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i IMPETUS FORTHIS REVIEW

ne impetus for this exploration of community participation in USAID was

the initiative the OECD Development Assistance Committee took on the
issue during 1990 and 1991. (See Appendix A). There continues to be interest
on the topic among some of the UN agencies. Presumably stimulated by the

OECD/DAC interest and perhaps by pieas from developing country NGOs, aid

agencies of the British, the CanadianS, the Dutch, the Swedes, the Germans,

the Danes, and the Norweigans have recently been giving more attention to
participation.

The World Bank has identified 20 Bank-financed projects in which, in the
words of its Senior Vice President for Operations, *‘exceptional efforts are
being made to involve poor people in decision-making.’’ A ‘'learning group' has
been convened consisting of project staff working on the 20 projects plus social
scientists and others from throughout the Bank. The three-year exercise will
gather evidence and weigh the case for sieps the Bank might take to promote
popular participation in appropriate types of operations more widely (See
Appendix B). In February, 1992, the Bank brought representatives from 16
countries together in Washington for a two-day Participatory Development
Workshop. The Swedish International Development Agency (SIDA) funded
the workshop.

Finally, although there is a considerable body of literature generated by
NGOs and PVOs in the North, two significant documents have recently
emerged from NGOs in the South. They may well provide the chief impetus
for AID or any other foreign assistance agency to introduce or revive partici-
patory development approaches. They are:

1) ‘‘The Manila Declaration on People’s Participation and Sustainable
Development. The June 1989 meeting that produced the document was
co-sponsored by the Asian NGO Coalition (ANGOC) and by the Envi-
ronment Liaison Centre International (ELCI) with support from Cana-
dian CIDA (see Appendix C).

2) ‘‘The African Charter for Popular Participation in Development and
Transformation’’ was a product of a conference in Arusha, Tanzania in
February 1990 convened by the Economic Commission for Africa and
supported by a number of UN agencies. It was the largest meeting of
African NGOs ever held. Commonly referred to as the Arusha Charter,
the document says *‘popular participation is the empowerment of the
people to effectively involve themselves in creating the structures and
in designing policies and programs that serve the interests of all as well
as to effectively contribute to the development process and to share
equitably in its benefits.”’ (See Appendix D).
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The OECD DAC paper notes that participation in grassroots
organizations ‘‘can give people experience in democracy and
empowerment which, in turn, could be a foundation for demo-
cratic life in their society as a whele.’’ This point of view is
currently echoed in one part of AID. Community participation is
implicit in the Africa Bureau’s approach to the development and
implementation of a regional strategy under the agency’s Democ-
racy and Governance Policy. The Bureau is at this writing seek-
ing to make more explicit the implicit links between community
participation and the process of democratization and improved
governance in Africa.

This paper treats the theoretical and practical origins of
participatory development, deals with the definitional questions,
and then traces the policy history of participation in AID over the
last two and a half decade’s. It touches on 1980 as a high water
mark for participation in AID, especially in the rural development
sector. It briefly describes participatory elements in some current
irrigation projects and the efforts by one part of AID to encourage
private voluntary organizations (PVOs) that carry out child sur-
vival projects to adopt a participatory approach to their work. It
highlights water and sanitation as the one place in AID where, for
more than a decade, participation has remained a central operating
principle. A final section offers some conclusions and recommen-
dations.
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——————O0 R I G I N S

ORIGINS OF PARTICIPATORY DEVELOPMENT IN
PARCTICE AND THEORY

Community Development and Animation Rurale!

Developmcnt practitioners’ first experiences of development particip'a-

tion were in the context of early efforts in community development
-- particularly in Asia -- and in animation rurale in North and West
Africa.

Community development had its origins in U.S. and British domestic
programs of the 1930’s and 1940’s, in experiments by the British Colo-
nial Service, and in activities of U.S. and European voluntary agencies.
The term ‘‘community development’’ was introduced in the U. S. to
denote community participation in municipal planning. The rural devel-
opment efforts of the Rural Resettlement Administration under Rexford
Tugwell (1935-37) and especially its successor agency, the Farm Secu-
rity Administration (FSA) were particularly relevant. FSA was the most
progressive, innovative, and controversial of the New Deal agencies. Its
20,000 employees included more social scientists -- especially sociolo-
gists, rural sociologists and anthropologists -- than have ever been in a
single U.S. federal agency.?

Internationally, the term ‘‘community development’’ was first used
in the 1948 British Colonial Office’s Cambridge Conference on the
Development of African Initiative. About 1950 a number of modest
national comrunity development efforts were launched primarily in
British Territories in Africa. They were intended to help prepare the
colonies for peaceful transition to independence by supporting the emer-
gence of stable, self-reliant rural communities. Similarly, by the mid-
1950°’s animation rurale emerged in the Franco-phone countries as a
requisite on the part of the French for transferring powers to independent
states. The philosophical underpinnings of the French approach was in
socialist literature and in development theories held by French Catholic
humanists. )

According to Uphoff and his Cornell colleagues, an impetus for
community development came from the ‘‘winning hearts and minds”’

. concerns of the cold war period and with the ‘‘winds of change’’ that
were ultimately to bring independence to Africa and Asia.

The most significant of all the community development efforts
began in India in 1952 under funding from the Ford Foundation and the
U.S. Government. The practice spread quickly to the Philippines and
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then to other countries in Asia, and to Africa and Latin America.
Between 1953 and 1959, the U.S. Government was largely respon-
sible for the emergence of programs in 25 countries. Between -

o 1952 and 1962, the U.S. foreign assistance agency spent $50 ' e
million through its Community Development Division and chan- By 1963, USAID
neled funds for community development to an additional 30 coun- had become

tries through UN agencies and other avenues. disillusioned with
By 1963, USAID had become disillusioned with its commu- its community
° nity development programs and abolished its Community Devel- development
opment Division in Washington and placed most of the division’s programs.

field offices under agricultural and rural development activities.
Within the countries served, many community development minis-
tries were abolished and absorbed into ministries of social welfare
or agriculture.

® Uphoff, Cohen, and Goldsmith noted that the problems expe-
rienced with animation rurale and community development were
often cited as reasons why *‘participation won't work.’’ They
contend that the two ‘‘were essentially top-down systems, no
matter how much rhetoric about felt needs or popular mobilization
may have been spoken.’”’ They continued: ‘‘Not that bottom-up

'@ approaches would have been more successful; but it is important
to distinguish the rhetoric from the practice, for in fact participa-
tion was quite restricted. Time and again, programs were formed
and targets set from above having little relation to people’s will-
ingness or capabilities, and when not met, were judged a fail-
ure.’”3

® Holdcroft wrote that evaluations of the community develop-
ment program reported that they were not accepted by the people,
did not reach the poor, and were *‘top-down’’ bureaucratic em-
pires which ignored agricultural production. He said:

Participation, a major goal in the CD strategy, proved
o to be a most difficult and elusive goal to attain. Partici-
pation by nearly all segments of rural society, including F
the landless and nearly landless, was rarely accomplished . “Participation... was
in any of the community development programs. In most ] I hed
instances, village development workers tended to identify t:arey accomplisie
with the traditional village elites to whom most of the in any of the commu-
® program benefits accrued... While most CD programs nity development
espoused participatory democracy, self-reliance, and programs.”’
local initiative, in practice the village community devel- ST
opment work was paternalistic... The experience of those
relatively successful pilot community development pro-
grams suggests that villagers will participate when they
o perceive that the benefits of the program will accrue to
them.*
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In the participatory elements of those early attempts at
cominunity development and animation rurale, practice pre-
ceded theory.

Intellectual Underpinnings From International Educators

he contribution that theorists in international education made in
laying intellectual groundwork for participatory development
has not been adequately acknowledged.

A 1972 report of a UNESCO-sponsored International Commis-
sion on the Development of Education headed by Edgar Faure turned
e oo out to be seminal for subsequent thinking and writing about educa-
“People, until  tion efforts in developing countries. The humanistic and ontological
now submerged approach it took (tl.xe aim ?f education is to enable man to be him-
by the tides of self, to ".bcco.me hlmsel‘f' -- hence the rcp.ort"s title: Lea{'nmg to
. Be) provides important intellectual underpinnings on the right of
his tory, are people to participate in defining education policies and in the man-
becoming agement of education itself. Although the report itself did not draw
aware of their  the obvious connection to the right of the people to participate in all
will and their development efforts, it did serve to enlist educators in making the
power."”’ case fgr' participatory development. The thin.king ar.xd even the
. v Thetoric of the report was to be later echoed in the literature of what
has come to be called ‘‘people-centered development.’’S The fol-
lowing quotes from Learning to Be reflect its thrust and its spirit:

There are immense possibilities for mass participation in -
the social and educational enterprise. People, until now
submerged by the tides of history, are becoming aware of
their will and their power. The size and strength of the
potential to be unleashed through mobilizing the people
through volunteer movements and spontaneous popular
organizations, is clear from examples in many countries
over the past years. Liberating the energies of the people,
unleashing their creative powers, heads the list of future
prospects for the development of education in the world of
tomorrow.°

Action must be taken and progress made step by step --
not just through ministerial decisions or ministerial decrees,
but by the community at large -- so that all those involved
. in the future of education -- users, practitioners, and pro-
moters -- are brought together and carried along with the
movement...’only the person who has helped prepare for
change will be able to accept it.”

Democratizing education will only be possible if we
succeed in shaking off the dogmas of conventional peda-
gogy, if free and permanent dialogue is set up within the
educational process, if this enhances individual awareness




of life, if learners are guided toward self-education, and,

-
in short, change from objects into subjects.®
In No Limits to Learning, Botkin and his co-authors see

® participation as necessarily anchored in the local setting and the
fight to participate as ‘‘integrally linked to the right to learn.”’
Reflecting the humanistic approach of Learning to Be, this book
contends that effective learning ‘‘presupposes an individual’s
aspiration to integrity and dignity, as well as an ability to take
° initiative.”” And again,
The term participation is not new. Few words convey
so powerfully the idea of an individual’s aspiration to be
a partner in d~cision-making, of the unwillingness to
accept unduly imited roles and of the desire to live more
fully. Few terms suggest so forcefully, people’s claim to
® influence both local and global decisions that shape their
environment and their lives, coupled with people’s aspi-
ration for equality as well as their refusal to accept
marginal positions.’®

De\.re.lopr.neqt a}nd educ.:ati.org theorisfs and practitiongrs associ- The term parttc:-
ate participation with two individual writers, Ivan D. Illich, an e o
. eas . pation is not
@ American educator, and the Brazilian educator, Paulo Freire. Few t
Illich urged deprofession-alism to make ordinary people respon- new. rew lerms
sible for their own well-being.!® It was Paulo Freire in his Peda- suggest so fo," ce-
gogy of the Oppressed who most effectively reinforced the Faure Sfully people s
Commission’s case for participation.!" ‘At all stages of their - claim to influ-
liberation,’’ wrote Freire, ‘‘the oppressed must see themselves as ence both local
o men engaged in the ontological and historical vocation of becom- and global deci-

ing more fully human.’’'? He argued that to alienate men from

their own decision-making is to change them into objects, Freire

pressed for a pedagogy which must be forged with not for the

oppressed. For Freire the central problem was ‘‘how can the

oppressed, as divided, unauthentic beings, participate in develop-
o ing the pedagogy of their liberation."’

In the United States, Philip Coombs and his staff at the Inter-
national Council.for Educational Development (ICED) clearly
made the connection between the writings of the ¢ducation theo-
rists and the work of development practioners. Coombs noted that

o by the end of the 1970s the new rhetoric of a new consensus had
become common coinage throughout the world:

It included such phrases as ‘meeting the basic needs of
the rural poor,’ ‘growth with equity,’ ‘community par-
ticipation,’ ‘integrated approach,’ ‘improving status
of women,’ ‘protecting the welfare of young children,’
‘helping the small farmer,’ ‘reducing family size,’ ‘pri-

® mary health care,’ ‘generating rural employment,’ and

‘spreading basic education.’?

sions that shape
their environment
and their lives...
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Coombs contended that the case studies done by the staff of the
ICED strongly support the proposition that extensive community
involvement and self-help are indispensable to the success of any
broad gauged effort to transform a rural society and to meet the basic
needs of its poorest families.

- example, is eminently active in-wh
-life He may ‘not feeI he:is: moyfng




; jbr humanity One must relate : s thie “be
mutuality in the.actions taken.: Thus:thathﬂd s reaclcing aur:;;i -
and active grasping must be met with a parallel enjayment ln .

‘_,-_the mot) e'r.at “‘being clung ta e
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D E FI NI TTI1IONS

mong the world’s aid agencies no clear consensus exists as to what is

meant by community participation (CP). It is not consistently conceptu-
alized, measured or evaluated in projects that use it. The OECD/DAC paper
notes that because it defies a precise and all-embracing definition, most
writers aim at offering working definitions. In USAID, however, a particu-
lar conceptual model found acceptance in the 1970’s and continued to be
cited in the AID Handbook and in some policy papers in the 1980°s. It was
first articulated by Cohen and Uphoff'in 1977 and became a working
definition for the AID-funded Cornell studies on participation in subsequent
years. The Cornell social scientists regard participation as a descriptive
term denoting the involvement of a significant number of persons in situa-
tions or actions which enhance their well-being, e.g., their income, security
or self-esteem. Their model breaks participation ir*y several ‘dimensions’
and ‘contexts’. These dimensions of participation are (1) what kind of
participation is under consideration? (2) who is participating in it? and (3)
how is participation occurring? ‘Context’ includes the project’s task envi-
ronment -- specifically the historical, ecological, and societal factors that
strongly affect the emerging patterns of participation. It is the authors’
identification of four different kinds of participation that is most frequently
cited in AID documents in the succeeding decade. They are:

1. participation in decision-making
2. participation in implementation
3. participation in benefits

4. participation in evaluation.

In the current efforts at the World Bank to address participation, popu-
lar participation is defined as ‘“a process by which people, especially disad-
vantaged people, influence decisions which affect them . .. Participation
means influence on development decisions, not simply involvement in the
implementation of benefits of a development activity.’’!¢

In the continuing devate over participation is the question of whether
participation is an end in itself or simply a means to improve project results.
The end-in-itself argument is linked to empowerment and contends that
people have the right and duty to participate in the execution (i.e., planning,
implementation, and management) of projects which profoundly affect their
lives.!” (Both the Manila and Arusha NGO statements reflect this argu-
ment.)
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Goulet argues that one may view participation as a hybrid

reality which has thc Jharacteristics of both ends and means.

Even instrumentalist champions of participation
® have come to discover that non-expert populations, once
consulted, insist on expressing their views when imme-
diate expert intervention might, in a purely technical
sense, prove more efficient. Conversely, those who

engage in participation primarily because they view it as This incongru-

a value for its own sake will also, over time, come to ence between
o realize its value as a goal and demand that it demon- rhetoric and prac-
strate some instrumental efficiency as well.'* tice has helped
Paul includes both empowerment and efficiency in the objec- promote the feeling
tives of community participation in his 1987 review of World among some prac-
Bank experiences. He examined 50 projects in urban housing, titioners that CP

health, and irrigation. He defined community participation as ,
‘‘an active process whereby beneficiaries influence tlll,e direction c.loes nof work or is
and execution of development projects rather than merely receive P actlca{ v‘vhen
a share of project benefits.’”’ The objectives of CP as an active in fact decision-
process, as he saw them, are empowerment, building beneficiary making CP is not
capacity, increasing project efficiency and project cost-sharing. being seriously
Py Applying the objectives to the projects he reviewed, cost-sharing, gttempted.’’

project efficiency, and project effectiveness were dominant. T

Empowerment and capacity-buiiding emerged as relatively less

important objectives in Bank projects.' A literature search of

AID studies did not turn up any comparable effort to gauge which

of participation’s objectives might be dominant in any set of
o projects in which participation was tried.

Writing of community participation in health and population

programs, Martin makes an important point which has wider

applicability. She notes that while the rhetoric used in program

and project documents gives the impression of community par-

ticipation as community development and empowerment, most of
® the projects and programs she reviewed (including some AID

projects) actually have a service delivery orientation requiring a

quite different level and type of CP. ‘‘This incongruence be-

tween rhetoric and practice has helped promote the feeling among

some practitioners that CP does not work or is impractical when
PY in fact decision-making CP is not being seriously attempted.’’?®
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H I S T o R Y

AID’S POLICY HISTORY ON PARTICIPATION

T o trace the policy history of community participation in AID is to dis-
cuss the broad Congressional mandates and internal AID policy direc-
tives of the past 25 years. The ebb and flow of attention to participation
depended on broader policy considerations which resulted either in encour-
aging efforts at participatory development or discouraging them. Seldom
did the success or failure of community participation initiatives themselves
determine whether similar efforts would be made in future projects.

TITLE IX

1966 amendment to the foreign Assistance Act mandated AID to place
emphasis ‘‘on assuring maximum participation in the task of economic
development on the part of the people of the developing countries through
the encouragement of democratic private and local initiatives.’’ It had
strong bi-partisan support in the Congress. A statement by 25 Republican
Congressman described the participation need in the following terms:

The U.S. foreign aid program should place new emphasis on

the need for the growth of popular participation in the development

programs of the developing countries . . . Unless the people benefit

from development efforts, no meaningful programs can result from
foreign aid. It is equally true that unless people contribute to
development efforts, no meaningful progress can result from for-

eign aid...”!

In the summer of 1968, AID sponsored a six-week conference on the
implications of Title IX under the chairmanship of the late Professor Max
Millikan, Director of MIT’s Center for International Studies. The final
report of the conference at MIT, in which more than 30 prominent scholars
and senior AID and State Department officials participated, was published
under the title, ‘‘The Role of Popular Participation in Development.’’ It
concluded that although Title IX had been on the books for two years, it had
not influenced the actions of AID in major ways, nor had it been adequately
supported by the rest of the foreign affairs community. It said:

We have concluded *hat the central objective of Title IX
should be to promote popular participation. We interpret this to
refer to a number of interrelated activities -- increased participation
in the whole range of social decisions, in the implementation of
development, in the benefits of economic progress, as well as
increased participation in decision-making.
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A decade later, Uphoff, Cohen, and Goldsmith commented

that the MIT report did give some useful definition of ‘‘develop-
® ment participation’’ but had no evident impact on AID program-

ming. As for Title IX itself, they concluded that the concept was

unclear and it gained little operational effectiveness within the

agency. ‘‘To the extent it was equated with political participation

and political development, the call for participation was liable to

criticism as unacceptably interventionalist or ideologically ethno- SR R
@ centric, pushing American ‘liberal’ ideals on the Third World.’’% Title IX had

The first coordinator of Title IX on his retyrn to academia in no evident
1969 presented a candid assessment of AID’s failure to respond to
the mandate. In a speech to the International Studies Association, effect on A!D
Professor John R. Schott spoke of the internal restraints imposed programming.

. by the organization and staffing pattern of the agency. He said G
¢ that in AID there was a large contingent of people unreceptive to
the new approach to development encouraged by Title IX. For
them, Title IX ‘‘was an implied criticism (if not threat) to project
activities with which they had long been involved.”’ He saw this
negative viewpoint buttressed by many program officers and
senior officials imbued with a macroeconomic approach toward
development. Many officials, he contended, saw Title IX as
‘‘hopefully no more than a passing fad which could be satisfied by
relabeling or perhaps multiplying a few appropriate ‘grassroots’
activities already undertaker by the Agency.’’ To counter these
_. hostile attitudes, he said, ‘‘necessitates awareness at the most

® senior levels of AID -- an awareness that has not been fully dem-
onstrated -- that Title IX is important and its objectives should be
consciously pursued.’’

Schott allowed that even with strong support from the top a
government agency like AID ‘‘constrained by civil service regula-
tions and organizational inflexibilities requires several years to re-

® train existing personnel and to recruit new personnel with the
requisite interest, imagination, and expertise to administer as

complicated and delicate a mandate as Title IX."'#
AID had a large

1970°’S AND NEW DIRECTIONS contingent of
) people unrecep-
n what came to be known as the New Directions changes in tive to the new
policy, Congress in 1973 amended the Foreign Assistance Act approach to

and ordered AID to focus its programs on the poorest, usually development.
rural, majorities in the developing countries. In 1974, AID was e,
directed to insure that to the greatest extent possible, this effort

® was to involve the participation of the poor in the aid process.
Follow-up legislation in 1975 reaffirmed the 1973 reforms in the
major functional categories of Agriculture, Rural Development
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and Nutrition, Population Planning and Health, ECucation and Hu-
man Resource Development.

AID was to become specialized, focusing on the functional
sectors which were seen to affect the lives of the majority of the
people in the developing countries. A second way Congress tried to
turn the agency away from large infrastructure projects and toward
such areas as agriculture and rural development was to enjoin AID to
support activities aimed at increasing the participation of the poor in
the development process. Much of Chapter 1 of Part I of the Foreign
Assistance Act of 1961 was rewritten between 1973 and 1977 to
reflect Congress’ change of focus.?*

AID’s Respoisse
A Congressional Research Service report to the Congress in
1981 concluded that, ‘‘examined from any perspective, AID officials
have been engaged in serious and continuing efforts to reorient the
" Agency since the passage of the New Directions mandate by the
“There appears Congress in late 1973 .. . There appears to be a genuine effort by
to be a genuine  AID officials in Washington to ensure that New Directions policy is
effort by AID taken seriously.’’?® And it can be said that the attempts made to
officials to en- implement the New Directions legislation of the 1970s provided a
sure that New particplar}y congenial and supportive policy setting for community
Directions participation efforts. .
policy is taken AID’s first formal response to the Congress came in 1975 when
. o it sent its report on implementation of New Directions.?® In AID’s
serious ly * ‘view at that time, participation appeared not simply as a desired
Sl gogl, but as a crucial part of the strategy’s potential success. The
report argued that ‘‘programs most likely to succeed, and which
receive highest priority emphasis under the Congressional mandate
and AID policy, are those involving the active and effective partici-
pation of the poor in all facets of the development process.’’?
In a ‘Program Guidance’ airgram on New Directions implemen-
tation sent to the missions in April 1976, participation was one of the
issues addressed. The airgram acknowledged that:

There is a healthy debate within the Agency about the
applicability of some definitions of the term to particular
situations, how it can be used operationally in given
projects, whether it is an objective per s¢ or a means to an
end...

Regardless, the airgram stressed the importance of participation
noting that ‘‘at a minimum it is important to find out from the in-
tended beneficiaries their thoughts on the problem to be addressed
and their reactions to changes they are being asked to make."’




Furthermore,

Recent comparative analyses have strongly sup-
portcd the view that effective participation in local-level
project decisions is one of the most important determi-
nants of success of rural development activities . . . and
individuals or groups are more likely to change their
behavior if they feel some ‘ownership’ (or, in AID terms,
participation) in the decisions and implementation plans.
This would apply, for example, to use of new seeds or
credit by farmers, and to desired changes in community
and family health and family planning practices.

At the same time, the airgram cautioned the missions against
going to extremes:

It is, of course, easy to carry our emphasis on par-
ticipation too far, forgetting that like any other aspect of
the development process, it is far from a panacea. It will

- not substitute for the need for profitable technologies,
appropriate policies, etc.; and participation institutions in
local areas must be combined with effective links that
relate rural areas to the political centers which allocate
resources and control services.?*

‘Sectoral’ vs. ‘Participatory’ Development

Attempts to implement the New Directions mandate prompted
a running debate within the Agency on the nature of international
development itself. There were two contrasting views, character-
ized as the ‘sectoral’ and the ‘participatory’ development strate-
gies. Proponents of each strategy saw it as compatible with the
New Directions mandate.

The sectoral strategy utilizes a more ‘economic’ approach,
emphasizing increases in production and productivity, and focus-
ing on selected sectors. Sectoral strategy proponents tended to see
the production of an adequate supply of food as the most impor-
tant development goal. They emphasized the need for new infra-
structure such as rural roads or possibly rural electrification as
well as improved technology.

The participatory strategy employed a more multi-disciplin-
ary approach, combining economics, politics, and socio-cultural
analysis to help bring about institutional and structural changes
that increase the ability of the poor to manage their own lives.
They emphasized not modern technology and infrastructure, but
distributional questions, such as access to land and increased
emphases on employment expansion and human resource develop-
ment. They saw AID’s role as enhancing the power of the poor
through encouragement of responsive local institutions that would

““... individuals
or groups are
more likely to
change their
behavior if they
feel some ‘own-
ership’ (or, in
AID terms, par-
ticipation) in the
decisions and
implementation
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“I would like to
make sure we
are doing every-
thing we can to
encourage local
people s partici-
pation in devel-
opment projects
supported by

AID.”
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enable the poor to participate meaningfully in development decision-
making and benefits.?’

Basic Human Needs :

When the ‘basic humen needs’ focus surfaced in 1977, it was
seen as attempting to create a synthesis between the sectoral and
participatory views. An internal Task Force Report to the Adminis-
trator (commonly referred to as the Babb Report after its chair, Tony
Babb) recommended that ‘‘AID’s operational objectives be drawn
from the Participatory and Sectoral approaches as appropriate within
each recipient country context.’’*® During 1977, the first year of a
new Administration, a second report was done by the Development
Coordination Committee® and a third was written by the Brookings
Institution for the Secretary of State.’? All three contributed to the
thinking about the basic human needs approach. The following year,
a Bilateral Assistance Policy Paper*? and a subsequent Development
Coordination Committee Policy Paper® placed AID squarely within
the context of Basic Human Needs under the broad umbrella of New
Directions.

A 1978 Agricultural Development Policy Paper is worth citing
because of what it had to say about participation. It said that if the
structural, institutional, and policy environment precludes a partici-
pation of poor people in the process and benefits of development,
‘‘development assistance is unlikely to benefit the poor, no matter
how carefully specific activities are designed.’’’

1980 Policy Efforts

Midway through 1980, AID Administrator Douglas J. Bennet,
Jr., appointed a steering committee to oversee preparation of a Dis-
cussion Paper on Participation and Development. Its drafter was an
anthropologist, Alice Morton, who had served as project monitor for
the Cornell project on rural development participation. On Decem-
ber 9, 1980, Bennet sent this and one other paper to the Executive
Staff and to Mission Directors. (Because these documents are not
readily available in AID today, they are included in Appendix E.) In
his cover memorandum, Bennet said:

I would like to make sure we are doing everything we can to
encourage local people’s participation in development projects
supported by AID. Quite aside from the virtues of participation
as a good in and of itself -- and in enhancing the prospects for
human rights, equitable development, civic involverent, plural-
ism, private sector activation, etc. -- there are at least two
purely pragmatic reasons for encouraging participation.

First, projects which incorporate substantial elements of local
participation have been shown, through our impact evaluations



and other evidence, to work better and to enjoy enhanced

prospects of becoming self-sustaining. . .

Second, participation acts as a force that generates addi-
tional resources for development overall; that is, people who
are actively involved tend to contribute more to the process
and thus magnify the impact of external resources.

While noting the progress that had been made in broadening
participation, the Administrator said that on the basis of his visits
to missions and projects, he found that participation in decision-
making, including the planning, design, and implementation of
AlID-supported activities had been ‘‘relatively limited.”” He noted
that ‘‘AID has a record of some accomplishment (probably more
than any other bilateral or multilateral assistance agency) and a
growing body of knowledge on participation on which to draw.’’
His memorandum ended with the following:

The need for enhancing participation will be around as long
as AID exists. The project design and approval process, as
well as our evaluations, are, and should be, increasingly
taking participation concerns into account. The Foreign
Assistance Act requires us to do so, and Congress is inter-
ested in our progress in this area. The next Administration
will be faced with the same challenge. Therefore, I am
asking all of you to share these papers with your staffs, to
convey to PPC any suggestions you may have, and mean-
while to see what you can do to enhance the participation
elements in all projects on which you are working.

A key assumption in the Discussion Paper Bennet sent is
‘‘that AID will be able to operationalize a series of steps which,
regarded and implemented in a systematic fashion, will yield a in decision
self-sustaining, participatory development process.’’ . )

. . making... has

Morton wrote that AID can eliminate itself as a constraint to . .

e g been relatively
participation by: . .

g N . limited... The
-- establishing clear criteria for review... d
-- making those criteria clearly understood in AID/W and in the neec f or en- .
field... hancing partici-
-- requiring at the Project Identification Document stage a realis- P ation will be
tic and persuasive participation plan to be implemented during 4" ound as long
the Project Paper stage and implementation stages, and as- as AID exists.”
sessed during ex-post evaluations; S
-~ informing the field that projects which have such plans will
receive first rights of review, and first priority in funding, and
sticking to it; _
-- initiating the above steps in the context of a learning process,
which will be extended to intermediaries, such that the message
is that this is something more than a fad, and such that tools
_are provided to carry it out.
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Among the thirteen recommendations in the paper were these: [
- Emphasize new guidelines on participation in PID and PP sections '

of Handbook 3, and amplify them with further guidance to the
field.

Cite successful examples of risk-taking, innovative field projects
now in implementation or final stages of approval which are most
likely to achieve participatory goals.
oo ol oo e Clarify the policy on use of intermediaries, spelling out options
Reward cre- and appropriate matches of intermediary strengths and styles with
ative, risk-tak- development problems to be solved.
ing behavior on - Reward creative, risk-taking behavior on the part of AID person-
the part of AID nel and AID contractors through an incentive system. If projects
personnel and ~ are realistically emphasizing participation are first reviewed and
AID contractors first funded, on a consistent basis for long enough to get going, a
through an in- real .incentive should thus b.° provided. Individuals in the system
tive svstem. "’ and its dependent organizations need also to be rewarded.
cen 4 "+ Endorse the new social analysis guidance that is currently being
e prepared by AID social scientists.

The second paper the Administrator sent to his executive staff
and missions was a memorandum written by Norman Uphoff summa-
rizing what his Cornell team had learned in the first two years of the
AID-funded Rural Development Participation Project.?

Whaiever impact the Bennet memorandum and the two papers
might have had was doubtlessly diminished by the fact that a new
Administration would soon be taking on the leadership of AID.

1981 - 1991

1982 Revisions of the AID Handbook

Aparticularly important step toward institutionalizing participa-
tion in AID was made in revisions to the AID Handbook in
1982. Guidance for the preparation of the Project Identification
Document (PID) includes explicit material on participation:

Consideration of social factors, including the definition
and examination of project participants and intended benefi-
ciaries, is expected to begin in the earliest stages of project
identification... The PID will promote participation of
beneficiaries during project design, implementation, and
evaluation.

A five-page appendix to this section elaborates on each of the
four areas of participation during a project cycle. It also spells out
the ‘‘who’’ of participation among four categories of people: local
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residents, local leaders, local government personnel, and foreign
personnel associated with the project.
The Handbook guidance is clear and straightforward and could
e serve any aid agency committed to participation. Guidance in ‘‘Social
Soundness Analysis’’ for Project Papers had first been added to the
Handbook in 1975 and had been refined in later years. Under *‘par-
ticipation’’ the 1982 version directs:

A social soundness analysis must review the extent to
@ which beneficiary participation has been achieved during
project development. Also, the opportunities for and means
by which beneficiary participation has been built into project

implementation and evaluation plans must be addressed. ‘4 central con-

An appendix elaborates: cept of AID
A central substantive concept of AID policy is the need to policy is the need
® assure the wide and significant participation of the poor in ¢ th
the development process. In this sense, participation means o.assure .e o
not only sharing the economic benefits and contribution of wide and signifi-
resources but also involvement in the processes of problem cant participa-
identification and solution, sub-project selection and design, tion of the poor
implementation, and evaluation. The participation approach in the develop-
[ to development demands that AID project designers and P

implementors have much deeper understanding of the socio-

ment process.”
cultural setting of projects than has been required in the past. .

1983: The ‘‘Four Pillars’
® By February 1983 the new Administration had identified ‘‘Four

Pillars’’ which were to undergird its foreign aid program:

1) Policy Dialogue and Reform (coming to agreements with host
country governments on the policy constraints to development and
practical improvements that could be made).

2) Institutional Development (focusing on decentralizing institutions

o and encouraging reliance on private and voluntary, rather than
public institutions).

3) Technology transfer (seeking breakthroughs in such areas as bio-
medical research, agriculture, and family planning).

4) Private Sector (greater use of the private sector in solving develop-

] ment problems).

March 1983: Policy Paper on Institutional Development
One of a series of policy papers designed to mesh the Administra-
tions emerging overall development strategy with particular sectoral
and functional concerns, the paper on Institutional Development -- one
| of the Four Pillars -- contained some familiar language on participa-
tion. The role of local initiative and participation is cited as one of
the most critical areas of concern in institutional development. A
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Ve ' section titled ‘‘Capitalizing upon Local Capacities and Participa-
LO aI mmam’e tion’’ includes this paragraph:

and participa- The development experience of the past two decades also
tion is essential indicates clearly that the impact and sustainability of public
in adapting sector investments can be significantly improved if local
development citizens assume a role in needs assessment, project design,

and implementation. Local participation (in both urban and

priorities, de- rural areas) is essential in adapting development priorities,

signs, and designs, and implementation strategies to particular con-
implementation texts, and in communicating to planners local needs, con-
strategies... and - straints, and priorities.

in communicat-

ing loca.l needs,  March 1984: Policy Paper on Local Organizations in Development
constr amts and A program evaluation discussion paper on **AID Assistance to
1”' iorities.’ Local Government: Experience and Issues’’ was released in Novem-

i ber 1983. It included a five-page appendix on Beneficiary Participa-
tion that began:

It is now a common principle within AID that benefi-
ciaries should be integrated into project decision-making.
Four months later an AID Policy Paper on Local Organiza-
tions in Development was released. It was meant to in-
crease AIDs capacity to undertake institutional development
by focusing attention on the often overlooked category of
local organizations. It states that in the last analysis "only
local organizations and the people who support them can
sustain and build upon the efforts of donors and central
government; indeed, without the participation of strong,
independent local organizations it is unlikely that the
T broadly based support which is also essential to meaningful
“It is now a development will ever emerge.

common prin- The section on the role of local organizations in AIDs program
ciple within AID acknowledges that it draws heavily on the ideas presented in the
that beneficia- Cornell paper on pa;ticipation by Uphoff, Cohen and.Goldsmith:
ries should be ‘*‘Local organizations may contribute to a series of critically impor-
] ) tant development activities, including (a) informed planning and
integrated into  jesision-making; (b) flexible and adaptive implementation; and (c)
project decision- oy cost, efficient monitoring and evaluation.’’

making."”

