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a L I M P E T U S  F O R  THIS REVIEW 

ne impetus for this exploration of community participation in USAID was 
O t h s  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 apencies. Presumably stimulated by the 
OECD/DAC interest and perhaps by pleas from developing country NGOs, aid 
agencies of the British, the Canadians, the Dutch, the Swedes, the Germans, 
t6e 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 steps 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 ~ntemational Dcvelopmeat 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 i~ntroduce 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 ~oal i t ion (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 thc 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). 



The OECD DAC paper notes that participation in grassroots 
organizations "can give people experience in democrricy and 
empowerment which, in turn, could be a foundaition for demo- 
cratic life in their society as a whole." 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 Remoc- 
racy and Governance Policy. The Bureau is at this writing seek- 
ing to make more explicit the implicit links between community 

0 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 decadeis. It touches on 1980 as a high water 
mark for participation in IUD, especially in the rural development 
sector. It briefly dcscribe:~ participatory elements in some current 
irrigation projects and the efforts by one pgrt 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. 



a 
0 R I G I N S 

ORIGINS OF PARTICIPATORY DEVELOPMENT IN 
PARCTICE AND THEORY 
Community Developmernt and Animation Ruralel 

I 

D evelopment practitioners' first experiences of development participa- 
tion were in the context of early efforts in community development -- particularly in Asia -- and in animation rurale in ~ o r t h  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 "communi?y development" was introduced in the U. S. to 
denote community phrticipation 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 a g e n ~ y . ~  

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 community development efforts were launched primarily in 
British Territc,ries in Africa. They were intended to help prepare the 
colonies for pe:aceful transition to independence by supporting the emer- 
gence of sta,ble, 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 transfemng 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 p e r i ~ d  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 



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 

• 1952 and 1962, the U.S. foreign assistance agency spent $50 
million through its Community Development Division and chan- 
neled funds for community development to an 'additional 30 coun- 
tries through UN agencies and other avenues. 

By 1963, USAID had become disillusioned with its commu- 
nity development programs and abolished its Community Devel- 
opment Division in Washington and placed most of the division's 
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. "' 

• 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 
to be a most difficult and elusive goal to attain. Partici- 
pation by nearly all segments of rural society, including 
the !andless and nearly landless, was rarely accomplished 
in any of the community development programs. In most 
instances, village development workers tended to identify 
with the traditional village elites to whom most of the 
program benefits accrued ... While most CD programs 
espoused participatory democracy, self-reliance, and 
local initiative, in practice the village community devel- 
opment work was paternalistic ... The experience of those 
relatively successful pilot communi8ty development pro- 
grams suggests that villagers will p;articipate when they 
perceive that the benefits of the program will accrue to 
them.' 

By 1963, USAID 
had become 
disillusioned with 
its community 
development 
programs. 

"Participation.. . was 
rarely accomplished 
in any of the cornmu- 
nity development 
programs." 



In the participatory elements of those early attempts at 
community davelopment and animation rurale, practice prc- 
ceded theory. 

Intellectual Underpinnings From International Educators 

"People, until 
now submerged 
by the tides of 
history, are 
becoming 
aware of their 
will and their 
power." 

T 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 
out to be seminal for subsequent thinking and writing about educa- 
tion efforts in developing countries. The humanistic and ontological 
approach it took (the aim of education is to enable man to be him- 
self, to "become himself" -- hence the report's title: Learning to 
Be) provides important intellectual underpinnings on the right of 
people to participate in defining education policies and in the man- 
agement of education itself. Although the report itself did not draw 
the obvious connection to the right of the people to participate in all 
development efforts, it did serve to enlist educators in making the 
case for participatory development. The thinking and even the 
rhetoric of the report was to be later echoed in the literature of what 
has come to be called "people-centered de~elopment."~ 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 powcsrs, heails the list of future 
prospects for the development of education in the world of 
t o m o r r o ~ . ~  - -  

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 o n F  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 

a 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 dncision-making, of the unwillingness to 
accept undulj imited roles and of the desire to live more 
fully. Few terms suggest so forcefully, people's claim to 

a 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  position^.^ 
Development and education theorists and practitioners associ- 

ate participation'with two individual writers, Ivan D. Illich, an 
• American educator, and the Brazilian educator, Paulo Freire. - 

Illich urged deprofession-alism to make ordinary people respon- 
sible for their own well-being.I0 It was Paulo Freire in his Peda- 
gogy of the Oppressed who most effectively reinforced the Faure 
Commission's case for participation.I1 "At all stages of their 
liberation," wrote Freire, "the oppressed must see themselves as 

• men engaged in the ontological and historical vocation of becom- 
ing more fully human."12 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 a not the 
oppressed. For Freire the central problem was "how can the 
oppressed, as divided, unauthentic beings, participate in develop- 

@ 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 education theo- 
rists and the work of development practioners. Coombs noted that 
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.'" 

The term partici- 
pation is not 
new. Few terms 
suggest so force- 
fully people b 
claim to influ- 
ence both local 
and global deci- 
sions that shape 
their environment 
and their lives.. . 



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. 

- ,  
A Humon Style 

Some a f  the a~thor% personal tqperiences are relevant 
here. In J966; 1 wus &rged by fha then new US, Econamic 
Development Admi~fstmtiorr to start a program that would 
create multi-catrtttry dwetopment i~t irut iom irr the ru~al de- 
pressed areas of the Waited Stutcs, The ptogram was to involve 
the whole spectrum of the m l p o a r  -I the Black in the Missis- 
$@pi Delta; thepoor white in fhs hi& of Eastern Ke~tucky,, the 
Spanfdli American in the Rio Grrlnde VdIie),: the Hopilndian on 
his A&om mesa, and the Es&m in his tuadra village. It would 
also irr~tohte $#I the nece$$dry actors for u .d~etopmentprocess 
in ruraldmcrlco Includingpublic oflcials at evevy level of the 
faderaf 8ystem 2%c initiai challetlges offhe program were both 
pfacticul a d  theoretid+ F i ~ t ,  kdw to ugwe bourdrepresen- 
$atton of tire poor and minorities them8elvm ?a the new institu- 
tions crnd &w to involve them in de  development process. 
Second, how tq provide the potential crfttcs within the Adntin- 
#strattag thr intellectualjrcstl~~ation for the cunimunity devel- 
opment approach we wished 'to take. Beyond rthe organizing 
e?cperlences ofSaul Alcinkty, there was v ~ l y  tittle of help in the 
U.8. Utrrapm The ~onrmunity~cthn Program of the Once of 
Xcorcbmie OppdrtuniQ had stwttd on& a fao months etlriiet 

I u ~ d  aI~~rtdy behgfidgedw conhverskt. The most useful 
I 

guidance we fd war in tkc ittemture on US. and Ford 
Fhndrr#m&nded co~rnu~t ty  development eflorts Sn.Indla and 
the P8iiippines. A quote by President Magsaysay found its way 

-- fn$u.evety speeth we gave. 
. For myseg the most usefirf inright on why the poor 

should participate came not from any pieces on communiiy or 
economic development but from a book that ostensibly had 
nothing to do with development. Titled w- it 
was the pqekologIst Bruno Bettelheim 3 description of how he 
and his stafltrearlcd autistic children, I* 

For Bettefheim, the essence of being human ;I$ tu act on 
one "s own behalf in a context of mutrruIity, basedon an accurate 
sense of wwali&, Hd wmft? thdt the nursing infant, for 
example, is eminently active irr what is to him a cent9af act of his 
life. He may not feel he is moving mountains but as if he were 
sucki~lg them dry. To the i n m t  it is not his real dependence that 
counts, but the conviction that his egorts are monumentai, 



@atififrag needs is not itseC;fa suflciar precandition 
for humanity. One must relate to othed;. there must be 
mutuality in the actlafis taken. Thus the child 3 reaching out 
and active grasping must be met with a parallel enjoyrngnt in 
the mother at being clung to. 

Emphasizing causality, he conterrded that what made us 
human was not simply that we recogn&ed causal rele~tions but 
what follo wed from it: c o n v n  

be Btttelheim described - 
the essence of their treatment;. "Neither the actions of the 
therapists nor the satisfactlon of instinctual nee&. ..sparked 
the return of the children to life. TIiey came to lwe on& whett 
we were able to create the conditions, or otherwise be the 

a catalyst, that Jnducedthem bd&" 
Bettelheim also drew on earIfer  experience^: ' the Meets 

of Nmi concentration cmps on their victims. Ws calls rlib 
experience an "extreme situation. '" It is chamcterized by its 
lne#capability, its unpteddctabiltly, and a feeling of &solute 
powerlessness to ward oHthe most horrible of dangers. He 
describes how thb combiwation of c frcumstances, which mpm 
sent the very antithesis of Oke mquircmenrjl for being human, 
had the effect of ~tterly de%umaai&g and destroying . the 
personalities of most oftheprtronem But t h e  whu re~ufned 
convinced that they could act in their own behalf a d  dld act 
(If it meant on a given day only stealing o piece af Bread) 
remained free of the severest pathology. It .hardly mattered 
how insignificant the advantageonegained through one's ow# 
action so long as one could right@ feel that by taking action he 
had ever so little improved hi$ cstait. 

