and control over resources, and decision-making potentials.” 8

Gender-based analysis does not negate the value of targeted initiatives to support women’s needs and
priorities. Women-specific policies and projects continue to play an essential role “for reducing existing
disparities” and they continue to “involve(s) actions to transform the structures and institutions which
reinforce and perpetuate gender discrimination and inequality”. 9 These two strategies are complementary
in the sense that the systematic integration of gender considerations in policy and program development
must be carried out so as not to compromise opportunities and resources for women and to fully support
equality for women and men.
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PROVINCIAL AND TERRITORIAL GOVERNMENT LINKS

Alberta, Women’s Issues
www.cd.gov.ab.ca/helping_albertans/human_rights/womens_issues/index.asp

British Columbia, Seniors’ and Women’s Issues Department 
www.mcaws.gov.bc.ca/wss/

Manitoba, Manitoba Women’s Directorate 
www.gov.mb.ca/wd/

New Brunswick, Executive Council, Women’s Issues 
www.gnb.ca/0012/Womens-Issues/index-e.asp

Newfoundland and Labrador, Women’s Policy Office
www.exec.gov.nl.ca/exec/WPO/default.htm

Northwest Territories, Office of the Women’s Advisory
www.executive.gov.nt.ca/offices/womensadvisory/

Nova Scotia, Nova Scotia Advisory Council on the Status of Women 
www.gov.ns.ca/staw/

Nunavut, Department of Culture, Language, Elders and Youth
www.gov.nu.ca/cley/

Ontario, Ontario Women’s Directorate 
www.citizenship.gov.on.ca/owd/index.html

Prince Edward Island, Advisory Council on the Status of Women
www.gov.pe.ca/acsw/index.php3?lang=E

Québec, Coordination à la Condition féminine 
www.scf.gouv.qc.ca/index_an.asp

Saskatchewan, Status of Women Office
www.swo.gov.sk.ca/

Yukon, Women’s Directorate
www.womensdirectorate.gov.yk.ca/



42

ANNEX B

10 Statistics Canada, Census of Canada, 2001.
11 Ibid.
12 Statistics Canada, Census of Canada, 2001.
13 Statistics Canada, Labour Force Survey, 2003.

Demographics
Within Canada, declining fertility rates (the rate in 2002 was 1.5 compared to 2.3 in 1970) coupled with an
aging population, mean that seniors will account for a larger proportion of the population over the com-
ing decades. The majority of these seniors will be women. Currently, women over the age of 65 account
for 7% and men for 5.5% of the population. In addition, women (13.3%), particularly elderly women,
are more likely to experience long-term disabilities than men (11.5%).

It is important to note that trends are quite different among Aboriginal people in Canada (3.3% of the
population), with higher fertility rates and a younger population. Moreover, there is a growing visible
minority population (13.4%) and immigrants made up 8.4% of the population in 2001 and will continue
to be a main source of population growth.

Changing trends and increasing diversity in the composition of families have implications for gender equality. For
example, there has been a dramatic increase in the number of families with children headed by lone par-
ents. In 1961, only 9% of all families with children were headed by a female lone parent, numbers that
increased to 16.4% in 1991 and 20.1% in 2001. These rates are much higher among women than among men.10

Moreover, lone parenthood is also more likely to occur within certain populations. In 2001, 8.7% of all Canadian
women were lone parents (compared to 2.1% of men). These rates are marginally higher for immigrants (9.4%
of immigrant women, 2.1% of immigrant men) and visible minority communities (10.4% of women, 2% of men),
dramatically higher for Aboriginal women (19.4%) and significantly higher for Aboriginal men (4.8%).11

Education 
In general, women have made gains in educational attainment. There has been a dramatic increase in the
proportion of the female population with a university degree in the past several decades. In 2001, the
percentage of women and men who had earned a university certificate, diploma or degree was almost the
same (17.8% of women and 18.1% of men) and women accounted for 70.4% of university undergraduate
degrees in education, and 59.1% in medicine. However, women are still under-represented in areas such
as mathematics/physical sciences (32.1%) and in engineering and applied sciences (14.7%).12