1983-1986: Asia Regional Committee on Community Management
This committee, created in 1983 by Rocky Staples, Deputy
Assistant Administrator of the Asia Bureau, was to facilitate ex-
change of mission experience with efforts to strengthen community
capacity to manage natural resources such as water, land, and trees
or human services such as health and education. David C. Korten,
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himself a strong proponent of participatory development, had
taken on a contractual relationship with U.S.AID/Indonesia.
Staples asked him to be secretary to the committee. Korten wrote
about the committee in an unpublished memorandum, ‘‘Challenge
of Institutional Change in Asia.”’ According to Korten, ‘‘Staples

. had two basic questions: Can AID be effective in supporting
community based development initiatives? If so, how?"’

- The committee involved a voluntary collaboration among
AID missions in Asia in sharing and assessing their experience
with community based projects. At one time or another, all
USAID missions in Asia participated except for Burma. A major
meeting held in Bangkok in November, 1984 produced a compre-
hensive assessment of the problem and what would be required for
AID to become effective in addressing community management.
Wrote Korten:

Basically it was agreed that getting more responsibility
for the management of development resources in the
hands of local communities was a development priority
of substantial importance. but this need came into direct
conflict with the fact that most existing development
agencies in the region are centralized bureaucracies that
have no capability in enabling local communities to play
a more effective role in development. Indeed, the nature
of their internal structures nearly assured exactly the
opposite outcome from their interventions. Simply
writing a requirement into project documents that they
work in a more participatory mode was found to have
little effect without substantial and sustained investment
in helping them develop fundamentally. new capabilities
-- in essence transforming much of their basic structure
and modes of operation. For AID to be effective in
supporting such transformation, it would need to focus
more on institutional change rather than on specific
project outputs. This, in turn, would require using AID
staff in facilitator roles working directly with counter-
parts on coalition and agenda building in support of
needed changes. These staff would need to have access
to funds that could be used easily and quickly to make
small, flexible grants in support of the change process,

~ such as for workshops, pilot projects, research studies,
etc.

Korten reports that the findings of the committee were re-
viewed and endorsed in subsequent meetings of Asia region mis-
sion directors and senior bureau staff He goes on to comment:

It was noted by numerous participants in these meet-
ings, however, that though the committee was accurate in
its conclusions regarding what would be required for
AID to be effective in support of community manage-
ment, these requirements did not fit with existing AID

“Getting more
responsibility...
in the hands of
local communi-
ties was... of
substantial im-
portance, but this
need came into
direct conflict
with the fact that
most develop-
ment organiza-
tions... have no
capability in
enabling local
communities to
play a more ef-
fective role in
development.”
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capabilities, and the trends in terms of capability were
running in the opposite direction. Staff cuts combined with
ever growing administrative burdens and more cumbersome
contracting procedures meant that AID staff had to devote
their attention almost exclusively to AID’s own internal
administrative requirements. Continuing cuts in...funding
resulted in a reduced capacity to make small grants on a
flexible basis in support of program operations. No relief
was in sight. We were caught in what seemed an irreconcil-
able dilemma.

Korten said that he and hin AID colleagues searched for some
way out of the impasse. ‘‘There did not seem to be any realistic
solutions from within AID. The answer would have to be found in
some class of non-AID organization to which AID could lend sup-
port in a sufficiently flexible manner.’”” A March, 1986 Bangkok
meeting of AID staff noted that the fundamental issues were defined
by the competition between two fundamentally different ways of
looking at the problem of organizing a society for resource manage-
ment. Korten comments: ‘‘One centralized control under bureau-
cratic structures. The other sought broadly distributed ownership and
management of productive assets, with an emphasis on the commu-
nity level. It pointed up the importance of developing mechanisms
that would hold government officials accountable to the publics they
were supposed to serve and suggested the initiative in achieving such
structural changes might well have to come from outside of govern-
ment. NGOs were noted as one important option.’’

It was subsequently decided that Korten’s continued work for
AID’s Asia Bureau was to strengthen networking among NGOs
rather than among AID staff and to explore whether in fact NGOs
were the answer to dealing with the agency’s institutional agenda.

Jane 1985: Blueprint for Development

pages of 1985 ‘‘Blueprint for Development: The Strategic Plan for the Agency
'‘Blueprint for for International Development’’ set out AIDs long-term strategic
Development' is plan. A section in the Introduction stated that AID had broken with
there any refer-  3nY assumption that government was in all areas the most gffe?tive
ence to partici- agent of development change. AID was to stress the confributions of
NS “the private sector to solving development problems. The document
pation in devel- ;4. ormorated the Four Pillars. It set out specific targets for overall
opment economic growth, and also nutritional, health, and literacy levels,
projects. and population growth rates. It argued that without economic
: : growth, it would not be possible to deal with hunger, health deficien-
cies, illiteracy, and population pressures in any sustained way.
For the policy history of community participation the signifi-
cance of this document is that nowhere in its 77 closely reasoned
pages is there any reference to participation in development projects.

Later in 1985 Congress was convinced to incorporate into the
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Development Policy section of the Foreign Assistance Act specific
language recognizing much of the Blueprint for Development and the
Four Pillars Approach. In 1988, a Congressional Research Service

® paper remarked: ‘‘At the present time, AID has the legislative au-
thority to pursue either the New Directions programs, Four Pillars
programs, or both.’’¥

1988-89: Toward a New Administration and New Approaches to
® Foreign Aid
As the Reagan Administration entered its final year there were
underway three major reviews of the U.S. foreign assistance program:
+  Within AID the focus throughout much of 1988 was on the prepara-
tion of a report by Administrator Alan Woods. It was released on
February 17, 1989 under the title, ‘‘Development and the National

o Interest: U.S. Economic Assistance into the 21st Century.”’

In the Congress, A Task Force on Foreign Assistance created by
the House Committee on Foreign Affairs worked for a full year
before issuing its report on February 1, 1989.

* The most ambitious of many reviews of foreign aid outside g. /ern-
ment was an effort headed by Michigan State University. It re-
sulted in the publication in August, 1988 of ‘‘New Challenges, New
Opportunities: U. S. Cooperation for International Growth and
Deveiopment.’’

The introduction to Woods report uses language common to
literature on participatory development. It refers to an emerging
) consensus: ‘‘the realization that real development must come from the

bottom-up, not the top-down.’’ But it is participation with a new
twist. It describes development as focused on the efforts of individu-
als working for their own economic and social improvement. Drawing
on the studies of Hernando de Sota of Peru, the introduction describes
the poor, not as trapped, faceless proletarians, but as ‘ ‘builders and

® entrepreneurs who work to make development happen.’’

Woods contended that foreign aid is only one of many tools for
development, and not necessarily the most important one. A few
weeks after the reports release, he told a Heritage Foundation audience
that ‘‘we do not need yet another layer of ‘new initiatives cr ‘new
directions piled on top of often conflicting executive and legislative
priorities and guidelines.”’ Summarizing his report, he said the U.S.
needs a new overall policy, a new American model for development
into the 21st century. If would be American because it builds on
American strengths:

- our unequalled international presence in the private sector, where
American multinationals train and employ the largest single global
labor force in the world;

- the American higher education system, which already serves as
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virtual ‘‘university tn the world;"’

 and the unsurpassed American ability to combine growth and
prosperity with tested safeguards for the environment and health.

‘‘It would be a model,’’ said Woods, ‘‘because it would be a
practical, rewarding blueprint for success.’’

The Task Force on Foreign Assistance recommended a new
international cooperation act that would create a restructured foreign
aid agéncy (an Economic Cooperation Agency) with four principal
objectives: econoriic growth environmental sustamabxhty, and
democratic and economic pluralism. ‘‘People can rise from pov-
erty’’ said the Congressional report, ‘ ‘if they are healthy and edu-

.~ cated and have the opportunity to participate in the economy.’’ It
NGOS Support noted with approval that ‘‘internationally oriented American PVOs
grass-roots and citizens groups in the Third World increasingly are pursuing the
participation in  cxpansion ’of choice and participation to those traditionally least
U.S. develop- involved.’ ‘ . - -
ment assistance The Tas}c Force took a highly pa'artncu?atory, consen.sus-bmldmg
efforts approach to its work. Through hearings, informal meetings, and

%+ correspondence, it listened to dozens of organizations and citizens on

Coeshiiinstowen the subject of foreign aid. The clearest plea to the Task Force for
patticipatory development came from Nancy Alexander of the
American Friends Service Committee on National Legislation.

Alexander convened a forum of NGOs on the subject of foreign
aid. Reporting on the forum, she said that much of the NGO commu-
nity would support a call for grass-roots participation in U.S. devel-
.opment assistance efforts, in particular the participation of Third
World grassroots organizations in design, implementation, and evalu-
ation of projects, programs, and policies. She said ‘‘the right of all
people to participate in the decisions that affect their lives and their
economic, social and political reality is central to the process of
development, of democracy, and of global peace and justice.’’

The Task Force had two discussions of the then recently pub-
lished Aid for Just Development. The book, by Steven and Douglas
Hellinger and Fred O'Regan, which has been cited above, called for
channelling development assistance through a publicly chartered
foundation that would give intended recipients (i.e., the poor) a
major role in planning and implementing development assistance.

The Michigan State University Report, written by Ralph H.
Smuckler and Robert J. Berg (with David F. Gordon) involved
eleven cooperating institutions and organizations. Scores of people
participated in four symposia leading up to a national conference at
Michigan State in May, 1988. The report set three major goals for
development cooperation in the 1990s: to encourage growth, to
protect the environment, and to alleviate poverty. Like the other
two, this report did not directly address the issue of participatory
development, but one of the values it said it sought to promote and
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protect was ‘‘widespread citizen participation.’’ The report also
noted that increasing numbers of non-governmental organizations
in developing countries were emerging ‘‘with capacity to plan and

® carry out programs in low cost, participatory ways conventional
programs have difficulty in attaining.’’

December 1990: Mission Statement and Three Initiatives

Under a new Administrator, AID released in December, 1990,

) a Mission Statement and Three Initiatives that would help to guide
the agency. The statement reads:

@
L
° .
@ 1)
2)
@
3)
o

The mission of the Agency for International Develop-
ment is to administer economic assistance programs that
combine an American tradition of international concern
and generosity with the active promotion of America's
national interests. AID assists developing countries to
realize their full national potential through the develop-
ment of open and democratic societies and the dynamism
of free markets and individual initiative. AID assists
nations throughout the world to improve the quality of
human life and to expand the range of individual oppor-
tunities by reducing poverty, ignorance and malnutrition.

The Agency’s overall objectives are guided by six principles:
support for free markets and broad-based economic growth;
concern for individuals and the development of their eco-
nomic and social well-being;

responsible environment policies and prudent management of
natural resources;

support for lasting solutions to transitional problems; and
humanitarjan assistance to those who suffer from natural or
man-made disasters.

The announced initiatives are:

The Democracy Initiative (AID will help promote and con-
solidate democracy as the legitimate organizing principle for
political systems throughout the world.)

The Partnership for Business and Development Initiative (It
is based on the belief that the Private Sector has a significant
role to play in helping to create and sustain free-market
principles, democracy and a broad-based economic growth in
developing countries.)

The Family and Development Initiative (Its purpose is to use
the family as a starting point for analysis of what people
need, how they use the resources they have, and as an orga-
nizing principle for mobilizing the energy of the people to
create progress.)

A fourth on the environment was subsequently added.

““The mission of
the Agency for
International
Development is
to administer
economic assis-
tance programs
that combine an
American tradi-
tion of interna-
tional concern
and generosity
with the active
promotion of
America's na-
tional interests.”
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—— R A C T 1 C E

PRACTICE OF COMMUNITY PARTICIPATION

1980: Highwater Mark

F rom the number of projects in which participatory development was
being attempted, it would appear that 1980 was the highwater mark for
community participation in AID. By that time it was most closely identified
with the rural development program, but it was being tried also in projects
in irrigation, primary health care, population, housing, and in water and
sanitation. Perhaps because community participaiion was new, perhaps
because its supporters, having argued for it, were reluctant to judge it, there
was little done in way of rigorous evaluation of participation,

Rural Development
T he most concentrated attention to community participation within AID
was in the rural development sector. AID’s Office of Rural Develop-
ment and Development Administration took the agency’s strongest initia-
tives regarding participation, including creating a cooperative agreement
with Cornell University for a Rural Development Participation Project
which ran from 1978 to 1982.
Of 106 rural development projects with an average life of three years,
13 started before 1975, 13 started after 1980 and 80 started in the period
1976-1980. The year 1980 was a high point with 80 projects underway.*

It was in the context of agriculture and rural development that the case
was most strongly made for community participation. Development Alter-
natives, Inc. conducted a survey of 36 rural development projects. The firm
concluded that when a large number of possible success determinants were
weighed, ‘‘small farmer involvement in project decision-making and his
resource commitment to the project accounted for nearly 50% of the differ-
ences in success scores of the projects.’'®®

The case for participation continued to be made in later years although
not exclusively in the context of rural development. Devres, Inc. in 1985
looked at 212 evaluation reports -- S0 of them in depth -- to analyze institu-
tional sustainability issues in AID. Only 11% received highly positive
sustainability ratings; 26% received strongly negative ratings. Among the
factors militating against sustainability was inadequate attention to benefi-
ciary participation. In the same year as the Devres study, the World Bank’s
Operations Evaluation Department issued a report on its analysis of com-
pleted projects, mostly in agriculture and rural development. It was based
on impact evaluations of 25 projects five to 10 years after project comple-
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tion. The conclusion: 12 of 25 achieved long-term sustainability

while 13 did not. According to OED, one of the sets of underly-

ing factors which had significant bearing on project sustainability
@®  was beneficiary participation.*® Since 1979, AID undertook a

series of 56 in-depth comprehensive impact evaluations. Harbison

contends these evaluation support the participation thesis strongly.

“‘They have almost uniformly testified to the proposition that

grassroots level organizations of producers must be able to shape

development projects to their particular local circumstances if o
® development projects are to be both successful and sustainable.’’4! "Work on par-

The Rural Development Participation Project (1977-1982) ticinatory rural
with Cornell University’s Rural Development Committee was a d evi Io "myen t has
massive academic effort to back up the work of AID’s Office of b P hink
Rural Development and Development Administration. The Sum- . been, we think,

® mary Report on the project lists 35 studies and papers originating raised to a
with the project though not all funded by it. Under *‘Applied higher level of
Research and Consulting,’’ the report lists 24 project activities in intellectual and
19 countries. Participating in the project were 31 faculty, nine operational
research associates, and 42 graduate students from Cornell in sophistication
addition to 32 associates from other institutions. The project also

°® published the Rural Development Participation Journal. Norman
Uphoff, the Projcct Director, makes a modest assessment in the
1982 Summary Report:

Work on participatory rural development has been, we
think, raised to a higher levei of intellectual and opera-
tional sophistication and usefulness as a result of the

® various activities of the project, but it is an on-going
task, and work on this subject is still in initial opera-
tional stages.*?

By 1980, staff of the Office of Rural Development and Devel-
opment Administration regarded ‘‘community participation’’ as
@ part of the conventional wisdom of development. The interest and
enthusiasm may have outdistanced the actual performance. Com-
munity participation was, as' Uphoff wsas to write two years later,
**still in initial operational stages.’’
Development Alternatives, Inc. (DAI) since 1975 had been
providing long-term technical assistance to integrated rural devel-
® opment projects. In a 1981 report on integrated rural development
projects, DAI had this to say:

Participation and decentralization are two concepts that

Did interest in
and enthusiasm

are very popular in development today, but there is no Jor I:ﬁrtw'p ation
clear understanding of what they should mean and even out-distance
less of how to realize them within the context of IRD actual perfor-

® projects . . . IRD projects have been characterized by a mance?

lack of participation, manifested in the following ways:



By 1983, inte-

grated rural
development
had come into
disfavor in the
agency.
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a) Unwillingness of project staff to allow potential benefi-
ciaries to participate meaningf:ily in project activities;

b) Reluctance or refusal of potential beneficiaries to partici-
pate; and

c) Participation by only the more economically powerful
who succeed in manipulating project resources and activi-
ties for their own ends.*

By 1983, integrated rural development had come into disfavor in
the agency. In the mid-1980’s, impact evaluations were conducted
on 11 IRD projects in nine countries. The paper summarizing the
generally negative conclusions noted that one of the four premises
crucial to the growth of the concept of IRD was that participation of
the local population was essential for generating long-term, self-
sustaining growth. People shouldbe trcated as active participants in
the change process, not as possible recipients of benefits. The paper
said the IRD projects were expected to combine multi-sectoral devel-
opment activities into a coherent delivery system relying on
grassroots participation of the target populations. ‘‘In actuality,
however, most of the projects were agricultural development projects
with limited scope for participation, designed to increase small
farmers’ production and incomes by addressing constraints on agri-
culture,’’4

OBSTACLES TO PARTICIPATION

T here may have been a supportive policy environment for partici-
patory development in the 1976-1980 period, but many ob-
stacles remained. Bryant looked at some of the organizational im-
pediments to making participation a reality.** She contended that
there were ‘‘almost no incentives for officials to design projects
which are effectively participatory.’’ She said the official who
succeeds in designing participatory projects is ‘‘swimming up-
stream.’’ She found it an irony that AID’s efforts to meet Congres-
sional directives calling for participation are caught up in responses
to other Congressional pressures making for more hierarchical and
less participatory management of program design and delivery.

When Uphoff summarized Cornell’s ‘‘collective learning’’
midway through the AID-Cornell agreement, he wrote of the *‘dis-
torting effects of pressures within AID (or within the World Bank
and other development agencies) to ‘move money’.”” He saw these
pressures as built up by the organization’s own procedures and re-
ward structures.’:

Uphoff and Bryant both make the point that moving money is
far easier to do in large projects. Large projects are too complicated
or too technical to allow for participation by intended beneficiaries.

DD N S S —
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Time is also a factor. Participatory projects take more time to

organize. Writing in 1980, Bryant found AID staff overworked.

““The agency at its psak employed nearly 16,000; now it employs
o approximately 5,000 and spends far more money.’’

The obstacles to participation AID faced in 1980 and still
faces today are not unique. The current OECD/DAC report (in
Appendix A) states flatly that ‘‘the management, procedures, and
career systems of aid agencies are not presently geared to such
activities."’

® It should be noted that the Discussion Paper by Alice Morton
on Participation and Development, which was sent by the AID
Administrator to Executive Staff and to Missions in December,
1980, did attempt to address some of the obstacles outlined by
Bryant and Uphoff,

o

o

o

o

®

o
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1 H E P R ESENT

Overview

I n water and sanitation, considerable efforts continue to be made to insure
community participation. In present on-going irrigation projects, most
started at least four years ago, AID supported both the notions of water user
associations made up of farmer beneficiaries and of community organizers
to form the water groups. The Private Voluntary Cooperation Office in
AID has made serious efforts in recent years to encourage the private vol-
untary organizations (PVOs) it funds to do child survival projects to adopt a
participatory approach to their work. The most promising new arena for
community participation is in the context of the agency’s Democracy and
Governance Policy. As noted in the introductory section of this paper, the
Africa Bureau recognizes the implicit links between community participa-
tion and the process of democratization and improved governance in Africa.
No similar recognition of the linkage has yet been articulated by other AID
bureaus in developing their regional strategies.

In addition to the new democracy initiatives, there remain some areas
in AID with a built-in bias for community participation. One is Women in
Development. Another is basic education, not so much because present
programs lend themselves to participation but because some practitioners
see some natural alliances with participation concepts in the future evolu-
tion of basic education programs. Like fugitive sprouts from last season’s
flower bed, participation initiatives pop up here and there in housing, for-
estry, and population programs. Introduction of fees for services in some
sectors reintroduce some elements of participation. While some AID staff
interviewed for this paper regard participation as having been in disfavor in
the agency over the last decade, others did not regard participation as hav-
ing been rejected by the agency. They contend rather that the nature of
AID’s present programs and focus do not lend themselves to participatory
development. As one put it, ‘‘Aid moved away from ‘hands-on’ projects.’’
The focus on private enterprise did not often result in participatory projects
-- especially because individual farmers are not considered entrepreneurs.
Also, some of AID’s portfolio is now in non-project assistance and struc-
tural adjustment initiatives. Another AID staff person, who had earlier
been regarded a proponent of participation within the Agency, said AID is
not equipped to follow through on local participation. It cannot maintain a
presence at the local level to insure that local elites do not dominate and
take over. Not addressed was the question of whether U.S. PVOs or
indigienous grassroots organizations might provide that local presence.

Three areas -- health, irrigation, and water and sanitation -- are worth
specific treatment.
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HEALTH

T he centraily funded health program that at an earlier time had
. broad-scale primary health care projects that lent themselves
to community participation now focuses on service delivery pro-
grams in ORT and immunizations. The emphasis is toward a
social mobilization approach in conjunction with mass child
survival campaigns. As Martin points out, ‘‘this approach makes
use of mass communications and social marketing techniques to
reach out and mobilize people quickly, to short-cutting the much
lengthier community development/conscientization approach...
While information is sought from families and individuals in
order to make services acceptable and appropriate, the community
has no active role, particularly as an organized entity, in selecting
or planning services.’'®® A review of 39 USAID Health and Child
Survival Questionnaires in 1990 showed only five project respon-
dents mentioning participation.

But in striking contrast to the centrally funded child survival
programs, those funded by the Office of Private and Voluntary
Cooperation and carried out by PVOs present a markedly different
picture. In 1985, the Child Survival Action Initiative came into
full force as Congress set aside special funds for growth monitor-
ing, oral rehydration therapy, breast feeding, and immunization
activities. Three successive PVC Child Survival and Health
Coordinators (John Grant, Gerold V. Van der Vlugt, and John
McEnaney) stressed community participation in the programs they
monitored. They were reinforced in this by staff of the PVO
Child Survival Support Program of the Johns Hopkins University.

In a 1988 ‘‘Lessons Learned Conference’’ on Child Survival
Projects, 1985-1988, in Africa and Haiti, organized by Hopkins
PVO Child Survival Support Program, it became clear that the
two U.S. PVOs with the longest track record on community par-
ticipation -- World Vision and Save the Children Federation -- had
the most to teach the other PVO Child Survival grantees. In tie
reports given by the two PVOs of their child survival projects :a
Zimbabwe, both stressed the integraton of those projects into on-
going community development programs.

The World Vision report said:

For the Child Survival project to have a demonstrable
impact and to fulfill the long-term objectives, the com-
munity must be actively involved in all aspects of the
project. Training at the village level, then, is based on
the key strategies of community or social mobilization.
This people-oriented approach in project implementation
has truly given ownership of the project to the people...

In contrast to
centrally-funded
programs, com-
munity participa-
tion was stressed
in PVO child
survival pro-



IL

The level of community participation resulting from the the
social mobilization process is demonstrated in every con-
tact with the villagers.

Save the Children Federation wrote in its report that its child
survival program was *‘fully integrated into the SCF development
program,’’ It said its project involves the community at all levels
and utilizes Village Development Committees and Ward Develop-
ment Committees, many of whose members serve on the SCF Coor-
dinating Committee. These committees mobilize the community as
well as give feedback on all activities within their areas.

The PVO Child Survival Support Program reviewed final evalu-
ations of 38 child survival projects funded in 1985 and 1986. Fifteen
PVOs carried out 38 primarily rural projects in 18 countries in Latin
America, Caribbean, Africa, and Asia with a total of $18 million in
funding. The evaluations showed there was community involvment
in implementation and contribution of resources, but no substantial
involvement in planning and design.*®

Gretchen Berggren, long identified with health and child sur-
vival programs for Save the Chidren Federation, headed the Final
Evaluation Team in Bangladesh for the Kamalapur Child Survival
project of World Vision Relief and Development/Bangladesh. Both
the favorable performance under the project and the stress on par-
ticipation by the evaluation team reflect well on both World Vision
and Save the Children. The project is credited with making signifi-
cant gains in achieving progress toward sustainability. ‘‘This has
primarily occured through *he establishment of an indigenous infra-
structure which has the potential for providing effective institutional
capacity to continue to deliver health services, to address additional
development problems as well as maintain linkages with the rel-
evant local Government and community resources.’’*

The section of the evaluation on community participation,
written by Dr. Sam Voorhies of World Vision International Evalua-
tion Staff, reported that ‘‘community participation is occurring
through the establishment and training of Neighborhood Health
Committees (50), Community Volunteers (100) and Focus Mothers
Groups (45) which are emerging as a possible replacement for the
community volunteers.’’ He wrote that ‘‘while local leaders and
beneficiaries have increasingly participated in the implementation
of project activities, their participation in program planning and
their contribution of local resources need to increase if project
activities are to continue once Child Survival funding ceases.’’

This section of the evaluation noted that AID’s proposal proce-
dure ‘‘does not allow time for significant community participation
in the initial progam design.’’ It goes on to suggest that it would
not be advisable for any PVO to get into community involvment
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until funding is assured. Yet funding is not granted until the

program is designed. Nonetheleas, a July 12, 1991 letter from the

chief of PVC’s Child Survival and Health Division,, in continuing
® to press grantees on the participation front asks: How have com-
munities participated in the design and implementation of health
services? The fact that that AID official and two of his predeces-
sors continued to press for participatory development in a period
in which there was little support for it in the Agency as a whole is
remarkable. What is not surprising is that AID procedures (in this

g case relating to the time frame for proposals) militated against it. e
As noted above, even in an earlier period when the policy climate I e
for participation was most congenial, obstacles loomed at every ¢ Is unimagin-
step of the way. The OECD DAC report was quoted above as able that any new
stating that *‘the management, procedures, and career systems of  AID-funded irri-

PY aid agencies are not presently geared to such activities.’’ gation project

, would be de-
IRRIGATION ' signed without
farmer participa-

T he period of AID’s heavy involvement in irrigation projects tion elements.

Py has passed. Few new irrigation projects are being funded. e
There are currently five on-going projects in Near East and Asian

countries of Egypt, Sri Lanka, Indonesia and the Philippines. A
project in Nepal recently ended and a new project started. A new
project in Morocco is in the design phase.
. According to Peter Reiss, Deputy Director of Irrigation Sup-

® port for Pacific, Asia, and the Near East (ISPAN), AID’s contrac-
tor technical assistance arm, AID over the years has led other
donor agencies in institutionalizing farmer participation and has
influenced government irrigation agencies on participation and on
the use of community organizers. Noting that the five on-going
projects all started four or five years ago, Reiss said that in con-

| trast to earlier days he doubted that a project that focused on
participation as a primary objective would be approved. On the
other hand, he thought it unimaginable that any new AID-funded
project would be designed without farmer participation elements.

There have been very few assessments of irrigation projects
that have focused on the participatory development aspects. (One
exception is a case study, ‘‘Community Participation and Irriga-
tion Development,’’ in which Michael Morfit of AID and Mark
Poffenberger of the Ford Foundation examined a project called the
High Performance Sederhana Irrigation Systems (HPSIS) in Indo-
nesia over a three-year period from 1981 to 1984.) In general
there remains uncertainty about the long term effectiveness of
o farmer participation. What difference did their participation

make? Is there proof that irrigation projects involving user
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groups are more sustainable that projects that did not use them?

Then there is the important question of how early the farmer
beneficiaries became involved. Most government irrigation agencies
willing to go along with participation began to involve the farmers,
not at the design and planning stage, but only in the construction and
maintenance stage. Their aim was not community participation but
providing cheap labor. And some wanted farmers to work on main-
tenance without having been involved in any of the earlier decisions.
Anything like full-scale participation has been rare.

In December of 1985, AID’s Center for Development Informa-
tion and Evaluation (CDIE) did a study of 140 irrigation projects.
Community participation and other key factors were coded and
correlated with the percentage of Log Frame purposes these projects
were able to fulfill.3® The following were identified as ‘‘success’’
factors in AID’s irrigation projects:

«  Presence of a local Water User’s Association
«  Local responsibility for operation and maintenance
«  Clear and non-conflictive roles and responsibilities

‘“‘Failure’’ in these projects correlated with the absence of these
factors and related issues of community participation and decision-
making: ,

No perceived local control or ownership

No local control over water allocation.

Involvement at the design phase is underscored in a midterm
evaluation of a current project. The evaluation of Small Scale Irri-
‘gation Management Project (SSIMP) in Indonesia notes that the
Project Paper “‘calls for beneficiaries to be involved from design
through operations and maintenance.’’ It goes on to comment:
‘“There are few instances anywhere in the world where farmers have
been involved as early as the design stage of projects as large as
SSIMP surface sub-projects.’’s! (The HPSIS project that Morfit and
Poffenberger evaluated did include involvement of farmers in the
design phase.) The SSIMP project used an Indonesian NGO (the
Institute for Economic and Social Research, Education, and Informa-
tion) experienced in recruiting, training, fielding and supervising
community organizers to assist in the organization of the user
groups.

In a midterm evaluation of a Nepal project Water User Associa-
tions are described in some detail but the question of how early they
are involved in the process is not addressed.? The midterm evalua-
tion report for the Irrigation Systems Management Project (ISMP) in
Sri Lanka notes that Sri Lanka was one of the first countries in Asia
‘‘to form institutions to specifically address farmer participation in
the improvement and management of irrigation systems.’’*
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WATER AND SANITATION

t is in water and sanitation that one can see the best current

examples of community participation. It is the place where
both the theory and practice of participation continues to be ad-
vanced.

Water and Sanitation for Health Project (WASH) began in

1980 as an AID response to the proclamation by the United Na-

) tions of an International Drinking Water Supply and Sanitation
Decade. Although run by a consortium of organizations headed
by Camp Dresser & McKee International, it has operated for all
intents and purposes as the water and sanitation ‘‘unit’’ of AID’s
Office of Health.

Lessons Learned From the WASH Project summarizes its first
® ten years of experience in more than 600 activities in 60 countries
in Africa, Asia, and Latin America. WASH describes the central
feature of its methodology as but a specific application of a broad
democratic premise: that whatever the level of decision-making,
ordinary people can be trusted to solve their own problems if they
are given the chance, and no policy or program is likely to suc-
 d ceed unless they are.
When WASH began it had an engineering orientation and that
was reflected in the number of engineers on its staff. Gradually,
WASH shifted its emphasis (and its staffing) to reflect ‘‘the real-
ization that bringing about improvements in water and sanitation
® is mainly a human rather than a technical problem.’’*¢
J. Ellis Turner, WASH Project Director, cites an article by
the head of the Water Section of the Swedish International Devel- WASH stresses

opment Agency (SIDA) analyzing the high rates of failure of the essential role
SIDA water and sanitation projects in Tanzania where the major- of active commu-
ity of installations are not in use, cither because they do not work . N

® or they do not meet the real needs of the population. The SIDA nity participation
official blames in part the almost complete lack of community at every step of a
involvement, in particular that of women. ‘‘A major overall - Ir?,'fQ:j?Qt'-w___ e

problem,’’ said the official, ‘‘has been that improvements in water
supplies have been treated as purely technical problems, rather
than as a problem of social change requiring the full participation

o of the communities involved.’’ Turner regards the Swedish analy-
sis as reading like a litany from WASH’s own Lessons Learned
volume.

WASH stresses the essential role of active community partici-
pation at every step of a project and its corollary: that sustainable
development programs also require active client participation at

® every stage beginning with planning. WASH contends that a
| participatory approach results in greater support for the solutions
arrived at and a greater likelihood that the effort will continue
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after the technical assistance team has departed.