**I believe it to be a dIstInctly human eaperience, " 
wrote Bettelheint, "to feel with conviction: I did it and my 
doing made a diflermce. ' ' 

I have. a m o n w d  book +eviewet to thank for corn- 
ing to realize how d e t t t e l P 5 e f n t ' , s ~ o r t r ~  is in emct 
a textbook on humannea Understding w b t  the hintmum 
requirements are for becomirrg and temafning a @It human 
being provides insight into the para1 IeI requirements for eflec- 
tive development or for any mechanism for social betterment. 

• Tire crucial element remains style. It is not what we do, it 3 the 
way we do it. It has to be doie in a hunuza slyle. - 
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a 
D E F I N I T I O N S  I 

A 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 OECDIDAC 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 197715 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 i ~ ? ?  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 succceding 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."I6 

In the continuing debate 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- 
men t .) 



Ooulet argues that one may view participation as a hybrid 
reality which has thc ,haracteristics 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 
a value for its own sake will also, over time, come to 
realize its value as a goal and demand that it demon- 
strate some instrumental efficiency as well.18 
Paul includes both empowerment and efficiency in the objec- 

tives of community participation in his 1987 review of World 
Bank experiences. He examined 50 projects in urban housing, 
health, and irrigation. He defined community participation as 
"an active process whereby beneficiaries influence the direction 
and execution c'f development projects rather than merely receive 
a share of project benefits." The objectives of CP as an active 
process, as he saw them, are empowerment, building beneficiary 
capacity, increasing project efficiency and project cost-sharing. 

• Applying the objectives to the projects he reviewed, cost-sharing, 
project efficiency, and project effectiveness were dominant. - .  - - 
Empowerment and capacity-building emerged as relatively less 
important objectives in Bank projects.19 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 

• projects in which participation was tried. 
Writing of community participation in health and population 

programs,   art in makes an-important point which has wider 
applicability. She notes that while the rhetoric used in program 
and project dokuments 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 
in fact decision-making CP is not being seriously attempted."20 

"This incongru- 
ence between 
rhetoric and prac- 
tice has helped 
promote the feeling 
among some prac- 
titioners that CP 
does not work or is 
impractical when 
in fact decision- 
making CP is not 
being seriously 
attempted. ' ' 



a 
I S T 0 R 

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. 

T I T L E  I X  

A 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 ~f 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 that the central objective of Title 1'W 
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. 



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 intervtntionalist or ideologically ethno- 

• centric, pushing American 'liberal' ideals on the Third W ~ r l d . " ~  
The first coordinator of Title IX on his retvm to academia in 

1969 presented a candid assessment of AID'S failure to respond to 
the mandate. In a speech to the International Studies Association, 
Professor John R. Schott spoke of the internal restraints imposed 
by the organization and staffing pattern of the agency. He said 

0 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 undertakeo. 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."23 

1970's AND NEW DIRECTIONS 
a 

I n what came to be known as the New Directions changes in 
policy, Congress in 1973 amended the Foreign Assistance Act 

and ordered AID to focus its programs on the poorest, usually 
rural, majorities in the developing countries. In 1974, AID was 
directed to insure that to the greatest extant 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, Education 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 agricu!ture and rural development was to enjoin AID to 
suppott activities aimed at increasing the participation of the poor in 
the development process. Much of Chapter 1 of Part I of the Foreign 
Assi~tance Act of 1961 was rewritten between 1973 and 1977 to 
reflect Congress' change of focus.24 

AID'S Response 
A Congressional Research Service report to the Congress in 

198 1 concluded that, "examined from any perspective, AID officials 
have been engaged in serious and continuing efforts to reorient the 
Agency since tho passage of the New Directions mandate by the 
Congress in late 1973 . . . There appears to be a genuine effort by 
AID officials in Washington to ensure that New Directions policy is 
taken se r i~us ly . "~~  And it can be said that the attempts made to 
implement the New Directions legislation of the 1970s provided a 
particularly congenial and supportive policy setting for community 
participation efforts. 

AID'S first formal response to the Congress came in 1975 when 
it sent its report on implementation of New D i r e c t i ~ n s . ~ ~  In AID'S 
view at that tima, participation appeared not simply as a desired 
goal, 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 unde: 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."27 

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 -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 ana1:yses have strongly sup- 

ported 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 mere likely to change their 
behavior if they feel some 'ownership' (or, in AID terms, 
participation) in the decisio~ns 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 fami!ly planning practices. 
At the same time, the airgram cautioned the missions against 

going to extremes: 
It is, of course, easy t,o 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  service^.^' 

'Sectoral' us. 'Participatory' Development 
Attempts to implement the New Directions mandate prompted 

a running debate within the Agency on the nature of international 
development itself. There wlere two contrasting views, characte~ 
ized as the 'sectoral' and tha '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 p~roduction 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 impoi- 
tant development goal. Th~ey emphasized the need for new infra- 
structure such as rural roads or possibly rural electrification as 
well as improved technology. 

The participatory strakgy employed a more multi-disciplin- 
ary approach, combining reconomics, politics, and socio-cultural 
analysis to help bring abolut institutional and structural changes 
that increase the ability of the poor to manage their own lives. 
They emphasized not modem 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 
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enable the poor to participate meaningfully in development decision- 
making and benefits.29 

"Z would like to 
make sure we 
are doing every- 

* thing we can to 
encourage local 
people 's partici- 
pation in devel- 
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supported by 
A ID." 

Basic Human Needs 
When the 'basic humrn 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 Repart after its chair, Tony 
Babb) recommended that "AID'S operational objectives be drawn 
from the Participatory and Sectoral approacheo as appropriate within 
each recipient country During 1977, the first year of a 
new Administration, a second report was done by the Development 
Coordination Committee3' 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 PapeP3 and a subsequent Development 
Coordination Committee Policy PapeP4 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 de~igned."'~ 

1980 Policy ~ f l o i s  
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, Bsnnet 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 invslvencnt, 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 ~dministrator 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 
AID-supported activities had been "relatively limited." He notecl 
that "AID has a record of some accomplishment (probably more 
than any other billatera1 or multilateral assistance agerrcy) 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 theoe 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 
self-sustaining, participatory development process." 

Morton wrote that AID can eliminate itself as a constraint to 
participation by: 
-- establishing clear criteria for review ... 
-- making those criteria clearly understood in AIDIW and in the 

field ... 
-- requiring at the Project Identification Document stage a realis- 

tic and persuasive participation plan to be implemented during 
the Project Paper stage and implementation stages, and as- 
sessed during ex-post evaluations; 
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 sectiox~s 
of Handbook 3, and amplify them with further guidance to the 
field. 

ative, risk-tak- 
ing behavior on 
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personnel and 
AID contractors 
through all in- 

# , centive system. . 

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. 
Clarify the policy on use of intermediaries, spelling out options 
and appropriate matches of intermediary strengths and styles with 
development problems to be solved. 
Reward creative, risk-taking behavior on the part of AID person- 
nel and AID contractors through an incentive system. If projects 
are 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, Individuals in the system 
and its dependent organizations need also to be rewarded. 
Endorse the new social analysis guidance that is currently being 
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 P r ~ j e c t . ~ ~  

Whatever 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. 

1982 Revisions of the AID Handbook 

A particularly 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 
identificaiion .... The PID will promote participation of 
beneficiaries during project design, implementation, and 
evaluation. 
A fivc-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 



residents, local leaders, local government personnel, and foreign 
personnel associated with the project. 

The Handbook guidance is clear and straightforward and could 
0 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 anal$sis must review the extent to 
which beneficiary participation has been achieved during 
project development. Also, the opportuinities for and means 
by which beneficiary participation has bcen built into project 
implementation and evaluation plans must be addressed. 

An appendix elaborates: 
A central substantive concept of AID policy is the need to 

assure the wide and significant participatiori of the poor in 
the development process. In this sense, participation means 
not only sharing the economic benefits and contribution of 
resources but also involvement in the processes of problem 
identification and solution, sub-project selection and design, 
implementation, and evaluation. The participation approach 
to development demands that AID project designers and 
implementors have much deeper understanding \of the socio- 
cultural setting of projects than has been required in the past. 
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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 a 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 Developmc!nt 
One of a series of policy papers designed to mesh tlhe 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. Thc 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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section titled "Capitalizing upon Local Capacities and Participa- 
tion" includes this paragraph: 

The development experience of the past two decades also 
indicates clearly that the impact and sustainability af public 
sector investments can be significantly improved if local 
citizens assume a role in needs assessment, project design, 
and implementation. Local participation (in both urban and 
rural areas) is essential in adapting development priorities, 
designs, and implementation strategies to particular can- 
texts, and in communicating to planners local needs, cnn- 
straints, and priorities. 