Paid Work 
Women’s increased participation in the labour market has been one of the most significant trends in the
last few decades. The employment rate for women increased from 42% in 1972 to 57.2% in 2003 while
the rate for men decreased from 73% to 68%.13 Among full-time employees, women have consistently
lower hourly wages than men. The wage differentials can be partially explained by the fact that women
still face some occupational segregation and job under-valuation. A substantial proportion of women are
employed in a limited range of occupations where the proportion of women is high and where average
earnings are often lower than in jobs where men predominate. For example, women are over-represented

ASSESSING GENDER EQUALITY: THE SITUATION 
OF WOMEN AND MEN IN CANADA
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in nursing (87.7%), teaching (63%) and clerical jobs (75%) and under-represented in areas such as senior
management positions (24.2%), engineering (22%) and trades (6.6%).14

The 2003 female-to-male earnings ratio for full-time, full-year employment was 71.2. The ratio was 58.4 in
1967 and it increased fairly steadily but this trend appears to have reached a plateau. With small fluctuations,
it has remained around the 70 mark since 1990. 

Women in Positions of Power and Influence
Women are under-represented in positions of power within federal, provincial and territorial governments.
For example, women account for only 20.9% of the Members of the House of Commons, 34.7% of the
Senate, 20.7% of federal Deputy Ministers, 25.8% of federally appointed judges and 20.2% of members
of provincial and territorial legislatures.15 Moreover, in the top-ranked 500 corporations in Canada,
women account for only 14.4% of corporate officer positions and 11.2% of board directors; 7.1% hold
the highest titles, and only 0.04% of these corporations are headed by a woman.16

Unpaid Work 
On average, women spent 4.3 hours per day in unpaid work (e.g., care for children and others, household
maintenance) in 1998, compared to 2.8 hours spent by men. Among women, 2.4 hours per day were
spent caring for children compared to 1.8 hours among men.17 Balancing paid and unpaid work is a key
element of women’s challenge to attain economic equality. The current distribution of unpaid work, the
growing care needs of the elderly, the demand for childcare, and an increased need to earn an income
suggest that this balance has yet to be achieved for Canadian women.18

The balance between women and men in sharing paid and unpaid work shows signs of improvement.
Women’s share of paid work time is increasing and their share of unpaid work time is decreasing. However,
women’s share of unpaid work is still over one-and-a-half times that of men’s.

Earnings and Income 
Women’s earnings are gradually increasing but are still well below men’s. Between 1995 and 2002, the
relative gap between women and men remained sizeable. Average male earnings in 1995 were $32,312,
compared to $17,788 for women (about 55% of men’s). In 2002, men still earned substantially more at
$36,748 compared to $21,337 for women although women’s relative earnings increased to about 58%. 

While earnings make up the largest share of total income for men and women, other sources, such as child
support payments, maternity benefits, child benefits paid to the mother, social assistance and old age
security, are relatively more important to women. When all sources of income are considered for all women
and men, the gap between women and men is not as wide. The average total income for men was $36,577
in 2002 and $22,415 for women, or about 61%. 

Poverty
Women are more at risk of living in poverty than men. In 2002, the percentage of people living in low
income was 10.1% for women in general versus 8.8% for men. However, certain groups are more at risk.
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For example, 31.1% of unattached senior women and 24.5% of unattached senior men live in poverty. For
lone parents, although 10.7% of lone-parent men live with low incomes, that figure more than triples to
34.8% for lone-parent mothers. Similarly, Aboriginal women (36.4%), women with disabilities (26%)
and immigrant women (23.2%) face greater risk of low income than men in the same population group.