What distinguishes WASH from many other development pro-
grams that use the rhetoric of participation is: a) that they have
produced concrete guidelines on how to bring about participation,’
and b) that there is a refreshing frankness about both failures and
successes in a steady stream of WASH-sponsored studies and evalua-
tions.® WASH hooks into the participatory process and institutions
that are already there. May Yacoob, WASH Associate Director for

-+ . Community Participation and Hygiene, pointed out that early WASH
There is a re- studies by herself and others stressed that achieving participation
Jreshing frank-  was very complex compared to the relative simplicity of the techni-
ness about both cal tasks involved in water supply development. Water is a commu-
failures and nity resource that raises basic issues of household and community
successes in a behavior and control. The WASH studies emphasized the role of
steady stream of women as central to changing behavior, and urged that their role and
needs be addressed as a sine qua non of successful water supply and
WASH-SpO{t- sanitation projects. Yacoob later wrote that these views became
sored studies ‘‘widely accepted’’ but they addressed only participation at the user
and evaluations. level and focused on achieving project benefits. *‘It soon became
Lot clear,”” she wrote, ‘‘that this was not enough, that in addition to
participation as users, participation as owners and managers was
required to sustain project benefits.’’%

Yacoob notes that a report done for WASH and for
PROWWESS, a UNDP project that promotes women'’s interests,
pointed to a shift in pattern within the development community that
de-emphasized the operational premise which for 40 years had fo-
cused on project initiation (the number of systems in place) in favor
of project responsibility (the role of the community in sustaining
systems). "

! A 1991 article that Yacoob co-authored with J. Walker examines
projects that failed despite having been held to a strong community
participation focus. They hypothesize that such failures may have
been due to the lack of appreciation of the costs of time to rural
communities. Such costs need to be identified and recognized at the
outset by donors and central govérnments.*

A recently completed WASH paper, ‘‘Evaluating Community
Participation,’’ reflects an expanded vision of participation that
includes both capacity-building and community organizations - goals
far beyond the hardware installation. This new emphasis on commu-
nity participation, linking responsibility to sustainability, redefines
the process in which communities learn to control and deal with
technology, change and development. WASH's view of participation
is now this:

**If community members develop the managerial skills nec-
essary to sustain benefits created by a Water Supply and
Sanitation Project (WS&S), they will in the process also



become more capable of undertaking other development
activities in their community, a critical goal of WS&S
projects. To achieve this kind of goal, community manage-
ment requires a greater ‘uvestment in time and resources by
both implementing agencies and local communities.’’*®
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e m——_ O N C L U S I O N S

CONCLUSIONS AND RECOMMENDATIONS
ONE

wo decigions in AID’s history had a dampening effect on community

participation. In both cases they were decisions to phase out major
programs which had provided the most opportunities for participatory ap-
proaches. The first was the 1963 decision to close down AID’s extensive
community development program. The second came 20 years later when
integrated rural development won the disfavor of the AID Administrator. In
each case, community participation itself was seen in some quarters as tainted,
as guilty by association. The irony is that both programs were subsequently
criticized for not being truly participative.

Holdcroft, in his paper on the rise and fall of community development,
wrote of what he termed the widespread internal conflict and animosity in AID
in the early 1960s between the community development personnel on the one
side and the technical services personnel, particularly agriculturalists, on the
otherside. He described it asan ‘ ‘ideological battle which pitted the generalist
against the specialist, the social scientist (excluding the economists) against
the technologist.”’ The paper on the rise and fall of rural development in AID
has yet to be written. However, to an outside observer it does not appear that .
the demise of rural development was the result of any ideological battle within
the agency. But the observer is also struck by the fact that there is little
evidence of staff discussion of it. Nor did rural development’s fall occasion
much in way of substantive discussion by development practitioners and
academics outside the government. _

The section of this paper on the policy history of participation in AID
begins with the observation that the ebb and flow of attention to participation
depended on broader policy considerations which resulted either in encourag-
ing efforts at participatory development or discouraging them. Seldom did the
success or failure of community participation initiatives themselves determine
whether similar efforts would be made in future projects. But like the demise
of rural development, one could say that the shift away from participation in
the last decade has prompted very little in way of substantive intellectual
discussion of community participation within the agency or in the broader
international development community outside of government.

SEVEN

TWO
ad the momentum on community participation fired by the New Direc-
tions mandate of the 1970’s continued, AID would be in the forefront of
aid agencies in both the theory and practice of participatory development.
This assumes that with a continued momentum, AID would have produced
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clearer operational guidelines and would have begun to deal with the organizational and

procedural obstacles to participation. Even under the most benign policy umbrella, commu-

nity participation would not have been very successful if those obstacles had not been faced
® and overcome.

THREE
f it has the will to do so, AID can catch up and surpass most of its sister aid agencies on
® community participation. To begin to accomplish this, AID can find a useful model at the
World Bank. Two years ago a search for three recent Bank-financed projects that were
“‘exceptionally participative’’ and could serve as models of best practice proved to be
difficult.®® Today, as noted in the introductory section of this paper, a learning process has
been created on popular participation and 20 new projects with an exceptional focus on popular
participation in various sectors and countries have been selected. The ‘‘learning group’’
@ (composed of project staff working on the 20 projects and specialists on participation from
throughout the Bank) are gathering evidence and weighing the steps the Bank might take to
promote popular participation. An underlying hypothesis of the exercise is that effective
popular participation may require modifications in the Bank’s typical operational practices
(See Appendix B). ' '
® Essential to the start of the process is that a particular unit in the Bank took the initiative
and became the catalyst. It was the International Economic Division, Department of External
Affairs, designated EXTIE. It was the office responsible for NGO liaison. That unit first
became involved because the topic of popular participation had emerged as a central issue
among advocacy NGOs that follow the Bank and in the Bank/NGO Committee.

® FOUR E 4
Afirst step toward a revival of the practice of participation in AID is for a unit or person
in the agency to take the first initiative and become the necessary catalyst. Before
attempting to institute a formal process with approval and support from on high, the AID
catalyst might begin by convening an informal, unofficial learning group. Among those
invited might be some staff from the WASH project and any other current programs employing
participation, including staff and consultants involved in the Africa Bureau's Democracy
Initiative. Among some natural allies and potential learning group participants are the
agency’s anthropologists and others who have been involved in writing the Social Scundness
Analysis for projects, a continuing requirement at AID that began in 1975. (The importance
of these analyses should not be underestimated. By providing a factual analytical profile of
® the beneficiary population, they become a crucial step in any subsequent participatory
process.)

FIVE

C onvening an informal learning group could prove to be a major step in creating a consensus
for participation at AID. Various changes and shifts in AID, particularly the shift in

emphasis away from some of the village level ‘‘hands-on’’ projects of the 1970°s, means that

there are fewer projects that lend themselves to participatory approaches. Therefore, the task
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of focusing on those projects that (lo lend themselves to community participation should prove
relagively easy. An early task for such a group might be the preparation of a list of current
projects that are employing participatory features. This is difficult to assess because many
such efforts do not seem to be widely publicized. One AID staff person who noted that some
field staff are making quiet attempts at participation, said that because participation is not on
the list of current ‘‘buzz words,’’ it may be practiced more than it is talked about. Another
staff person said that there was currently more support for participation among AID field staff
than among Washington staff. In the minds of many AID staff, participation is linked to New
Directions or to rural development and is therefore part of the fexicon of the past. A learning
group would need to grapple with the fact that participation is not contrary to the Four Pillars,
the Blueprint for Dovelopment, or the current four initiatives, but enhancing of them ali.

If AID does not deal with the issue of participation today it will need to do so tomorrow.
The OECD/DAC initiative and the various NGO statements are but the latest indications that
pressures for more people-centered development will continue.

SIX

There is something particularly attractive in the idea that a revival of participatory
development in the agency might bubble up from a growing consensus for it from within
the agency. The last time around, it was mandated from the top. It is reported that more than
one AID official at that time made a point of saying that there certainly had been no
participatory consultations with the staff before it was instituted. The endorsement of AID’s
leadership for the work of the learning group and indeed for the revival of participation will
eventually be necessary. Only with full support from the top is there a likelihood that the
.obstacles to participation that revolve around the management, procedures, and reward system
of the agency will be removed. With that endorsement, the group might move along the lines
of the Bank model to select certain projects from various sectors and regions that would

attempt full scale participation.

SEVEN

What does not appear to be needed in reviving participation are more policy documents.
The legislation regarding participation is still on the books. The language on participa-
tion in the AID Handbook remains valid and compelling, although additional operational
guidance might be useful. A speech by the Administrator on the subject may be all that is
needed to legitimize participation in the minds of AID staff once again.

EIGHT

s noted above, at least one Regional bureau in AID recognizes the implicit links between
Acommunity participation and the process of democratization. A learning group would
find it fruitful to monitor this initiative carefully. Another important task of a learning group
would be to look ahead and see how participatory practices might fit in new sector initiatives
-- in health, for example, as it moves to address problems in urban areas or in basic education
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as it evolves. Environment now and in the future provides particular opportunities beyond
social forestry which has long had participatory elements. Of relevance to AID is the fact that
the World Bank, compared to AID a relative newcomer to environment projects, is deeply
involved in participation as it pursues some of its new initiatives. For example, it recently
selected 40 projects, many of them large infrastructure projects, that will require full scale
environmental assessments. One of the most important chapters in a new World Bank
Sourcebook on such assessments is titled, ‘‘Community Involvement and the Role of NGO'’s
in Environmental Reviews."’

AID’s long experience with participation means it has much to offer the community of
donor agencies. It cannot position itself to take such a leadership role without some explicit’
initiatives. A beginning can be the informal learning group if some person or unit in the agency
becomes the catalyst for it.
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The Role of Development Co-operation
in Contributing to Participatory Development

1. Participatory development: A lead theme for development co-operation
in the 1990s

1. In its "Policy Statement on Development Co-operation in the 1990s",
adopted at the 1989 High-Level Meeting, the DAC noted that '"the economically
advanced countries cannot live in enclaves of prosperity in a world where other
countries face growing mass poverty, economic and financial instability and
environmental degradation". According to the World Bank more than an estimated
one billion people live in poverty comprising a third of the developing world'’s
population. Over 600 million of them are "extremely poor". The essential
conclusion of the DAC’s Policy Statement was that the vicious circle of
underdevelopment linking high population growth, poverty, malnutrition,
illiteracy and environmental degradation can be broken through pursuit of three
basic, interrelated themes as central objectives for development co-operation
in the decade ahead:

-- promoting sustainable economic growth;

-- enabling broader participation of all the people in the
productive processes and a more equitable sharing of their
benefits; and, '

-- ensuring environmental sustainability and slowing population
growth where it is too high to permit sustainable development.

The DAC approach to participatory development

2. Ultimately, development and development co-operation succeed only if
they ensure broad participation and sharing in development and its benefits, as
well as decent conditions for life, income and employment for the whole of the
population, including vulnerable and underprivileged groups. Participatory
development encompasses these and other related objectives, and was the
principal subject of discussion at the 1990 High-Level Meeting which concluded:

3. "DAC Members reaffirm their conviction that there is a vital connection
between open, democratic and accountable political = systems, individual rights
and the effective and equitable operation of economic systems with substantial
reductions in poverty. Participatory development requires strategies and
approaches which combine effective economic policies, equitable access to basic
social and economic services and broader popular participation in
decision-making on the orientation of government policies and programmes. DAC
Members are encouraged to note that there is a large consensus on these values
and orientations as is evidenced inter alia by the recent United Nations
Conference on the Least-Developed Countries. :

4, DAC Members will work with their developing-country partners to achieve
more participatory development, in particular in the following areas:



-- priority for programmes providing affordable, effective and
sugtainable services, such as for education, training and
health, for the masses of the people, including the poor, and broad
participation in selection, administration and financing of these

services;

-- promoting conditions for a dynamic private sector,
strengthening the role of individual and community-based
initlatives, private enterprise and the market system, and

facilitating broad access to productive assets;

-- establishing an enabling policy environment and the necessary support
for the micro-enterprise and informal sectors;

-- establishing appropriate boundaries for the role of central
government and a greater role for local organisations and
NGOs;

-- associating users through appropriate organisations with the
design and implementation of aid-financed projects;

-- enabling active participation of women in the processes of
development as decision-makers, producers and providers of
basic care;

-- assisting developing countries in strengthening institutions,
policies and practices leading to good government at central and
local level;

-- respect of human rights, including effective and accessible legal
systems; '

-- strengthening the fight against corruption.

The High-Level Meeting asked the DAC to consider in more detail the operational
implications of incorporating issues of participatory development into
programme planning and management; and also the best ways of carrying out
donor co-ordination, and dialogue with recipients on this issue."

5. The DAC discussion also showed Members' conviction that participatory
development cannot be achieved without the development of good government. The
definition of good government is a complex issue but competence and honesty,
public accountability, broader participation in discussion and decision-making
on central issues and generally the encouragement of individual and
community-based initiatives are clearly integral features. This din turn
implies the strengthening of extra-government institutions and organisations to
assist in the development of good government and improved management
capabilities at all levels.

A widely shared concern

6. The DAC's interest in broad-based participatory development reflects a
common and widespread concern with the shortcomings of development in the past
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decades. The concerns with its future orientations centre largely around the
nocions of the organisation of socilety; opportunities for private initiative;
popular participation in development; and the accountability and efficiency of
governments as major and relatively new subjects for development practitioners.
These concerns are shared by international and bilateral aid agencies as well
as by rapidly growing groups of people in developing countries, including some
prominent leaders.

7. The precise focus of approach may vary in each case. The World Bank's
work on long-term prospects for sustainable development in Sub-Saharan Africa
led it to explore the role of "governance" in development. Under the auspices
of the United Nations Economic Commission for Africa, a major conference
convened in Arusha in 1990 attended by over 500 representatives of African
grassroots organisations adopted an "African Charter" of popular participation
in development. In their report "The Challenge to the South" (1990), the
29 leading Third World personalities of the South Commission examine the
defects of development in the 1980s and the strategies needed to redress them.
These strategies stress sustained economic growth, good government, equity and
popular participation. The UNDP and UNICEF concentrate their recent analyses
and prescriptions on human resource formation as the central and essential
feature of broad-based development.

8. A current of political liberalisation, underway or demanded, contributes
positively to this global , rethinking of development strategies.
Coincidentally, a number of countries, many of them in the developing world,
are introducing policies of economic liberalisation centered around
market-oriented approaches. The historic changes in central and eastern Europe
appear to create a fundamentally new East-West political climate. In that
region and in Latin America, in particular, initiatives are underway to
establish more open, democratic societies. Strong aspirations towards more
accountability in government and more equity in development are also manifest
in a number of African countries. Benin's political developments entailing an
innovative process of transparency and consensus building are apparently quite
attractive to people of other African countries. This process culminated in
free elections and the formation of a new government in Benin in March 1991.

9. Leading political figures of DAC countries have publicly and explicitly
linked development co-ogperation with changes required by developing nations in
respecting human rights or in improving governance. At the conference of

French-speaking Heads of State in June 1990, the President of France stated
that his government would extend aid more enthusiastically to African countries
that were moving towards democracy. The Foreign and Commonwealth Secretary of
the United Kingdom stated in September 1990: "There is no reason why we should
expect the Third World to accept lower standards than those which apply
elsewhere. Poverty does not justify torture, tyranny or economic
incompetence." He added that hard evidence of the damage wrought by economic
mismanagement continued to accumulate. "The question now for the developed
world is how best to encourage the trend toward better government. The
principle of conditionality has been clearly 1laid down by the British
government, by the European Community, and by the United States".
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The notion of participatory development

10. Considering that popular participation defies a precise and
all-embracing definition, most writers on the subject aim at offering working
definitions. Of the latter an important one is "empowerment", defined by the
United Nations Research Institute for Social Development as "the organised
efforts to increase control over resources and regulative institutions in given
social situations, on the part of groups and movements of those hitherto
excluded from such control". The notion of participation extends beyond
technical/economic considerations into the political realm. Demanded or actual
changes in power relations are often resented as a threat by those who already
hold power and control resources.

11. Is participation an end, a means or both? When it is directed from
above it becomes mobilisation, a means of getting things done. When it arises
from below, it is a way for people to obtain a larger share of the benefits of
development. Participation can assume different degrees and forms. It may be
passive, such as using a service or attending a meeting and accepting decisions
made by others. It may entail more active stances such as involvement in the

delivery of a service or, as UNICEF defines it, "in real decision-making at
every stage -- identification of problems, the study of feasibility, planning,
implementation, and evaluation". In the real world, the latter definition most

often applies to activities and decision-making at the local level. At higher
levels the power to take decisions is usually reserved for a select few.
Through participation in a fuller way at the local level, people gain knowledge
and awareness of their own social, economic and political conditions and learn
to address them. Thus, participation in grassroots organisations can give
people experience in democracy and empowerment which, in turn, could be a
foundation for democratic life in their society as a whole.

12. Participatory development involves complex economic, social, political
and institutional issues. There is growing acceptance of the notion and its
underlying elements in developing countries. It is also clear, on the other
hand, that effective progress towards the realisation of the objectives of
participatory development has so far been limited and diverse. Owing to
economic, political, social and cultural traditions in developing countries,
fundamental changes in basic attitudes towards the role of government, private
initiative, equity and equal rights, will often take a long time.

13. The notion of participatory development has important implications for
donor-recipient relations. A key issue for donors is to find new approaches to
ensure that aid-financed projects and programmes contribute more decisively to
the three key requirements: effective economic policies, equitable access to
services and resources and broader popular participation in decision-making.
The DAC's Principles for Project Appraisal, Programme Assistance and New
Orientations in Technical Co-operation together with other adopted guidelines
provide direction.

14, The remainder of this chapter develops further essential components of
the participatory development concept: appropriate economic policies; access
to essential services; broader participation in decision-making;
strengthening the role of women; larger use of "less governmentalised"
channels for aid; fostering NGOs; co-operation in strengthening legal and
democratic institutions; and implications for policy dialogue.
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2. Effective economic policies

15. Broad-based economic growth is a prerequisite for equitable and
sustainable development. It fosters the structural transformations which make
up. the development process, generates remunerative employment and produces the
resources required to extend adequate economic and social services and raise
standards of living. Growth is "broad-based" by virtue of its qualitative
character, The 1989 Chairman's Report noted that equitable development
requires broad-based, sustained economic growth which itself ‘'"cannot be
maintained unless there is participatory and equitable development in which the
masses of people are involved in the productive processes and in the sharing of
its benefits".

16. Developing countries and the aid community recognise the central
importance of effective policies for broad-based economic growth. Developing
countries are themselves responsible for determining their development
objectives and the policies to meet them, but many of them continue to need
external help. Assisting them in their efforts to improve their economic and
development policies is a high priority of development co-operation in the
1990s.

17. The precise policy mix needed for broad-based growth depends on each
country's particular circumstances. It is the central conclusion of DAC work,
confirmed by the experience of the newly industrialising economies and other
successful developing countries, that private sector development is an
essential, common ingredient of effective policies for this purpose.
Market-based, efficiency-oriented policies generate broad-based equitable
growth and help alleviate poverty. They contribute to greater equity by
involving the masses of the people in productive processes and reinforcing the
employment content of economic growth. They can tap the productive potential
of the poor, for it is in the private sector where most of the income earning
opportunities for the poor are found. Productive use can be made of the poor’s
most abundant asset, their labour, through appropriate measures (e.g. wage,
price and regulatory policies) which increase the labour intensity of the
productive processes. Increased competition enhances efficiency and a broader
distribution of the economic benefits of growth.

18. DAC Members have agreed that a major focus for future aid should be the
private sector, with a view to promoting dynamic and sustainable development
and the equitable diffusion of the benefits of economic growth to more people.
DAC Members are actively reviewing and developing their policies in key areas
related to private sector development. A first set of results is contained in
"Enhanced International Co-operation in Private Sector Development and Foreign

Investment in Developing Countries: Recommended Policies and Action"
(Chapter I of "Promoting Private Enterprise in Developing Countries", OECD,
1990). Aid policies and programming in support of developing the private

sector, especially micro-enterprises and the informal sector, are discussed in
Chapter IV.

19, Many countries are pursuing structural adjustment programmes entailing
economic policy and institutional reforms centered around a transition from a
"dirigiste" state-dominated economy to a liberal, market-oriented one. These
programmes encompass not only short-term stabilisation measures to redress



extarnal and internal payments imbalances, but also basic structural reforms at
maccto and sgectoral levels to enhance the economy's flexibility and
productivity, including infrastructural and sectoral investments for long-teim
development. Their bagic goal is to establish the economic conditions and
policy environment in which sugtainable longer-term development efforts by
developing countries supported by donors can bear fruit. It is vital that they
continue to recoive the required assistance from donors, usually in the form of
co-ordinated, policy-based progamme support.

20. Efficient allocation of public resources is an integral aspect of
effective policies and of improving the supply of domestic financing which they
need. One way for governments to enhance efficiency is through some

reallocation of resources to sectors which contribute more to broad-based
growth and development. In their 1990 High-Level Meeting Statement DAC Members
unclerlined "that in the context of a persisting world capital shortage, efforts
to support and encourage increased domestic savings in developing countries are
especially important; for example, 1in many cases, large resources could be

released from military budgets." The UNDP estimates that these countries
devote a larger share of their combined GNP to their armed forces (5.5 per
cent) than to education and health combined (5.3 per cent); and that many

countries spend twe to three times more on the former than on the latter.

21. Thus there is clearly scope for shifting resources from military uses to
economic services for the poor and infrastructure supporting economic
activities in which the poor are engaged, e.g. agriculture and the rural and
urban informal sectors. Resources could also be reallocated to the provision
of education, training, health care, water and sanitation, and family planning
services. Indeed, human resource development is a critical dimension of a
strategy for participatory development, as it endcws the poor with the health,
education and skills <they need to participate more fully in the economy’s
produci.ive processes. This is manifestly demonstrated by the experience of
successful developing countries. Just where the marginal dollar should be
spent is a difficult choice which depends on each country's particular needs.
In its study "Sub-Saharan Africa: From Crisis to Sustainable Growth", the
World Bank calculates that African countries need to double the share of their
GNP devoted to human resource development (to about 8-10 per cent) through the
year 2000 and beyond, if they are to realise universal primary schooling,
health and family planning goals, food security and improved nutrition. In its
"Human Development Report 1990", the UNDP argues that 25-30 per cent of total
development outlays should be allocated to spending on social services in order
to maintain an appropriate balance between economic and social development.

22. Developing countries, especially the poorest ones, will not have
adequate resources to translate well conceived pclicies into effective practice
for broad-based growth and human resource development without a favourable
external economic environment. In their 1990 High-Level Meeting Statement DAC
Members pledged "their active support within their own governments and
countries" to obtain from the Uruguay Round "a substantial package of trade
liberalisation, including important steps to improve trade access for products

of significance to developing countries." They welcomed "consideration in the
Paris Club of proposals for further bilateral official debt relief to severely
indebted low-income countries implementing adjustment programmes". These

countries will continue to require concessional aid in support of their efforts
to achieve policy reforms and participatory development.



23, In their 1990 Statement, DAC Members also recognised that "in view of
the huge development tasks ahead, particularly given the strong efforts towards
democratisation and economic policy reform throughout the developing world,
subatantial additional aid efforts will be required both quantitatively and
qualitatively". They stressed at the same time "that in view of the scarcity
of resources, developing countries’ own development efforts. including
structural efforts, should be an important consideration in the provision of
aid." In this regard, issues of aid allocation both to and within countries
will merit careful reconsideration.

3. Broad-based access to essential services: implications for the design
of aid-financed projects and programmes

24, The extent to which aid-financed projects and programmes, and indeed
public investment and expenditure programmes generally, reach the vast majority
of people depends both on the nature of the activities and on specific choices
of target groups.

25. Experience with attempts to direct projects and programmes at specific
target groups, in particular the poor, has been mixed. Clearly, a prerequisite
is the political commitment of developing-country governments. Donor attention
to distributive impacts could strengthen the hand of those elements in host
societies and governments which work at dimproving equity. Donors and
recipients face a whole range of political, technical and organisational
problems which must be addressed continuously with full transparency and at all
levels.

26. A related strategy is for donors to emphasize activities which are
likely to have broad-based impact, especially on the poor. Improving access
and affordability of essential economic and social services implies giving
priority to some activities over others. DAC Members agreed in Development
Co-operation in the 1990s:

"-- higher priority is needed for making available, on the widest
possible scale, sustainable and effective education and
training, basic health care, and credit and advice for small
farmers and entrepreneurs including women;

-- improved food security and adequate nutrition through
broad-based agricultural and rural development, creating
increased production and income, remain an elementary

development co-operation objective."

27. The battle continues over the priorities for activities which favour the
greatest number of people over those which benefit more politically powerful
groups. This remains a constant challenge for aid agencies in the policy
dialogue and in project/programme negotiations. Recipient governments should
reconsider the inequitable patterns of development which have often been marked
by an urban middle-class bias in resource distribution, including a preference
for high technology. Inequitable patterns in the provision of essential
services are also associated with an inefficient use of resources.
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28. Where governments become truly committed to broad-based development
donors can assist them in designing and implementing sectoral and sub-sectoral
strategies to develop a more equitable provision of essential services. Such
strategies could entail more cost-effective sncial spending aimed at making
services accessible and responsive to the needs of larger numbers of people,
especially the poor. Rather than concentrating resources on costly, curative
health services benefiting the few, governments could reallocate public
expenditure to less expensive primary health care. The latter emphasizes
prevention-oriented services and other public health measures that use low-cost
technologies and are addressed to the major health problems of the masses.

29. Governments should also rationalise very high cost tertiary, especially
university education, and concentrate more resources on primary schooling and
other basic education (adult literacy, skill training) towards meeting the
learning needs of the majority, in accordance with the targets internationally
agreed upon at the World Conference co¢n Education for All held in Jomtien,
Thailand, in March 1990. Those targets include inter alia the attainment of
universal access to, and completion of, primary education by the year 2000.
Ghana 1is one example where multilateral and bilateral donors support the
formulation and implementation of a programme to reform the educational system
along those lines.

30. In practice, while there have been some remarkable individual successes,
much more determined efforts are required to emphasize activities to which the
broad masses of the people have access. It is clear also that programmes which
meet popular demand, and :in whose design, implementation and financing users
are involved, are more likely to be sustainable. The aim must thus be to
develop programmes with broad and sustained impacts. This will require
co-ordinated, multi-donor approaches in support of committed recipients.

31. There are many ways in which aid design could further the objectives oif
equitable access and popular participation. By way of illustration, the DAC
Expert Group on Women in Development has suggested the following:

-- Institutional reform of ministries providing essential
services should be given higher priority and ministries traditionally
neglected could be given greater assistance to become active agents
for social development, e.g. ministries for women's affairs and
community development.

-- Health and population programmes should focus on self-respect,
needs and choice, and services should be designed to enhance the
participation of beneficiaries.

-- Better communications cut down isolation and enhance
participation. Therefore, due attent:ion should be paid to
rural roads and electrification in the planning of
investments.

-- A “learning by doing" approach to project design and
implementation enhances participation and allows for. local
diversity. More projects could be designed along these lines

supporting devolution and participatory local government.



Design of health and education programmes

32. The difficulty in designing health and education systems and related
aid programmes aimed at poor majorities cannot be wunderestimated. Aid
programme design in support of sectoral and sub-sectoral strategies often
involves a variety of different objectives and emphases. This is reflected in
the conclusions of DAC’'s meeting on primary health care ("Strengthening
Development Co-operation for Primary Health Care: A DAC Concern", OECD, 1989).
Having noted that scope exists for increasing the effectiveness of aid for
primary health care, the report suggests that donor agencies review the level
of their ODA committed to the health sector against the priority given to it.
The report notes that for their part recipient countries face difficulties in
reallocating resources within their health systems. Donor-recipient dialogue
can strengthen the reallocation process. To facilitate dialogue, as well as
consistency between donors and other interested parties in supporting primary
health care, donors’ health aid policies have to be made quite explicit.

33. DAC Members also agreed to focus their aid on initiatives that are
designed to reduce inequities in access to health care, that are oriented to
the needs of the poor, and that emphasize local-level activities which can be
undertaken and controlled by the people themselves. Further, priority must be
given to strengthening national capacities for the formulation and execution of
coherent and comprehensive policies and plans for primary health care. Thus,
donors should help recipients develop management capacities. Lastly, the
likelihood for 1long-term sustainability of primary health care, especially
financial, will be increased if full use is made of the private sector, NGOs,
women’s groups and similar organisations to provide information and services to
communities not adequately covered by primary health care. Donors could help
private companies to establish health programmes for their workers.

34. Documentation prepared for the World Conference on Education for All and
related studies argue for donors to re-examine their aid practices in order to
help recipient countries attain the Conference targets (Conference "Background
Document", 1990; and, "Improving Primary Education in Develop.ng Countries: A
Review of Policy Options", World Bank, 1990). Given the multiple contributions
of education, especially at the primary 1level, to social and economic
development, donors should allocate more of their total ODA to education and
more of their education aid to primary school programmes particularly in the
poorest countries. These programmes tend to be dispersed geographically and to
demand more local cost rather than foreign exchange financing. In supporting
them, donors should focus their funding on the most cost-erffective inputs for
improved learning and efficiency, i.e. recurrent costs of qualified teachers,
didactic materials and the introduction of better administrative and
pedagogical methods as well as curricular reforms.

35. A concrete education strategy comprising sector-wide policies and goals
is critical both for a country's own efforts and for the co-ordination and
effectiveness of external aid. Donors should assist recipient governments in
strategy formulation by providing technical advice for preparing policy options
and by financing research studies and policy analyses. Priority should also be
given to helping countries build up their national capacities to plan and
implement educational development. Policy-based, sector and sub-sector
programme aid appears to be more suitable than project assistance for long-term
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support of sector-wide strategies encompassing different, yet inter-related
policies and reforms between and within sub-sectors, It could enable a donor
to respond flexibly to a recipient's diverse needs including those for
recurrent cost financing of geographically dispersed programmes. It could also
facilitate donor efforts to promote improved sector-wide policy-making,
resource mobilisation and management.

36. The documentation referred to above notes that during most of the past
decade education assistance barely exceeded an average of 9 per cent of total
ODA per annum. More than 95 per cent of it went to post-primary, especially
tertiary, education. Flows to primary schooling in the low-income developing
countries with rapid population growth and with the least developed primary
education declined in relation to flows those to other developing countries.
These flows financed individual and often unco-ordinated project interventions
mainly for physical infrastructure and for non-educational and non-salary
recurrent outlays. Limited both din scope and geographical spread,
interventions were heavily reliant on donor technical assistance with long-term
experts filling recipient competence gaps to the detriment of national capacity
building.

37. Donors should collaborate with a recipient government to foster the
active participation in basic educational development of key interest groups
and clients at the community level, such as student, parent, teacher and other
associations; employers; co‘operatives; religious bodies and local and
international NGOs. By helping to identify learning needs, and to assess the
potential availability of community resources for sharing the burden of
education costs, these groups could contribute to sector strategy design. By
mobilising their own financial and human resources, and by providing certain
basic education and training services themselves, they could contribute to
strategy implementation as well as programme sustainability. It follows that
they would be closely involved in the design and execution of donors’ aid
programmes which support the sector strategy. Active participation of this
kind would facilitate a commitment and a consensus of support at the community
level to the planned goals. It could also enhance popular demand for a higher
quality of educational services.

38. The DAC will hold a meeting in 1992 in order to discuss how donors can
best assist in the national implementation of the consensus reached at the
Jomtien Conference.

4. Broader popular participation in decision-making
39. Participatory processes must come from within a country, they cannot be
imported. But as a result of increasingly integrated global communications,

developments in one part of the world may quickly influence people in other
countries. There are encovraging signals from the Third World of a new
interest in democratic political systems.

The problems in developing countries

40, The report of the South Commission notes that over time a number of
developing countries moved away from popular participation. "Linked to the
11



failure to make people central, as both the instruments and the purpose of
devzlopment efforts, was the tendency to move away from democratic government
towards various types of autocracy or dictatorships, military or civilian,®
The report lists several reasons and features for tnis process starting with
the historic legacy of colonialism. Some governments felt nervous about the
fragility of states composed of different ethnic groups, or perceived popular
participation as a threat to themselves. Dissatisfaction with lack of
broad-based development led to radical and even armed movements in several
Latin American countries, to which, in many cases, the elites responded with
military dictatorships. In a number of countries, serious shortages of
qualified manpower led to overcentralising administration and planning. There
was inadequate appreciation of the need for clear and predictable procedures
for public action and intervention, for accountability to the people, and for
an independent and competent judiciary protecting people from arbitrariness.

41. Excessive centralisation led to a slow pace in decision-making,
inefficiency, and in some cases to widespread apathy within the society.
Inadequacies in administrative and implementation capacities also tended to
discredit planning and public intervention. These factors, together with
laxity of tax administration, authoritarian regimes, the underpayment of civil
servants and corrupting external influences (for obtaining contracts, arms
sales, etc.) created the conditions for corruption. As to this latter problem,
which is common to most, if not all societies and states, the South Commission,
like many other observers, believes that improved accountability in public
finance and a free press are essential safeguards.

42, Other leading Third World personalities concur with the analysis of the
South Commission, as exemplified by statements at conferences of the Africa
Leadership Forum held in 1990. In the words of Mr Adebayo Adedeji,
UN Under Secretary-General and Executive Secretary of the Economic Commission
for Africa, the political crisis of the African region is at least as important
as the economic crisis. Poor governance, lack of accountability and of popular
participation, and an increasingly narrow basis of decision-making have led to
a crisis of confidence between the governed and their government. As the
crisis deepened, the pervasive lack of democracy led to the marginalisation of
the people in the development process.

A new rasolve

43. Increased popular participation is now being advocated on a broad
front. The South Commission views a democratic environment guaranteeing
fundamental human rights as an essential goal of development centred on the
people as well as a crucial means of accelerating development. In addition to

strengthening governmental public democratic institutions, governments should
encourage non-governmental and grassroots organisations to assume
responsibility for economic and social advances. By mobilising local human and
financial resources, such organisations help to meet the felt needs of their
members and are important parts of the democratic system. The aforementioned
conference of the Africa Leadership Forum selected "basic ingredients of
democracy" as one of its wain themes. Similar principles are expressed in the
Programme of Action for the Least Developed Countries in the 1990s, approved at
the Paris Conference in September 1990. And over the past few years, there
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ware many instances of street demonstrations in developing countries expressing
the demands of groups of people, often led by students, for democracy and
against institutionalised violence and privileges. In several countries, there
ensued the introduction of more democratic political systems.