March 1984: Policy Paper on Local Organizations in ,Development 
A program evaluation discussion paper on '"ID Assistance to 

Local Government: Experience and Issues" was released in Novem- 
ber 1983. It included a five-page appendix on Beneficiary Participa- 
tion that began: 

It is now a common principle within AID that bencfi- 
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 devclopnrent 
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 
broadly based support which is also essential to meaningful 
development will ever emerge. 
The section on the role of local organizations in AIDS program 

acknowledges that it draws heavily on the ideas presented in the 
Cornell paper on participation by Uphoff, Cohen and Goldsmith: 
"Local organizations may contribute to a series of critically impor- 
tant development activities, including (a) informed planning and 
decision-making; (b) flexible and adaptive ixiplementation; and (c) 
low cost, efficient monitoring and evaluation." 

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, 



himself a strong proponent of participatory development, had 
taken on a contractual relationship with U.S.AIC!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 wae 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 
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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 
soma class of non-AID organization to whiclh 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: baOne 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 PAID utaff and to explore whether in fact NGOs 
were the answer to dealing with the agency's institutional agenda. 

Jane 1985: B fueprht for Development 
"Blueprint for Development: The Strategic Plan for the Agency 

for International Development" set out AIDS long-term strategic 
plan. A section in the Introduction stated that AID had broken with 
any assumption that government was in all areas the most effective 
agent of development change. AID was to stress the contributions of 
the private sector to solving development problems. The document 
incorporated the Four Pillars. It set out specific targets for overall 
economic growth, and also nutritional, health, and literacy levels, 
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 



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 
Interest: U.S. Economic Assistance into the 2 1 st 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 anrbitious of many reviews of foreign aid outside g~ ]ern- 
ment was an effort headed by Michigan State University. It re- 
sulted in tho publication in August, 1988 of "New Challenges, New 
Opportunities: U. S, Cooperation for International Growth and 
Development. ' ' 

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 Pey,  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 or '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 to 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 agency (an Economic Cooperation Agency) with four principal 
objectives: econocic growth, environmental sustainability, and 
democratic and economic pluralism. "People can rise from pov- 
erty" said the Congressional report, "if they arc healthy and edu- 
cated and have the opportunity to participate in the economy.'' It 
noted with approval that "internationally oriented American PVOs 
and citizens groups in the Third World increasingly are pursuing the 
expansion of choice and participation to those traditionally least ' 

involved. " 
The Task Force took a highly participatory, consensus-building 

approach to its work. Through hearings, informal meetings, and 
correspondence, it listened to dozens of organizations and citizens on 
the subject of foreign aid. The clearest plea to the Task Force for 
paticipatory 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 NO0 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 cooporation in the 1990s: to encourage growth, to 
protect the environknt, 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 



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 "The mission of 
programs have difficulty in attaining." the Agency for 

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 gujde 
the agency. The statement reads: 

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 
humanitarian assistance to those who suffer from natural or 
man-made disasters. 
The announced initiatives are: 

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

2) 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.) 

3) The Family and Development Initiative (Its purpose is to use 
the family as a starting point for analysis of what people 
need, bow 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. 

International 
Development is 
to administer 
economic assis- 
tance programs 
that combine an 
American tradi- 
tion of interna- 
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promotion of 
America's na- 
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PRACTICE OF COMMUNITY PARTICIPATION 

a 1980: Hlghwrter Mark 

rom the number of projects in which participatory development was 
being attempted, it would appear that 1980 waa 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 participation 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 198:2. 

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 yew 1980 was a high point with 80 projects ~nderway.~' 

It was in the context of agriculture and rural development that the case 
was most strongly made for lcommunity 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 prl~jects."'~ 

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 -- 50 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 sustaimrability was inadequate attention to benefi- 
ciary participation. In the same year as the Dcvres study, the World Bank's 
Operations Evaluation Departmant issued a report on its analysis of corn- 
pleted projects, mostly in agricu.lture and rural development. It was based 
on impact evaluations of 25 proijects five to 10 years after project comple- 



tiotr. The com~clusion: 12 of 25 achieved long-term sustainability 
whiile 13 did not. According to OED,, one of the sets of underly- 
ing factors which had significant bearing on project sustai~lability 

. wasl beneficiary parti~ipation.~' Since 197'9, AID undertook a 
series of 56 in-depth comprehensive impact evaluations. Harbison 
contends thesca 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 
developmont projects to their particular local circumstances if 
development projects are to be both successfirl and ~ustainable."~' 

The Rural Development Participation Project (1 977-1982) 
with Cornell University's Rural Development Committee was a 
massive academic effort to back up the work of AID'S Office of 
Rural Development and Development Aldministration. The Sum- 
mary Report on the project lists 35 studlies and papers originating 
with the project though not all fudded by it. Under "Applied 
Research and Consulting," the report lists 24 project activities in 
19 countkies. Participating in the project were 31 faculty, nine . 

research associates, and 42 graduate students from Cornell in 
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 level of intellectual and opera- 
tional sophistication and usefulness as a result of the 

0 various activities of the'project, but it is an on-going 
task, and work on this subject is still in initial opera- 
tional stages.42 
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, asaUphoff was to write two years later, 
"still in initial operational stages." 

Development Alternatives, Inc. (DM) 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 
are very popular in development today, but there is no 
clear understanding of what they should mean and even 
less of how to realize them within the context of IRD 
projects . . . IRD projects have been characterized by a 
lack of participation, manifested in the following ways: 

"Work on par- 
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grated rural 
development 
had come into 
disfavor in the 

a) Unwillingness of project staff to allow potential bcnefi- 
ciaries to participate meaningf:tlly 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.u 

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. "41 

OBSTACLES TO PARTICIPATION 

T here may have been a supportive policy environment for partici- 
patory divelopment in the 1976-1980 period, but many ob- 

stacles remained. Bryant looked at some of the organizational im- 
pediments to making participation a reality.4s 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 dircrctives 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-Come11 agreement, he wrote of the "dis- 
torting effects of pressures within AID (or within the World Bank 
and other devclopment agencies) to 'move money'." He saw these 
pressures as built up by the organization's own procedures and re- 
ward structure~.'~. 

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



Time is also a factor. Participatory projbcts take more time to 
organize. Writing in 1980, Bryant found AID staff overworkcd. 
"The agency at itl~ poak employcad nearly 16,000; now it employs 

0 approximately 5,0100 and spends far more money." 
The obstacles to participation AID faced in 1980 and still 

faces today are not unique. The current OECDIDAC report (in 
Appendix A) states flatly that "tho management, procedures, and 
career systems of rniti agencies are not presently geared to such 
activities." a It should be noted that the Discussion Paper by Alice Morton 
on Participation and Developmemt, 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. 
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" a -T H E I P I R E S E N T  
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 grsups. 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 rhature 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. 



HEALTH 

T he centrally 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  service^.'"^ 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 pctrticipation in the programs they 
monitored. They were rainforced 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 the 
reports given by the two PVOs sf their child survival projects :a 
Zimbabwe, both stressed the integraton of those projects into on- 
going community develop~ment programs. 

The World Vision report said: 

In contrast to 
cen trally-jiunded 
programs, com- 
munity participa- 
tion wus stressed 
in P VO child 
survival pro- 
grams. 

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 ... 



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 impllementation 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- 
ticipati0n.b~ the evaluation team reflect well on both World Vision 
and Salve 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 Ciovernment and community resources."49 

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 
Comlmittees (SO), Community Volunteers (100) and Focus Mothers 
Grou.ps (45) which are emerging as a possible replacement for the 
community volunteers. " He wrote that "while local leaders and 
bencrficiarizs 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 



until funding is assured. Yet funding is not granted until. the 
program is designed. Nonethclc;ls, a July 12, I991 letter from the 
chief of PVC's Child Survival and Health Division,, in contirluing 
to press grantees on the participation front asks: How have cam- 
munities participated in the design and implementation of health 
services? The fact that that AID official and two of his predeoes- 
sors continued to press for participatory development in a per~od 
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 
case relating to the time frame for proposals) militated against it. 
As noted above, even in an earlier period when the policy climate 
for participation was most congenial, obstacles loomed at every 
step of the way. The OECD DAC report was quoted above as 
stating that "the management, procedures, and career systems of 
aid agencies are not presently geared to such activities." 