Health
Life expectancy at birth is a key indicator of a population’s health status. In 2002, it reached highs for
both women and men in Canada. Life expectancy for women is 82.1 years. Men, on average, can expect
to live 77.2 years. Women, however, experience more years of disability and have more co-morbidities
than men.19 Women also bear a larger death burden than men due to sex-specific causes such as breast
cancer, ovarian cancer and pregnancy-related complications. On the other hand, there is evidence that
men are more likely to die from external causes such as accidents and injury. The picture for Aboriginal
peoples is much different: despite recent improvements, life expectancy is still considerably lower than
the national average (76.3 years for Aboriginal women and 68.9 years for Aboriginal men).20

Violence and Crime
Violence against women is another issue that profoundly affects women’s health, and also affects and is
affected by their socio-economic status. For example, women may be forced to stay in abusive relationships
to avoid living in poverty as lone mothers.21

Violence against women is still an alarming problem within Canadian society, and some women are also affected
by violence based on a combination of race and gender and other factors that disadvantage them and render
them more vulnerable. The gendered nature of family violence is apparent in the rates of documented abuse
against women compared to men. For example, although it is estimated that 7% of women and 6% of men
have experienced some form of spousal violence in the previous five years,22 women are more likely to report
being injured. Between 1974 and 2003, the rate of female spousal homicide has typically been 4 to 5 times
higher than the rate of male spousal homicide.23 In 2003, girls were the victims in 8 out of 10 family-related
sexual assaults committed against children and youth, assaults typically perpetrated by parents. Similarly,
senior women are more likely than their male counterparts to be victims of family violence. Close to 4 out of
10 senior female victims are assaulted by a family member, while this is the case for 20% of senior male victims.

Aboriginal women are particularly at risk of experiencing both race-based and gender-based violence. Notably,
Aboriginal people are three times more likely to be victims of spousal violence than non-Aboriginal people
(21% versus 7%, respectively). In particular, the rate of spousal assault experienced by Aboriginal women
is twice as high as Aboriginal men and three times higher than non-Aboriginal women and men. 24

More information on these statistics is available on the Status of Women Canada Web site at: 
www.swc-cfc. gc.ca/ges/assessing_e.html. 
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The Government of Canada’s 1995 commitment to gender-based analysis (GBA) was deemed a shared
responsibility between Status of Women Canada (SWC), playing a capacity-building role, and individual
departments, responsible for determining which legislation or policy would potentially affect women and
men differentially and would therefore be appropriate for the consistent application of a gender “lens.”

In 2000, to accelerate the practice of GBA in policy and program formulation processes, SWC introduced
a six-point strategy consisting of horizontal elements for a broad vision to ensure the integration and sus-
tainability of GBA across government. The strategy provides a conceptual framework to support organi-
zational and individual capacity; promotes good practices based on international experience; and
encourages partnerships between SWC and key departments to identify projects where gender-based
analysis can be introduced in a systematic way, thus tying the theory to the practice.

Part of the strategy was to establish a GBA inter-departmental committee (IDC) chaired by SWC. Functioning
since 1999 as an information-sharing forum, the committee was converted in 2002 to a learning forum
for ongoing and increased capacity building. Workshops, training, pilot projects, and technical advice to
support the implementation of departmental strategies are some of the services offered to departments
of the IDC by SWC. Departments are also invited to use the specialized resource centre on gender-based
analysis as well as the GBA sub-Web site.

Currently, the following departments are members of this committee: Agriculture and Agri-Food Canada,
Canadian International Development Agency, Citizenship and Immigration Canada, Foreign Affairs and
International Trade, Health Canada, Indian and Northern Affairs, Justice Canada, Statistics Canada, Human
Resources and Skills Development, Social Development Canada, Department of National Defence, and
Canadian Heritage. The Privy Council Office, the Treasury Board Secretariat and the Department of
Finance recently joined. 

Some departments have taken the initiative to create their own training packages and infrastructure such
as departmental statements on GBA, integration of GBA in strategic and operational plans and establishing
departmental gender focal points or networks of gender specialists. For example, Citizenship and Immigration
Canada became the first department to have accountability for gender-based analysis entrenched in law. This
law requires the department to report annually to Parliament. To comply, Citizenship and Immigration
Canada has adopted the Five Year Strategic Framework for Gender-based Analysis (2005-2010), which sets out the
department’s objectives, principles, activities and reporting steps tied to branch GBA plans.

Despite these efforts, results within the Government of Canada remain less clear. Questions endure about
the degree to which gender is relevant in the key policy and program decision-making processes of depart-
ments and central agencies. There are some indications that human and financial resources are inadequate
to conduct analyses, define outcomes and assess results. 