44. It has long been recognised that participation is also required at the
level of aid-financed activities to ensure closer matching with needs, possible
savings in project costs and, above all, sustainability after aid has been
phased out. Greater determination is required to associate users through
appropriate organisations with design and implementation of development
programmes. This dimportant point was prominently established in the DAC
Principles for Project Appraisal (cf. the 1988 edition of this Report). A
gimilar concern is stressed by the DAC Expert Group on Aid Evaluation. 1In
their opinion, participation in evaluation has significant implications for
long-term sustainability since recipients are solely responsible after the
donor has left. Participative evaluations provide opportunities for learning
by doing and strengthen skills and capacities in the host countries.

S. Strengthening the role of women as an essential aspect of participatory
development '

Participation and geandar

45. The UN Decade for Women led to belated recognition of the multiplicity
of women's contributions to development as main producers of food, providers of
drinking water and firewood and having a major responsibility in health care,
nutrition and hygiene. It also drew attention to their activities as
entrepreneurs in the informal sector and their key role in the management of
natural resources, not to mention their critical influence on fertility rates
and the education of childrer.

46. It became clear that women’s many tasks and responsibilities, as well as
their needs and constraints, had been seriously undervalued in conventional
development approaches. This affected the overall effectiveness of development
efforts and particularly reduced benefits accruing to women. Donor agencies
have reconsidered their previous development approaches and have formulated WID
strategies, along the lines of the DAC Guiding Principles on Women in
Development, which are essentially built on the premises of participatory
development.

47. For long it was assumed that the socio-economic environment acted
equally upon people irrespective of their gender. In reality, the situation of
women is exacerbated because their status is different to that of men in terms
of their roles in both the household and the economy. To gain access to
services, resoutvces and opportunities, women face unique problems. Continuous
and extensive cn:ildcare and other domestic responsibilities combined with
income-earning activities overtax their time and energy. The cultural
environment, social values and legal systems are often biased against women and
impede their access to key resources or services such as land, credit,
education, training and technology.

48, Improving the situation of women requires strategies that take gender
differences fully into account. If development projects that benefit
13



low-income women are to succeed, they must, however, not only be gender aware
but must also be based on women's own clearly expressed demands and priorities.
Participatory methodologies of project design and implementation are proving to
be an effective strategy for expanding opportunities for women because they
feel more committed and their needs, abilities and concerns are addressed from
the outset. Gender analysis and participatory methodologies are indeed
increasingly used by donors to ensure women’'s full participation in their
community and national development.

Enhancing women’s involvement in economic activities

49, There are several compelling reasons for explicit efforts to expand
employment opportunities for women and, particularly, to support their
income-generating activities in the agricultural and informal sectors where
they play a predominant role as economic agents. Women are often primary
income earners. A large number of households in Africa are headed by women due
to divorce or the migration of men to the cities. In Latin American towns,
women head nearly 50 per cent of the households. Even in male-headed
households, the men's earnings are usually insufficient to meet basic survival
needs of the family. 1In addition, it has been documented that income earned by
women is most likely to be spent on essential goods for the nutrition and
health needs of their families.

50. Major constraints have to be overcome in order to improve women'’s
productivity and enable their participation in economic activities. Issues
related to their restricted access to credit, their limited time availability
or trangport constraints, for example, have been addressed successfully in the
framework of development projects as illustrated below. Institutional and
legal constraints which limit women’s access to productive resources, on the
other hand, will have to be addressed at the policy level. The policy dialogue
between donor agencies and recipient governments can play a key role in this
context.

51. Lending policies of most commercial banks require collateral in the form
of land titles, capital goods or savings. Those resource requirements are
outside the reach of the majority of the poor and especially of women. Both
governments and donors have supported innovative credit programmes using
grassroots organisations and women’s groups in, e.g., Bangladesh, India and
some parts of Africa. Credit under such schemes is extended on the basis of
individual credentials as well as project viability and not necessarily on the
availability of collateral. Peer pressure ensures high repayment rates.

52. Women spend excessive amounts of time in unpaid domestic and
agricultural work. In many parts of the developing world women must walk
several hours a day to fetch water. Deforestation also means that they have to
spend more hours collecting wood for fuel. These burdens can be substantially
alleviated through access to low-cost labour-saving household -and farm
technologies. Particularly promising technologies include energy efficient
cooking stoves and shorthaul means of transport such as carts and wheelbarrows
for carrying water, firewood and farm produce. Some of these technologies can
be used in the context of women's income-generating initiatives and enable them
to move from low-return activities into more profitable enterprises. A variety
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of simple and efficient devices have been introduced for food processing such
as cassava peelers and chippers, solar platform driers for fish and vegetables,
rice mills and oil presses adapted to women’s physical strength.

Women’s access to basic services

53. Unequal access to education remains a critical issue in most developing
countries. The disparity between the numbers of girls enrolled in school
compared with boys has been growing even though evidence worldwide confirms the
developmental value of female education. Only one out of three women in
Sub-Saharan Africa is literate. Education for women is associated with
improvements in community health and reductions in family size. If girls can
be better educated, their chances of earning higher incomes from agriculture or
modern sector jobs improve., They are not only more qualified but also better
equipped to overcome traditional obstacles and break into the labour force in a
wider variety of fields. Education empowers women to exercise their rights and
responsibilities as citizens. -

54. If the benefits of educating women are so great, why is the education
gender gap so wide? The answer lies in a complex mix of economic and cultural
factors. The cost of education includes direct expenses such as tuition and

school supplies, lost work by daughters at home or in the market place and
the cultural costs of going against prevailing social norms regarding female

behaviour. To be effective, governments and donors must take all these costs
into account while gradually convincing parents of the benefits of sending
girls to school. Many countries have experimented with incentives such as

scholarships for girls. But much more needs to be done. For example, evidence
presented at the World Conference on Education for All held in Jomtien in 1990,
shows that in Islamic countries, culturally appropriate facilities and the
presence of female teachers often remove disincentives for parents to enroll
daughters in school.

Participation of women in decision-making

55. Women traditionally enjoyed important decision-making rights within
their recognised fields of competence and influence. But the
externally-supported process of modernisation has tended to erode many of these
traditional rights, while there has been little or no extension of women's
rights into new spheres.

56. Women's extensive workload forces them to stay away from many occasions
where formal decisions are made. The democratisation of participation thus
often passes them by. When they do attend public meetings, they are not
expected to speak up, whereas their formerly more discreet exercise of
influence no longer works. Furthermore, for lack of education and information,
they do not always understand the extent of their rights under modern
constitutions and statute law. Unless ways are found at the operational level
to secure the active participation of women in projects and programmes, policy
intentions will remain idle, resources be wasted and harmful unintended effects
persist.
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57. One positive approach in this connection is the growing involvement of
women’s organisations. Women's traditional organisations as well as their
newly formed interest groups turn out to be effective in soliciting and
channelling the delivery of services and inputs. They also appear to be strong
platforms for the articulation of women's own priorities at household,
community, national and international level. There are numerous instances of
women’'s groups enhancing the opportunity for women to participate in
decision-making., Well established groups in the Central Highlands of Kenya,
for example, are successfully integrating themselves into the Ministry of
Agriculture’s Training and Visit Extension Programme.

58. One could ask whether the rapid advancement of women into positions of
leadership should not be a gender issue priority for the 1990s? In a related
way, <donors could reflect on what might be done to prepare women's

organisations to engage more actively in the public debate on national
development strategy and policy. Much could be achieved, e.g. through
encouragement from leaders and women role models to help more girls and women
enter university and engage in broader fields of vocational and advanced
training, including scientific fields. In the political sphere, affirmative
action has been undertaken by some governments. For instance, the Government
of Uganda has required by law that each district elect at least one woman to
sit in parliament. They now represent some 25 per cent of the membership. But
in a large number of countries, laws discriminate against women. In Thailand,
for instance, women are forbidden to hold some higher-level government offices.

Social values, legal frameworks, human rights

59. It is often the legal status of women, many of whom effectively remain
legal minors throughout their lives, therefore unable to act on their own
behalf, which calls for adjustments in the delivery of services. In many
countries women cannot become members of co-operatives because they do not hold
registered title to land. Thus, absence of control over means of production
determines the limited access to services and facilities. In other countries,
women are discouraged from becoming members by the requirement that husbands or
a male kin countersign their applications. In yet other cases, women are
allowed to sell to co-operatives, but payments go directly to their husbands or
other so-called guarantors. Thus, women’s access to services does not extend to
control over the benefits.

60. It is important that donors support efforts to create a legal framework
that guarantees equal rights for wcmen, and especially to remove legal
restrictions on the full economic and political participation of women. Denial
of inheritance and property rights is not only discriminatory but it has
adverse economic consequences on income-generating activities undertaken by
women who are denied access to credit for lack of collateral in the form of
land titles. Such restrictions are a critical constraint to national
development and may merit a reconsideration of development assistance to those
governments that do not act to remove them.

61. The right to control one's fertility was recognised as a basic right by

the Convention on the Elimination of all Forms of Discrimination Against Women
(CEDAW) of 1980, which was ratified by 104 countries. The Convention states
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that women "have the bagic right to decide freely and responsibly the number
and spacing of their children and to have the information and the means to do
go". Yet in many socileties women are denied, or lack reliable, easy access to
safe and effective family planning services. Too many, too early, too late and
too frequent pregnancies constitute a major health problem for women as well as
for their offspring. The unmet need for contraception drives many women to
seek abortion. 1Illegal abortions, carried out under appalling conditions, are
a major cause of death among women of child-bearing age in developing
countries. This serious infringement of their reproductive right is also
contributing to escalating population growth which seriously threatens the
well-being of present and future generations.

62. Special attention should also be given to government-sanctioned
violations of human rights which are gender-specific, such as sexual abuses
that women face while in custody or gender discrimination in trial proceedings
in which women's testimony requires male corroboration. Donors could support
groups fighting traditional practices which threaten women's 1lives such as
bride-burning in India, or which hurt their physical integrity and
gself-respect, such as excision in parts of Africa.

63. As more women reach out for equality and participation in their
respective societies, they become more visible as activists, feminists,
students, labour leaders and 1lawyers. They also become more vulnerable to
intimidation and repression. Amnesty International indicates that it is
undertaking an increasing number of actions on behalf of women activists,
political prisoners and refugees. According to UNHCR reports, women in refugee
camps suffer many of the same violations as women in detention (rapes, forced
prostitution), having to submit to the whims of authorities in order to obtain
food and relief goods for themselves and their families.

64. Social and legal constraints are difficult to address since they require
a change of attitude which may take longer to achieve. Increased sensitisation
of recipient governments, with the aim of bringing about a reform of legal
frameworks, needs to be vigorously pursued. This could be done through gender
awareness training programmes and through policy dialogue.

6. Extending partnerships with less bureaucratic actors
65. Development Co-operation in the 1990s points out that new emphasis on
participatory development does not imply by-passing governments. Indeed,

effective development requires competent and efficient governments and public
services. At the same time, a more careful nurturing of local initiatives and
private sector promotion will require greater use of "less-governmentalised"
channels of aid even as part of government-to-government co-operation. Aid
agencies are themselves bureaucracies that specialise in the transfer of
financial resources and work primarily with developing-country bureaucracies.
Bureaucracies are not always well suited to promote participation and a serious
commitment will therefore be needed on the part of aid agencies to overcome
their own inherent limitations.

66. The difficulty bureaucracies have in participatory approaches derives in
part from the very nature of the latter. While not necessarily absorbing large
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amounts of foreign exchange, participative approaches are highly time-consuming
and require continuity and familiarity with local contexts -- even when the
intention 48 to entrust a local partner with implementation. The management,
procedures and career systems of aid agencies are not presently geared to such
activities. Indeed, the skills needed for encouraging participatory processes
may be quite different from those of articulate doers and achievers. The
requirement may be for people who are able to facilitate change and communicate
with local groups and leaders in developing countries and whose outlook favours
enabling rather than achieving. But it is wunlikely that aid agencies
themselves would recruit great numbers of people with the required skills to
directly fine-tune and control a myriad of participatory activities. Indeed,
participation implies the creation of situations in which local people are able
to take decisions on their own. The answers lie in part with changes in the
aid agencies such as experimenting with new ways of structuring and managing
aid that allow for the patience, flexibility and responsiveness needed. For
example, Swiss co-operation has at times entrusted funds to a lead organisation
in a developing country which then in turn allocated resources to a number of
smaller organisations to support initiatives at the local level. Over the past
few years Germany has developed an action-research programme on poverty
alleviation through the promotion of self-help activities. One of the findings
is that excessive and premature funding can jeopardise promising approaches.
In-service training of aid agency staff may be needed to discuss the new
orientations so that they can be more broadly applied.

67. Many questions are being raised in the aid agencies for which answers
have not yet been drawn together from the experience of the innumerable local
initiatives nurtured over the years, mainly by the private non-profit sector.
What innovative approaches can be envisaged? Is there scope for channelling
more aid through NGOs of donor, and increasingly also, those of recipient
countries? Are there other institutions which could be more fully used, such
as co-operatives, professional associations, foundations, local development
banks, especially those catering for the needs of small farmers and firms? Are
there opportunities to support private provision of social services? Which
channels should be used? Is there a case for more aid at the provincial and
municipal 1level? Is there a role for the provincial and municipal structures
of donor countries? How could these be helped in the choice of suitable
technologies and the identification of priorities? What is the experience with
various twinning arrangements? These are difficult issues and it may not be
easy to reconcile decentralisation with the requirements of efficiency,
effective co-ordination and accountability. Yet the nature of participatory
development suggests the need for the devolution of more responsibilities to
decentralised levels, closer to the people concerned.

7. Fostering non-governmental organisations

The emergence of grassroots movements

68. Much of the experience in participatory development so far has been
acquired by NGOs. In the wide array of NGOs, some of those from donor
countries have specialised in supporting local initiatives at the grassroots

level and their networks and federative associations within and across
developing countries. In the developing countries, as a result of this work
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and of the vision of countless local innovators at various levels in their
societies, '"the most exciting phenomenon in the NGO sector over the last two
decades has been the birth, growth, and maturing of grassroots organisations",
to use the words of John Clark in his recent book Democratising Development -
Ihe Role of Voluntary Organisations (Earthscan, 1991). In joining a
grassroots movement, the poor acquire collectively an ability to take action
that radically alters their situations, even where the starting point may be
modest ~-- a savings club, a literacy or a credit programme, or a farmers' or
women'’s group set up for raising income.

69. Drawing lessons from Bangladesh, where several national and some foreign
NGOs operate significant programmes for building grassroots movements, the
process described by Clark entails several steps: start with an activity which
people readily relate to; build awareness-raising and empowerment into the
process (functional literacy programmes are particularly appropriate); foster
strong leadership especially by providing training to leaders chosen by
villagers; tackle internal as well as external injustices: support to women's
income-generating activities, in particular, may trigger a chain of related
changes in perception, status and options; encourage groups to chart their own
course, leading at times to new unforeseen activities; develop action research
conducted by the groups themselves on problems of interest to them; forge
alliances of local groups; seek influential allies among politicians, senior
officials, judges, journalists or others who are sympathetic to the poor;
explore the use of state instruments, e.g. by using skillfully the legal and
police services. After reaching a certain critical mass, grassroots
development organisations can also develop a political strategy, for example by
presenting their own candidates at local level. They need to balance external
and internal contributions to maintain self-reliance and ensure future
viability. Grassroots groups should expect threats and be prepared to respond
by such means as legal aid and financial support for the families. They should
develop international support where necessary, especially where the reprisals
from the local elite are becoming serious, and where the authorities are slow
to side with the poor. For example, local authorities in an area of Bangladesh
were galvanised into action -- e.g., releasing the imprisoned leaders of a
group of landless labourers -- after viewing a British television documentary
on their struggle to obtain entitlement to land which was their due according
to the law, and after learning of the concern of international NGOs for their
protection.

Stages in the development of local movements

70. Also worth studying are the successive phases of the Bangladesh Rural
Advancement Committee (BRAC), which together with the Grameen Bank is among the
largest and best known NGOs of that country. As related by a BRAC leader, they
illustrate the gradual building of roles at national levels for organisations
which start from the grassroots. Founded by a Bangladeshi, BRAC was initiated
as a relief agency to alleviate the misery of displaced persons in a village in
post-war Bangladesh in 1971/72. Moving from relief work to community
development, BRAC realised that its action would benefit the poor to a very
limited extent unless it focused on working for and with them. Accordingly, it
has chosen to work with the poorest 50 per cent of village populations, men as
well as women. BRAC's core programme continues to focus on rural development
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and on helping communities get organised to achieve their goals. The main
tools for this programme, which now covers 5 000 villages, are basic adult
education and rural credit. BRAC was then chosean by donors for implementing
major aid-funded programmes in selected primary health care activities and
basic education for children. By accepting to act as implementor of these
programmes, BRAC acquired national significance while broadening the package of
measures which it can offer to villages. It also acquired direct experience of
the problems which made the health services ineffective in the rural areas. In
response, BRAC set up an in-service training programme where it now renrients
staff of the health services and shares its ingights with them. By extending
an experimental programme for children’s education, it also aims at changing
the perception of authorities on the need for educational material and improved
teaching methods. In so doing, BRAC is playing an innovative role in attempting
to reform essential social services in the country and gaining allies for the
rural poor among civil servants and decision-makers.

71. These illustrations from Bangladesh are not unique. Many of the same
lessons can be derived from experience in other countries in South and South
East Asia, Latin America and Africa, especially in the Sahel region and

Zimbabwe. In a number of countries, grassroots movements have matured beyond
small-scale local activities and are now in some cases shaping national
institutions. They have laid the ground for reforms in commercial banking so

as to make credit accessible to people lacking collateral, or are pursuing what
have been defined as "micro-policy reforms" requiring institutional change, for
example reforming the ways of operating of irrigation services so as to serve
users more effectively (David Korten). Examples underline the importance of
alliances between grassroots groups and/or technical services at the local
level, decision-making echelons in the host country's administration and
external support from an NGO, a foundation, or an aid agency. Increasingly,
the value of the work of NGOs and grassroots groups is seen to lie with these
more strategic approaches, rather than the implementation of isolated projects.

How aid can help

72. Official aid can foster the NGO sector, through direct measures such as
co-financing arrangements, and indirectly by encouraging donor country NGOs to
support developing-country partners. For example, the Canadian International
Development Agency (CIDA) has had for a number of years, alongside <the
co-funding of Canadian NGOs, a programme to help international NGOs strengthen
their affiliates in developing countries. Many aid agencies have put more
emphasis in recent years on the strengthening of developing-country NGOs, and a
number of them also fund them directly. As recalled above, DAC Members have
stated that they will work with their developing-country partners to achieve
more participatory development in promoting a greater role for local
organisations and NGOs.

73. A DAC review in 1988, in rounding up a cycle of several meetings on aid
agency co-operation with NGOs, concluded that enabling developing-country NGOs
to define their own objectives and gain recognition from their governments as
partners in development were among the major goals in aid agencies’
co-operation with NGOs. Donors should encourage steps towards a policy setting
that facilitates the building of a dynamic and independent voluntary sector
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The Universal Declaration of Human Rights

The Declaration consists of 30 articles providing the following |
bagic rights and fundamental freedoms to which all men and women|
are entitled without any discrimination:

The right to life, liberty and security of person;
Freedom from slavery and servitude;

Freedom from torture or cruel, inhuman or degrading treatment or!
punishment;

Equality before the law and the entitlement to equal protection

under it;
Freedom from arbitrary arrest and detention;
The right to a fair trial by an independent and impartial
tribunal;
The right to be presumed innocent until proved guilty;
Inviolability of the home and secrecy of correspondence;
Freedom of movement and residence;
The right to seek in other countries asylum from persecution;
The right to a nationality:

The right to marry and found a family;

The right to own property;

Freedom of thought, conscience and religion:
Freedom of opinion and expression;

Freedom of peaceful assembly and association;

The
The
The
The
The
The

right
right
right
right
right
right

to
to
to
to
to
to

vote and to participate in government;
social security;

work and to form and join trade unions;
an adequate standard of living;
education;

participate in the cultural life of the

community.
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with less restrictions on registration and access to funds. NGOs' distinctive
development roles depend on their integrity and autonomy, but prevailing modes
of donor co-operation with them do not always support such independence. NGOs
may be diverted from their original goals by growing administrative demands
from donors, while at the same time being persuaded to assume the role of
implementors of officially-designed projects as a condition for funding.

8. Co-operation in strengthening legal and democratic institutions
The current debate

74. As illustrated above, donors, NGOs and foundations have long been
involved in a range of activities to nurture local NGOs and grassroots
organisations, trade unions and the whole range of associations on which
democratic life and local initiatives are built. Furthermore, bilateral donors
as well as the appropriate services of the UN system have traditionally
extended 1legal advice on request. Some donors report increasing requests by
developing countries for support in such areas as drafting proposals for
reformed legislation or finding ways to enable national parliaments to hetter
monitor developments in the country's economy. More recently this interest has
extended to components of participatory development which can be disaggregated
into issues of:

-- governance or "good government";
-- democracy;
-- the protzction of human rights.

75. The current debate about "governance" was prompted partly by the World
Bank's 1989 study on long-term prospects for sustainable growth in Africa,
although the respective roles of the State and the private sector had already
been much studied in recent years in connection with structural adjustment
programmes (for example, Arturo Israel’'s study of The Changing Role  of the
State, World Bank Werking Paper 1990, based on experiences in Latin America).
Key components of good government include in particular the rule of 1law:
accountability of public officials to the people whom they are supposed to
serve, and transparency in the use of public funds. For convenience, a
separation is often drawn between governance in its narrowest sense, i.e. "the
capacity of the administration %o undertake effectjve management of the
economy" and the type of political system that is in power in a given country
at a given moment. Arturo Israel's study underlines the importance of "good
government" for development: "practically no country has been able to develop
in a sustained way without a political system that functions with a minimum
level of effectiveness and ethical standards".

76. In his recent article on "Governance and Economic Development" (Africa
Forum, Vol. 1, No. 1, 1991), Pierre-Claver Damiba of UNDP notes that, although
the two are not synonymous, there exists 2 symbiotic relationship "between
democratisation in the form of people’s participation in the political.process,
accountability, respect for human rights, freedom of speech, rule of law,
tolerance of alternatives, succession of office, etc., and governance in the
form of administrative capacity to formulate, implement and monitor
socio-economic policies." He also suggests that the symbiosis may be
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specially relevant for participatory development, as ‘"mobilising the
development capacity of the people" is only possible in a context where the
blatant abuse of human rights and the adverse consequences of conflicts are
checked, while accountability, probity and transparency in government are
ensured. These views concur with the 1989 Policy (tatement of the DAC on the
subject. Reseazch and debate on the relevance of governance to development,
and the links between governance, democracy, human rights and participation are
likely to continue and to contribute needed insights on interactions. It is
also likely that there will be broad agreement on the legitimacy for donor
countries to press for "good government", which involves transparency and
appropriate control of aid procedures.

17. In several DAC countries, a more active stance in the protection of
fundamental human rights and the promotion of democracy through aid is
advocated by leading political figures, as illustrated by speeches quoted
earlier in this chapter. In oihers, these issues are being debated. Others
yet are wary of any posture that may be looked upon as trying to impose values
on a foreign country. Perhaps the most articulate proponent of democracy
through its foreign aid programme at present is the United States with the
AID Democracy Initiative being launched in 1991. The US AID states that it is
not attempting to export American institutions and that there will have to be a
delineation of the permissible 1limits, and identification of preferred
approaches, in providing direct support for the development of democratic
institutions. A major component of the initiative will consist of providing
support to "strengthen institutions directly supportive of democratic values
and practices, such as effective electoral bodies, informed capable
legislatures and independent judiciaries, civic and professional associations,
business and environmental organisations, free +trade unions and labour
associations, think tanks and a free and responsihle press". 1Indeed, more
adequate, free and pluralistic media is one of the foundations of a
responsible, accountable, democratic society and embodies some of the basic
human rights to freedom of expression in the contemporary world.

78. In April 1991, Prime Minister Toshiki Kaifu informed the Diet that Japan
would take into account in its future foreign aid a.llocation such factors as
the level of military expenditure of the potential recipient country, its
adherence to agreements on non-proliferation of weapons of mass destruction,
and its effort to promote democracy and secure basic human rights, as well as
to introduce a market-oriented economy.

Fundamental human rights

79. Internationally recognised human rights are defined in the Universal
Declaration of Human Rights (adopted by the UN General Assembly in 1946), and
the two Covenants of 1966, which, together, constitute the "International Bill
of Human Rights". Essential provisions of the Universal Declaration of Human
Rights are quoted in the box. The Covenant on Civil and Political Rights
recognises, inter alia, the right of every human being to life, liberty and
security of person; to freedom from cruel, inhuman or degrading treatment and
from torture; to immunity from arbitrary acrrest; to a fair trial; to immunity
from retroactive sentences; to freedom of thought, conscience and ‘religion; to
freedom of opinion and expression; to liberty of movement including the right
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to emigrate; to peaceful assembly and to freedom of association. The second
set of rights relates to the individual’'s economic, social and cultural rights.
It stipulates among others the right to work and a livelihood, and the right to
a reasonable standard of living, which the State must endeavour to fulfil
within the limits of existing economic possibilities.

80, Unless they have been incorporated in national laws, these provisions
for human rights are not binding, with a single exception mentioned below. In
the formulation of jurists, "the Universal Declaration of Human Rights is not a
legal instrument", but ‘"some of its provisions either constitute general
principles of law or represent elementary considerations of humanity"
[Ian Brownlie, Principles of Public International Law, Clarendon Press, Oxford,
1979].

81. As for monitoring violations of human rights, the "nearest approach to
permanent machinery for supervision of the problem of protection" is the
Commisgion on Human Rights, established by the Economic and Social Council in
1946, and which has drafted a number of further Conventions on human rights,
subsequently adopted by the General Assembly, such as those against genocide or
torture. The Commission has a Sub-Commission on the Prevention of
Dis~rimination and Protection of Minorities. A further organ, the Human Rights
Committee has been set up for investigating complaints by individuals for
alleged violations of human rights.

82. The main limitation to the monitoring functions of UN machinery lies
with the predominance of the principle of national sovereignty over all other
principles. This is wunderlined by the fact that members of the Commission
represent their governments. The UN machinery acts by means of hearings,
investigations, persuasion, the submission of proposals, and conciliation. Its
operations are more akin to the world of diplomacy and pressure among peers
than to a judiciary. The single exception on the international scene is the
European Court of Justice, established in the framework of the European
Convention for the Protection of Human Rights and Fundamental Freedoms (1950),
to which the member states of the Council of Europe are parties. Individuals
may petition the Court, whose decisions are mandatory for the parties
concerned.

83. However, the investigative and persuasive functions of the UN machinery
should not be dismissed lightly. They represent a hope for the future.
Success depends on maintaining momentum through the informed involvement of
pubiic opinion, the press, academic experts, specialists and non-governmental
organisations among which Amnesty International, with over one million members
in 150 countries and territories, figures prominently. The most urgent
necessity is to give some practical meaning to the ever-growing rhetoric of
covenants and declarations. There is a clear 1link between massive flows of
refugees and violations of human rights in their countries of origin. Two of
the recommendations of the Mass Exodus Study conducted by Sadruddin Aga Khan
were that the UN should create a Special Representative for Humanitarian
Questions whose task would basically be to forewarn, to monitor and to
de-politicise humanitarian problems; and also a corps of ‘“humanitarian
observers". The tragic flight of hundreds of thousands of Kurds from Iraq in
April 1991 may foreshadow a more active stance by the internaticnal community
in the protection of human rights and minorities.

4
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Illustrations from donor activities

84. The following paragraphs give some examples of activities currently
undertaken by donors, by looking first at how one DAC Member, Denmark, has
integrated human rights in its aid criteria and programmes, then at how other
donors (especially Sweden and the United States) are providing assistance in
these areas in Latin America. Many of the programmes are conducted in
co-operation with NGOs and host-country institutes specialised in the relevant
sector of activity.

85. In 1987, the Danish parliament wurged the government to include the
question of human rights in its bilateral aid co-operation and its policy in
the international aid organisations. Consequently, furthering of human rights
has been included among central principles and objectives for Danish
development assistance. Danish development assistance seeks to obtain further
respect for human rights at various levels:

-- in the international debate on development aid policies;

-- by raising the question in its annual aid consultations with
developing countries receiving its aid:

-- by considering human rights among the criteria in the selection of
new recipients countries;

-- through  specific aid projects and in the management and
training of Danish aid personnel.

86. Emphasis in projects is on support for positive measures (although in
cases of gross violations of human rights, aid from Denmark as well as other
donors to the country concerned is known to have been suspended at times).
Some Danish projects have provided assistance to individuals and groups who
have been subject to torture; a much larger number have aimed at enabling
populations to better defend their rights. Examples include support to
training of para-legal personnel in Namibia, legal training programmes in

- Tanzania and Zimbabwe, and to registration and issuing of land titles to

indigeneous Indian communities in the Amazon area.

87. Many DAC Members are involved in various ways in assisting countries in
Latin America in restoring democracy and strengthening respect for human
rights. Belgium, Canada and Switzerland seek to integrate their approach to
poverty alleviation with the new dimension of fostering protection for human
rights. The CEC has established a budgetary line for Chile to support
activities linked with protecting individuals and helping restore democracy.
The protection of human rights and the promotion of democracy constitute a
major objective for Swedish assistance in the region which started -in 1973 with
humanitarian aid to refugees from Chile and,6 is now directed at the
consolidation of democratic structures in various countries. An important
element in this programme is the Latin American Research Programme, run by the
Swedish Agency for Research Co-operation with Developing Countries (SAREC),
which during 1978-90 provided institutional support to some 25 research
centres. This programme is recognised as having helped maintain intellectual
integrity and dissent through lohg years of represssion in several countries.

88. In compliance with legislation integrating human rights in US economic
aid, AID has programmes for some $70 million per year in Latin America and the
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Caribbean for democracy activities. A major area is helping dimprove the
administration of justice ($20 million), for example improving criminal
invaestigation procedures and techniques, training judicial personnel, upgrading
local law libraries, publishing case reports and textbooks. Through small
grants repeated over the past ten years, and in co-operation with other donors,
AID has been helping the Inter-American Institute for Human Rights (IIHR), a
regional, non-governmental, academic institution dedicated to promoting human
rights for example by education programmes starting in elementary school. 1In
1983, IIHR created an affiliate body to encourage and provide technical support
to the electoral process with activities such as training of local-level
electoral officials and poll-watchers in Guatemala or assisting a voter
education/registration programme in Chile.

9. Implications for the policy dialogue

89. “Development Co-operation in the 1990s" was put forward by the DAC as a
contribution to a constructive dialogue among developed and developing
countries. With its emphasis on participatory development, the new policy
statement suggests that there may be a ‘"vital connection" between open,
democratic and accountable political systems, individual rights and the
effective and equitable operation of economic systems. The statement
integrates such dimensions as encouraging a trend towards more democratic
political systems, a greater role for local organisations and self-government,
respect of human rights including reliable and accessible legal systems,
competitive markets and dynamic private enterprise.

90. The policy dialogue with individual developing countries offers a
suitable venue for discussing many of these issues in depth and in context.
Already the past decade has seen an unprecedented degree of external
intervention in internal economic policies, with new finance and debt reduction
provided conditionally on governments’ commitment to economic reform. The
message from donors was that more open competitive systems will improve
effective resource use, growth and employment as well as more favourable
conditions for a more equitable income distribution. The policy dialogue
offers opportunities to state the case for giving priority to programmes
providing sustainable, affordable and effective basic services for the masses
of the people.

91. Advocacy for redistributive policies is not a new feature in donors’
dialogue with developing countries. A review of the items discussed in aid
co-ordination fora such as consultative groups shows that social concerns,
women in development issues and private sector promotion have at times formed
part of these discussions in recent years. '

Two recent studies

92. The debate continues on the appropriateness of donor advocacy in the
policy dialogue of the broader conditionalities which are likely to be pressed
in the 1990s. A major recent study sponsored by DANIDA on the effectiveness of
multilateral aid at country level suggests that a key task is to ensure
effective and direct co-operation between the two bureaucracies of the donor
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and recipient governments. The study recommends achieving "an open compromise"
between the donors' political demands for democracy, human rights and
accountability in public resource management, and the recipient governments’
demand for politically untied resources to be managed by national institutions.
"This compromise requires transparency in the policy dialogue: full publicity,
sharing of information, and mutual respect."