IRRIGATION 

T he period of AID'S heavy involvement in irrigation projects 
has passed. Few new irrigation projects are being funded. 

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 participatioxr 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 th'e 
other hand, he thought it cnimaginable that any new AID-funded 
project would be designed without farmer participation elements. 

There have been very few assessments of imgation 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 198 1 to 1984.) In general 
there remains uncertainty about the long term effectiveness of 
farmer participation. What difference did their participation 
make? Is there proof that irrigation projects involving user 

able that any new 
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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 lrrbor. And some wanted farmers to work on main- 
tenance without hiaving 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.50 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 relatecl issues of community participation and decision- 
making: 

No perceived local control or ownership 
No local control over water allocation. 
Involvement cat 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 "carlls for beneficiaries to be involved from design 
through 0peration.s and maintenance." It goes on to comment: 
"There are few ir~stances anywhere in the world where farmers have 
been involved as ltarly as the design stage of projects as large as 
SSIMP surface sub- project^."^' (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 organiizers to assist in the organization of the user 
groups. 

In a midterm evaluation of a Nepal project Water User Associa- 
tions are describeti in some detail but the question of how early,they 
are involved in the process is not a d d r e s ~ e d . ~ ~ h e  midterm evalua- 
tion report for the Irrigation Systems Management Project (ISMP) in 
Sri Lanka notes thi~t 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. '") 



WATER AND SANITATION 

I 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- 
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- ofactive 
ity of installations are not in use, either because they do not work 
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 a 

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 
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 



There is a re- 
freshing frank- 
ness about both 
failures and 
successes in a 
steady stream of 
WASH-spon- 
sored studies 
and evaluations. 

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 part icipati~n,~~ 
and b) that there is a refreshing frankness about both failures and 
successes in a steady stream of WASH-sponsored studies and evalua- 
t i o n ~ . ~ ~  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 
studies by herself and others stressed that achieving participation 
was very complex compared to the relative simplicity of the techni- 
cal tasks involved in water supply development. Water is a commu- 
nity resource that raises basic issues of household and community 
behavior and control. The WASH studies emphasized the role 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 
sanitation projects. Yacoob later wrote that these views became 
"widely accepted" but they addrassed only participation at the user 
level and focused on achieving project benefits. "It soon became 
clear," she w~ote, "that this was not enough, that in addition to 
participation as users, participation as owners and managers was 
required to sustain project  benefit^."^' 

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. govirnments." 

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 .'nvestment in time and resources by 
both implementing agencies and local comm~ni t i e s ."~~  



• -- - C O N C U S I O N S  

CONCLUSIONS AND RECOMMENDATIONS 
ONE 

T wo decisions in AID's history had a dampening effect on community 
0 participation. In both cases they wferre decisions to phase out major 

programs which had provided the most op~portunitics !'or participatory ap- 
proaches. The first was the 1963 decision to close down AID'S extensive 
community development program. The sacond 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 than: lboth programs were subsequently 
criticized for not being truly participative. 

Holdcroft, in his paper on the rise and fall of community development, 
wrote of vvhat he termed the: widespread internal conflict and animosity in AID 
in the earlly 1960s between the community development personnel on the one 
side and tihe technical services pert3onne1, particularly agriculturalists, on the 
other side,, He described it as an "ideological battle which pitted the generalist 
against tha specialist, the nocia1 sc:ientist (excluding the economists) against 
the technologist." The palper on the rise and fall of rural development in AID 
has yet to Ibe 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. 

?'he soction of this paper on the policy history of participation in AID 
begins wit11 the observation that the ebb and flow of attention to participation 
depended on broader policy considerations which resulted either in encourag- 
ing efforts crt participatory development or discouraging them. Seldom did the 
success or fsilure 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. 

TWO 

H 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 



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. 

I 

THREE 

I f i t  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, A111 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 
difficultn60 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 sel~ected. The "learning group" 

8 (composed of project staff working on the 20 projects and slpecialists on participation from 
throughout the Bank) are gathering evidence and weighing the steps the Bank might take to 
promote popular participati~ir. An underlying hypothesis of the exercise is that effective 
popular participation may require modifications in the Bank's typical operational practices 
(See Appendix B). 

0 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 f'irst 
became involved because the topic of popular participation had emerged as a central issue 
among advocacy NGOs .that follow the Bank and in the BanWNGO Committee. 

FOUR 

A first 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 mightlbegin by convening an informal, unofficial learning group. Among those 

a *  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 Soundness 
Pbnalysis 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 
onvening an informal learning group could prove to be a major step in creating a consensus C 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 



of focusing on those projects that &lend thernselvae to oommunity parrtiaipation should prove 
relagively easy. At1 early tark for such a group might be the preparation of a list of current 
projects that are employing participatory features, Thin ir diffioult to asease baoause many 
such efforts do not seem to be widely publicized. One AID staff person who noted that some 
field staff are making yuiat 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 asupport for participation among AID field stoff 
than among Washington staff. In the minds of many AID staff, participation ie linked to New 
Directions or to rural development and is therefore part of the taxicon of the past. A leaming 
group would need to grapple with the fact that partioipation is not contrary to the Four Pillars, 
the Blueprint for Development, or the currant four initiatives, but enhancing of them all. 

If AIL) does not deal with the issucl of participation today it will need to do so tomorrow. 
The OECDIDAC initiative and the various NO0 statements are but the latest indications that 
pressures for more people-centered deve1opmc:nt will continue. 

SIX 

T here 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 officia: 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 mow along the lines 
of the Bank model to select certain projects from various sectors and regions that would 
attempt full scale participation. 

SEVEN 

w hat does not appear to be needed in reviving participation are more policy documents. 
The legislation regarding participation is still on the bopks. The language on participa- 

tion in the AID Handbook remains valid and compelling, although additional operational 
guidance might be useful. A speech by the Ad.ministrator on the subject may be all that is 
needed to legitimize participation in the minds of AID staff once again. 

EIGHT 

A s noted above, at least one Regional bureau in AID recognizes the implicit links between 
community participation and the process of democratization. A leaming 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 



as it cvolves. Environment now and in the future provides particular opportunities beyond 
social forestry which has long had participatory elements. Of relevance to AID is tho 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 

a selected 40 projects, many of them large infrastfucture projects, that will require full scale 
environmental asseosments. One of the morlt important chapters in a new World Bank 
Sourcebook on such assessments is titled, "Community Involvement and the Role of NIGO 's 
in Environmental Reviews." 

AIiYs long experience with participation means it has much to offer the communi.ty of 
donor a~!encies. It cannot position itself to takt: such a leadership role without some ex:plicitl 
initiatives. A beginning can be the informal leanning group if some person or unit in the agency 
becomes r:*he catalyst for it. 

a 
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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 1 9 9 0 ~ " ~  
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 degradationu. 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 I1extremely poorM. 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 M C  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 Membsrs will work with their developing-country partners to achieve 
more participatory development, in particular in the following areas: 



- -  p r i o r i t y  f o r  programmes providing a f fordable ,  e f f ec t i ve  and 
sugtainable  se rv ices ,  such a s  f o r  education, t r a in ing  and 
hea l th ,  f o r  t he  masses of t he  people, including t h e  poor, and broad 
pa r t i c ipa t i on  i n  se lec t ion ,  administrat ion and financing of these  
ser\r ices;  

- -  promoting condit ions f o r  a dynamic p r iva t e  s ec to r ,  
strengthening t h e  r o l e  of individual  and community-based 
ini t : \a t ives ,  p r iva te  en te rpr i se  and the  market system, and 
f a c i l i t a t i n g  broad access t o  productive a s s e t s ;  

- -  es tab l i sh ing  an enabling policy environment and the  necessary support 
f o r  t h e  micro-enterpr ise  and informal sec tors ;  

- -  es tab l i sh ing  appropriate boundaries f o r  t h e  ro l e  of cen t r a l  
government and a g rea te r  r o l e  f o r  l oca l  organisat ions  and 
NGOs ; 

- -  assoc ia t ing  users  through appropria te  organisat ions  with t he  
design and implementation of aid-financed pro jec t s ;  

- -  enabling ac t i ve  pa 'r t icipation of women i n  t h e  processes of 
development a s  decision-makers, producers and providers of 
ba s i c  ca re ;  

- -  a s s i s t i n g  developing countr ies  i n  strengthening i n s t i t u t i o n s ,  
p o l i c i e s  and prac t ices  leading t o  good government a t  c e n t r a l  and 
l o c a l  l e v e l ;  

- -  respect  of human r i g h t s ,  including e f f ec t i ve  and access ib le  l ega l  
systems ; 

- -  strengthening the  f i g h t  against  corruption.  