CURRENT ADMINISTRATIVE STRUCTURES FOR GENDER-BASED 
ANALYSIS IN THE GOVERNMENT OF CANADA
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There is currently no obligation on the part of departments to report on the practice of GBA or its inte-
gration into their organizations. In its consideration of accountability mechanisms in its report on GBA,
the Standing Committee on the Status of Women recommended that the Government of Canada be
obliged to demonstrate not only a high level of support and activity, but also clear successes for GBA and
equality for women. This reflects international experience with accountability frameworks that tie goals
and objectives of public policies and programs to outcomes and results and make GBA an inherent part
of policy and program development. To achieve this objective, the Government of Canada needs to: 

• articulate a clear set of goals and anticipated outcomes and link them to major gaps
in achieving substantive equality for women; 

• develop key indicators and benchmarks;
• establish formal monitoring and reporting mechanisms; 
• increase financial resources allocated to SWC and other relevant departments; and
• strengthen horizontal coordination of government actions including GBA activities. 

In this way, leadership is taken on two fronts: by ensuring solid planning and reporting progress 
on specific results for equality for women and on institutionalizing the practice of GBA.
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The Management Accountability Framework (MAF) is a set of 10 essential elements that summarize the
Government of Canada’s expectations for modern public service management. It was developed to provide
public service managers, especially deputy heads, with a clear list of management expectations within an
overall framework for high organizational performance. The Framework seeks to strengthen accountability
to ensure that government organizations are managed effectively.

Initially the MAF was used as a basis for dialogue between the Treasury Board of Canada Secretariat (TBS),
the Public Service Human Resources Management Agency of Canada (PSHRMAC) and deputy heads on
the state of management practices in their organizations and on priorities for management improvement.
Its role as an instrument of oversight was increased to identify management improvement priorities for
specific departments and agencies and imbed these in Deputy Minister’s performance management
agreements with the Clerk of the Privy Council. In the fall of 2005, the MAF was aligned with the Government’s
planning and reporting cycle. Departments and agencies are now formally engaged in working with the
central agencies in identifying management strengths and weaknesses using the MAF indicators.25

A modern public service is the ultimate outcome of the Framework whereby services are focused on citizens;
public service values (e.g. democratic, professional, ethical, and people values) are clearly articulated
and continually applied; effective support is provided to Ministers and strategic direction is translated
into results, through high organizational performance; decision making is transparent and accountable;
employees are valued and human and intellectual capacities are developed; spending is responsible, with
sound stewardship of taxpayers’ resources; risks are identified and corporately managed; and organizational
performance is continually enhanced through innovation, transformation and learning. 

Through the use of indicators and measures, it is expected that the MAF will help public service managers
improve departmental reporting to Parliament on management plans and show results for Canadians.
As the Government of Canada embarks on the development of a long-term strategy on gender equality,
it is conceivable that this Framework could be used to demonstrate in concrete terms the Government’s
commitment to achieving results that advance equality for women. For example, the MAF outlines an
expectation for “departmental research and analytic capacity [to] assure high quality policy options, pro-
gram design and advice to Ministers [through] investments in policy capacity and analytic tools” 26 (see
attached chart). Officials trained in gender-based analysis could include in their work an analysis of the
effects of a particular policy or program on women compared to men, and produce comprehensive
options that appropriately reflect the realities of women and men as well as provide “effective strategic
direction, support to the Minister and Parliament, and the delivery of results” 27 for all Canadians. 

INTEGRATING GENDER-BASED ANALYSIS IN THE 
MANAGEMENT ACCOUNTABILITY FRAMEWORK
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Similarly, with the Government’s intent to provide client-focused services that are responsive to client
needs and can measure client satisfaction, it is essential for officials to understand how gender equality
factors are to be integrated in the design and delivery of programs and services. By so doing, unintended
barriers that could impede access are eliminated; both women and men are able to participate in the
development of the service or program; and benefits intended to result from such services or programs
respond appropriately to women’s and men’s needs.