93. Another recent study [Joan M, Nelson ed., Fragile Coalitions - The
Politics of Economic Adjustment, T.ansaction Books, 1989, for the Overseas
Development Council] is doubtful on the longer-term usefulness of attaching
conditions to structural adjustment loans additional to the goal of adjustment,
such as poverty alleviation, environmental protection and democratisation. In
countries lacking strong commitment and corresponding political and
administrative capabilities within the government, there may be a danger that
additional conditions may win small and temporary victories at the price of
deep resentment and additional complications in the ongoing domestic debates on
such issues. Nevertheless, external agencies should encourage and assist
debtor countries to analyse the effects of adjustment measures on poverty and
the environment. And they can find oppertunities for pressing important goals
as elements of project or sector loans. Believing that the policy dialogue is
probably the most important means available for external agencies to gradually
shift governments and public opinion towards consensus and commitment for
structural change, the study advocates more selective use of broad
conditionality. To make the policy dialogue more effective, it should itself
become more participative, in the sense of being more genuinely a two-way
exchange: less of an effort at persuasion and more of a mutual effort to
define key problems and consider alternative solutions. Another interesting
point made in this study is the importance, for improving the lot of the poor,
of devising strategies that benefit the general publics of developing
countries. Such an approach has potential for generating political support for
needed reforms.

The need for coherence

94, Co-ordinated, multi-donor approaches to participatory development issues
including governance, human rights and corruption could promote acceptability
as well as transparency, continuity and impact. This would imply defining the
programmatic content of the various components of the broad notion of
participatory development and the search for effective strategies for broaching
some of these components. Integrating such issues in a serious policy dialogue
would presuppose sufficient determination on the part of donors to ensure
consistency between the rhetoric and the aid actually offered. It would also
require the building up and sharing of relevant competence. The analytical
capacity required for assessing equity factors in proposed investment in the
social sectors reinforces the argument for a cc-ordinated approach, so as to
make the full use of the analyses conducted in major sector studies by lead
donors in a given country. The ODC study quoted above recommends that external
agencies assist research on key country-specific issues in adjustment
processes, including local university personnel or other private participants.

95. Advocacy for essential components of the new approach may also be a
feature of broader political initiatives, encompassing but not limited to
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development co-operation. For example, control of the proliferation of mass
destruction weapons and the development of a common approach to human rights,
in terms of both concepts and practice, are among the main orientations
suggested by France, Italy, Portugal and Spain in the current initiative for a
Conference for Mutual Security and Co-operation in the Mediterranean.

96. Not least among benefits to be gained by enlarging the policy dialogue
to effective consideration of participatory development aspects, public opinion
in DAC countries would no doubt be better motivated to support aid. As the
Dutch Minister for Co-operation advised the UN General Assembly in October

1990: "The public in donor countries are becoming less and less willing to
accept the channelling of aid money to countries where the eradication of
poverty is not a priority ... The dissue is not aid fatigue, but
'aid-to-the-non-poor fatigue’."

97. The 1leader of the women's branch of a self-help grassroots movement in
Burkina Faso sgeems to respond to this concern: "I think that the world

increasingly needs people who are responsible, balanced, and sufficiently
independent to act with a maximum of freedom. The world also needs a flow of
exchange of understanding, and a sharing of ideas and know-how."

98. The Nordic Ministers of Development Co-operation emphasized the
importance for development of open democratic systems and respect for human
rights in a joint statement in September 1990. Noting that the development of
democratic societies had always been a central goal in the development policy
of the Nordic countries and that the past year had been characterized "by
profound political change which has proven that the popular demand for
democracy carries tremendous influence both at the national and international

level", the Ministers emphasized that "the connection between democracy, human
rights and sustainable development has become more and more evident". They
concluded: "In the context of international development co-operation it has

now been recognized that open democratic systems and respect for human rights
give impetus to efforts to achieve development, economic efficiency and
equitable distribution."

99. Supporc for participatory and democratic development is becoming an
essential part of the aid mission. Although the causal relationships between
democratic development and social and economic development remain unclear,
historical experience suggests that democracy has been compatible with every
stage of economic and social development. A consensus has developed that human
rights and democracy are valuable in themselves and constitute legitimate goals
for aid. This suggests the appropriateness of integrating the development of
human rights and democracy into aid policies that have until now beeh concerned
primarily with social and economic development. .

100. Participatory development will continue to be a central subject for work
in the DAC.
3294(vp)
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September 3, 1990 '

Mr. een A. Qureshi, Senior Vice President, Operations

Al r $hakow, Director, EXT
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Strengthening the Bank'’s Work on Popular Participation

Reviews of the Bank's experience by OED and others show that greater

beneficiary participation would improve many Bank-financed projects. This is
a major issue between the Bank and NGOs, and government interest is also on
the increase. Participation will be the main topic at the next DAC High Level
Meeting, for example. There is an external affairs argument for the Bank to
act on this issue now, while we are still ahead of a growing wave of

2.

international concern.

We keenly appreciate the many demands placed on operational stafZ and

budgets, so the attached paper recommends four lines of action which build on
ongoing efforts:

® 3.

(a) effective implementation of the public consultation provision in the
Bank's environmental assessment policy;

(b) COD/EXTIE review of plans for beneficiary participation in selected
projects at the preappraisal stage (beginning with projects subject
to environmental assessment);

(c) continuing the Bank's expanded work with NGOs, with emphasis on
involving beneficiary groups and other NGOs in project planning;

(d) a Bank-wide process of learning from 20 exceptionally participatory
projects in various countries, sectors, and stages of preparation or
implementation. The Regions would identify ongoing or planned
projects that might provide models of successful approaches to
participation. The task managers for these projects and specialists
from several PRE departments would form a learning group to share
experiences, bring outside expertise into the Bank, and disseminate
what they learn. EXTIE would contribute resources to leading this
process, and we would seek trust-fund assistance to help the task

managers involved devote more-than-normal attention to participation.

This paper has been developed in consultation with senior staff from

PRE, the Regions, and your office. Mr. Thalwitz has asked us to work out with
you how best to proceed. I would appreciate your guidance on rext steps and,
of course, your irpport.

cc:

Messrs. Thalwitz (PRESV); Isenman (PRDDR); Wyss (CODDR); -

Raphaeli (CODOP); Ms. Okonjo-Iweala (OPNSV)
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Executive Summary

1. It has long been argued that greater popular participation
would improve the design and implementation of many development
projects. Yet there are few examples of large-scale governmental
programs that promote popular participation in decision-making.
Mainly because of the recent spread of democracy, some developing-
country governments are newly interested in popular participation,
and donor governments are eager to support such efforts.

2. The Bank is not in the business of promoting democracy, of
course, but the Bank's operational experience shows that popular
participation is important to the success and sustainability of many
Bank-supported development activities. The Bank has limited, but
growing experience with beneficiary participation in some sectors,
notably agriculture, urban development, rural water supply, and
environment. This experience confirms that popular participation is
never simple or straightforward, but that there are ways the Bank
can improve the sencitivity of its operations to what beneficiaries
want, and that such efforts do enhance project effectiveness.

3. Some of the Bank's operational practices (tight
administrative budgets, for example) limit what Bank staff can do to
foster participation. Yet other agencies have not been much more
successful than the Bank on this issue. Encouraging popular
participation in decisions is inherently difficult, and many
governments have been reluctant to try very hard.

4. Operational staff time and budgets are already stretched,
and our knowledge about how to strengthen the Bank's work on popular
participation is limited. This paper thus recommends pursuing this
issue along four lines of action that are already under way:

(a) implementing the Bank’s new environmental assessment policy,
which calls for consultation with affected communities and
local NGOs in the planning of environmentally sensitive
projects;

(b) COD/EXTIE review of plans for popular participation in
selected projects at the preappraisal stage (beginning with
projects subject to environmental assessment);

(c) continuing the Bank’'s expanded work with NGOs, with emphasis
on the involvement of beneficiary groups and other NGOs in
project planning; and

(d) a Bank-wide process of learning from a diverse sample of 20
projects (at various stages of design and implementation)
that illustrate different ways of overcoming the practical
problems of popular participation.



Strengthening the Bank's WOrE on Popular Participation

1, Political scientists extensively dabate the meaning and
modalities of participation. "Participation” is here defined to
mean influence on development decisions (not simply involvement in
the implementation or benefits of a development activity). The term
"popular” refers especially to poor people, but also to a broader
range of people who have relatively little wealth, education, or
influence.

2. EXTIE's analytical work on participation grew out of its
work on Bank-NGO cooperation. Popular participation is a broader
topic than Bank-NGO cooperation. Governments can promote popular
participation without involving NGOs. Elections, for example, are
one of several ways to increase participation. Yet NGOs, especially
beneficiary groups, are often an effective channel for
communication. In addition, the topic of popular participation has
emerged as a central issue among advocacy NGOs that follow the Bank
and in the Bank-NGO Committee.

3. The Bank has recently begun to speak about “"governarce' and
"empowerment,” notably in the long-term perspectives study on Africa
and in speeches by Mr. Conable. The Bank has no mandate to promote
democracy as an end in itself. However, the Bank's experience (as
documented by OED and others) does indicate that popular
participation is practically important to the success and
sustainability of many Bank-supported activities. This paper
suggests that the Bank continue and strengthen operational work
which encourages participation in this limited, pragmatic sense.

New Interest in an 0Old Idea

4. It has long been argued that greater popular participation
could make a much-needed contribution to development. Popular
participation makes government programs more responsive to the needs
of citizens. Affording people the opportunity to voice needs also
encourages community initiative. Rhetoric is often far ahead of
practice on this issue, and many efforts to involve low-income
groups in decision-making have failed. Yet the salience of popular
participation in development decision-making is becoming more
prominent once more. The factors behind this trend may be strong
enough to allow for practical progress.

S. The most important of these factors is the dramatic spread
of democracy. At the start of the 1980s, nearly all Latin American
countries had authoritarian governments. Today there are few
dictators left in Latin America. The democratic movement in
communist countries has been even more dramatic and less expected.
There have also been more tentative and fragile democratic stirrings
in Asia and Africa. While African representatives at the African
conference in Maastricht expressed concern about political
conditionality, the Economic Commission for Africa recently
organized a continental conference on popular participation. No one
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knows how durable the trend toward democracy will be, but the
worldwide surge of democracy has definitely changed the political
contaxt of the Bank's work.

6. Even some authoritarian governments are allowing for greater
communit influence. Where fiscal constraints are compelling public
agencies to improve cost recovery, they have more incentive to pay
attention to what the public wants. Also, many governments
(Indonesia, for example) have learned from ill-designed and poorly
implemented projects that could have been improved through
consultation with the intended beneficiaries.

7. Industrial-country aid priorities are changing too. Funds
are shifting to new democracies in Eastern Europe and elsewhere, and
there has been donor concern about Bank lending to China. Donor
governments are finding various channels (often through NGOs) to
strengthen pluralism and democratic institutions in the developing,
countries. At the last DAC High Level, the ministers expressed
great interest in participation. It is the top priority for DAC's
work program for 1991.

8. Finally, the growing role of NGOs has made a difference. 1In
many countries, organizations of the poor (farmers’' groups, urban
neighborhood associations, women's organizations) have grown much
stronger and more numerous over the last two decades. Many have
received help from national and international NGOs. Most NGOs plan
their projects in consultation with local communities, and some NGOs
focus primarily on strengthening organizations of the poor. Now
that NGO influence on official aid agencies has increased, NG(Os are
pressing hard for more public access to information and influence in
the planning of official projects.

9. In the 19508, USAID and the United Nations promoted
"community development," but the movement foundered and came to an
abrupt end. Community development programs underestimated conflicts
within rural communities, overestimated the effectiveness of low-
level government officers as community organizers, and concentrated
funds on social facilities to the neglect of investments in
agricultural production. Wars is Asia, especially the Vietnam War,
also contributed to the movement's demise. As development
assistance was refocused on poverty in the 1970s, there was a
revival of interest in community participation, but it generated
more speeches and policy studies than practical action. Aid
agencies expanded grant funding through NGO channels, but the great
majority of developing-country governments of that period were
little disposed to popular participation. By the early 1980s, most
developing-country governments and international agencies were
preoccupied with financial and macroeconomic problems. But some
developments that encourage the growth of local organizations --
literacy, increased mass media, and the growth of cities -- were
preparing the way for renewed interest in participation.
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10, A8 of today, there are myriad small-scale, often N-O
ptojects which involve beneficiaries in project planning. but I=w
large-scale government programs which do so effectively. The
literature on popular participation returns repeatedly to the same
20 or 25 examples of programs which promote popular participation on
a large scale.

The Case for Participation from the Bank's Experience

11. Meanwhile, evidence has been accumulating about the negative
effects of not consulting with the affe:ted public, and the Banz na;
been a leader in documenting these problems. OED's first
sustainability study in 1985 was a milestone in this regard. CED
stressed institutional factors, including beneficiary organizations,
as the key to project sustainability:

A major contribution to sustainability came from the deveicrrent
of grassroots organizations, whereby project beneficiaris=s

gradually assumed increasing responsibilitv for oroface
activities during implemsntatation and parzicularcly tol.owing
completion. . . Wnere grassroots organizations thrived :nare

wére certain distinct qualities inherent in their growth and :Iin
their relationship to project activities. These included some
form of decision-making input intc project activities, a high
degree of autonomy and self-reliance, a measure of beneficiary
control over management of the organization, and the continuing
alignment of the project activities with the needs of
beneficiaries.

12, Other studies of Bank projects by OED and PRE staff (notably
Michael Cernea, Samuel Paul, Michael Bamberger, Lawrence Salmen, and
David Beckmann) have added evidence to the case for beneficiary
participation. They have argued that participation is most feasible
and most important to success for projects that are designed to help
a specific group of neople, especially for projects that depend on
cost recovery or some other change in people’'s behavior. This
includes most projects in “amily planning, local irrigation,
agricultural extension, urban upgrading, and community water supply.
Many of the examples of successful poverty-focused interventions
cited in the WDR 1990 (in both the productive and social sectors)
feature the participation of beneficiary groups.

13. Public participation is much more difficult and costly to
arrange for large-scale infrastructure and industry projects, and
the benefits are not usually as obvious. Yet the environmental and
related social problems associated with some of these projects
convinced the Bank of the need for environmental assessment,
including consultation with affected communities and local NGOs.

14, The Bank has almost never urged public participation in the
discussion of national economic policy. In some countries economic
issues have been subject to open political debate, but other
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governments have agrced to adjustment programs without much public
understanding or support. The political process by which a country
decides broad policies is beyond the Bank’s scope of action. Yet
the main recommendation of the Bank's first and second reviews of
adjustment lending has been to make sure that governments really
"own" adjustment programs, partly by checking that they discuss the
adjustment reforms with the public, and partly by developing
consultative processes among a wider range of actors.

Operational Experience with Popular Participation

1s. Relatively few Bank-financed projects have successfully
promoted popular participation in decision-making, but the Bank':
experience is growing and s‘gnificant, mainly in agriculture and a
few other types of projects.

16. Agriculture. Many Bank-financed agriculture projects
feature a role for beneficiary groups (cooperatives, herder or
pastoral organizations, water users’' associations., or village
councils). The involvement of groups sometimes gives local people
increased scope for influence, and a growing number of projects maxke
explicit provision for farmers to have a voice in project decisions.
In the irrigation subsector, the Bank tiow often tries to strengthen
water users' associations. The Philippines Irrigation
Administration is the best-documented success along these lines. In
the livestock and forestry subsectors too, the Bank now emphasizes
the role of beneficiary groups. This approach has been basic to
successful livestock and pastoral development projects in a number
of African countriesv. One recurrent problem is that better-off
producers sometimes dominate producer groups and project benefits.

. As local people gain experience in producer groups, they themselves
sometimes begin to correct this problem.

17, The Bank made a significant effort to promote popular
participation in Mexico's PIDER program. PIDER funded
infrastructure in rural communities, but some of the infrastructure
was inappropriately designed, of low priority to the communities,
and thus poorly main.ained. PIDER's administration was successfully
decentralized to the level of the states, which made it easier for
local communities to influence plans. In appraising its second loan
in support of PIDER, the Bank also helped get an effort underway to
directly ask communities wha* they wanted. A participatory approach
was successfully tested and, .t one point, applied throughout one
state. But a chanpge of government led to a restructuring of PIDER
which made it less focused on poverty and reduced the scope for
community involvement., The Bank's own level of effort had dropped
to the supervision level, and the Bank staff who were then
responsible were less convinced of the importance of pa-ticipation.

18. EXTIE reviewed the completion and OED reports . wm 1988 and
1989 for agriculture projects that included a role for beneficiary
groups. We found that the role beneficiary groups actually played
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in these projects had seldom been accurately anticipated at
appraisal. In some cases, beneficlary organizations were much more
active and influential than expected. In more cases, official
planners intended beneficiary groups to play a stronger role than
they proved able to play.

19. Urban development. Quite a few Bank-financed urban projects
have drawn on beneficiary views, partly because the urban poor tend
to be better organized than the rural poor. Some of the most
successful slum improvement and sites-and-services projects in the
Bark's experience (Bolivia, for example, and El Salvador) promoted
be ‘iciary participation. The Bank's insistence on cost recovery
he i motivate consultation with project beneficiaries.

20. As the Bank's urban projects have shifted from improving

spe .fic neighborhoods to strengthening municipal governments and
housing finance institutions, they have sometimes involved
beneficiary participation on a larger scale. The earthquake
reconstruction project in Mexico City was successful in reaching
low-income families, partly in response to a dramatic, city-wide
surge of neighborhood activism. 1In Indonesia, the Bank financed a
major neighborhood (kampung) improvement program in the 1970s. It
was a top-down program, but provided better streets, water, and
drainage for many ill-serviced kampungs. . Under the financial
constraints of the 1980s, Indonesia cut back on kampung improvement.
But two UNDP-financed projects demonstrated a participatory approach
which costs the government less and fills gaps left by the kampung
improvement program of the 1970s. The approach emphasizes health
education and public sanitation, two elements of community
improvement which depend on active community involvement. The Bank
is now supperting the expansion of this approach in Jakarta and
other cities. Indonesian officials have contracted witl: local NGOs
to help neighborhood associations cope with their new
responsibilities and function in a more participatory way.

21. In some countries (Nigeria and Colombia among them) the Bank
is helping to strengthen local governments. These efforts are
justified on efficiency grounds, but local governments also tend to
be more accessible and responsive to local views than are agencies
of national government.

22. Rural water supply. The Bank, UNDP, and USAID have learned
together that popular participation is fundamental in water and
sanitation projects. The developing world is littered with
handpumps that have fallen into disrepair., The local water supply
systems that keep working often involve active community
participation from the start. Kenya's Kwale project helped convince
the Bank. This project engaged an NGO to consult with local women's
groups. Pump installation comes last, only after a local group has
decided that it really wants a pump and has demonstrated its
capacity to operate and maintain it (including the levying of
maintenance fees). This was a Bank-implemented, UNDP-financed

27
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project, 80 a Bank staff nember was resident in Kenya and deeply
involved in project implementation.

23. Population, Health, and Nutrition. Nearly all the Bank'’s
recent population projects include support for NGOs. NGOs that are
organizations of the people to be served (women's organizations, for
example, or religious organizations) are often more participatory
and more sensitive to people's sentiments and beliefs than official
outreach programs. Among the Bank’s early nutrition projects, two
of the most successful (Tamil Nadu and Indonesia) depend on groups
of women to help with outreach. Neither of these projects allows
much scope for bottom-up feedback about program design, however.
One of the issues that needs more attent.on is learning how to
install processes for feedback in the next generation of projects.

24, Planning for the Guinea health project began with the
formation of village-level committees. These included chiefs,
religious leaders, and women leaders. The committees from all the
project villages met together with government and Bank planners
several times during project preparation -- to identify pricrity
needs, to review alternatives suggested by consultants, and to
launch project implementation. These committees have assumed
responsibility for some aspects of implementation, operation, and
maintenance.

25. Grassroots Initiative Projects. The Bank has begun
financing government programs of funding for projects which local
communities propose. In the Togo Grassroots Initiative Project, a
joint Goverment-NGO committee oversees the selection and financing
of projects developed by NGOs and the communities they serve.
Bolivia's Emergency Social Fund is being copied by a number of other
countries undertaking adjustment programs. In Bangladesh and
Guatemala, promising initiatives along these lines ran into
difficulties (mainly the complexities of NGO-government-Bank
relations) and have been indefinitely postponed.

26. Environment. Public consultation has featured in the
planning for all the Bank’'s new environmental protection projects.
In Lesotho and Madagascar, a wide range of NGOs and community groups
helped formulate national environmental plans. Brazil's National
Environment Program was hammered out amid wide-ranging public
involvement and political controversy.

27. The Bank’s guidelines on involuntary resettlement mandate
consultation. Implementation is not yet fully in line with policy,
but a number of recent cases -- such as the Upper Krishna Program,
Punjab Irrigation, and the Mexico Hydroelectric Project --
illustrate that the Bank's current guidelines are feasible and
indeed improve project quality.



Lessons from Experience

28. Some general lessons emerge from the Bank's experience with
popular participation. First, in all the Bank-financed projects
which successfully involved the public in planning, participation
has enhanced project effectiveness. In the Philippines, the costs
and quantifiable benefits of developing farmer-managed irrigation
have been calculated, and participation yields high returns in terms
of both farm output and cost recovery.

29. A second gensral lesson is that popular participation is
never simple or straightforward. Efforts to listen to "the people”
are complicated by competing views and interests within any
community. Individuals who are richer, more articulate, politically
savvy, or just plain stubborn often twist participatory processes to
their own ends. Very poor people can seldom afford to devote much
time to participation. Participation takes time, energy and
interest, and, as such, levels of participation will alwavs varv
within communities.

30. Third, the Bank's experience illustrates several broad
approaches to finding out what people want. One approach has been
to gradually increase the extent to which the Bank and its borrowers
draw on social sciences other than economics. The Bank's staff has
gradually come to include more sociologists, anthropologists,
institutional-development specialists, political scientists, and
environmentalists. The Bank has promoted "beneficiary assessment”
(a mix of anthropological and quantitive methods) to help
administrators understand the perspective of people affected by a
project. Although social scientists cahnot adequately speak for the
poor, their inquiries supplement other ways of finding out what poor
people think and need. 1In Bolivia, for example, beneficiary
assessment drew attention to low-income groups which were not
represented by neighborhood associations. Social scientists can
also help to identify local institutions that are promising conduits
for participation.

31. Increasing the involvement of NGOs is another way the Bank
has approached popular participation. The involvement of NGOs in
Bank-financed projects is not the same as beneficiary involvement in
project decisions (para. 2). Yet organizations of the poor are one
type of NGO, and their involvement in project decisions is an
important form of popular participation. NGOs that provide services
to the poor often work to strengthen organizations of the poor, and
service NGOs themselves can sometimes provide valuable insights
regarding what poor people want and need.

32. Since the start of 1988, the Bank has been making a
systematic effort to increase NGO involvement in Bank-supported
activities. Markedly more Bank-financed projects now involve NGOs,
mostly beneficiary organizations and other local NGOs. Experience
to date suggests that NGO involvement usually does help projects
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reach low-income beneficiaries. In some projects, such as kampung
improvement in Indonesia or the Emergency Soclial Fund in Bolivia,
NGOs are directly strengthening popular participation in development
decisions. The Bank's interast in NGOs has had a significant effect
on government attitudes and policies toward community groups and
other NGOs in some countries. In Indonesia, for example, the Bank's
recent report on poverty reviews the contribution which community
groups have made and encourages Government to allow more scope for
community initiative and participation. Official attitudes in
Indonesia are changing, partly because of the Bank's influence.

33. Efforts to increase the involvement of beneficiary groups
and. other NGOs in project and policy planning have been relatively
slow. When SVPOP reviewed Bank-NGO cooperation in January 1989, and
again when the President's Council did so in February 1990, they
highlighted the need for more attention to the involvemen: of
beneficiary groups and other NGOs in planning. Yet a review of the
projects approved in FY89 and FY90 indicates only modest change :in
this direction, except in Asia.

34, The most important tack the Bank can take -- more difflicul:z
than expanding the involvement of social scientists or NGOs -- is to
help governmental agencies become more responsive to the public.
What the Bank does to improve the general effectiveness of project
agencies is often relevant, and in nearly all the participatory
projects in the Bank's experience the project agency has also made
specific efforts to improve interaction with its clients. The
Philippines National Irrigation Administration developed a new
category of staff (social extensionists), invested in the
strengthening of water users' associations, and simplified and
publicized its procedures for dealing with farmers. Some of the
Bank's most participatory projects depended on special project
units, however, which limited project impact on permanent
institutions.

3s5. A number of specific features reoccur in most of the Bank
projects which have fostered participation:

> Effort. In each case, participation required significant
and sustained effort from the Bank, the project agency, and
communities. In Mexico's PIDER program, consultation with
local communities stopped because of reduced government and
Bank effort. Where participation has been successful,
project agencies have often made explicit budgetary
provisions for the cost of consultation.

> Flexibility. In the Bolivia slum upgrading project, all
the neighborhoods originally selected decided against
improvements on a cost-recovery basis, while other
neighborhoods later petititoned for inclusion in the
picject. The Bank stood firm on the issue of cost recovery
and other important conditions, but allowed numerous
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exceptions to details in the project’'s legal agreements and
restructured the project halfway through implementation to
expand funding for the most successful project agency.

Local initiative., The most attractive feature of the
grassroots initiative projects cited in para. 25 is that
they are demand-driven by communities (often with
assistance from NGOs or local governments), not planned in
advance from a capital city. The Bank's role in successful
participatory projects has often been quite limited,
usually building on prior efforts. The Philippines
Irrigation Administration developed its participatory
approach cver the course of a decade with help from the
Ford Foundation, NGOs, and local research institutes. When
they were ready to replicate their new approach on the
national level, the Bank's contribution was mainly to be
supportive and finance some of the costs.

tastitutional develorment. In the course of successful
participatory projects, the project agency often cnanges
its .systems and staffing significantly, and teneficiary
organizations typically need to become more competent and
inclusive. New intermediaries are often needed, such’ as
the Emergency Social Fund in Bolivia (which linked the
national government to NGOs and local governments) or KENGO
in Kenya's Kwale Project (the NGO which mediates between
the official project agency and communities).

Committed leadership. 1In most cases, one or several
committed people (usually local people, but sometimes also
Bank staff) play crucial roles.

Coni.ict. Participation usually involves some conflict.
In the Philippines and Mexico, protest movements helped to
shape successful urban development projects.
Intermediaries can, and frequently do, acquire skills in
conflict resolution.

Cost sharing. Cost recovery shilts power to project
beneficiaries. This theme emerges clearly from urban
development and irrigation projects.

The lessons of experience suggest that some of the Bank's

operational practices add to the difficulty of encouraging popular
participation. Tight operational budgets, especially for
supervision, militate against the extra effort and flexibility that
is often entailed in coping the complexities of public involvement.
Project timetables sometimes discourage the waiting that may be
required to support local initiative and institutional development.
While the Bank now has some social scientists other than economists
on its staff, more such people would be needed to appraise and
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monitor participatory processes if they were more prevalent in Bank-
financed projects.

37. The Bank's limitations are not the only constraint,
however. Developing-country governments have not evolved many
effective participatory programs on their own, and other
multilateral and bilateral agencies have not done much better than
the Bank in helping governments promote participation on a large
scale. Many governments have been reluctant (at least until
recently) to invite popular participation in decision-making.
Moreover, promoting participation is inherently difficult, and there
is a paucity of experience-based knowledge about the practicalities
of participation in large-scale government programs.

Recommendations

3s. The Bank's operational budgets are already stretched, and
our knowledge of how to promote popular participation is limitec.
Thus, we suggest pursuing this issue along four lines of work whi:ch
are already under way. First, the Bank should effectively ‘mplemen:
its new environmental assessment policy, including the provision
that borrowing governments are expected to consult with affected
groups and local NGOs. The policy is ambitious, because there is
relatively little successful experience even in the industrial
countries with public participation in the planning of large
infrastructure projects.

39, Second, as the Bank shifts from Operational Manual
Statements to Operational Directives, COD and EXTIE have been
checking the adequacy of guidelinres regarding popular participation.
COD has identified 20 ODs which might include references to popular
participation, but the main discussion of participation will
continue to be in the directives on Project Generation and Design
and on Project Appraisal. The existing Operational Manual
Statements on these topics include ambitious exhortations regarding
popular participation, but the ODs could be more specific about th:
difficulties the Bank has encountered and ways Bank staff might neecd
to depart from past patterns. Since the Bank'’s existing policy
guidelines are already far ahead of practice, it is proposed that
COD call attention to this issue at the preappraisal stage for
selected projects. This might begin with projects subject to
environmental assessment. EXTIE could do much of the actual review
work, but only as ad isors to COD and operations managers.

40. A third line of action is to continue the Bank's expanded
work with NGOs., It is time for the routine updating of the "List of
World Bank-financed Projects with Potential for NGO Involvement."
The OVPs could take this opportunity to again commend operational
staff for the expanded involvement of NGOs in Bank-supported
operations, higilighting what the Bank has done in some countries to
foster governmental policies which are conducive to community groups
and other NGOs (para. 32). At the same time, the OVPs could once
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more urge greater efforts to involve beneficlary groups and other
NGOs in development planning (para. 33).

41, Finally, we need to expand experience-based knowledge about
popular participation. At the last meeting of the Bank-NGO
Committee, the Asia Regional Office committed itself to identify
several projects under preparation in which the Bank will make a
special effort to foster popular participation. One of the Bank
members of the Committee later suggested that NGOs be invited to
give advice on how to strengthen the participatory elements of
several projects in the design stage. There was also tentative
discussion at the Bank-NGO Committee of an NGO-initiated process of
NGO-Bank collaboration in developing a model project in Francophone
West Africa.

42. Our fourth recommendation is that such efforts be expanded
and formalized. Specifically, we suggest a Bank-wide process of
learning from about 20 exceptionally participatory projects in
various countries, sectors, and stages of preparation and
implementation. Each of the Regional Offices would identi:— some
projects that might provide models of successful approaches to
participation. This could also be done as the "List of World Bank-
financed Projects with Potential for NGO' Involvement" is updated.
The task managers for these projects and specialists from several
PRE departments would form a learning group. They would share their
experiences, compare their projects to similar projects with les.
participation, iring outside expertise into the Bank, and compare
the Bank’s experience to that of other agencies. They would
disseminate their findings through staff working papers and reports
to management. The Bank would have to commit itself to this process
of experimentation and learning for three years to get results.

43, This recommendation has been designed to take full
advantage of operational work that is proceeding anyway, but the
effort would not be costless. EXTIE will contribute three-quarters
of a senior person to lead the learning group, plus $30,000 a year
to bring in outside expertise to contribute to the overall learning
process.

44, Reviewers of this paper in earlier drafts have debated what
the costs within Operations would be and how these should be
covered. Some reviewers have argued that the 20 projects should be
given no special treatment, because "hot house" projects will not be
replicable. They have argued that provision should be made for
consultation with beneficiaries Jin the projects®’ budgets, but not in
the Bank's administrative budget. Other reviewers have argued that
the Bank's own tight budgetary constraints make it very difficult
for the Bank's operational staff to pay much attention to this
issue. In the end, our recommendation is that task managers be
given a bit more than average time to work on these projects and to
take part in the Bank-wide learning process. In addition, the Bank
might plan to spend an extra $15,000 a year for each of the 20
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projects (a total of $300,000 a year) on consultants to help improve
and facilitate work on participation -- enough to do a better-than-
average job and perhaps to demonstrate that the Bank will need a bit
more budgetary flexibility if it 1ls to devote more attention to
participation in a wider range of projects. Some reviewers have
urged that the Bank cover these costs within its normal budget, but
we are recommending that the Bank seek trust-fund assistance.

45. This effort would be a modest, but significant response to
an important, often neglected, and increasingly recognized weakness
in official development efforts. It would supplement the Bank's
environmental assessment policy by including community-focused
projects (social forestry, for example, or family planning) which do
not raise environmental issues but offer exceptional opportunities
for popular participation (paras. 12-13). A special effort to
foster participation in 20 Bank-financed projects would
significantly increase the developing world's experience with large-
scale participatory programs. It would also establish a basis of
experience for broader efforts by the Bank and other agencies in the

future.

—————y
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November 16, 1990

Strengthening the Bank's Work on Popular 2articipation:

A Proposed Learning Process

1. Reviews of Bank-financed projects by OED and others have
shown that more beneficiary participation in decisions would
contriﬁute to the success and sustainability of many Bank-financed
projects. The current resurgence of international interest in
popular participation opens new opportunities to make practical

progress on this long-discussed issue.

2. At an OVP meeting on October 5, Mr. Qureshi decided to move
forward in this area along four lines: (a) implementation of the
community involvement provision in the Bank's environmental
assessment policy: (b) continued engagement of beneficiary groups
and other NGOs in Bank-financed activities, especially in planning
and decision-making: (c) review of selected projects to ensure
compliance with existing operational guidelines and attentioﬂ to
this issue as new Operational Directives are prepared; and (d) a
Bank-wide learning procees. These were proposed in "Strengthening
the Bank's Work on Popular Participation” (EXTIE, September S,
1990). This note more fully discusses the fourth recommendation, a

Bank-wide process of learning more about how to promote popular
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participation. It incorporates comments received from the Bank's

regional offices subsequent to the OVP review.