The High-Level Meeting asked the  DAC t o  consider i n  more d e t a i l  t he  operat ional  
implications of incorporating i s sues  of par t i c ipa tory  development i n t o  
programme planning and management; and a l s o  t h e  bes t  ways of carrying out 
donor co-ordinat ion,  and dialogue with r ec ip i en t s  on t h i s  issue.Ii 

5. The DAC discussion a l s o  showed Members' conviction t h a t  pa r t i c ipa to ry  
development cannot be achieved without t h e  development of good government. The 
de f in i t i on  of good government is a complex i s sue  but competence and honesty, 
public accountab i l i ty ,  broader pa r t i c ipa t i on  i n  discussion and decision-making 
on c e n t r a l  i s sues  and generally t h e  encouragement of individual  and 

I community-based i n i t i a t i v e s  a r e  c l ea r ly  i n t eg ra l  f ea tu re s .  This i n  tu rn  
implies t h e  strengthening of extra-government i n s t i t u t i o n s  and organisat ions  t o  
a s s i s t  i n  t h e  development of good government and improved management 
c a p a b i l i t i e s  a t  a l l  l eve l s .  

A widely sbared concern 

6.  The D A C m s  i n t e r e s t  i n  broad-based par t ic ipa tory  development r e f l e c t s  a 
common and widespread concern with t he  shortcomings of development i n  t he  past  



dacades. The concerns with i ts  fu ture  o r i en t a t i ons  cen t re  l a rge ly  around the 
nocions of the  organisat ion of soc ie ty ;  oppor tun i t i es  f o r  p r iva te  i n i t i a t i v e ;  
popular pa r t i c ipa t i on  i n  development; and the  accountab i l i ty  and e f f i c i e n c : ~  of 
governments a s  major and r e l a t i ve ly  new sub jec t s  f o r  development p r a c t i t i o n e r s .  
These concerns a r e  shared by in te rna t iona l  and b i l a t e r a l  a i d  agencies a s  well  
a s  by rapidly  growing groups of people i n  developing count r ies ,  including some 
prominent l eaders .  

7 .  The prec i se  focus of approach may vary i n  each case .  The World Bank's 
work on long-term prospects  f o r  sus ta inab le  development i n  Sub-Saharan Africa 
l ed  it t o  explore t h e  r o l e  of "governance" i n  development.. Under t h e  auspices 
of t h e  United Nations Economic Commission f o r  Afr ica ,  a  major conference 
convened i n  Arusha i n  1990 attended by over 500 represen ta t ives  of African 
grass roo ts  organisat ions  adopted an "African Char teru  of popular par t ic ipai t ion 
i n  development. I n  t h e i r  repor t  "The Challenge t o  t h e  Southu (1990),  t he  
29 leading Third World pe r soda l i t i e s  of t h e  South Commission examine t he  
de fec t s  of development i n  t h e  1980s and t he  s t r a t e g i e s  needed t o  redress  them. 
These s t r a t e g i e s  s t r e s s  sus ta ined economic growth, good government, equi ty  and 
popular pa r t i c ipa t i on .  The UNDP and UNICEF concentra te  t h e i r  recent analyses 
and presc r ip t ions  on human resource formation a s  t h e  central.  and e s s e n t i a l  
f e a t u r e  of broad-based development. 

8 .  A cur ren t  of p o l i t i c a l  l i b e r a l i s a t i o n ,  underway o r  demanded, con t r ibu tes  
pos i t i ve ly  t o  t h i s  g lobal  . rethinking of development s t r a t e g i e s .  
Coincidenta l ly ,  a  number of count r ies ,  many of them i n  t h e  developing world, 
a r e  introducing p o l i c i e s  of economic l i b e r a l i s a t i o n  centered around 
market-oriented approaches. The h i s t o r i c  changes i n  c e n t r a l  and eas te rn  Europe 
appear t o  c r e a t e  a fundamentally new East-West p o l i t i c a l  c l imate .  I n  t h a t  
region and i n  Latin America, i n  p a r t i c u l a r ,  i n i t i a t i v e s  a r e  underway t o  
e s t a b l i s h  more open, democratic s o c i e t i e s .  Strong a sp i r a t i ons  towards more 
accountab i l i ty  i n  government and more equi ty  i n  development a r e  a l s o  manifest 
i n  a number of African count r ies .  Benin's p o l i t i c a l  developments e n t a i l i n g  an 
innovative process of transparency and consensus bui lding a r e  apparently qu i t e  
a t t r a c t i v e  t o  people of o ther  African count r ies .  This process culminated i n  
f r e e  e l ec t i ons  and t h e  formation of a new government i n  Benin i n  March 1991. 

9 .  Leading p o l i t i c a l  f i gu re s  of DAC count r ies  have publ ic ly  and e x p l i c i t l y  
l inked  development co-o2eration with changes required by developing na t ions  i n  
respect ing human r i g h t s  o r  i n  improving governance. A t  t h e  conference of 
French-speaking Heads of S t a t e  i n  June 1990, t h e  President of France s t a t e d  
t h a t  h i s  government would extend a i d  more en thus i a s t i c a l l y  t o  African count r ies  
t h a t  were moving towards democracy. The Foreign and Commonwealth Secretary  of 
t h e  United Kingdom s t a t e d  i n  September 1990: "There i s  no reason why w e  should 
expect t h e  Third World t o  accept lower s tandards  than  those  which apply 
elsewhere. Poverty does no t  j u s t i f y  t o r t u r e ,  tyranny or  economic 
incompetence." He added t h a t  hard evidence of t h e  damage wrought by economic 
mismanagement continued t o  accumulate. "The quest ion now f o r  t h e  developed 
world is  how bes t  t o  encourage t h e  t rend toward b e t t e r  government. The 
p r i n c i p l e  of condi t iona l i ty  has been c l e a r l y  l a i d  down by t h e  B r i t i s h  
government, by t he  European Community, and by t he  United S t a t e s u .  



Tho not ion o f  p a r t i ~ i p ~ a t o r y  devsl opment 
dB 

10. Considering t h a t  popular pa r t i c ipa t i on  d e f i e s  a  p rec i se  and 
al l-embracing de f in i t i on ,  most w r i t e r s  on t h e  subject  aim a t  o f fe r ing  working 
de f in i t i ons .  Of t h e  l a t t e r  an important ono is  Nempowermentll, defined by t h e  
United Nations Research I n s t i t u t e  f o r  Socia l  Development a s  lithe organiaed 
e f f o r t s  t o  increase  con t ro l  over resources and regu la t ive  i n s t i t u t i o n s  i n  given 
s o c i a l  s i t u a t i o n s ,  on t h e  p a r t  of groups and movements of those h i t h e r t o  
excluded from such c o n t r o l u .  The notion of pa r t i c ipa t i on  extends beyond 
technical/economic considerat ions  i n t o  t h e  p o l i t i c a l  realm. Demanded or  a c tua l  
changes i n  power r e l a t i ons  a r e  o f ten  resented a s  a  t h r e a t  by those who already 
hold power and con t ro l  resources.  

: 4 
11. Is p a r t i c i p a t i o n a n  end, a m e a n s o r  both? Wheni t  i s d i r e c t e d f r o m  
above it becomes mobi l isa t ion,  a  means of ge t t i ng  th ings  done. When it  a r i s e s  
from below, it is a  way f o r  people t o  obta in  a  l a r g e r  share  of t h e  bene f i t s  of 
development. Pa r t i c ipa t i on  can assume d i f f e r e n t  degrees and forms. It may be 
pass ive ,  such a s  using a  s e rv i ce  o r  a t tending a  meeting and accepting decis ions  
made by o the r s .  I t  may e n t a i l  more a c t i v e  s tances  such a s  involvement i n  t h e  
de l ivery  of a  se rv ice  o r ,  a s  UNICEF def ines  i t ,  " i n  r e a l  decision-making a t  
every s t age  - -  i d e n t i f i c a t i o n  of problems, t h e  study of f e a s i b i l i t y ,  planning,  
implementation, and eva lua t ionu .  I n  t h e  r e a l  world, t h e  l a t t e r  de f in i t i on  most 
o f t en  app l i e s  t o  a c t i v i t i e s  and decision-making a t  t h e  l o c a l  l eve l .  A t  higher 
l e v e l s  t h e  power t o  t ake  decis ions  i s  usual ly  reserved f o r  a  s e l e c t  few. 
Through pa r t i c ipa t i on  i n  a  f u l l e r  way a t  the  l o c a l  l e v e l ,  people gain  knowledge 
and awareness of t h e i r  own s o c i a l ,  economic and p o l i t i c a l  condi t ions  and l ea rn  
t o  address  them. Thus, pa r t i c ipa t i on  i n  g rass roo ts  organisat ions  can give 
people experience i n  democracy and empowerment which, i n  t u rn ,  could be a  
foundation f o r  democratic l i f e  i n  t h e i r  soc ie ty  a s  a whole. 