Given that the TBS envisions the MAF as both an evolving instrument of accountability and a tool of
analysis, many of its other elements (e.g., risk management and accountability) and related TBS manage-
ment policies such as the Management, Reporting and Results Structure (MRRS) and the Expenditure Management
Information System (EMIS) lend themselves to integrating a gender perspective. This would lead to the
collection of the sort of accurate information required to address any unintended impacts of policies or
programs on women and men, and to avoid introducing corrective measures after-the-fact. Integrating
gender-based analysis can help the Government achieve its objectives of properly defining policy and
program outcomes and reporting on their effectiveness to Parliamentarians and to Canadians.
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SOURCE: Treasury Board Secretariat (www.tbs-sct.gc.ca/maf-crg/documents/leaflet-depliant/leaflet-depliant_e.asp)

Governance
and Strategic

Directions
The essential

conditions
— internal

coherence,
corporate

discipline and
alignment to

outcomes — are
in place for

providing
effective
strategic
direction,

support to the
minister and

Parliament, and
the delivery

of results.

Results
and
Performance
Relevant
information
on results
(internal,
service and
program) is
gathered
and used
to make
departmental
decisions,
and public
reporting
is balanced,
transparent,
and easy to
understand.

POLICY AND PROGRAMS

Departmental
research and

analytic capacity
is developed

and sustained
to assure high
quality policy

options, program
design and advice

to ministers.

PEOPLE

The department has
the people, work
environment and
focus on building

capacity and
leadership to assure

its success and a
confident future

for the Public
Service of Canada.

CITIZEN-FOCUSSED SERVICE

Services are
citizen-centred,

policies and
programs are

developed from the
“outside in”, and
partnerships are
encouraged and

effectively
managed.

RISK MANAGEMENT

The executive
team clearly defines

the corporate
context and
practices for

managing
organizational
and strategic

risks proactively.

STEWARDSHIP

The departmental
control regime
(assets, money,
people, services,
etc.) is integrated
and effective, and

its underlying
principles are clear

to all staff.

ACCOUNTABILITY

Accountabilities
for results
are clearly

assigned and
consistent

with resources,
and delegations
are appropriate
to capabilities.

Learning, Innovation and Change Management
The department manages through continuous innovation

and transformation, promotes organizational learning, values
corporate knowledge, and learns from its performance.

Public Service Values
Through their actions, departmental leaders continually reinforce the

importance of public service values and ethics in the delivery of results to
Canadians (e.g. democratic, professional, ethical and people values).
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28 Voluntary Sector Initiative (2001). An Accord Between the Government of Canada and the Voluntary Sector.
29 Voluntary Sector Initiative (2002). A Code of Good Practice on Funding.   
30 Voluntary Sector Initiative (2002). A Code of Good Practice on Policy Dialogue.

The Voluntary Sector Initiative (VSI) is a joint undertaking between the Government of Canada and the
voluntary sector. The voluntary sector consists of organizations that serve the public benefit, are self-governing
and do not distribute profits to their members. The goals of the VSI are to strengthen the sector’s capacity
to meet future challenges, and to enhance the relationship between the sector and the Government and
their ability to serve Canadians. 

The VSI was launched in June 2000 and the Government of Canada committed $94.6 million over a five-year
period to develop its relationship with the voluntary sector. This funding included the development of an
Accord that describes the following key elements of a strengthened relationship between these two sectors:
common values (e.g., democracy, active citizenship, equality, diversity, inclusion and social justice); guiding
principles (e.g., principles on accountability and sustained dialogue); and commitments (e.g., development
of mechanisms to move the Accord forward and address the issue of ministerial responsibility).28

Subsequent to the Accord and to expedite its implementation, A Code of Good Practice on Funding and A Code
of Good Practice on Policy Dialogue were developed to formalize this relationship. The purpose of the Funding
Code is to guide interactions between the Government of Canada and the voluntary sector on funding
policies and practices (e.g., direct funding mechanisms, responsibilities of both sectors for funding practices).
It builds on current funding policies and practices and includes specific recommendations to improve
direct funding practices as well as guiding principles (e.g., accountability, co-operation and collaboration,
diversity and equitable access).29 Essentially, the Funding Code is a tool for identifying practices related
to the funding aspect of the relationship between the two sectors and outlines the type of funding available
to voluntary sector organizations (e.g., grants, contracts) as well as the types of activities that receive funding
(e.g., program and service delivery, strengthened sustainable capacity, alliances and partnerships).