Summary description and objectives

3, The Bank will constitute a "learning group" composed of:

(a) project staff working on 20 projects with an exceptional focus
on popular participation in various countries, sectors, and stages
of preparation and implementation, and (b) specialists on
participation from several PRE departments and from advisory
positions or technical departments within Operations. A core zean
o. about 10 staff (including at least one person from each Region,
COD, and EXTIE) will meet regularly, while the rest of the group
will contribute occasionally and be kept informed. The core team
will study experience with participation in the 20 projects, and
trust-fund resources will finance special efforts to learn about the
participatory aspects of these projects. The core team will also
review analytical work being done by the PRE and technical-
department members of the learning group or by others within and
outside the 3ank. Resuits sand findings will be disseminated within
the Bank on an ongoing basis through the learning group members,
Bank seminars, and staff working papers. EXTIE will aiso involve
NGOs, other international agencies, and interested government
officials in this learning process, notably through a Bank-organized
seminar in September 1991. This learning process is expected to

continue for three years, with reports to management at the end of
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18 months and three years that might suggest follow-up by the Bank

on a wider scale.

4, This exercise has three objectives. First, since there are
relatively few exampies of large-scale participatory programs,
developing some 20 participatory projects is a worthwhile objective
in itself. If the Bank and the member governments involved are
successful on this aspect of most of these projects, they will have
contributed substantially to the developing world's experience with
participation in large-scale programs. Second, this learning
process should encourage and promote interaction among scattered
Bank initiatives on an important issue thch is receiving increasing
attention in many quarters. The Bank has not bsen a leader in this
area, but various operational and analycical initiatives are now
cropping up, and the learning group should accelerate institution-
wide learning. Finally, the exercise will gather evidence and weigh
the case for steps the Bank might take to promote popular
participation in appropriate types of operations more widely The
hypothesis that underlies this exercise is that it would be
worthwhile for the Bank to provide batter assistance to its
borrowers in promoting effective popular participation in some Bank-
supported activities, but that doing so may call for modifications

in the Bank's typical operational practices.

o



EXTIE's fole

S. EXTIE played a lead role in developing thie proposal and, in
close consultation with COD, will also lead this learning process.
EXTIE's mandate is to foster effective relations, especially on
policy issues, between the Bank and other development institutions
(Development Committee, international organizations, and NGOs), and
popular participation is an issue on which other institutions have

much to teach the Bank.

6. Recommendations for Bank-wide action on this issue emergad
from consultations with the NGO and Bank members of the NGO-Bank
Comuittee, and operational efforts to foster popular participation
will often involve beneficiary groups or other NGOs. Yet
beneficiary participation clearly depends much more on governments

than on NGOs. 1In some of the 20 projects in this process, NGOs will

not play any role.

Selecting the projects

Project staff and line managers wiil be asked to volunteer
jects to be part of this exercise. This should insure that the
project staff involved and their managers are committed to fostering

popular participation in these projects and to taking part in the
Bank-wide learning process. It should also mean tnat the
governments concerned share this interest; that appropriate
provision: have been made in the design of these projects and in the

Bank's own budget for them: and that operational managers are
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willing to allow some flexibility if necessary (in terms of project

preparation time, for example).

8. To minimize the staff-time cost of selecting the 20
projects, it will be done as the Bank updates its "List of World
Bank-financed Projects with Potential for NGO Involvement." The
Regions and EXTIE ﬁave been updating this list about twice a year,
and it needs to be updated now. As in the past, operational
departments will be asked to update their sections of the list, and
on this occasion they will also be asked to call attention to
ongoing or planned projects in which exceptional efforts are being
made (whether or not NGOs are involved) to promote popular
participation in project decisions. Regional managers will, in
consultation with task managers, make their own selection among
these nrojects when they review the updated list of projects with
potential for NGO involvement. In the case of the Africa Regional
Vffice, Mr. Jaycox has asked his technical department to help by
making a quick review of their own of participation in Baﬁk-fiﬁanced
projects in the region. The Regions mi -t :ogether identify roughly
40 ongoing or planned projects in which exceptional efforts are

being made to promote popular participation.

9. The core team of the learning group will go over the
nominations from all the Regions and recommend to the OVPs which 20
projects should be included in the learning process. This will

include some examples from each region. The core team will also aim
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for a sample that includes examples of various types of projects in
which the Bank has tried to promote participation (irrigation,
livestock, forestry, urban development, water supply, population,
social 1n§estment funds, environment and environmental assessment,
adjustment operations, and decentralization projects). The sample
should include projects in various stages of planning and
implementation, so that we learn from both cutting-edge experiments
and lessons of experience. It should also include a mix of
approaches to participation (at the national and community levels;
through line ministries, local governments.‘commercial firms, or
NGOs; relying on normal politics, project-specific consﬁltation
mechanisms, or social science methods of finding out what people
want). Finally, the core team will pay attention to the level of
interest, expertise on participation, breadth of sectoral

experience, and scope for influence which the project staff involved

would bring to the learning process.

10. The following, hypothetical list of 20 projects suggests

the sort of mix that might result:

Philippines irrigation. The National Irrigation
Administration is a successful example of a public
bureaucracy which reformed its methods of operation to
empower water users’ associations.

Another Asian irrigation project (maybe Indonesia or
Pakistan). Other Bank-financed irrigation projects are less
advanced, but moving in the same direction.

2aire livestock. This is one of several recent livestock
projects which have given herders’ organizations increased
responsibilities, with good results.
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An African cooperative support project (maybe Cameroon).
AFTAG is helping to develop several innovative projects
which will reduce government intervention and encourage
member-controlled cooperatives.

India rural poverty. The Bank and government are looking to
a group of NGOs to take the lead in conceptualizing this new
project. Beneficiary participation is almost sure to be a
fundamental feature of project design.

Guinea health. Village representatives have been involved
in project decisions since identification through specially
created committees, and the government is now setting up
similar committees to help with several other projects.
This project is about a year into implementation.

Indonesia kampung improvement. The Bank is supporting a new
approach to urban upgrading, in which NGOs help semi-
official community organizations become stronger and more
democratic.

A local government project (maybe Nigeria). The Bank is
supporting efforts to devolve resources and authority to
local levels. This should give more scope for local
participation in development decisions.

Philippines Visayis regional development. This project was
an early effort to support the government's decentralization
policy. The project focuses on environmentally precarious
areas, includes both social forestry and fishery components,
and has relied heavily on-site staff and beneficiary groups.
Impact evaluation is now underway.

A rural water supply project. The Bank’s sectoral policy is
to support community control of water supply systems, but
the Bank has so far tried this mainly in Bank-executed UNDP-
financed projects. We should include a Bank-financed
project which is taking this approach.

Mali Mopti rural developme: © v.s,.-:. This is one of
several projects in the Sahel which relies heavily local
associations for environmental management.

A national environment program (maybe Brazil or Madagascar).
The national environment programs which the Bank is now
supporting have, all involved an unusual degree of public
participation in planning.

Bolivia or Guatemala social investment fund. These funds
respond to proposals that communities initiate. The Bolivia
fund is mature. NGOs, parliamentarians, and community

groups have been involved in planning the Guztemala fund.

o

[{
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This may result in mechanisms to reduce the risks of
corruption and partisanship in its administration, but the
participatory planning process has delayed the fund's
establishment.

An African social investment fund. The Bank is helping to
set up similar funds in a number of African countries, but
only the Togo Grassroots Initiative Project has much
implementation experience yet.

India resettlement. The Narmada projects illustrate the
complexity of paying attention to the competing interests
involved in a large development project. The Upper Krishna
project was one of the first to follow the Bank’s new
guidelines on zresettlement. The task manager of either of
these projects would be familiar with Government of India's
changing policy on resettlement and emerging experience.

Mexico resettlement. The latest hydropower project in
Mexico is following the Bank's current guidelines regarding
consultation with communities that will have to resettle.

An Asian environmental assessment. We should include one of
the early "A" projects.

An EMENA environmental assessment.

An African adjustment program (maybe Cameroon). The Bank's
reviews of adjustment lending have noted the utility of
public discussion of adjustment programs. In Cameroon,
Government and the Bank have taken steps to encourage public
discussion.

A Latin American adjustment operation. Public discussion of
adjustment policies tends to be much more extensive in Latin
America than in Africa, but the Bank's potential role in
public discussion much smaller.

The learning group and core team

11, The process will be led by a learning group of 25-30 staff
from Operations and PRE and, more actively, by a core team of about
10 stgff. The learning group will be comprised of project staff
from each of the 20 projects, plus 5 to 10 staff from PRE and CPB or
from advisory positions and technical departments within Operations.

The 5 to 10 advisory staff should include people involved in the
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other three lines of action noted in paragraph 2: environmental
assessments, NGO involvement in Bank-supported operations, and work
related to the Bank's operational directives. Other advisory staff
in the group should all be actively engaged in analytical work
related to popular participation. Someone from CPB would bring
important balance and perspective to the group’s consideration of

the Bank’s budget, project cycle, and staffing practices in relation

to popular participation.

12. The responsibilities of most of the project staff in the
leérning group will be limited ~- careful gttention to the
participatory aspects of their projects, planning and supervision of
trust-fund financed consultancies to deepen our knowledge of
participation in these projects, and the presentation of their
project experience to the leatn;ng group's core team. Similarly,
most of the advisory staff'in the group will contribute
occasionally, mainly by sharing relevant findings from their own
ongoing analytical work. The entire learning group will bé keﬁt
informed, invited to all core team meetings, and asked to comment on
the two blanned reports to senior management. Members of the
learning group might also be invited to represent the Bank at

\

selected international meetings on the participation issue in their

own regions or areas of specialization.
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13, Members of the core team will need to devote significant
efforts to the learning process, although in most cases the Bank-
wide learning process will also help them with work they would have
otherwise been doing separately. Most members of the core team
should be ready to do some related travel, mainly operational
support to the 20 projects of special interest. The core team
should include at least one person from COD and from each Region.
ASTEN, ASTAG, AFTSD, AFTAG, and LAlAG have already expressed
particular interest. The core team and the larger learning group

will be led by David Beckmann (EXTIE), assisted by a researcher.

Trust-fund resources

14. The Bank will seek $1 million in trust fund resources to
support this learning process over three years. $100,000 will be
used to bring outside expertise into the Bank and disseminate the

. group’s findings. .$900,000 (an average of $15,000 per project per
year) will be used to learn about popular participation in the 20
projects. The project staff in the learning group will take tﬁe
lead in planning how best to use trust-fund resources in relation to
their own projects, with EXTIE, in consultation with the core‘team.
checking that the various project-specific learning efforts will
comﬁlement each other and together answer the Bank-wide questions

which the learning process is expected to address.

15, These trust-fund resources are primarily to help the Bank

learn from projects in which exceptional efforts .are in any case

\e|
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being made to promote participation. Additional attention should
reinforce the participatory aspects of these projects, but the
$15,000 per project per year is not intended to cover tbe costs
(even to the Bank itself, let alone to project agencies) of
fostering popular participation. In several cases, $15,000 would
payAfor a consultant to supervise the participatory aspect of an
6ngoing project in some detail and document the expefience for the
learning group. In other cases, we would want to compare one of the
20 projects with a less participatory, but otherwise similar project
(to address the counterfactual question). In some of the projects
which are still beipg designed, $15,000 might be used to help

project agencies set up relevant in-country systems of monitoring

and evaluation.

The learning process

16. Thelcore team should meet about once a week for the first
month or two, and about once a month thereafter. They will start by
reviewing EXTIE's overview paper, this note, and a tentative
calendar for the group’s work. They will begin to debate how to
strengthen the Bank's support for popular participation (the
questions cited in paragraph 22 of this note), focusing on how the
group's subsequent work will help to answer these questions. Once
the core team is organized, the whole learning group should meet for
an in;tial briefing and discussion. As the learning process gets
underway, a high priofity will be learning from the 20 projects --

listening to the project staff, planning the trust-fund financed
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consultancies and monitoring/evaluation components within the .
projects themselves, offering advice and operational support, and
distilling lessons from project experience. The core 'team and
learning group will also keep abreast of developtﬁents on the other
three initiatives noted in paragraph 2, review relevant analytical

work of the group’s advisory members, and invite papers'b'j selected

outside experts (government officials, staff }from other

international agencieé. NGOs, and academics).

17. The most pressing concern of the project staff in this

learningl process will be the exercise's first objective °
(paragraph 4) -- to foster effective popular participation in the 20

projects. Project staff will draw insights and practical

suggestions from the learning group, core-team membgrs will give

them advice and some operational support, and the trust-fund .L
consultancies shoﬁl.d ‘also contribute to project appraisal and/or

supervision. For projects that are being implemented, the emphasis

vill be on extracting lessons from experience. For projects that . o
are still being prepared, the emphasis will be on planning and

initiating participatory processes.

18. The second objective of the learning process is to encourage

and promote interaction in an. afea of growing interest within the

Bank .and internationally. Various aspects of the proéess will help

to meet this end. First, most of the advisory members of the ®

learning group will be doing relevant analytical work, and the group

o7 *
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will encourage them to work together. The group should also help
draw attention to emerging initiatives (such as AFT's new thematic
team on governance and participation, AST's focus on
decentralization, and the task force on governance which Sarwar
Lateef, EXTIE's chief, has been asked to chair). The ~ore team's
meetings will be open to all interested staff and, in .scst cases, to
interested outsiders too, and'EXTIE will circuiate relevant papers
to people who show interest. Papers presented to the team could
become staff working papers, and some of them will be collected into
a book on participation. EXTIE will organize an international
seminar on popular participation in September 1991; it wiil bring
together academics, other international agencies, NGOs, and
government officials with relevant experience. The issue of
participation isllikely to feature in many international discussions
of development over the next few years, and members of the group

will take part in selected meetings outside the Bank.

19. The primary focus for the core team will be the gréup'é'
third objective -- recommendations for follow-up action by the Bank.
The following paragraphs outline questions to be addressed, about

participation generally and about the Bank'’s rcle.

Questions to be addressed

20. The learning group is designed to promote an open-ended,
exploratory process of institutional learning, so questions to be

addressed and methodologies to be employed should not be as tightly
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| predefined as they would be in an academic research project or

consultant study.

21. The learning gtoﬁp will necessarily revisit questions which
have already been discussed in the literature on popular

participation. Such quesﬁions include:

> What are the advantages and disadvantages of popular
participation? For what types of projects are the benefits

high enough or the costs low enough to make it worth the

effort?

> What distinguishes those commercial firms, NGOs, and
.goverhmenf agencies which are unusually responsive to the
féxpressed needs of their clients? Wnat are various ways
that project agencies egcourage beneficiary participation in
project decisions (programs of public ihformation. surveys,
beneficiary assessments, public hearings, delegation of
powers to beneficiary groups, etc.)? Through what processes

have some relatively unresponsive agencies become mnore

responsive?

> When project planning encourages popular participation in
decisions, what are effective ways to deal with conflicts
among competing interest groups? ﬁow do some agencies

strengthen the influence of low-income people?

\©=>
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> How should efforts to promote participation be adapted to

take advantage of more widespread literacy and improved

communication technologies?

> To what extent is popular participation at the project level
related to policies at the national level (to "good
governance5 generally, to the "poverty effort" of a

government, or to democratic institutions such as a free

press)?

22. The Bank's learning process should give higher priority,
however, to questions about how to strengthen the Bank’s support for
popular participation. EXTIE's recent Daper suggests tentative
answers to the following questions. But a study of 20 projects
which represent the Bank’s best practice on this issug. results from
related Bank initiatives and analytical work, and papers from
outside experts should allow the learning group to come to more

confident conclusions:

> In what types of Bank-supported operations would it be
worthwhile for the Bank to strengthen its emphasis on
popular participation? What would be the costs to the Bank

and its borrowers, and what would the benefits be?

> Do the Bank’'s constrained operational budgets contribute to

poor quality on this aspect cof projects? If so, what
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specific changes might be considered in the Bank's budgeting ®
practices? Alternatively, do some of the 20 projects
suggest ways to get the job done within the Bank's current
budget constraints (putting funds to promote participation

into project agencies’ budgets, for example)?

Do these exemplary projects suggest that popular
participation often requires a longer preparation period or
more flexibility during implementation than the Bank usually
allows? Alternatively, do some of the 20 projects suggest
innovative ways to allow for project flexibility without ®
changing the Bank’'s normal project cycle (building on pilot

projects developed by other agencies, for example, or legal

agreements that allow for certain types of design changes in

response to what beneficiaries decide)?

Does the Bank need to employ different types of expertise
than it usually brings to bear? What specific changes along [ ]
these lines might be considered, and what costs and trade-

offs would be involved?

How does the Bank's close relationship with governments

inhibit and/or enhance what it can do in support of popular

participation in development decisions? To what extent can

or should the Bank strengthen popular participation in the L

formulation of development policies at the national level

. \0/\" ¢



17
(national environmental plans, for example, or changes in
economic policy)? To what extent can or should the Bank
address questions of "governance" or "poverty effort" at the

national level, and what are the connections to

participation at the project level?

Reporting and Follow-up

23, After 18 months and again at the end of the three years,
EXTIE will, in consultation with the whole learning group, prepare
for the Bank's management a summary of work done, findings, and

recommendations for follow-up action.

International Economic Relations Division

External Affairs Departhent
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APPENDIX C

The Manila Declaration on People’s Participation and
Sustainable Development'

*If you have come to help me you can go home
again. But if you see my struggle as part of your
own survival then perhaps we can work together."
- Australian Aborigine Woman

We, the participants of the Inter-Regional Consultation on People’s Participation
in Environmentally Sustainable Development, held in Manila, Philippines from 6-10 June
1989 share a concern that the results of current development practice are not just,
sustainable, or inclusive. Current development practice is based on a model that
demeans the human spirit, divests people of their sense of community and control over
their own lives, exacerbates social and economic inequity, and contributes to destruction
of the ecosystem on which all life depends. Our work with grassroots communities brings
us into daily contact with the results of this development.

Furthermore, we are concerned that foreign assistance, particularly debt financing,
too often has contributed more to the problem than to its solution. It places the
initiative and responsibility in the hands of foreigners rather than in the hands of the
people. It weakens the accountability of governments to their own citizens. It promotes
and sustains an inappropriate development model driven by the export market. It
primarily finances resource-based projects that destroy the natural environment and
deprive the poor of access to the productive assets upon which they depend for their
livelihoods. National economies remain burdened with debt. And finally it results in the
imposition of policies intended to facilitate debt repayment, orienting the national
economy and its resources to the needs of foreign consumers, at the expense of the poor
and the environment.
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! A statement of the participants in the Inter-Regional Consultation on People's Participation in
Environmentally Sustainable Development, Hotel Nikko Manila Garden, Philippines, sponsored by the
Asian NGO Coalition (ANGOC) (Manila, Philippines), and the Environmental Liaison Center
International (ELCI) (Nairobi, Kenya). Thirty-one NGO leaders from Africa, Southeast Asia, South
Asia, the South Pacific, Latin America, the Caribbean, North America and Europe participated. The
proceedings are available from the ANGOC Secretariat, 47 Matrinco Building, 2178 Pasong Tamo,
Makati, Metro Manila, Philippines. Telex: 23136 VMI-PH.
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Our Vision: A People-Centered Development

There is current need for a fundamentally different development model based on
an alternative development. Authentic development enhances the sustainability of the
community. It must be understood as a process of economic, political, and social change
that need not necessarily involve growth. Sustainable human communities can be
achieved only through a people-centered development.

A people-centered development seeks to return control over resources to the
people and their communities to be used in meeting their own needs. This creates
incentives for the responsible stewardship of resources that is essentia! to sustainability.

A people-centered development seeks\ to broaden puolitical participation, building
from a base of strong people’s organizations and participatory local government. It seeks
the opportunity for people to obtain a secure livelihood based on the intensive, yet
sustainable use of renewable resources. It builds from the values and culture of the
people. Political and economic democracy are its cornerstone.

It seeks to build within people a sense of their own humanity and their links to the
earth, its resources, and the natural processes through which it sustains all life. The
relationship of the people to the land is of particular importance. Alienation from the
land creates a symbolic alienation from community and from nature.

A people-centered development model calls for active mutual self-help among
people, working together in their common struggle to deal with their common problems.
Recognizing the importance of the self-respect of the individual and the self-reliance of
the community, it does not look to international charity as the answer to poverty. It
seeks the productive use of local resources to meet local needs. There is only a limited
role for international debt financing or for the institutions that provide that finance.

Three principles are basic to a people-centered development.

1. Sovereignty resides with the people, the real social actors of positive
change. Freedom and democracy are universal human aspirations. The
sovereignty of the people is the foundation of democracy. The legitimate
role of government is to enable the people to set and pursue their own
agenda.

2. To exercise their sovereignty and assume responsibility for the development
of themselves and their communities, the people must control their own
resources, have access to relevant information, and have the means to hold
the officials of government accountable. Freedom of association and
expression, and open access to inforration are fundamental to the

2
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responsible exercise of this sovereignty. Governments must protect these
. rights. People from all countries must work together in solidarity to insure
that governments accept and act on this responsibility.

3 Those who would assist the people with their development must recognize
that it is they who are participating in support of the people’s agenda, not
the reverse. The value of the outsider’s contribution will be measured in
terms of the enhanced capacity of the people to determine their own

- future.

Transforming National and International Systems: An Agenda for Transition

PY The international system of state dominated development institutions built on
international financial transfers has been a major contributor to the current situation, in
part because it has not been acknowledged the above principles. Transformation of this
system represents an important priority. Thus, we will work with allies in governments
and donors to transform the existing system into a system of people-to people
international development cooperation in solving the problems that all people share in
common. Though the need is urgent, we recognize that there must be a transitional
period. This transition period must feature a dual strategy. Simultaneous steps must be
taken to: 1) stop the damage; and 2) create alternatives. The balance of attention will
depend on local circumstances.

[ J

@ Redefining Participation

There must be a basic redefinition of participation as applied by most official
development assistance agencies, and many voluntary development organizations.
Conventional practice often has called for the participation of the community in donor or
voluntary development organization defined agendas and projects. Donors seek the

L assistance of voluntary development organizations in the implementation od donor
agendas.

Since sovereignty resides with the people, not with the state, development
assistance must be responsive to the people. In authentic development an assisting
agency is a participant in a development process that is community driven, community
led and community owned -- basic conditions for sustainability. When voluntary
development organizations are involved, their commitment must be to serve the people,
not the donor. :



Opening Access to Information

Not only is full consultation with the community essential at all stage of project
identification, including pre-project identification, there must also be full disclosure of
information on the part of donors, lenders, and governments to the people concerned.
Donors and lenders commonly withhold information on the grounds that it is privileged
information that they can release only to government.

Governments, public donors including voluntary development organizations, and
the multilateral banks are public agencies dealing with other public agencies. As public
agencies they are agencies of the people engaged in the expenditure of people’s money
on activities that have considerable impact on people’s lives. The sovereign people have
the right to be fully informed, and donors must learn to respect this right. Where this
right is not respected, development too often becomes a conspiracy between the donor or
the lender and government against the people. It is a charade to talk of people’s
participation under such circumstances.

Building Inclusive Alliances

Alliances must be built across classes and sectors. It is important to recognize and
work with natural allies within existing institutions, including government and the
international donors and financial institutions, who share the vision or can be enlisted to
its cause. Those who are working for internal reform can benefit from the pressures of
citizen action. Care must be taken, however, to avoid co-optation, recognizing that the
objective requires the transformation, not simply the fine tuning, of inappropriate
institutions.

Reducing Debt Dependence

Another concern is to raise awareness that while international loan assistance may
contribute to short-term prosperity, in the long-term the burden of the resulting debt falls
on the poor and the environment. Long-term international debt financing is basically
inconsistent with a sustainable development. Voluntary development organizations
should encourage governments to reduce their international borrowing that does not
specifically enhance sustainability. The incentive for successful policy changes, toward a
sustainable development, including action to reduce population growth rates, should be
provided through debt relief rather than through new loans that ultimately add to debt
burdens. :
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Reducing Resource Exports

Sustainability depends on the conservation of natural resources and their judicious
use by the people to preserve and enhance their quality of life. Too often the
exploitation of natural resources for export deprives local people of their land and
livelihoods -- in order to repay loans that benefitted only the rich by catering to the
overconsumption of wealthy foreign consumers. Resources must be conserved for the
use of the people, particularly those who have had at least opportunity to share in
development benefits.

Strengthening People’s Capacity for Participation

Peoples’ capacity for participation in the creation of sustainable communities must
be strengthened through efforts to rapidly expand people’s organization and awareness.
Voluntary development organizations will need to reappraise their roles and methods in
this process. It is important to recognize and build from existing organizations and make
resources available. There must be use of mass media. Communities must be
encouraged to strengthen self-organizing processes and to support one another’s
initiatives. Governments must be encouraged and assisted in creating a policy
environment for citizen action.

Creating Demonstrations of Self-Reliant Community

Simply organizing the people is not sufficient. The goal is the recreation of
society from the bottom up on a foundation of productive, sustainable communities.
There is a need for large-scale experimentation to demonstrate the creation of
communities that exemplify sustainability, justice, and inclusiveness. These must also
demonstrate the potentials of small-scale community action on a replicable scale.

Creation of National and International Monitoring Systems

Voluntary development organizations and people’s organizations must act directly
to increase access to information and enhance people’s ability to make rational choices
toward a sustainable future. Voluntary development organizations working at
international levels should collaborate in developing a system to monitor the plans and
actions of development donors, financial institutions, and multi-national corporations.
National voluntary development organizations must create similar systems to monitor and
make known the plans and actions of national governments and corporations. The



purpose is to insure that the people have access to the relevant information to assess
social and environmental impacts and to take necessary actions to protect their interests.

There should also be a broadly based historical assessment at national and
regional levels of the social and environmental impact of foreign assistance, and trade
and corporate investment policies. These studies will create greater understanding of the
dynamics of the international system and of the issues at stake.

Many of the changes called for by a people-centered development present a
fundamental challenge to well established interests. A call for such changes would be
unrealistic, were it not for the depth of the crisis of deepening poverty and environmental
destruction that now confronts human society. The future of ail people depends on a
basic transformation in thought and action, leading people to rediscover their essential
humanity and to recreate their relationships with one another and among themselves and
their environment. It is pragmatism more than idealism that makes change possible.

Source: Korten, David. C. Getting to the 21st Century. (West Hartford: Kumarian
Press, Inc., 1990): 217-221.
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APPENDIX D

African Charter for Popular Participation in Developmeni
and Transformation

(Arusha 1990)

PREAMBLE

1. The International Conference on Popular Participation in the Recovery and
Development Process in Africa was held, in Arusha, the United Republic of Tanzania
from 12 to 16 February 1990, as a rare collaborative effort between African people’s
organizations, the African Governments, non-governmental organizations and the United
Nations agencies, in the search for a collective understanding of the role of popular
participation in the development and transformation of the region. It was also an
occassion to articulate and give renewed focus to the self-reliance and to formulate policy
recommendations for national Governments, popular organizations and the international
community in order to strengthen participatory processes and patterns of development.

It was the third in a series of major international conferences organized by the Economic
Commission for Africa in collaboration with the rest of the United Nations system to
contribute to the implementation of the United Nations Programme of African Economic
Recovery and Development, 1986-1990 (UN-PAAERD). It came as a sequel to the
Abuja International Conference on Africa: The Challenge of Economic Recovery and
Accelerated Development held in 1987, and the 1988 Khartoum International
Conference on the Human Dimension of Africa’s Economic Recovery and Development.
It is important to note that the initiative for this Conference came from the submission of
the NGO’s to the Ad Hoc Committee of the Whole of the General Assembly on the mid-
term review and assessment of the implementation of UN-PAAERD in September 1988.

2, The Conference was organized under the auspices of the United Nations Inter-
Agency Task Force on the Follow-up on the Implementation of the UN-PAAERD at the
Regional Level (UN-IATF) and with the full support and warm hospitality of the
Government and people of the United Republic of Tanzania. The ECA Conference of
Ministers responsible for Economic Development and Planning adopted resolution 664
(XXIV) at its twenty-fourth session in which it supported this Conference and urged
member States of the Commission, the international community, NGO’s and the United
Nations system to support and actively participate in it. The Conference was attended by
over 500 participants from a wide range of African people’s organizations - including, in
particular, non-governmental, grass-roots, peasant, women .and youth organizations and
associations, trade unions and others - as well as representatives of African Governments,
agencies of the United Nations system, non-African non-governmental organizations,



regional, subregional and intergovernmental organizations, bilateral donors, multilateral
organizations as well as specialists, both from within and outside Africa. The conference
was opened by H.E. Aki Hassan Mwinyi, President of the United Republic of Tanzania.
Opening statements were also made by the representative of the Secretary-General of
the United Nations, the Executive Secretary of the Economic Commission for Africa, the
representative of the Secretary-General of the Organization of African Unity, the
Secretary-General of the Organization of African Trade Union Unity and representatives
of the Non-Governmental Organizations, African Women’s Organizations and the Pan
African Youth Movement. The Conference would like to put on record its appreciation
for the full support and warm hospitality of the Government and people of the United
Republic of Tanzania. -

3. The Conference was organized out of concern for the serious deterioration in the
human and economic conditions in Africa in the decade of the 1980’s, the recognition of
the lack of progress in achieving popular participation and the lack of full appreciation of
the role popular participation plays in the process of recovery and development.

4. The objectives of the Conference were to:

(a) Recognize the role of people’s participation in Africa’s recovery and
development efforts;

(b) Sensitize national Governments and the international community to the
dimensions, dynamics, processes and potential of a development approach rooted
in popular initiatives and self-reliant efforts;

(c) Identify obstacles to people’s participation in development and define
appropriate approaches to the promotion of popular participation in policy
formulation, planning, implementation, monitoring and evaluation of development
initiatives;

(d) Recommend actions to be taken by Governments, the United Nations
system as well as the public and private donor agencies in building an enabling
environment for authentic popular participation in the development process and
encourage people and their organization to undertake self-reliant development
initiatives;

(e) Facilitate the exchange of information, experience and knowledge for
mutual support among people and their organizations; and,

(f)  Propose indicators for the monitoring of progress in facilitating people’s
participation in Africa’s development.



5. We, the people, engaged in debate and dialogue on the issues involved over the
span of five plenary sessions and 15 workshops during the five-day-long International
Conference. In the light of our deliberations, we have decided to place on record our
collective analysis, conclusions, policy recommendations and action proposals for the
consideration of the people, the African Governments and the international community.

1. ASSERTING THE ROLE OF POPULAR PARTICIPATION

6. We are united in our conviction that the crisis currently engulfing Africa is not
only an economic crisis but also a human, legal, political, and social crisis. It is a crisis of
unprecedented and unacceptable proportions manifested not only in abysmal declines in
economic indicators and trends, but more tragically and glaringly in the suffering,
hardship and impoverishment of the vast majority of African people. At the same time,
the political context of socio-economic development has been characterized, in many
instances, by an over-centralization of power and impediments to the effective
participation of the overwhelming majority of the people in social, political and economic
development. As a result, the motivation of the majority of African people and their
organizations to contribute their best to the development process, and to the betterment
of their own well-being as well as their say in national development has been severely
constrained and curtailed and their collective and individual creativity has been
undervalued and underutilized.

7. We affirm that nations cannot be built without the popular support and full
participation of the people, nor can the economic crisis be resolved and the human and
economic conditions improved without the full and effective contribution, creativity and
popular enthusiasm of the vast majority of the people. After all, it is to the people that
the very benefits of development should and must accrue. We are convinced that neither
can Africa’s perpetual economic crisis be overcome, nor can a bright future for Africa
and its people see the light of day unless the structures, pattern and political context of
the process of socio-economic development are approximately altered.

8. We, therefore, have no doubt that at the heart of Africa’s development objectives
must lie the ultimate overriding goal of human-centered development that ensures the
overall well-being of the people through sustained improvement in their living standards
and the full and effective participation of the people in charting their development
policies, programmes, and processes and contributing to their realization. We
furthermore observe that given the current world political and economic situation, Africa
is becoming further marginalized in world affairs, both geo-politically and economically.
African countries must realize that, more than ever before, their greatest resource is their
. people and that it is through their active and full participation that Africa can surmount
the difficulties that lie ahead.



9, We are convinced that to achieve the above objective will require a redirection of
resources to satisfy, in the first place, the critical needs of the people, to achieve
economic and social justice and to emphasize self-reliance, to empower the people to
determine the direction and content of development, and to effectively contribute to the
enhancement of production and productivity that is required. Bearing this in mind and
having carefully analyzed the structure of the African economies, the root causes of the
repeated economic crisis and the strategies and programmes that have hitherto been
applied to deal with them, we are convinced that Africa has no alternative but to
urgently and immediately embark upon the task of transforming the structure of its
economies to achieve long-term self-sustained growth and development that is both
human centered and participatory in nature. Furthermore, Africa’s grave environmental
and ecological crisis cannot be solved in the absence of a process of sustainable
development which commands the full support and participation of the people. We
believe in this context that the African Alternative Framework to Structural Adjustment
Programmes for Socio-Economic Recovery and Transformation (AAF-SAP) - which was
endorsed by the twenty-fifth Assembly of Heads of State and Government of the
Organization of African Unity (OAU) held in July 1989, and by the Conference of Heads
of State or Government on Non-Aligned countries held in Belgrade in September 1989
and by the forty-fourth session of the General Assembly of the United Nations which
invited the international community, including multilateral, financiai and development
institutions, to consider the framework as a basis for constructive dialogue and fruitful
consultation - offers the best framework for such an approach. We also wish in this
regard to put on record our disapproval of all economic programmes, such as orthodox
Structural Adjustment Programmes, which undermine the human condition and disregard
the potential and role of popular participation in self-sustaining development.