1 2 .  Pa r t i c ipa to ry  development involves complex economic, s o c i a l ,  p o l i t i c a l  
and i n s t i t u t i o n a l  i s sues ,  There is growing acceptance of t he  notion and i t s  
underlying elements i n  developing countr ies .  It is a l s o  c l e a r ,  on t h e  other  
hand, t h a t  e f f e c t i v e  progress towards t he  r e a l i s a t i o n  of t he  ob jec t ives  of 
pa r t i c ipa to ry  development has  so  f a r  been l imi ted  and diverse .  Owing t o  
economic, p o l i t i c a l ,  soc i a l  and c u l t u r a l  t r a d i t i o n s  i n  developing count r ies ,  
fundamental changes i n  bas ic  a t t i t u d e s  towards t he  r o l e  of government, p r i va t e  
i n i t i a t i v e ,  equ i ty  and equal r i g h t s ,  w i l l  o f t en  t ake  a  long time. 

13. The not ion of pa r t i c ipa to ry  development has  important impl icat ions  f o r  
donor-recipient  r e l a t i ons .  A key i s sue  f o r  donors is  t o  f i nd  new approaches t o  
ensure t h a t  a id-f inanced p r o j e c t s  and programmes con t r ibu te  more dec i s ive ly  t o  
t h e  t h r e e  key requirements: e f f e c t i v e  economic p o l i c i e s ,  equ i tab le  access  t o  
s e rv i ce s  and resources and broader popular p a r t i c i p a t i o n  i n  decision-making, 
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The D A C O s  Pr inc ip les  f o r  Pro jec t  Appraisal ,  Programme Assistance and New 
Or ien ta t ions  i n  Technical Co-operation together  with o ther  adopteil guidel ines  
provide d i r ec t i on .  

a 14 .  The remainder of t h i s  chapter develops f u r t h e r  e s s e n t i a l  components of 
t h e  pa r t i c ipa to ry  development concept: appropr ia te  economic po l i c i e s ;  access 
t o  e s s e n t i a l  se rv ices ;  broader pa r t i c ipa t i on  i n  decision-making; 
s t rengthening t h e  r o l e  of women; l a r g e r  use of " l e s s  governmentalised" 
channels f o r  a i d ;  f o s t e r i ng  NGOs; co-operation i n  strengthening l e g a l  and 
democratic i n s t i t u t i o n s ;  and impl icat ions  f o r  policy dialogue.  



2.  Ef fec t ive  economic p o l i c i e s  

15. Broad-based economic growth i s  a p r e r equ i s i t e  f o r  equi tabla  and 
susta inable  development. I t  f o s t e r s  the  s t r u c t u r a l  transformations which make 
up, t h e  davelopment process, generates remunerative employment and produces the  
resources required t o  extend adequate econotnic and soc i a l  service8 and r a i s e  
standards of l i v i n g .  Growth i s  "broad-based" by v i r t ue  of i t s  q u a l i t a t i v e  
charac te r ,  The 1989 Chairman's Report noted t h a t  equ i tab le  development 
requires  broad-based, sustained economic growth which i t s e l f  "cannot be 
maintained un less  t he r e  is par t i c ipa tory  and equ i tab le  development In  which t he  
masserr of people a r e  involved i n  t he  prod:rcti.ve processes and i n  t he  sharing of 
i t s  benef i t  sM . 
16. Developing count r ies  and t h e  a i d  community recognise t h e  cen t r a l  
importance of e f f e c t i v e  po l i c i e s  f o r  broad-based economic growth. Developing 
count r ies  a r e  themselves responsible f o r  determining t h e i r  development 
ob jec t ives  and t h e  po l i c i e s  t o  meet them, but many of them continue t o  need 
ex te rna l  he lp .  Assis t ing them i n  t h e i r  e f f o r t s  t o  improve t h e i r  economic and 
development p o l i c i e s  is a high p r i o r i t y  of development co-operat ion i n  t he  
1990s. 

1 7 .  The prec i se  policy mix needed f o r  broad-based growth depends on each 
country 's  p a r t i c u l a r  circumstances. I t  i s  t he  c e n t r a l  conclusion of DAC work, 
confirmed by t h e  experience of t he  newly indus t r i a l ! s ing  economies and o ther  
successful  developing count r ies ,  t h a t  p r i va t e  s ec to r  development is an 
e s s e n t i a l ,  common ingredient  of e f f e c t i v e  p o l i c i e s  f o r  t h i s  purpose. 
Market-based, e f f i c iency-or ien ted  p o l i c i e s  generate broad-based equ i tab le  
growth and he lp  a l l e v i a t e  poverty. They con t r ibu te  t o  g r ea t e r  equi ty  by 
involving t h e  masses of t he  people i n  productive processes and re in forc ing  t h e  
employment content  of economic growth. They can t a p  t h e  productive po t en t i a l  
of t h e  poor, f o r  it is  i n  t h e  p r iva t e  s ec to r  where most of t h e  income earning 
oppor tun i t i es  f o r  t h e  poor a r e  found. Productive use can be made of t h e  poor 's  
most abundant a s s e t ,  t h e i r  labour,  through appropr ia te  measures ( e . g .  wage, 
p r i ce  and regulatory p o l i c i e s )  which increase  t h e  labour i n t e n s i t y  of t h e  
productive processes.  Increased competition enhances e f f ic iency  and a broader 
d i s t r i b u t i o n  of t h e  economic bene f i t s  of growth. 

18. DAC Members have agreed t h a t  a major focus f o r  f u tu r e  a i d  should be t he  
p r iva t e  s e c t o r ,  wi th  a view t o  promoting dynamic and sus ta inab le  development 
and t he  equ i tab le  d i f fu s ion  of t he  b e n e f i t s  of economic grovth t o  more people. 
DAC Members a r e  a c t i v e l y  reviewiqg and developing t h e i r  p o l i c i e s  i n  key a r ea s  
r e l a t ed  t o  p r i v a t e  sec tor  development. A f i r s t  s e t  of r e s u l t s  is contained i n  
"Enhanced In t e rna t i ona l  Co-operation i n  Pr iva te  Sector Development and Foreign 
Investment i n  Developing Countries:  Recommended P o l i c i e s  and ActionM 
(Chapter I of I1Promoting Pr iva te  Ente rpr i se  i n  Developing Countr iesn,  OECD, 
1990). Aid p o l i c i e s  and programming i n  support of developing t h e  p r iva t e  
s ec to r ,  e spec i a l l y  micro-enterpr ises  and t h e  informal s e c t o r ,  a r e  discussed i n  
Chapter I V .  

19. Many coun t r i e s  a r e  pursuing s t r u c t u r a l  adjustment programmes e n t a i l i n g  
economic po l icy  and i n s t i t u t i o n a l  reforms centered around a t r a n s i t i o n  from a 
"d i r i g i s t e1#  state-dominated economy t o  a l i b e r a l ,  market-oriented one. These 
programmes encompass not  only shor t - t e rm s t a b i l i s a t i o n  measures t o  redress  



exrretnal and i n t e rna l  payments imblllances, but a l s o  basjc s t r u c t u r a l  reforms a t  
macro and eecroral  l eve l s  t o  enhance the  economy" f l e x i b i l i t y  arid 
product ivi ty ,  including i n f  r a s t ruc tu r a l  and s ec to r a l  investments fo r  l o n g  - t e ~  m 
developmsnt. Their beoic goal i s  t o  e s t a b l i s h  the economic condit ions and 
policy environment i n  which susta inable  longer-term development e f f o r t s  t~y  
developing count r ies  #upported by donors can bear f r u i t .  It i s  v i t a l  tha t  they 
continue t o  raaoive t he  required aseis tance from donors, usually i n  the form o f  

a co-ordinated,  policy-bened progamma eupport.  

2 0 ,  Ef f i c i en t  a l l oca t i on  of public resources is an i n t eg ra l  aspect  of 
e f f e c t i v e  policieta and of improving the  supply of domestic f inancing which they 
nead. One way f o r  govrrnments t o  enhance e f f ic iency  is through some 

4 rea l loca t ion  of rs&tources t o  sec tore  which contr ibute  more t o  broad-based 
growth and devalopment. In  t h e i r  1990 High-Level Meeting Statement DAC Members 

• underlined " tha t  i n  t he  context of a p e r s i s t i n g  world c a p i t a l  shor tage,  e f f o r t s  
t o  support and encourage increased domestic savings i n  developing count r ies  a r e  
espec ia l ly  important; f o r  example, i n  many cases ,  l a rge  resources could be 
released from mi l i t a ry  budgets."  The UNDP es t imates  t h a t  these  countr ies  
devote a l a r g e r  share  of t h e i r  combinad GNP t o  t h e i r  armed forces  ( 5 . 5  per 
c en t )  than t o  education and hea l th  combined ( 5 . 3  per c a n t ) ;  and t h a t  many 
count r ies  spend two t o  t h r ee  times more on t he  former than on t he  l e t t e r .  