A Code of Good Practice on Policy Dialogue was developed as a tool to enhance dialogue and elicit better policies for
Canadians. It outlines a number of good practices to improve public policies through achievement of the fol-
lowing outcomes: increased co-operation between the Government of Canada and the voluntary sector; increased
opportunity for dialogue throughout the public policy process; systematic review by the Government of major
policy and program proposals using a voluntary sector “lens” designed to ensure appropriate and adequate
consideration of the impacts for the voluntary sector; development and use of mechanisms to engage in dialogue
about issues relevant to the voluntary sector; information that is more readily available; and a better understand-
ing of one another’s policy objectives and the role that each sector has in furthering these objectives.30 The Policy
Dialogue Code is based on a number of shared principles, including inclusiveness, accessibility and accountability.

VOLUNTARY SECTOR INITIATIVE
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The Panel chose to review Canadian Acts dealing with employment equity, human rights, environmental
assessment, official languages and multiculturalism to identify common elements reflected in each piece
of legislation, particularly in terms of accountability structures. 

I. Declaration of Purpose
One common element among the Acts is a clear statement of purpose regarding the promotion of change
in society. For example, the Employment Equity Act aims at achieving equality in the workplace and correcting
conditions of disadvantage in employment encountered by specific groups of people. The Canadian
Environmental Assessment Act aims at anticipating and preventing the degradation of the environment and
promoting sustainable development. The purpose of the Canadian Human Rights Act is to ensure equal
opportunity for all individuals without hindrance from discriminatory practices based on, for example, race,
national or ethnic origin, colour, sex or disability. The Multiculturalism Act promotes the policy of multicul-
turalism as reflecting the cultural and racial diversity of Canadian society and acknowledging the freedom
of all members of society to preserve, enhance and share their cultural heritage. The Official Languages
Act strives to ensure respect for English and French as the official languages of Canada, equality of rights
and privileges, and support for the development of English and French linguistic minority communities.

II. Policy Objectives
To achieve the purposes stated above, most Acts articulate the Government’s commitment to the issue and
how it intends to support it and produce desired outcomes by enunciating policy objectives. For example,
the Environmental Assessment Act sets out the Government’s intent to achieve sustainable development by
ensuring that environmental considerations are integrated into decision-making processes. The Employment
Equity Act gives effect to the principle that employment equity means “more than treating persons in the
same way but also requires special measures and the accommodation of differences”. Similarly, the
Multiculturalism Act outlines Canada’s Multiculturalism Policy, which stipulates that federal institutions must
promote policies, programs and practices that enhance the understanding of diversity in Canadian society.

III. Planning
Roles, duties and responsibilities that define mandates and the requirement for coherent strategies to
address outstanding issues and achieve concrete results: these additional elements assist in the administration
of legislation.

i) Roles and Responsibilities
Roles for coordination, accountability and implementation of the Acts are ascribed to different actors.
For example, the Official Languages Act details the responsibility of the Cabinet, Treasury Board Secretariat,
the Privy Council Office, all Ministers, and networks of champions within organizations for promotion

KEY ELEMENTS OF LEGISLATION
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of the Act. Similar components are found under the Employment Equity Act, the Human Rights Act, the
Multiculturalism Act and the Environmental Assessment Act. In addition, the roles and responsibilities of the
Commissioner for Official Languages and the Canadian Human Rights Commission regarding enforcement
and compliance are outlined in their respective Acts.

ii) Process for Setting Policy Priorities
Elements that help set policy priorities have also been stipulated in these Acts to ensure relevance to the
Canadian public. For example, the Human Rights Act outlines the functions of the Canadian Human Rights
Commission for conducting relevant studies on human rights and freedoms as well as for considering
recommendations and suggestions regarding these rights and freedoms. In addition, the Human Rights
Act lays out the responsibility of the Commission to conduct public consultations on any proposed reg-
ulations to the Act. The Official Languages Act specifies that the Minister of Canadian Heritage take measures
to ensure public consultation in the development of policies and review of programs relating to the
advancement and equality of status of both official languages. Similarly, the Environmental Assessment Act
has entrenched public participation in the environmental assessment process.