10. In our sincere view, popular participation is both a means and an end. As an

- instrument of development, popular participation is both a means and an end. An as
instrument of development, popular participation provides the driving force for collective
commitment for the determination of people-based development processes and
willingness by the people to undertake sacrifices and expend their social energies for its
execution. As an end in itself, popular participation is the fundamental right of the
people to fully and effectively participate in the determination of the decisions which
affect their lives at all levels and at all times.

II. PROMOTING POPULAR PARTICIPATION

11. We believe strongly that popular participation is, in essence, the empowerment of
the people to effectively involve themselves in creating the structures and in designing
policies and programmes that serve the interests of all as well as to effectively contribute
to the development process and share equitably in its benefits. Therefore, there must be
an opening up of political process to accommodate freedom of opinions, tolerate

4



differences, accept consensus on issues as well as ensure the effective participation of the
people and their organizations and associations. This requires action on the part of all,
first and foremost of the people themselves. But equally important are the actions of the
State and the international community, to create the necessary conditions for such an
empowerment and facilitate effective popular participation in societal and economic life.
This requires that the political system evolve to allow for democracy and full
participation by all sections of our societies.

12.  In view of the critical contribution made by women to African societies and
economies and the extreme subordination and discrimination suffered by women in
Africa, it is the consensus of the participants that the attainment of equal rights by
women in social, economic and political spheres must become a central feature of a
democratic and participatory pattern of development. Further, it is the consensus of this
conference that the attainment of women’s full participation must be given highest
priority by society as a whole and African Governments in particular. This right should
be fought for and defended by society, African Non-Governmental Organizations and
Voluntary Development Organizations as well as by non-African Non-Governmental
Organizations and Voluntary Development Organizations, Governments and the United
Nations system in due recognition of the primary role being played by women now and
on the course to recovery and transformation of Africa for better quality of life.

ole

13. We want to emphasize the basic fact that the role of the people and their popular
organizations is central to the realization of popular participation. They have to be fully
involved, committed, and indeed, seize the initiative. In this regard, it is essential that
they establish independent people’s organizations at various levels that are genuinely
grass-root, voluntary, democratically administered and self-reliant, and that are rooted in
the tradition and culture of the society so as to ensure community empowerment and
self-development. Consultative machinery at various levels should be established with
governments on various aspects of democratic participation. It is crucial that the people
and their popular organizations should develop links across national borders to promote
co-operation and interrelationships on subregional, regional, South-South and South-
North bases. This is necessary for sharing lessons of experience, developing people’s
solidarity and raising political consciousness on democratic participation.

14.  In view of the vital and central role played by women in family well-being and
maintenance, their special commitment to the survival, protection and development of
children, as well as survival of society and their important role in the process of African
recovery and reconstruction, special emphasis should be put by all the people in terms of
eliminating biases particularly with respect to the reduction of the burden on women and
taking positive action to ensure their full equality and effective participation in the
development process.



15. Having said this, we must underscore that popular participation begins and must
be earnestly practiced at the family level, because home is the base for development. It
must also be practiced at the work place, and in all organizations, and in all walks of life.

Role of African Govermnents

16.  We strongly believe that popular participation is dependent on the nature of the
State itself and ability of Government to respond to popular demand. Since African
Governments have a critical role to play in the promotion of popular participation, they
have to yield space to the people, without which popular participation will be difficult to
achieve. Too often, the social base of power and decision-making are too narrow.
Hence the urgent need to broaden these; to galvanize and tap the people’s energy and
commitment; and to promote political accountability by the State to the people. This
makes it imperative that a new partnership between African Governments and the
people in the common interest of societal and accelerated socio-economic development
should be established without delay. This new partnership must not only recognize the
importance of gender issues but must take action to ensure women'’s involvement at all
levels of decision-making. In particular Governments should set themselves specific
targets for the appointment of women in senior policy and management posts in all
sectors of government.

17.  We believe that for people to participate meaningfully if their self-development,
their freedom to express themselves and their freedom from fear must be guaranteed.
This can only be assured through the extension and protection of people’s basic human
rights and we urge all Governments to vigorously implement the African Charter on
Human and People’s Rights and the Universal Declaration of Human Rights, the

- Convention on the Rights of the Child, the ILO Convention No. 87 concerning Freedom

of Association and Protection of the Right to Organize and the Convention on the
Elimination of All Forms of Discrimination Against Women.

18.  We also believe that one of the key conditions for ensuring people’s participation
throughout the continent is the bringing to an end of all wars are armed conflicts. The
millions of African refugees and displaced persons are those with least opportunity to
participate in the determination of their future. We urge Governments and all parties to
Africa’s conflicts, domestic and external, to seek peaceful means of resolving their
differences and of establishing peace throughout Africa. In situations of armed conflicts,
we uphold the right of civilians to food and other basic necessities and emphasize that
the international community must exercise its moral authority to ensure that this right is
protected.



7.

19. We cannot overemphasize the benefits that can be reaped if, with the elimination
of internal strife or inter-country conflicts, the resources spent on defence were to be
redirected to productive activities and social services to the people. As rightly noted in
the African Alternative Framework to Structural Adjustment Programmes for Socio-
economic Recovery and Transformation, "it is not difficult to imagine what it would mean
to social welfare in Africa, with all its positive multiplier effects, if a saving can be
achieved in defence spending and non-productive expenditures." We believe that our
Governments can make such savings and we call upon them to do so urgently.

20. We are, however, aware of certain situations, particularly, for the front-line States
which continue to face the destabilization acts of apartheid South Africa. This
destabilization results in a debilitating diversion of resources that would otherwise have
been used to meet critical basic needs of the people in these countries.

] the international communi

21.  We call on the international community to examine its own record on popular
participation, and hereafter to support indigenous efforts which promote the emergence
of a democratic environment and facilitate the people’s effect:ve participation and
empowerment in the political life of their countries.

22, We also call on the United Nations system to intensify its effort to promote the
application of justice in international economic relations, the defence of human rights,
the maintenance of peace and the achievement of disarmament and to assist African
countries and people’s organizations with the development of human and economic

. resources. We also call on the United Nations system to implement its own decision to

have at least 30 per cent of senior positions held by women. Special efforts are needed
to ensure that African women are adequately represented at senior levels in United
Nations agencies, particularly those operating in Africa.

III. POPULAR PARTICIPATION IN DEVELOPMENT

23.  On the basis of the foregoing, we lay down the following basic strategies,
modalities and actions for effective participation in development.

A. At the level of Governments

1. African Governments must adopt development strategies, approaches and
programmes, the content and parameters of which are in line with the
interest and aspirations of the people and which incorporate, rather than

W)



alienate, African values and economic, social, cultural, political and
environmental realities.

We strongly urge African Governments to promote the formulation and
implementation of national development programmes within the framework
of the aforesaid aspirations, interests and realities, which develop as a
result of a popular participatory process, and which aim at the
transformation of the African economies to achieve self-reliant and self-
sustaining people-centered development based on popular participation and
democratic consensus.

In implementing these endogenous and people-centered development
strategies, an enabling environment must be created to facilitate broad-
based participation, on a decentralized basis, in the development process.
Such an enabling environment is an essential prerequisite for the
stirnulation of initiatives and creativity and for enhancing output and
productivity by actions such as: .

(i) extending more economic power to the pcople through the
equitable distribution of income, support for their productive
capacity through enhanced access to productive inputs, such
as land, credit, technology, etc., and in such a manner as to
reflect the central role played by women in the economy;

@) promoting mass literacy and skills training in particular and

development of human resources in general;

(iii) greater participation and consensus-building in the
formulation and implementation of economic and social
policies at all levels, including the identification and
elimination of laws and bureaucratic procedures that pose
obstacles to people’s participation;

@iv) increasing employment opportunities for the rural and urban
poor, expanding opportunities for them to contribute to the
generation of output and enhanced productivity levels and
creating better marketing conditions for the benefit of the
producers; and,

v) strengthening communication capacities for rural
development, mass literacy, etc.



Small-scale indigenous entrepreneurship and producers co-operatives, as
forms of productive participatory development, should be promoted and
actions should be taken to increase their productivity.

Intensifying the efforts to achieve subregional and regional economic co-
operation and integration and increased intra-African trade.

B. At the leve] of the people and their organizations

To foster participation and democratic development, the people and their
organizations should:

1.

Establish autonomous grass-roots organizations to promote participatory
self-reliant development and increase the output and productmty of the
masses.

Develop their capacity to participate effectively in debates on economic
policy and development issues. This requires building people’s capacity to
formulate and analyze development programmes and approaches.

Promote education, literacy skill training and human resource development
as a means of enhancing popular participation.

Shake off lethargy and traditional beliefs that are impediments to
development, especially the customs and cultural practices that undermine
the status of women in society, while recognizing and valuing those beliefs
and practices that contribute to development. Rural and urban people’s
organizations, such as workers, peasants, women, youth, students etc.,
should be encouraged to initiate and implement strategies to strengthen
their productive power and meet their basic needs.

Concerted efforts should be made to change prevailing attitudes towards
the disabled so as to integrate them and bring them into the mamstream of
development.

Create and enhance networks and collaborative relationships ambng
peoples’ organizations. This will have the effect of social involvement
capable of inducing social change.



Y 7. People’s organizations should support strongly and participate in the efforts
to promote effective subregional and regional economic co-operation and
integration and intra-African trade.

C. t

i0

We aiso call on the international community to support popular participation in

Africa by:
1.

Supporting African countries in their drive to internalize the
development and transformation process. The IMF, World Bank
and other bilateral and multilateral donors are urged to accept and
support African initiatives to conceptualize, formulate and
implement endogenously designed development and transformation
programmes.

Directing technical assistance programmes, first and foremost, to the
strengthening of national capabilities for policy analysis and the
design and implementation of economic reform and development
programmes. '

Fostering the democratization of development in African countries
by supporting the decentralization of development processes, the
active participation of the people and their organizations in the
formulation of development strategies and economic reform
programmes and open debate and consensus-building processes on
development and reform issues.

Allowing for the release of resources for development on a
participatory basis which will require the reversal of the net outflow
of financial resources from Africa to the multilateral financial
institutions and donor countries and their use for development
purposes and for the benefit of the people.

Reducing drastically the stock of Africa’s debt and debt-servicing
obligations and providing a long-term period of moratorium on
remaining debt-servicing obligations in order to release resources for
financing development and transformation on a participatory basis.

Ensuring that the human dimension is central to adjustment

programmes which must be compatible with the objectives and
aspirations of the African people and with African realities and must
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be conceived and designed internally by African countries as part
and parcel of the long-term objectives and framework of
development and transformation.

7. Supporting African NGO's, grass-roots organizations, women'’s and
youth organizations and trade unions in activities such as training,
networking and other programme activities, as well as the
documentation, and wide dissemination of their experiences.

ev GO'’s and voluntary development organizations

The African and non-African NGO’s and voluntary development

organizations have an important role in supporting recovery and development
efforts and popular participation initiatives and organizations in Africa. They are
urged to take the following actions:

1.

African NGO’s and voluntary development organfzations and their partners
should be fully participatory, demacratic, and accountable.

African NGO’s, voluntary development organizations and grass-roots
organizations should develop and/or strengthen institutional structures at
the regional, subregional and national levels, such as FAVDO, to bring
them together.

African NGO’s and voluntary development organizations should broaden
the dissemination of successful African popular participation and grass-root
experiences throughout the continent and the exchange of experience
thereon to create a multiplier effect and sensitize policy-makers.

The International Conference on Popular Participation is clear in its
recognition of the value of the contribution of grass-roots organizations and
NGO’s to Africa’s development and demonstrates that effective dialogue
between Governments, NGO’s and grass-roots organizations is essential and
valuable. This Conference recommends that national fora be established to
enable honest and open dialogue between African Governments, grass-
roots organizations and NGO’s in order that the experience of grass-roots
participatory development informs national policy-making.

Non-African NGO's and voluntary development organizations should give
increased support and target their operations within the framework of
national economic strategies and reform programmes aimed at
transforming the structures of the African economies with a view to

11



E.

10.

11.

internalizing the development process and ensuring its sustainability with a
particular focus on the human dimension and people’s participation,

Non-African NGO’s and voluntary development organizations should give
due recognition to African NGO’s and participatory, seif-reliant
development initiatives launched by African grass-roots organizations.

Non-African NGO’s and voluntary development organizations should utilize
African expertise to the maximum extent possible with regard to their
development work in Africa and advocacy and campaigning work at the
international level.

Non-African NGO’s should strengthen their advocacy work internationally
and in their home countries and with regard to bilateral donors and the
multilateral system, closely monitoring their response to the African crisis
and holding donor governments and agencies accountable for their policies
and actions. In particular, non-African and African NGO’s should
formulate a programme of action geared towards their fullest participation
in the end-term review of UN-PAAERD.

Co-operation and dialogue between African and Non-African NGO’s and
voluntary development organizations should be strengthened to increase the
effectiveness of their interventions at the community level and the building
of greater understanding on the part of international public opinion of the
real causes of the African socio-economic crisis and the actions that are
needed to deal with its root causes.

Non-African NGO’s acknowledge that their influence as donors is often
detrimental to ensuring genuine partnership with African NGO’s, voluntary
development organizations and grass-roots organizations and affects the
enabling environment for popular participation. In that context co-
operation in all its forms must be transparent and reflect African priorities.

African and non-African NGO’s and voluntary development organizations
should, in addition to their traditional humanitarian activities, increasingly
provide support for the productive capacities of the African poor and for
promoting environmentally sound patterns of local development.

At level of the media and communication

1.

The national and regional media should make every effort to fight for and
defend their freedom at all cost, and make special effort to champion the
cause of popular participation and publicize activities and programmes

12



thereof and generally provide access for the dissemination of information
and education programmes on popular participation.

Combining their indigenous communication systems with appropriate use of
modern low-cost communications technology, African communities and
NGO’s, voluntary development organizations and trade unions and other
mass organizations must strengthen their communication capacities for
development. Regional and national NGO’s should participate in the
assessment of Africa’s Development Support Communication Needs to be
carried out under the auspices of the United Nations Steering Committee
and the United Nations Inter-Agency Task Force on UN-PAAERD.

level of women’s organizations

In ensuring that the participation of women in the development process is

advanced and strengthened, popular women’s organizations should:

1.

" Continue to strengthen their capacity as builders of confidence among

women.

Strive for the attainment of policies and programmes that reflect and
recognize women’s roles as producers, mothers, active community
mobilizers, and custodians of culture.

Work to ensure the full understanding of men, in particular, and the
society, in general, of women’s role in the recovery and transformation of
Africa so that men and women together might articulate and pursue
appropriate courses of action.

Implement measures to reduce the burden carried by women through:
(a) advocating to the society at large, including central and local
government levels, the importance of task sharing in the home and
community, especially in the areas of water and wood fetching, child
rearing etc.; (b) promoting the establishment and proper functioning of
community-based day care centres in all communities; and (c) striving to
attain economic equality by advocating the rights of women to land and
greater access to credit.

Women’s organizations should be democratic, autonomous and accountable
organizations.

13



G.

-H.

At the level of organized labour

Trade Unions should:

1. Be democratic, voluntary, autonomous, and accountable organizations.
2. Initiate, animate, and promote mass literacy and training programmes.
3. Organize and mobilize rural workers in accordance with ILO Convention

141, which African Governments are strongly urged to ratify.
4, Defend trade union rights, in particular the right to strike.
S. Assist in the formation of workers’ co-operatives.

6. Assist in organizing the unemployed for productive activities, such as the
establishment of small- and medium-scale enterprises.

7. Give special attention to effective and democratic participation of women
members at all levels of trade unions.

8. Promote work place democracy through the call for the protection of
workers’ rights to freedom of association, collective bargaining and
participatory management.

- At the level of youth and students and their organizations

Considering the centrality of the youth and students in Africa’s population and the
recovery and development process, the following actions should be taken:

1. Preparation and adoption of an African Charter on Youth and Student
Rights to include the right to organize, education, employment and free
public expression.

2. The full democratic participation of youth and students in African society
requires immediate steps by Government, popular organizations, parents
and the youth themselves to eliminate the major impediments to youth
participation, such as frequent bans on youth and student organizations,
police brutality against unarmed protesting students, detention and
harassment on campuses, dismissal from studies and the frequent and
arbitrary closure of educational institutions.

14
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3. Youth, students, Governments and the international community must join
forces urgently to combat growing drug trafficking and drug abuse. We
also urge Governments to sign and ratify the International Convention on
the Illicit Trafficking of Drugs and Psychotropic Substances.

4, The advancement of youth participation in development also requires the
protection of Africa’s minors against forced military service, whether in
national or insurgent/rebel groups.

S. African youth and students should organize national autonomous
associations to participate in and contribute to development activities and

programmes such as literacy, reforestation, agriculture and environmental
protection.

6. Student and youth organizations must also strive to be democratic,
accountable, voluntary, and autonomous and should co-ordinate their
activities with workers’, women’s and peasant organizations.

7. National youth and student organizations should take urgent steps to
strengthen and further democratize existing pan-African youth and student
organizations to make them play their roles more effectively in Africa’s
development process.

IV. MONITORING POPULAR PARTICIPATION

We proclaim the urgent necessity to involve the people in monitoring popular
participation in Africa on the basis of agreed indicators and we propose the use of
the following indicators, which are not necessarily exhaustive, for measuring the
progress in the implementation of the recommendations of the Charter..

1. The literacy rate, which is an index of the capacity for mass participation in
public debate, decision-making and general development processes.

2. Freedom of association, especially political association, and presence of
democratic institutions, such as political parties, trade unions, people’s
grass-roots organizations and professnona] associations, and the guarantee
of constitutional rights.

3. Representation of the people and their organizations in national bodies.

4. The rule of law and social and economic justice, including equitable
distribution of income and the creation of full employment opportunities.

15



26.

27.

5. Protection of the ecological, human and legal environment.
6. Press and media freedom to facilitate public debate on major issues.
7. Number and scope of grass-roots organizations with effective participation

in development activities, producers and consumers co-operatives and
community projects.

8. Extent of implementation of the Abuja Declaration on Women (1989) in
each country.

9. Political accountability of leadership at all levels measured by the use of
checks and balances.

10. Decentralization of decision-making processes and institutions.

We are convinced of the imperative necessity to follow-up and monitor the
implementation of this Charter and to report periodically thereon on progress
achieved as well as problems encountered. We accordingly recommend that at
the national level a follow-up mechanism on which representatives at high level of
Government, trade unions, women’s organizations, NGO’s, voluntarily
development organizations, grass-roots and youth and student organizations will be
members.

At the regional level, we propose a joint OAU/ECA Regional Monitoring
Machinery on which also, in addition to representatives of these two organizations
will be representatives of the network of organizations named above. This
regional monitoring group will submit biennial progress reports on the
implementation of the Charter to the ECA Conference of Ministers and the
Assembly of Heads of State and Government of the OAU.

CONCLUSION

This Conference has taken place during a period when the world continues to
witness tumultuous changes in Eastern Europe. Even more dramatically, this
Conference has taken place during the very week when Nelson Mandela’s release
has exhilarated all of Africa, and galvanized the international community.
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2.

30.

31.

32.

There is an inescepable thread of continuity between those ecvents and our
Conference; it is the power of people to effect momentous change. At no other
time in the post-war period has popular participation had so astonishing and
profound an impact.

History and experience both teach that this world never works in compartments.
The forces of freedom and democracy are contagious. Inevitably, and irresistibly,
popular participation will have a vital role to play on.the continent of Africa, and
play that role we will.

It is manifestly unacceptable that development and transformation in Africa can
proceed without the full participation of its people. It is manifestly unacceptable
that the people and their organizations be excluded from the decision-making
pracess. It is manifestly unacceptable that popular participation be seen as
anything less than the centerpiece in the struggle to achieve economic and social
justice for all.

In promoting popular participation, it is necessary to recognize that a new
partnership and compact must be forged among all the ACTORS in the process
of social, political and economic change. Without this collective commitment,
popular participation is neither possible nor capable of producing results. we,
therefore, pledge to work together in this new partnership to promote full and
effective participation by the masses together with Governments in the recovery
and development process in Africa.

We, the people here assembled, have no illusion that the Charter will be
embraced overnight by all of those to whom it is directed. But we are confident
that this document is an indispensable step on the road to everything we would
wish for the people of Africa.

Done at Arusha, the United
Republic of Tanzania
16 February 1990
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UNITED STATES INTERNATIONAL DEVELOPMENT COOQPERATION AGENCY

AG;NC\' FOR INTERNATIONAL DEVELOPMENT
WASHINGTON. D C. 20823

9 DEG 1380

[ ]
TH.E ADMINISTRATOR

MEMORANDUM FOR THE EXECUTIVE STAFF AND MISSION DIRECTORS”

SUBJECT: 1Increasing Local Participation in AID-Assisted
Project Activities

I would like to make sure that we are doing everything
we can to encourage local people's participation in develop-
ment projects supported by AID. Quite aside from the virtues
of participation as a good in and of itself -- and in enhancing
the prospects for human rights, equitable development, civic
involvement, pluralism, private sector activation, ete., --
there are at least two purely pragmatic reasons for encouraging
participation.

First, projects which incorporate substantial elements
of local participation have been shown, through our impact
evaluations and other evidence, to work better and to enjoy
enhanced prospects of becoming self-sustaining. For example,
people who participate in local infrastructure projects tend
to ensure their future use and maintenance. Similarly,
technology transfer occurs more readily and effectively when
thgsz who are to use it participate in determining its scit-
ability.

Second, participation acts as a force that generates
additional resources for development overall; that is, people
who are actively involved tend to contribute more to the
process and thus magnify the impact of external resources.

While considerable progress has been made in broadening
participation in the sharing of benefits from AID-assisted
projects, I £ind on-the basis of my visits to AID missions
and our projects, and in my conversations with Washington
staff, that participation in decision-making, including the
planning, design, and implementation of AID-supported activities,
has been relatively limited. There are various reasons for .
this. Part of the problem lies in our varying definitions of
participation, definitions that confuse it with government
decentralization on the one hand, or local mobilization by

. * Telegram to AID Missions ‘ | /
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external forces on the other. While these may constitute
efforts in the right direction, I believe the best working
definition of participation is contained in AID's 1975 Report

to the

Congress on "Implementation of 'New Directions' in

Development Assistance":

Economic benefits are widely and significantly shared
by the poor wvith the objective of narrowing the
relative income gap between rich and poor, for example,
the co-op which benefits small farmers.

Decisions concerning the activities to be carried out
are made, preferably, by those benefited (for example,
the poor), or if not, at least with effective consulta-
tioq and substantial acceptance by those benefited.

The activity in which they participate is, ideally, a
learning experience for benefited persons, which

' increases their technical skills and/or their capacity

to organize for common purposes and for greater access
to the benefits of development.

The poor make a significant contribution in effort
and resources to the activities from which they
benefit, for example, through perscnal savings, or
serving as members of local planning or project
implementation committees, or through actual project
impiementation. .

The participation and contribution of women should be
explicitly taken into account under the above mentioned
considerations, for example, any of the above or other
examples when the participants are women."

I suggest we use this definition as an importént'criterion
for developing, reviewing, and assigning priority to projects.

Some further doubt the degree to which AID, with its
responsibility to work with and through host governments,
with its existing institutional structure and procedures, and
with a relatively limited field staff, can achieve genuine
community participation in the same way as can Peace Corps
volunteers and PVOs at their best. I am concerned that within
AID there is sometimes more talk about what cannot be done
than on what can be done and how. Yet AID has a record of
. some accomplishment (probably more than any other bilateral

or multilateral assistance agency) and a growing body of
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knowledge on participation on which to draw.

Attached are two short papers which examine some
of our experience to date and offer candid and, I think,
valuable explorations of the issues, of some of the
problems faced in AID, and of some suggested solutions
to them. Certain of these institutional changes, or
others, may be desirable and feasible. I am asking
PPC, in consultation with DSB, to further analyze the
propositions advanced here and to prepare concrete
recommendations on what steps need to be taken to enhance
participation in AID-assisted activities. At the same
time, however, I believe that many of our constraints
can be overcome if all of us, in the Missions and in
Washington, simply use our imagination in thinking up
more creative ways of conducting our activities. The
need for enhancing participation will be around as
long as AID exists. The project design and approval
process, as well as our evaluations, are, and should be,
increasingly taking participation concerns into ‘account.
The Foreign Assistance Act requires us to do so, and
Congress is interested in our progress in this area.
The next Administration will be faced with the same
challenge. . Therefore, I am asking all of you to share
these papers with your staffs, to convey to PPC any
suggestions you may have, and meanwhile to see what
you can do to enhance the participation elements in
all projects on which you are working. .

Dou&!"ﬁ'

Attachments: -
1) "Participation and Development"
2) Cornell Note

" ——




DISCUSSION PAPER

PARTICIPATION AND DEVELOPMENT

AlD's attempts to implement a participatory development strategy have, to
some axtent, been hampered by a lack of specificity in designing such a
strategy. ‘Yet, in the last twenty years, AID has gained considerable ex-
perience withpasticipatory approaches to development, which has generated
certain lessons. By reviewing these lessons, and expanding our application
of what they teach, we will be able to maintain our presenn leadership
position among donors in this area.

The key assumption of this paper is that AID will be able to operationalize
a series of steps which, regarded and implemented in a systematic fashionm,
will yield a self-sustaining, participatory development process. Perhaps
the most difficult premise to assimilate in organizational and institutional
terms, taking the AID point of view, is as follows: it is those who will
live out the development project impact, and thus the development process,
who should own, operate, and define it. 1t is customary in AID to denote
these persons and groups, including whole societies, as anticipated or in-
tended beneficiaries. They might more usefully be termed and perceived as
participants for other than rhetorical purposes.

To achicve participatory development goals, AID must be willing to cede
responsibility to participants--individual small producers and producer
households, communities, regional administrations, host country government
entities, parastatals, voluntary associations and others--to engender and
help to sustain participant ownership and self-management. This does not
mean relinquishing accountability, but it may mean relinquishing the sense
of being in charge. Where there are real economies of scale, Al1D should
continue to use intermediaries of various sorts, especially if these are
host national participants, but AID need not attempt to put itself out of
business on the assumption that it cannot achieve such goals because it is
a relatively large, external donor agency. Rather, it should define its
comparative advantage as against that of a variety of types of in:etmedi-
aries.

More ready and real accountability for such a participatory development
strategy and its successful outcomes will come from a shift in emphasis
from desiyn, redesign and intensive review of projects before start-up, to
a set of clear criteria for starting a participatory process--including
institutional reorganization--with additional clear criteria for sub-project
activities. Intensive, upfront design tends to leave little room for par-
ticipatory design and implementation including needed changes in both, which
such participaion may engender, and equally shifts attention from shared
responsibility for implementation and evaluation. Intensive pre-approval
review which is based on vague and poorly-understood criteria does little
but delay the start-up of projects (see Figures 1 and 2). 1t is expensive
in personnel time, and serves as a disincentive for innovation, and for
risk-taking in the field missions. Here, AlD is part of the problem, but
can eliminate itself as a constraint by:

— establishing clear criteria for review, perhaps on a point system

similar to that used for contract proposal evaluation;
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.=— making those criteria clearly undurstood in AID/W and in the field,
and then sticking to them long ernough' to see what impact they have on
project results;

- ‘requiring, at.the P1D stage, a realistic and persuasive participation
plan to be implemented during PP and implementation stages, and
assessed during ex-post evaluation;

— informing the field that projects which have such plans will receive
first right6 of review, and first priority in funding, and sticking
to it;

-- initiating the above steps in the context of a learning process, which
will be extended to intermediaries, such that the message. is that this
is something more than a fad, and such that tools are provided to car-
ry it 'out. ,

Achieving the key elements of participation requires special emphasis on in~ '
stitutional arrangements of at least two kinds:

-~ institutions through which there will be representative participant
involvement at every organizational level, and through the entire
project/program cycle, yielding genuine arl effective participation
in the identification of needs, ways to meet those needs, necessary
and appropriate activities, and ways to correct the results of any
incorrect assumptions made as these are determined by the participants;

— institutions through which implementation tasks and responsibilities
can be allocated equitably and in a timely fashion, as much as pos-
sible by those who will have to carry them out.

Experience fndicates that in many environments, the most effective organiza-'
tional mode for such institutions is a decentralized one, with authority for
decisions, implementation, and resources for allocation resting as far down
the system as possible, and thus the closest to the level at which the activ-
ities take place. However, not every task in support of a development ini-
tiative is best done at the bottom of the administrative structure, and in
any event, most governments and par4astatal institutions seek to preserve
central authority. The level and type of organizational/institutional modi-
fication or strengthening that should take place will depend on the problems
to be solved and the nature of the resulting development activities. But
again, as a general proposition, the more the end-users are involved in de-
cision-making and implementation, the more likely it is that the activities
and their impacts will become self-sustaining.

Participation does not usually happen of itself when new, "rizky" behaviors
are called for, especially where-there is a history of top-down and top-
heavy development interventions. Traditional values which support reaction-
ary or traditional power relations often must be modified before participation
can take place. This means that some regimes and political structures are
basically antithetical to a participatory development strategy, and AlD must
accept this reality. This also means that at regional and local levels, for
participation to take place, elites will have to be coopted, circumvented,

or curbed long enough for new social, economic and political mechanisms to be
put in place so that participation can occur. These kinds of realities cannot

usefully be put in the critical assumptions column of a log frame and thus be
A
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assumed away. Development is a dynamic social process, and a highly political
one, and we must accept the premise that changes in economic behavior entatl
changes in social and political behavior at various levels of any society.

Three common objections to participatory development strategies often arise in
AID. Yet, our experience indicates that without participation, we usually do
not achieve self-sustaining development. The objections are: 1) participa-
tion takes too long, and is outside the time horizon of ALD LOPs; 2) partici-
pation = small = low funding levels, thus to transfer large amounts of donor
funds, participation must be de-emphasized; 3) to engender and support a par-
ticipatory development process requires too much donor personnel time. Re~
sponses to these objections are as followss

1) AlD is accustomed to doing phased and follow-on projects--that is in
part how we stay in business. We know that development does not
usually take place in four-six years whether or not our projects are
limited to that time span. This is recognized when we are not rais-
ing participatory strategies as an issue, but oftem is forgotten when
we are.

]

2) Following through on the key elements of participation in a systemic
and systemmatic fashion means operating at all levels. "Pure" par-
ticipation in the community development mode may be only the begin-
ning, or only the end of this dynamic process. Further, local-or
base-level activities need not be small, e.g., Egypt's ORDEV village
development initiative, and Indonesia's irrigation experiments with
water-user associations. These can be massive programs, and articu-
lated into national-level systems. The systemic nature of a partic-
ipatory strategy suggests potential for greatly increased funding
requirements once the system is understood and accepted, including
by AlD. Figure 3 gives an illustrative list of projects of this
type from AID's current program which range from $6-40 million for
LOPs of six years maximum.

3) AID personnel and their time is presently in short supply. However,
a shift away from upfront design and review toward generating a par-
ticipatory process and appropriate criteria for its perpetuation, can
possibly, over time, reduce the personnel time requirement over what
it now is, or in the worst case, lead to breaking even. Increased
use of appropriate intermediary institutions, including those within
the host country, throughout the project cycle--and beginning with
the preparation of the CDSS--is likely to yield more participation
and to cut' AID personnel time requirements overall. Reductions in
upfront and-long-term personnel -involvement--including that of U.S.-
based intermediaries-- could be introduced as an indicator of success
for AID projects. This would, in participatory terms, mean doing
more with fewer.

-
T -

The recommendations that follow are premised on the fact that AID is mandated
to carry out participatory development, that AID's host countries essentially
know and accept this mandate, that AID has a certain comparative advantage

and track record in doing this, and that AID will continue to operate both as
a provider of development funds and of technical assistance in a project mode.

\©



Recommendations:

1. Exphasize new guidelines on participation in PID and PP sections of Hand-
book 3, and amplify them with further guidance to the field in a special mes-
sage on participatory strategies and tools to carry them out. This means
instituting a participatory learning process with the field missions.

2. Cite successful examples of risk-taking, innovative field projects now in
implementation or final stages of approval which are most likely to achieve
participatory goals, thus helping missions with models that have already
worked and been approved, and giving recognition to those missions that have
already done this on their own.

3. Give all possible consideration to using viability of participatory de-
velopment strategies as a criterion in determining country funding levels.
Some regimes will clearly never permit participatory development at any sig-
nificant level unless it is made clearly in their interest to do so. Negative
human rights assessments are a fairly good indicator of viability in this

4. On an experimental basis--perhaps one country per region--initiate a co-
operative, participatory CDSS preparation process that involves host country
officials, scholars, PVOs, NGOs, and citizens from the outset {(here a model
is the last Philippines CDSS), and stress institutional factors and macro-
level social analysis. Together with this, institute the preparation of
country socio-economic and political profiles which can then be updated in the
CDSS process. This would save personnel time, improve understanding of dy-
namic processes in the country, eliminate endlessly reiterated social and
other analyses in the project preparation process, and involve host country
individuals and groups whose capacity can then be evaluated and tapped for
participation in project preparation, implementation, and evaluation.