2 1 .  Thus t he r e  is c l e a r l y  scope fo r  ! ~ h k f t i n #  resources from mi l i t a ry  uses t o  
economic se rv ices  f o r  t h e  poor and i n f r a s t ruc tu r e  supporting economic 
a c t i v i t i e s  i n  which t h e  poor a r e  engaged. e . g .  ag r i cu l t u r e  and the  ru r a l  and 
urban informal s ec to r s .  Resourcas could a l s o  be real located t o  t he  provision 
of education,  t r a i n i n g ,  hea l th  ca r e ,  water and s a n i t a t i o n ,  and family planning 
se rv ices .  Indeed, human resource development is a c r i t i c a l  dimension of a 
s t r a t egy  f o r  pa r t i c ipa to ry  development, a s  it endows the  poor with t he  hea l th .  
education and s k i l l s  they need t o  p a r t i c i p a t e  more f u l l y  i n  t he  economy's 
produc~.ive processes.  This is manifest ly demonstrated by t h e  experience of 
succesaful  developing countr ies .  Ju s t  where t h e  marginal d o l l a r  should be 
spent is a d i f f i c u l t  choice which depends on each country 's  p a r t i c u l a r  needs. 
I n  its study "Sub-Saharan Africa:  From Crisis t o  Susta inable  GrowthH. t he  
World Bank ca l cu l a t e s  t h a t  African count r ies  need t o  double t h e  share  of t h e i r  
GNP devoted t o  human resource development ( t o  about 8-10 per cen t )  through the  
year 2000 and beyond, i f  they a r e  t o  r e a l i s e  universal  primary schooling, 
hea l th  and family planning goals ,  food s ecu r i t y  and improved n u t r i t i o n .  In  i t s  
"Human Development Report 1990M, the  UNDP argues t h a t  2 5 - 3 0  per cent  of t o t a l  
development ou t lays  should be a l loca ted  t o  spending on s o c i a l  se rv ices  i n  order 
t o  maintain an appropr ia te  balance between economic and soc i a l  developwnt .  

2 2 .  Developing count r ies ,  e spec ia l ly  t h e  poorest ones, w i l l  not have 
adequate resources t o  t r a n s l a t e  well  conceived p o l i c i e s  i n t o  e f f e c t i v e  p r ac t i c e  
f o r  broad-based growth and human resource development without a favourable 
ex t e rna l  economic environment. I n  t h e i r  1990 High-Level Meeting Statement DAC 
Members pledged " t h e i r  a c t i v e  support wi thin  t h e i r  own governments and 
count r ies"  t o  ob ta in  from t h e  Uruguay Round "a subs t an t i a l  package of t rade 
l i b e r a l i s a t i o n ,  including important s t eps  t o  improve t r ade  access fo r  products 
of s ign i f icance  t o  developing count r ies . "  They welcomed "consideration i n  the  
P a r i s  Club of proposals f o r  f u r the r  b i l a t e r a l  o f f i c i a l  debt r e l i e f  t o  severely 
indebted low-income count r ies  implementing adjustment programmes". These 
count r ies  w i l l  continue t o  requ i re  concessional  a i d  i n  support of t h e i r  e f f o r t s  
t o  achieve pol icy reforms and pa r t i c ipa to ry  development. 



23, I n  t h e i r  1990 Statement, DAC Members a l s o  recognised t h a t  " i n  view of 
the  huge development t a sks  ahead, pa r t i cu l a r l y  given t he  s t rong e f f o r t s  towards 
democratisat ian and economic policy reform throughout t he  developing world, 
s u b ~ t a n t i a l  add i t iona l  a i d  e f f o r t s  w i l l  be required both quan t i t a t i ve ly  and 
q u a l i t a t i v e l y u .  They s t ressed  a t  t he  same time " t h a t  i n  view of t he  s c a r c i t y  
of resourcesp developing count r ies '  own development e f f o r t s ,  including 
s t r u c t u r a l  e f f o r t s ,  ahould be an important considerat ion i n  t he  provision of 
a i d . "  I n  t h i s  regard,  i s sues  of a i d  a l l oca t i on  both t o  and within count r ies  
w i l l  meri t  ct ireful  reconsiderat ion.  

3. Broad-based access  t o  e s s e n t i a l  services :  impl icat ions  f o r  t h e  design 
of a id-f inanced p ro j ec t s  and programmes 

24. The ex ten t  t o  which a id-f inanced p ro j ec t s  and programmes, and indeed 
publ ic  investment and expenditure programmes general ly ,  reach t h e  vast  majori ty 
of people depends both on t he  nature  of t h e  a c t i v i t i e s  and on s p e c i f i c  choices 
of t a r g e t  groups. 

25. Experience with at tempts t o  d i r e c t  p ro j ec t s  and programmes a t  s p e c i f i c  
t a r g e t  groups, i n  pa r t i cu l a r  t h e  poor, has been mixed. Clear ly ,  a  p r e r equ i s i t e  
is t h e  p o l i t i c a l  commitment of developing-country governments. Donor a t t e n t i o n  
t o  d i s t r i b u t i v e  impacts could s t rengthen t h e  hand of those  elements i n  host  
s o c i e t i e s  and governments which work a t  improving equi ty .  Donors and 
r ec ip i en t s  f ace  a whole range of p o l i t i c a l ,  t e chn i ca l  and organ isa t iona l  
problems which must be addressed continuously with f u l l  t ransparency and a t  a l l  
l eve l s .  

26. A r e l a t e d  s t r a t egy  is f o r  donors t o  emphasize a c t i v i t i e s  which a r e  
l i k e l y  t o  have broad-based impact, e spec ia l ly  on t h e  poor. Improving access 
and a f f o r d a b i l i t y  of e s s e n t i a l  economic and s o c i a l  s e rv i ce s  implies giving 
p r i o r i t y  t o  some a c t i v i t i e s  over others .  DAC Members agreed i n  Development 
Co-operation i n  t h e  1990s: 

H - -  higher  p r i o r i t y  is  needed f o r  making ava i l ab l e ,  on t h e  widest 
poss ib le  s c a l e ,  sus ta inab le  and e f f e c t i v e  education and 
t r a i n i n g ,  bas ic  hea l t h  ca re ,  and c r e d i t  and advice f o r  small  
farmers and entrepreneurs including women; 

- - improved  food s ecu r i t y  and adequate n u t r i t i o n  through 
broad-based a g r i c u l t u r a l  and r u r a l  development, c r ea t i ng  
increased production and income. remain an elementary 
development co-operation object ive ."  

27. Thebattlecontinuesoverthepriorities f o r a c t i v i t i e s w h i c h  favour t h e  
g r ea t e s t  number of people over those  which bene f i t  more p o l i t i c a l l y  powerful 
groups. This  remains a constant  challenge f o r  a i d  agencies i n  t h e  pol icy 
dialogue and i n  project/programme negot ia t ions .  Recipient  governments should 
reconsider t h e  inequi tab le  pa t t e rn s  of development which have o f t en  been marked 
by an urban middle-c lass  b i a s  i n  resource d i s t r i b u t i o n ,  including a preference 
f o r  high technology. Inequi table  pa t te rns  i n  t h e  provis ion of e s s e n t i a l  
s e rv i ce s  a r e  a l s o  associa ted with an i n e f f i c i e n t  use of resources.  



28. Where governments become t r u l y  committed ,to broad-based development 
donors can astsist  them i n ,  designing and implementin,g sectoral.  and sub-sec tora l  
s t r a t e g i e s  t o  develop 'a more equ i tab le  provision of e s s e n t i a l  s e rv i ce s ,  Such 
s t r a t e g i a a  could e n t a i l  more cos t - e f f ec t i ve  soc i a l  spendiug aimed a t  making 
s e rv i ce s  access ib le  and responeive t o  t h e  needs of l a r g e r  numbers of people, 
espec ia l ly  t h e  poor. Rather than concentrat ing resources on cos t l y ,  cura t ive  
hea l th  s e rv i ce s  benef i t ing  t he  few, governments could r ea l l oca t e  publ ic  
expenditure t o  l e s s  expensive primary hea l t h  carte. The l a t t e r  emphasizes 
prevent ion-or iented se rv ices  and other  public hea l th  measures t h a t  use low-cost 
technologies and a r e  addressed t o  t he  major hea l th  problems of t h e  masses. 