IV. Implementation Mechanisms
All of the Acts encompass procedures or guidelines for dealing with issues, situations or operational aspects
of the policy objectives to make the administrative links between programs, services and the public.

i) Analytical Tools and Administrative Processes
The Environmental Assessment Act outlines the environmental assessment process, which includes a screening
or comprehensive study of the environmental impacts of a proposed project. Similarly, the Employment Equity
Act stipulates that federal employers must collect workforce information, conduct a workforce analysis
and review of employment systems, policies and practices to ensure that certain groups are not under-
represented and to help them create an employment equity plan. The Multiculturalism Act stipulates that
federal institutions collect statistical data to develop policies and programs that are sensitive and responsive
to the “multicultural reality of Canada.” Moreover, a number of action plans and policies have been created
to support implementation of the Acts. For example, the Action Plan of Official Languages lays out an
accountability framework for official languages and expands on roles and responsibilities. The Management
Accountability Framework and the Management, Resources and Results Structure Policy provide a basis
for accountability in the work of the central agencies and Deputy Ministers who have responsibility under
both the Official Languages Act and the Employment Equity Act. Similarly, the Cabinet Directive on the
Environmental Assessment of Policy, Plan and Program Proposals strengthens the role of environmental
assessment by clarifying obligations of departments and agencies under the Environmental Assessment Act.

ii) Complaint Process
The Employment Equity Act, the Human Rights Act and the Official Languages Act have established specific
complaint-driven processes for recourse by third parties affected by the legislation. This includes inves-
tigation of complaints and referral of cases to the Human Rights Tribunal, as legislated under the Human
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Rights Act, or to Employment Equity Tribunals, as legislated under the Employment Equity Act. Other compliance
mechanisms such as the Canadian Human Rights Commission and the Commission on Official Languages
have the legislated ability to investigate complaints related to various equality rights. 

iii) Appeal Mechanisms
A decision rendered under the Employment Equity Act, the Human Rights Act and the Official Languages Act
can be appealed. For example, parties who do not agree with a decision of the Canadian Human Rights
Tribunal can appeal to the Federal Court of Appeal. In some cases, complaints can be appealed all the
way to the Supreme Court of Canada. Similarly, these courts are also appeal mechanisms under the
Official Languages Act and the Employment Equity Act.

iv) Regulations
Each of the Acts also has regulations to institutionalize their implementation. For example, the Official
Languages Act has regulations regarding communications with and services to the public in both official
languages. The Environmental Assessment Act has regulations regarding determination, notification and
response requirements for environmental assessments. 

V. Reporting
Reporting mechanisms are also outlined in all four of these Acts to ensure that both the Government
and the public are informed of the status of policies and programs related to the Acts. For example, the
tabling of annual reports to Parliament by Ministers, Commissioners, Treasury Board and/or judicial tri-
bunals is legislated, to varying degrees, under all five of the Acts. 

VI. Compliance
Another common element is the assignment of a compliance function to key agencies, departments
and/or commissions including central agencies such as Treasury Board and the Privy Council Office to
ensure that parties, including federal departments, are adhering to the provisions and policies laid out in
an Act. For example, the Commission for Official Languages has the legislated mandate to enforce compliance
with the Official Languages Act by conducting investigations and referring complaints to a court remedy.
Similarly, the Human Rights Commission can instigate court proceedings against employers who are not
complying with the Employment Equity Act or the Human Rights Act. 

VII. Audit 
Compliance with an Act is reinforced by the provision of certain audit functions assigned to both Treasury
Board and the relevant commissions. Whereas the complaints process depends to a considerable extent
on the complaints of individuals, the audit function allows Commissions to ensure that federal departments
and employers are systematically achieving the objectives of the Act. For example, the Official Languages
Commission has the legislated mandate to conduct compliance audits under the Official Languages Act
and the Human Rights Commissioner audits federal employers under the Employment Equity Act. 
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VIII. Evaluation
The inclusion of an evaluation component in an Act ensures that there will be an examination of the
purpose and grounds of the Act and a determination of the adequacy of its scope and jurisdiction, includ-
ing an examination of its exemptions. To this end, all of the Acts have stipulated some type of review of the
administration of the Act, its regulations and its directives. For example, permanent reviews have been
legislated under the Official Languages Act, the Human Rights Act, the Employment Equity Act and the Multicul-
turalism Act. The Environmental Assessment Act stipulated a one-time review five years after it came into force.