S. Clarify the policy on ugse of intermediaries, spelling out options and
appropriate matches of intermediary strengths and styles with development
problems to be solved. AlD should define its own comparative advantage here
positively, rather than by default. Host governments and other host nationals
should be consulted hure, especially because they do not make the fine dis-
tinctions we do between AID and its various contracted "arms.' Here, matters
of scale, problem definition, size and style are crucial. AID has a good
track record, and need not give over responsibility for participatory strate-
glies to others out of a sense of failure.

6. Do not set "p a new category or stream of "participatory" projects, but
rather, explsa’'. what key elements of participation are critical for which
kinds of environments and problems in development. Here, the matter of
societal and administrative/managerial levels is crucial.

7. Reward creative, risk-taking behavior on the part of AlD personnel and
AID contractors through an incentive system. 1f projects realistically
emphasizing participation are first reviewed and first funded, on a consistent
basis for long enough to get going, a real incentive should thus be provided.
However, individuals in,the system and its dependent organizations need also
to be rewarded. The present personnel system, including the rotation of per-
sonnel after short tours, means that there is little accountability, and little
revard for good service except at the highest levels of mission staffing

patterns. PER criteria should be evolved that will take into account inno-
H ) {
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vation on the part of individual officers in project conception and implemen-

tation. The present system is hard put to know how to reward creativicy.

This can be changed even if the main reality remains transfer of funds, and

rates ofnoblﬂgacions.. °

8. Encourage accountability without arrogance and proprietariness om the part
of individuals and groups in ALD. This applies equally to AID/W and to field
staffs and--coincidentally --to contractors. Further, it must be empha-

sized that participation is not a substitute for accountability, but rather a
means of shifting at least part of the accountability to those who will live
out the results of our development interventions. Our logo is a handshake, . @
not a handout. 1f necessary, educate the Congress to understand that AlID can
be publically accountable in the U.S. context without having to be ."in charge"
in the host country context. This may mean modifying the Congressional Noti-
fication requirements in addition to new changes in the CP process. How much
does the Congress really want to know, and when? ‘

9. Revise the Project Documentation guidance to allow for more timely modi- ®
fications based on implementation experience; social change is quintessential

to development, and participation will inevitably entail changes in project

content and operation. Thus, modifications should be seen as the rule, and

not as the exception.

10. Adjust as much as possible procurement regulations that inputs, includ-

ing required project staff and commodities arrive on time, not two years after o
project start up as is often now the case. This weans making our contracting
procedures work more effectively, and possibly revising the RFP mechanism,

starting it earlier in the cycle, even if there is a loss in specificity.

This, added to shortening upfront design time should increase opportunities

for participation, and also speed up the whole process. This will require an
intensive effort to educate AID contracting staff in development objectives, . ®

11. Disseminate Agency-wide, new guidance on conformity with Section 611 (a)

(1), the "adequate planning requirement," so that each project review commit- -

tee does not have to reinvent it each time it reviews a project, and so that

each mission does not have .0 guess how reviewers will interpret it each time

they design a project. Figure 2 indicates how often this has been an obstacle

to speedy approval and project start-up. Figures 1 and 3 include projects o
which are still subject to delays because of lack of clarification on this

issue.

12. Endorse the new social analysis guidance that is currently being pre-

pared by AID social scientists. Social analysis at the CDSS level and at

the project level is a useful venue for identifying appropriate participating
institutions and organization, and new modalities for them to operate under ®
to enhance beneficiary participation. Presently, social analysis occurs too

late in the project cycle, is not used as a criterion for review or evaluation,

is not pursued during implementation, and is regarded essentially as an add-on
rather than as an intrinsic and useful part of project development or imple-
mentation. 1€ this changes, social analysis of the right- kind can also facil-

itate the development and use of monitoring systems that will help project

operators and project beneficiaries assess project performance and improve it. ®
To achieve this, the present strength of social scientists direct-hire.and on
contract must be maintained. Each mission probably cannot have the requisite
personnel strength in this area. Whereeverpossible host national social

scientists should be involved in carrying out social analysis, eithet_along.

N
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or in tandem with AlD social scientists on TDY or présent in mis~
sions.

13. Develop improved project formats which both provide for participatory
project design and implementation and reduce the discouraging time lags which
now occur between identification of projects and actual implementation. These
could involve a refinement of present approaches involving (a) phased project
development, i.e. AID/W approval on the basis of a general design which in-
cludes a process by which funds will be incrementally obligated in the field
following more specific design of the activities by the local population to
occur during the early implementation phases and continue in an iterative
fashion through the life of the project; (b) allocation of funds to an inter-
mediary institution in the recipient country, which would then engage the pop-
ulation to be benefitted in a participatory process of identifying designing
and implementing sub-project activities. Figure 3 is a listing of projects
which have been designed along these lines and which can offer useful in-
sights to guide future efforts.

These recommendations can be followed either as they are, or in modified
form, within the current ALD context, including its present funding, and
personnel constraints. To implement them effectively will require a learn-
ing process, for AlD/W as well as for the field. This will, in a sense, be
a continuation and reinforcement of the learning process necessitated by the
delegation of authority to the field. Each of these recommendations will
probably entail further changes, so flexibility is very important. To carry
them out will mean initiating and/or strengthening a participatory communi-
cation process within AID. 1f this is done carefully and is perceived as
genuine, it should improve morale considerably, which in itself will help

to get the job done better. ‘ ‘

Drafted by:DS/RAD:ALMorton:11/25/80
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November 24, 1980

Toe Jexry French, DS/RAD

Theoughs Joim Esrbeson, DS/RAD

Froms Norman Upboff, Cornell RDPP .
Re: Increasing Participation in AID Projects

Under the cuoperative agreement which our Cornell Rural Development Commit-
tee has with you- office for applied research, consulting and knowledge generation on
‘rural development participation,” v have been involved with a number of missions,
assisting in socio-economic analysis and implemeutation to strengthen the participatory
aspects of projects. The observations in tlhis memo are “interim® for two reasonss
(1) our work in the ficld ranges b:iwecn (ne and two years so far, and (2) not all
learning is yet accumuiated centrally (== operate in a relatively decentralized mammer,
practicing what we preach). W¢ -il be weparing a more extensive and detailed
* analysis of what AID can do to promoi2 partici == nonm:uprojecu, drawing more fully
oo the knowledge we have gained in mary rrlitogi.

The missions and projec’s we hix< norked with most extensively are:

(@) Jamaica: Iktegted Run! Development Projects '

(b) Yemen: Local Deveis;:ent Association Project;

(c) Botswani: Rural Development Sector Grant; and

(d) Sei Lanka: Gal Oya Water Management Project.
We bave worked with other missicns less intensively or less directly on participation
issues, but o interactioz with them also comtributes to our understanding of the
problems of increasing participation in and through AID projects.’

The missions we have been working with have indicated a particular intevest in
working on problems of perticipation and we have valued and learned from the
collaborative relationships. Under the cooperative agreement, our task is to be of

assistance to missions and to be developing knowledge of broader use to AID and the |,

! Camercons (Community Development), Costa Rica (Land Titling and Community
Development, Dominica (Local Government), Dominican Republic (Agricuitural Sector
Assessment), m:;ﬁd, Indonesia (Land Settlement Evazluation), Liberia
(Training for Nepal (Participatory Rura! Development),

(CDSS and Project Formulation Participation), Tonisia (Monitoring Decentralization).

In sddition we have done case studies om participation is agricultural research in

Guatemala, Honduras and Cameroons, in decentralization in Tanzania and Philippines,

::p.ladmdm:hwmdutaahmwsam
pper Volta.
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development community. The latter efforts sometimes makes us look like ‘Monday
morning quarterbacks,® second-guessing persons who had to be calling the plays as they
came along, [t should be said that we have great respect for those with whom we have
worked and we cannot say that we would always have done differently or better at that
staje under the circumstances. We hope our comments will be received in the spirit
they are given, not as fault-finding but as belping to build knowledge on a very
important subject on which there is very little systematic knowledge to draw on. We
focus here on what AID might do institutionally to promote and sustain participation,
especially by the poor majority.

Approach
1. There is need to be clearer and more concrete about participation in project

documentation. Although participation is a complex subject, it can be analyzed and
dealt with more tangibly than is done in most project planning and assemsment.> Exactly
what participation is expected, and from whom, sbould be thought through and stated,
and responsibility for supporting this participation should be assigned. Even though the
projects we have been working with are probably better than most when it comes to
provision and support of participation (the Sri Lanka mission, for example, istroduced
water user organizations into the project deligli after the consultants and bost
government had ignored ther.), there is still considerable ambiguity ca "participation”
in a oumber of projects. This contributes to glossing over participation efforts once
projects are underway. Neitber mission leadership nor AID/W should accept
. geveralities about “participation” when greater specificity is both possible and
desirable. ‘

Z All assumptions about participation need to be checked out with proposed
participants/beneficiaries. Though it is unrealistic, as well as inconsistent with a
participatory approach to development, it sometimes happens that projects call for
farmer participation in bench terracing or in field chamnel cleaning, for example,
without having consulted with the farmers to determine whether they are willing and
able to do this and on whai terms. Without wishing to further burden the
documentation process, it seems there should be genuine consultation with proposed
participants/beneficiaries concerning their participation, and some documentation on

 the cutcome of this consultation.

ZMeans for applying "participation® analysis are presented in Jobn Coben and
Norman Upboff, Rural Development Participation: Concepts and Measures for Project
Design, Implementation and Evaluation, Cornell University, Rural Development Com-
mittee, 1977; also in Coben and Uphotff, "Participation’s Place in Rural Development:
Sesking Clarity though Specificity,” Woreld Development, March 1980.

[
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I

3. mﬂ!b’ to lesrn how to introduce and icipation in fic
settings. um approaches to participation and to setting up local organizations
do mot work. Enrything we have seen suppo-ts the argum ..t of David Korten that
trying to develop a "model” or a "Liveprint” and then to replicate it through staff who
bave not gone through the “learning process® from the outset is faillure-prone. It is
best to start out with considerable bumility and open~endedness, and to be prepared to
experiment and adapt. This approach is needed to build up a cadre whbo thoroughly
understand the prublems, have confidence ix their ability to cope, and asre committed to
seeing the effort)through. Effective commumication and problem-solving capacity
camnot be decreed, but must be nurtured.

4. Realistic ticipationm objectives should be set, with some flexibility in terms
of schedule. The observations in paragraphs 1 and 3 above are not comtradictory,
| though they may spem so on superficial cxamination. The objectives of participation
. peed to be clear, formulated in accord with to paragraph 2; the means then need to be
devised as suits the circumstances. One project we know specified a “target” of
organizing 19,000 h(nm within four years, sben there was not yet even a framework
or cadres for this in place. It might be possidle to satisfy this ¢+-:-get formalistically,
but not in a way that would yield sustained and effective participation. As AID and
others get more experience with paxticipatory approaches it will become easier to set
move realistic objectives and schedules for projects.

5. Care should be taken that “concrete® activities do not displace the experi-
- mentation and support needed for participation. Because more “progress’ is shown by
construction, which involves getting equipment in place and meeting tangible targets,
there is tremendous temptation, even pressure, to short-cut the needed owrturing of
participatory institutions and practices, including the reorientation of techmical and
administrative staff working with rural people, as discussed below. Especially as
difficulties are encountered, and when “the people are not cooperating” to help meet
project schedules, we see impatience and a wavering in the entbusiasm for
participation. It is tempting to substitute physical accomplishments for real
development of productive capacity in the country. But fencing ranches or dredging
cbanmels produces little benefit unless people are prepared and organized to utilize
them. Sapervisors of project managers need to be supportive of the "software® side of

3xorten’s sualysis is one of the most valuable we bave seen: ‘“Community

and Rural Development: A Learning Process Approach,” Public

Organization
Administration Review, September-October 1980. He bas been working with oor
project in Sri Lanka.
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projects, because certain kinds of insistence on “resuits’ will drive out efforts at
institutional development.*

6. While there can be no direct "transfer” models for participation, there can
be useful interchange of experience. While the “learning process” approach described

above requires in-country evolution of arn appropriate framewcrk and relisble cadrs,
learning from others’ experience, particularly similar LDCs, cau be very useful. Our
chmlmtsndmdashvebeaaﬂcwmmfdugadoumdhdpm
in-country focus on key issues by drawing on experience eclsewhere. We would zlco
stress the value of direct exchange of experiexce, by bringing in officizls or rescarchers
from LDCs and sending key project persomnel to visit places with some saccess in
fostering participation. Under cur cooperative agreement, for example, we have
brought the Bangladesh Secretary of Agriculture, a knowledgeable propoment of
paxticipatory approaches, to Nepal, and P!’nhppmc oﬂ:aah experienced in organizing
irvigation associations to Sri Lanka.

7. Work needs to proceed according to the local tempo, with due appreciation of
local ways of doing things. This does not miean that project managers sbould oot be
“pushing” things along — they should and must. But the “touch® should be appropristely
firm or d'elicate. dependivg on the pecple involved, the source of resistance, the
cultural porms, etc. This bas been particularly evideut with the Yemen project. There
are inevitable temptations, and pressures, to override local practices in order to mcet .
project deadlines. Sometimes this is jutifiable and may indeed open up new
participation possibilities. But our caution, based om observation, is that {arcing issues
usually results in bollow victories; the schadule may be met, but the supportiive bedavior
# not achieved. Amﬂndnisdmw?wmnnhdﬂauwaﬁn,

‘A project in Botswana befove we mwted working there exemplities this, the first

mdmmmwm:odﬂ}yac«mbhmdmmanydameof
small stockbolders which would utilize improved range and livestock mamagement
systems. Although the project was designed as a reseasch program ' foster and
examine appropriate systems, its purpose became, instead, establishing over a dozen
mmdmntﬁnmnuﬂmdwgdactmmm “Texzs
ranches for groups,® as the Odells describe them. Unfortimately, AlD involved no staif
mthm&mwﬁhlahhﬁ&hmﬂummuhd
organizing groups. °After largely futile and misunderstood imitial attempts to develop
group ranches, the goal was rednced to establishing only three such units. In 1977,
roject was phased out having managed to get only one ranch, with 15 members,
a very shaky and problematic start.” Marcia aod Malcolm Odell, “Pastoralism
legnaScni—AﬁdEnvbmem, mmﬁfn'«&pm?&mﬂn
African Livestock Projects, Harper’s Ferry, West Virginia, September 1979, p.
investment of staff and time in figuring out how to get such groups

aiﬁmlpvjxtm,wquhnmdnmndmcmu.
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emphasizing that resuits for the longer rus are more important thas checking off
*sccomplishments.”

8. Cars must be taken not to create exaggerated expectations. This is ome of
the mom difficult admonitions becanse (o0 some extent it contradicts paragraph 2 above.
The mere presence of cutsiders creates expectations, and the temptation of outsiders,
im crder to slicit cooperation or simply to reciprocate hospitality, is to make immplied or
esplicit promises. This can end up slowing implementation unless everyone is clasr
about how things are expected to proceed, what will be the respective responsidilities
of AID, government mod local institutions, and how the project will have to evolve with
local inputs. If expectations ave aroused that an AID cornucopii is about to open, this
ecems to stall participation rather than fuel it. More, and more culturally sensitive, up-
front discuesions, even negotiations, with local representatives seem necessary to
ensure that implementation will proceed with good will and cooperation.

Data Base

1. While a process” approach involves much learning while doing, sowe more
adequate pre-project applied research is usually needed. We would withhold such a
recommendation as self-serving if we did not have experience in all the cases that
misconceptions about rural people’s needs, coostraints, strategies and potentialities
iohibited good project design. The Botswana government’s focus om improving
manzgement of small dams by gorernment-instigated groups makes less sense once coe
unders” ds herders’ strategies for utilizing many different water sources constituting a
compl.+ system. The soil conservation measures proposed in Jamaica took insufficient
accomt of paradoxical but real labor shortages in the project arvea (though the economy
is laboe-suwrplus). m&fmandSﬁ'LahMmW!ama-‘wmw
economic data gathering with the start-up of the project, but some design features &id
ot *fit" the situation as it became bettsr understood. We appreciate the need to et
activities started and to show some results, and the plea for “more research’ should not
be a snbstitute for activity. Bat.there is by now encugh evidence of unfruitful action
predicated oo insufficient M of the environment that missions should take
sericusly the motto of *walking om both legs,” action and research. If cae starts walking
without full knowledge, cne must be prepared to change course as movre becomes knowa.
This is the esmsence of a lemruing process approach, since some things cas msver be
kaown except in the context of practice. |

2 Mcre participstory spproaches to data gathering are approgsiste. Even wiren
efforts are made to get pre-project data or to monitor project implementation, too
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often they are exceedingly “topdown,” pot Iinvolving the intended
participants/beseficiaries in any substintive way. We find this to be a mistake, as
outsiders (even nationals who do not live in the area) bring preconceptions and are likely
to mis many things if they do not have long, open-ended, receptive interactions with
local people. Our Botswana team stresses thut findings should be brought back to the

commmitics for discussion with the people concarned, to check ocut the inferences -

drawn from data, no matter how scientifically gathered and znzlyzed. This takes a
little more time and some more rescurces, but the payoff is wuch more thsn
peoporticnal. This is not to argue for long, drawn~cut data gathering, since “quick and
dirty” metbods are often justifiable. But the latter methods to be useful require even
more involvement with local people than do convestional resesrch methods, and not just
wili afew leaders.

3. The data to be gathered in consultation with local people include not only

socio-economic matters but technical questions 23 well. It is recognized that local
practices, organization, needs, etc. can be better understood by talking with local

people. Bat we would stress their having technical koowledge worth soliciting and
heeding, to guard against unrealistic plans and designs. Eves in techaical jxdgments as
‘comcrete” as the design of a dam, we have examples sbere farmers told the designing
engineers that the planned structure would not withstard the flow of vater at ficodtide.
There were some very embarassed engineers when the dams did indeed wash out a few
momths after conplcciou.s In all the projects we are working with, there could usefully
have been more interaction with local people on techni-al as well as organizational and
socio-economic matters. There are many things which it does not require a college
degree 1o understand, and which may not be understood by those with degrees.®

4 -What data gathering is dome is usuilly produces aggregate or average
statistics implemen a i strag ires spatial information. In our

experience, not enough attemtion has been paid to getting adequate maps. Aggregate
mbﬁb_ﬁﬂu@mm&aﬁha%cudpﬂmmm

The -nbutdthmkdauatMmthlehaunmdthn,
‘Commwmity Organization and Rural Development,” op. cit. A sirzilar instance ia Nepal
with a project is described in a very instructive Case stat, by Bihari Sixeviba, in The
Practice of Local-Level Planning, U.N. Economic and Social Commission for Asia and
the Pacific, Bangkok, 1980.

‘Rlnmhdhucmﬂtdatmmﬁamhlmu
seems mlikely they would have approved of the plag to buing in caterpillar tractors for
the job, since they could have pointed cut that the sites for comstruction were often
inaccessible to heavy machinery, and getting the*w would require Imocking down the
coffee, bunana and other trees that provided a family liwelibood and protection for the
soil. .
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thmes, or juriedictions. hJuMwmmmm-mMWﬁ\
bydeological bomadaries, existing communities were divided. Participation was qan

&iﬁm:wm-hmmcmnddmwmwumpqmmmmm..ll

some were even divided among three or four project sab-areas, each to work through a

diff¢remt committee. In Sei Lanka, sngineers needed move spatial information on the -

irrigatim system to be rebhabilitated, but alsc oox efforts to plan an organizational
strategy weie invpeded by lack of information on field channels and distributaries, not
koowing bow much srea znd how many {armers there were throughout the system, and
20t knowing kow they were distributed. In Botswana our team took ocut a gradmate
student to do maps from aerial photographs so it could carry out its study of water
pecints; those maps quickly became "hot items® for all government departments and
donor agencies. Owr experience has brought shhown bhow important it is to “think
spatially!® when undertaking planning and promoting participation — ndtohn'.hT
data (maps) to do this.

5. Data to be gatbired in ject ing include “historical® information oo
what has been done or tried before. AID like the governments it works with has little
*metitutional memaory.” More effort should be made to learn from past experience. In
Jamaica, it turned out that 20 years earlier there was an almost identical project in the
same area, but no comnection bad been made with this in project planning, It was
{armers who told us about this earlier experience, and about the problems that project
encountered, very similar to what was happening now. The coosultants who designed
the Sei Lanka project took no note of an extensive government evaluation of the Gal
Oya scheme done just 8 years before. It reported {zxmers’ grievances that affected cur
efforts to get their participation in system rehabilitation, but the project design did not
reflect these. For lack of historical perspective, we keep re-inventing faulty wheels.
More participatory approsches require sensitivity to pest experience and should also
elicit such experience from proposed perticipants/beneficiaries for consideration.

Local Orgamization

. L There is a need to assess existy. v ceganizational arrangements and potential-
ities in tbe project ares when designing a participatory strategy. This is the kind of
work we have been involved in with the RDPP and we think the experience shows how
useful this is. There is a tendency in project design either to try to lay a lot of
respomnsibilities on existing organizations for which they are not suited or at least not
prepared to undertake, or to bypass them entirely and to start up new organizations.
Owr general conclusion 3o far is that efforts should be made to try to woek out
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m Thdncndd!onhvolndhmﬂn'npﬂnhnwhukdywh
underestim ated in project planning, ‘

% Cars should be taken about “overloading” participatory orgmnizations and

expectt »g too much from them at the start. Whether working with new or existing
organizations, this cmution applies. The imposition of formal *Western® practices in
organizations seems often t0 bring out their weaknesses without capitalizing oa their
strengths. In Sri Lanka our strategy is to defer establishing formal water user groups
until the members bave been involved in planning and belping rehabilitate the system
through ad boc mechanisms. Farmers are cynical about “smothes” organization imitiated
by government (they have seen many over the years), so it is important to establish the
utility of specific group a:tion, and to bring forth task-oriented rather than status- and
power-criented leadesrship. Our revizw of experience with many other local organiza-
tions supports the generalization above, as we find most successful organizations
starting with a limited set of respousidilities, sometimes only a single function, and
then evolving broader respousibilities as membders’' confidence and leaders’ competence
increases.” ' \

3. There is a danger of AID efforts being “coopted” in ways that counter its aim
of belping the poor majority. This should not immobilize efforts, Lat project managers
and supervisors should be conscious of it. This cooptation can be at two levels. The
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7&:maamumﬂduwbmhnmddcma
in the project area, and our team concluded that the Jamaicen AmcnltunlSooety
branches, though not always operating effectively, offered a reasmable channel for
participation. ﬂ'hzirmb&thippraﬂdedthciudis&i‘hnﬁmo{ .mdboldings in the
area, and women were active in them, frequently serving as officess.) For whatever
reasons, the project management (not AID) decided to set up entirely new organiza-
tions, comparing (we think) the imagined ideal operation of these with the actual
mimproved performance of JAS. We were asked to continue working with the project
and to monitor the establishment of Development Committees, which bave become de
facto JAS branches. The Botswana project referred to in fontnote 4 above was another
example of trying to introduce new orgauizations without appreciating the experience
and possibilities of existing crganizations.

.Th-nandanmmm-ehnhuwm'uthm'm
told to collect user fees (per head of cattle taking water from the pond) without baving
calculated bow much money was needed for what kind of mainfconance. Much less was
needed than government rules provided for, 30 the whole mechanism fell into disuse.
This was a source of friction between farmers and government staff, who basically &d
not understand farmers’ use of resources in that eco~system anyway.

9'cmbh¢amcadyuduq&zmdbdm

supplementing what we are learning from ow field work, to prepare a state-of-the-art
peper. mmﬁnnmmﬁMmmmmpajectdapad

.\
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government may try to use the zations being established or assisted to further jog
objnﬂmmnthw’d'ihtmm“uwhzmawduu
Mdodmcﬁoapdndopudupldt resources for ibeir own advantage. We
hnnnthtanpcdbﬂlﬂaﬂﬂhrlyhth?mund&ihhpdmlﬁm
staffers are awarv of this. This danger must be handled deftly and diplomatically,
seeking to broaden participation while mzintaining the necessary support of goverament
and local leadership. |

A.LD. Orgasization

1. AID procedures and practices often impede pasticipatory spprosches to
development. AiD persvnnel are often more acutely aware of this than we are, and

they are in a better position to suggest changes. The pressures to work accosding to set
schedules and with quantified targets .. performance have already been referred to.
Used carefully, schedule. and tazgets 2 * belpful management tools, but they tend to
become ends in themselves and can displice the activities and thought which need to go
into making participation a reality. Ope thing we would empbasize is for AID staff and
mmtorpcndnnc,ﬂm manedpenods,mlhcmcctm Otherwise they
ccmmdtht'hmptoca- ndmbccmnnpedinau themselves
because they do oot know and appreciate field conditions. Priority is too often given to
desk responsibilities, keeping staff in the office, and there are frequently transport
problems which thwart good intentions. AID/W and 'mission leadership sbould be able to
reshape their policies andpnctices 30 as to support more participatory approaches,
particulasly by getting staff more oftes into the field.}?

Z The larger the project, the lezs bikely it is to be participatory. This is not an
iron law; with comscienticnsness and imagination, participatory perovisions can be built
into large projects. But the general correlation between size and less participation is
dcv.“ Project dﬁp.all approval processes have gotten 30 cumbersome that it is

100 teny of these issues are discussed in Coralie Bryant, "Organizational Impedi-
uau to Making Participation a Reality: ‘Swimming Upstream’' in AID," Rural

evelopment Ma Rcviev. Spring 1780.

11, study just completed by the Agricultural Projects Service Centre in Nepal,
dealing with a random selection of small-scale irrigation projects foumds (a) projects
desigoed to irrigate larger aress proved to be less suited for popular participation thas
ones designed for smaller areas, and (b) beavily funded projects fziled; soccessful
paxticipation in projects was inversely correlated with cutside financial and administra-
tive assistance. The APROSC study also found that (c) local perticipstios in the
~ decision-making process helped to identify more techuically viable projects (recall

paragraph 3 above under Data Base), and (d) there was a positive correlation betveen

popular perticipation and agricultural improvement.
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‘inetficient® in terms of administrative costs to desl with smaller projects, but if the
l-'gq projects ave themselves inefficient in use of economic resources, as they umally
are, the case for smaller projects is still strong. The diszorting effects of pressures
within AID (as within the World Bank and other development agencies) to “move money”
are widely recognized by practiticners within the agencies. As muggested, these
pressures are built up by the organization’s owa procedures and reward structure and
can only be changed by the crganization itself.

3. The legislative requirement that projects be “planned” thoroughly in advance,
especially as presently isterpretes, inhibits participation. Some of the most serious
efforts within AID to prepare participatory (ind lwoadly effective) development
projects, such as the Rapti IRDP in Nepal and the Armba Region Planning and Village
Development Project in Tanzania, have been hamstrung by the way section 611a of the
Foreign Assistance Act has been applied. We have not been associated directly with

projects but know about their difficuities from persoms who were actively

involved. Perhaps Congress, which says it wants more participation, has to re-think this

provision. This isue deserves attention at the highest levels of AID. It is clear, for
instance, that the Small Farwer Development Project in Nepal, which an IFAD mission
called "ove of the best models of participatory rural development in Asia® could not
bave gotten funded by AID, though now that it is successfully started by FAO, other
donors inclading AID dre trying to incocporate its elements into their projects.}>

- P B P p =y

120, the SFDP, see the case study by Shrestba cited in footnote 5. Groups of

10~15 moall {armers, assisted by a Group Organizer from the Agricultural Development
Bank, get group loans for productive entesprises, and as members become willing,
branch out into activities like adult Hteracy, family planning, public sanitation. Sowe
remarkable improvements in income and well-being have already bren documented by
APROSC and other agencies. ‘

A former Finance Secretary of His Majesty’s Government, B.B. Pradhan, suggests
that external financing ageacies pose a potential danger to the SFDP. “In spite of some
relaxation in the isal of projects, they look for a project with concrete
componerts without which the ecomomic rate of return, an essential indicator (for
them), cannt be determined. Such a project formulation goes agzinst the very concept
of SFOP. It is up o the beneficiaries to decide about the sub-projects; the outside
agencies must keep their hands off.”

He woices the furtter caution: “Anotber possibility is that the subjoct-matter
specialists assigned to appraise the projects bave no feel for the project and natwrally
seek the (same) sophistication as in a conventional project...the investment scale of the
sub-projects in the SFDP under preparation range from 2 mere $8 to a mazimus of
$3,895, the average being $173...an expert costing $200 a dzy to amsess investment
projects worth $173 on the sverage beggars imagination.” “Strategy of the Develop-
ment of Small Famers tizough Grrup Approach: The Case of Nepal,” psper for
workshop on Small Farmers Development aud Credit Policy, organized by Obio State
University under cooperative agresment with DS/RAD, Kathmandu, April 1980,
PP 45-46. The SFDP bas been getting results which larger, more expensive andertak-
ings, like the World Bank's IRDP in the same area, could not achieve.
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4. Project desigy should not bs treated as a “pre-profect” activity cmly. Owr
experience gives a lot of credence to Albert Hirschman's thesks about “the hiding hand”

(Development Projects Observed, Brookings, 1966). A project design effart seeks to
identify problems and find techmical and organizational solutions. However, the most
fundamental and critical problems often become apparent caly after project
implementation begins. In the Sri Lanka case, now that the Water Mimagement Project
is underwsy, we along with the mission are becoming ever more awive of a problem
treated only lightly in the design: the ovientatica of the Drrigation Department’s
engineers toward working with farmers. The cooperative agresment gives us some
flexibility to bring some resources to bear on this {undamental problem, but we arve
working against the pressures described in paragraph 5 under Approach—the tendency,
in this case literally, to pay more attention to “concrete” activities than to training and
organizational efforts. One of ocur faculty members has concluded that most projects
skould be planned to be re-designed after two years, when implementation has made
clesr wbat the “real® problems are. Of course, if the project is designed s0 as to be
effectively participatory, such mid-course corrections can be introduced routinely.
(This aumes the problem raised in the previous paragraph has been resolved.)

Special Probiems .
L Women's participation contiounes to be a difficult problem to deal with. The

projects we ar: working with are probably at least average in the attention devoted
pre-project to women's participation, and those implementing the projects are sensitive
to these issues. But whether the problem is marketing systems in Jamaica, domestic
vacmbu&iLak&umwmnvcmcoummwdhgc
dcamahngh?mn,mlcmpkuam-hannasth'cm of the

project tend to lower the priority given to solving problems that particularly affect
women. We have beas working on some of these problems with missions and know how

dl!ﬁenltu-uvuoln-yolth-.u At any rate, we couclude that relevast

® needs to be designed into the “core” and not be formulated as one
of many projectéon ts..

‘35- for example, Louise Fartmamn, “Women's Involvement in High-Risk Agricul-
tures The Botswana Case,” peper prepared for Ford Foundation Workshop oa Women in
Agricultaral Productioa in Eastern and Southern Africa, Nairobi, April 1980. One of oo
anthropologists doing village studies of LDA decision-making is 3 woman with previous
research experience in rural Yemen. It may be that while women bave no public role in
decision-making, they may have a substantial and now even decisive role tiwough
private consul tations.

SRS SR
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2. Otwtacles to preater participation from the poor mafarity often He with the
goverasment buresnucracy rather than with the people themseives. Thare is a tendency
when trying to promote involvement to focus oa small farmers, women, artisans o

others ani to see thems as the source of the problems restricting their wider project
perticipation. We are finding that people’s sarticipation or non-participation is often a
“rational® respunse to their enviconment, which io shaped by the technicians and
administrators of the goverament. This has been most evident in the case of water
management, but the principle applies more gensrally. Our greatest concera in trying
to promote participatory Urigation organizativns in Sel Lanka is that unless and until
technical staff change their attitudes and behavior, one cannot ressonahly expect
farmers to change theirs. We are concluding that a major element of any effort to
increase participation bas to be a deliberate program, supported from th: highest levels
of governmment, 10 revrient admimistrators and techmical staff toward working more
cooperatively and respectfully with the poor majority. Interestingly, th: first request
we got from an LDC government after our cooperative agreement stirted was for
assistance in setting up just such a program.}? It will be part of cur acrivity for the
missions in both Sei Lanka and Costa Rica, where they znd at leas: some top
government officials see the bureaucracy’s crientation as a basrier to participation.
Experience gained in ths National Irrigation Administration of the Philippines, with
technical assistance from Ford Foundation advisors, points up the possidilities for sach
a program paying off. As stated above (paragraph 3 under Data Bases), there are sound .
technical reasons far fostering closer communication and cooperation between officials
and intended participants/beneficiaries. However, prevailing attitudes that pervade the
educated class inhibit such exchange. It is not certain how, or how much, recrientation
can be accomplished. But we see it as a necessary effort in many if not all projects
seeking participation.

Mmuﬂ-“aiuwmda'&molm
though we would be the first to say that our understanding of the issues and scintions is
still developing. We look forward to what we can learn from ocur countinuing interaction
with missions and will be prepered to state recommendations with mare confidence and
reficement in the futwre.

14774 head of the plsmning office in the Ministry of Agricultare in Peru whea he
hdam"wqmummmm&m-“uma
program for his Ministry’s whose relations with campesinos weze
often couflictual and Mm Unfortunately from oxwr viewpoint, the
ﬁummamm.-nmmahmummmum
The need for such a program is graphically portrayed in Seas Conlin's article on Peru,

Particpation rerees Expartise- Ioteraationd Jomaal of Comparative Sociology, 1974.

/
&