Web Links to Acts

Canadian Environmental Assessment Act 
http://laws.justice.gc.ca/en/C-15.2/

Canadian Human Rights Act 
http://laws.justice.gc.ca/en/H-6/

Canadian Multiculturalism Act 
http://laws.justice.gc.ca/en/C-18.7/

Employment Equity Act 
http://laws.justice.gc.ca/en/E-5.401/

Official Languages Act 
http://laws.justice.gc.ca/en/O-3.01/
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KEY ELEMENTS OF LEGISLATION
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Policy Objectives • • • • •
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Process for
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Implementation
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Audit • •
Evaluation • • • • •
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The idea of gender-responsive budgets developed out of a growing international understanding that macro-
economic policy can contribute to narrowing or widening gender gaps in areas such as income, health and
education and make the living standards of different groups of women and men better or worse.31 Specifically,
gender budget initiatives address the gaps between international commitments to gender equality and
allocated resources; enhance the efficiency of economic policy and contribute to broader societal goals
of social justice and sharing costs and benefits; and lead to greater transparency and accountability. 32

Translating gender equality commitments and policies into budgetary commitments will advance gender
equality and promote fiscal policies that effectively respond to the needs of all citizens. Because the national
budget is the policy document that reflects the highest level of political commitment and the socio-economic
development policies of a government, integrating gender-based analysis into budgetary processes is a
key step towards equality for women. 

Gender budgets are not separate budgets for women or for men; rather, they focus on gender awareness
and mainstreaming in all aspects of budgeting at national and local levels. In particular, gender budgets
monitor and evaluate government expenditure and revenue from a gender perspective; promote more
effective use of resources to achieve gender equality and human development; stress the resetting of priorities
rather than an increase in overall government expenditure; and emphasize reorientation of programs
within sectors rather than changes in the overall amounts allocated to particular sectors. In terms of
expenditure, there are three categories suggested in a gender budget exercise: expenditures targeted to
specific groups of women and men, girls and boys to meet their specific needs; expenditures to promote
equal opportunities within the public sector; and expenditures that in principle make goods and services
available to the whole community. These are assessed for their gender impact. 

It is relatively easy to identify the gender implications of the first two categories but the majority of expen-
ditures fall into the third category. The challenge is to effectively apply gender-based analysis to the
entire budget and broaden accountability and transparency to include the gender impacts of budget
processes and macroeconomic policies. 

The following key lessons and good practices have been identified by countries (e.g., South Africa, Australia)
and international institutions (e.g., the United Nations and Commonwealth Secretariat) that have experience
in implementing gender budget initiatives within governments, including: 

• political support at the highest levels creates an appropriate environment for gender budgeting; 
• effective demonstration of the concrete and practical nature of a gender budget exercise is very

important for drawing governments into the process;

31 Commonwealth Secretariat (1999).
32 Ibid.

GENDER BUDGETS
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• the technical knowledge, which is the “how to” for conducting a gender-based analysis, is often lacking
throughout government. The development and application of policy tools, including training in
gender-based analysis, and the use of gender-disaggregated data are fundamental concepts. These
also help ensure there is no gap between national policy development on the advancement of
women and budget appropriations; 

• gender budget analysis is best placed in the Ministry of Finance as the key stakeholder within government; 
• creating a partnership with civil society organizations is vital for monitoring and accountability; and
• initial gender budget analysis exercises often reveal more gaps than answers.

Gender budget initiatives are being recognized as important tools for analyzing the gap between govern-
ment commitments and decision-making processes involved in government expenditure. The following
bibliography provides resources on various gender budget initiatives, country case studies, reference manuals
and examples of good practice in gender budgeting.
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