29. Governments should a l s o  r a t i o n a l i s e  very high cos t  t e r t i a r y ,  espec ia l ly  
un ive r s i t y  education,  and concentrate more resources on primary schooling and 
other  ba s i c  education (adu l t  l i t e r a c y ,  s k i l l  t r a i n i n g )  towards meeting t h e  
learning needs of t h e  major i ty ,  i n  accordance with the  t a r g e t s  i n t e rna t i ona l l y  
agreed upon a t  t h e  Worlld Conference on Education f o r  A l l  held i n  Jomtien, 
Thailand, i n  March 1990. Those t a r g e t s  include inter alia t he  attainment of 
un iversa l  access  t o ,  and completion o f ,  primary education by t h e  year 2000. 
Ghana is  one example wlnere m u l t i l a t e r a l  and b i l a t e r a l  donors support t he  
formulation and implementiation of a programme t o  reform the  educational  system 
along those  l i n e s .  

30. I n  p r ac t i c e ,  while t he r e  have been some remarkable ind iv idua l  successes,  
much more determined e f f o r t s  a r e  required t o  emphasize a c t i v i t i e s  t o  which t h e  
broad masses of t h e  people have access .  I t  is c l e a r  a l s o  t h a t  programmes which 
meet popular demand, and :in whose design,  implementation and financing u se r s  
a r e  involved, a r e  more l i k e l y  t o  be sus ta inab le .  The aim must thus  be t o  
develop programmes with broad and susta ined impacts. This w i l l  r equ i re  
co-ordinated,  multi-donor approaches i n  support of committed r ec ip i en t s .  

31. There a r e  many ways i n  which a i d  design could f u r t h e r  t he  ob jec t ives  of 
equ i tab le  access  and popul.ar pa r t i c ipa t i on .  By way of i l l u s t r a t i o n ,  t h e  DAC 
Expert Group on Women i n  De!velopment has  suggested t h e  following: 

- -  I n s t i t y t i o n a l  reform of min i s t r i e s  providing e s s e n t i a l  
s e rv i ce s  should be given higher p r i o r i t y  and min i s t r i e s  t r a d i t i o n a l l y  
neglected could be given g rea t e r  ass i s tance  t o  become a c t i v e  agents  
f o r  s o c i a l  development, e .  g. m in i s t r i e s  f o r  women's a f f a i r s  and 
community development. 

- -  Health and population programmes should focus on s e l f - r e s p e c t ,  
needs and choice,  and se rv ices  should be designed t o  enhance t h e  
p a r t i c i p a t i o n  of bene f i c i a r i e s .  

- -  Bet t e r  communications cu t  down i s o l a t i o n  and enhance 
pa r t i c ipa t i on .  Therefore, due a t t e n t i o n  should be paid t o  
r u r a l  roads and e l e c t r i f i c a t i o n  i n  t h e  planning of 
investments. 

- - A  " learning lby doing" approach t o  p ro j ec t  design and 
implementation (enhances pa r t i c ipa t i on  and al lows f o r .  l o c a l  
d i v e r s i t y .  More p ro j ec t s  could be designed along these  l i n e s  
supporting devolution and pa r t i c ipa to ry  l o c a l  government. 



Design of  haalth and education programs 

32. The d i f f i c u l t y  i n  designing hea l th  and education systems and re la ted  
a i d  programmes aimed a t  poor major i t i es  cannot be underestimated. Aid 
programme design i n  support of s ec to r a l  and sub-sec tora l  s t r a t e g i e s  o f ten  
involves a var ie ty  of d i f f e r e n t  ob jec t ives  and emphnsea. This is r e f l ec t ed  i n  
t h e  conclusions of D A C 1 s  meeting on primary hea l th  ca r e  ("Strengthening 
Development Co-operation f o r  Primary Health Care: A DAC Concern1l1 OECD, 1959).  
Having noted t h a t  scope e x i s t s  f o r  increas ing t h e  e f fec t iveness  of a i d  f o r  
primary hea l t h  ca r e ,  t h e  repor t  suggests t h a t  donor agencies review the  l e v e l  
of t h e i r  ODA committed t o  t h e  hea l th  s ec to r  aga ins t  t h e  p r i o r i t y  given t o  i t .  
The repor t  no tes  t h a t  f o r  t h e i r  pa r t  r e c ip i en t  count r ies  face  d i f f i c u l t i e s  i n  
rea l loca t ing  resources within t h e i r  hea l th  systems. Donor-recipient dialogue 
can s t rengthen t h e  r ea l l oca t i on  process. To f a c i l i t a t e  dialogue,  a s  well  a s  
consistency between donors and other  i n t e r e s t ed  p a r t i e s  i n  supporting primary 
hea l t h  ca r e ,  donors'  hea l t h  a i d  po l i c i e s  have t o  be made qu i t e  e x p l i c i t .  

33. DAC Members a l s o  agreed t o  focus t h e i r  a i d  on i n i t i a t i v e s  t h a t  a r e  
designed t o  reduce i nequ i t i e s  i n  access t o  hea l t h  ca re ,  t h a t  a r e  or iented t o  
t h e  needs of t h e  poor, and t h a t  emphasize l o c a l - l e v e l  a c t i v i t i e s  which can be 
undertaken and con t ro l led  by t he  people themselves. Fur ther ,  p r i o r i t y  must be 
given t o  strengthening na t iona l  c apac i t i e s  f o r  t h e  formulation and execution of 
coherent and comprehensive po l i c i e s  and plans  f o r  primary hea l th  ca re .  Thus, 
donors should he lp  r ec ip i en t s  develop management capac i t i e s .  Las t ly ,  t he  
l ikel ihood f o r  long-term s u s t a i n a b i l i t y  of primary hea l th  ca r e ,  e spec ia l ly  
f i nanc i a l ,  w i l l  be increased i f  f u l l  use is made of t h e  p r iva t e  s e c t o r ,  NGOs, 
women's groups and s imi l a r  organisat ions  t o  provide information and se rv ices  t o  
communities not adequately covered by primary hea l t h  ca re .  Donors could help  
p r iva t e  c,ompanies t o  e s t a b l i s h  hea l th  programmes f o r  t h e i r  workers. 

3 4 .  Documentation prepared f o r  t h e  World Conference on Education f o r  A l l  and 
r e l a t ed  s t ud i e s  argue f o r  donors t o  re-examine t h e i r  a i d  p r ac t i c e s  i n  order t o  
he lp  rec ip ien t  count r ies  a t t a i n  t h e  Conference t a r g e t s  (Conference "Background 
Document@1, 1990; and, "Improving Primary Education i n  Developrng Countries: A 
Review of Policy Optionsu,  World Bank, 1990). Given t h e  mul t ip le  con t r ibu t ions  
of education, e spec i a l l y  a t  t h e  primary l e v e l ,  t o  s o c i a l  and economic 
development, donors should a l l o c a t e  more of t h e i r  t o t a l  ODA t o  education and 
more of t h e i r  education a i d  t o  primary school programmes p a r t i c u l a r l y  i n  t h e  
poorest  count r ies .  These programmes tend t o  be dispersed geographically and t o  
demand more l o c a l  cos t  r a the r  than foreign exchange financing.  I n  supporting 
them, donors should focus t h e i r  funding on t h e  most c o s t - e f f e c t i v e  inpu ts  f o r  
improved lea rn ing  and e f f i c i ency ,  i . e .  recur ren t  c o s t s  of qua l i f i ed  t eachers ,  
d idac t i c  mate r ia l s  and t h e  in t roduct ion of b e t t e r  admin is t ra t ive  and 
pedagogical methods a s  wel l  a s  cu r r i cu l a r  reforms. 

35. A, concrete education s t r a t egy  comprising sector-wide p o l i c i e s  and goals 
is c r i t i c a l  both f o r  a country 's  own e f f o r t s  and f o r  t h e  co-ordinat ion and 
e f fec t iveness  of ex te rna l  a i d .  Donors should a s s i s t  r ec ip ien t  governments i n  
s t r a t egy  formulation by providing technica l  advice f o r  preparing pol icy options 
and by finanking research s t ud i e s  and pol icy analyses .  P r i o r i t y  should a l s o  be 
given t o  helping count r ies  bu i ld  up t h e i r  na t iona l  c apac i t i e s  t o  plan and 
implement educational  development. Policy-based,  s ec to r  and sub-sector  
programme a i d  appears t o  be more s u i t a b l e  than p ro j ec t  ass i s tance  f o r  long-term 



support of sector-wide s t r a t e g i e s  encompassing d i f f e r e n t ,  yet  i n t e r - r e l a t e d  
p o l i c i e s  and reforms between and within sub-sec tors ,  I t  could enable a donor 
t o  respond f l ex ib ly  t o  a r e c i p i e n t ' s  d iverse  needs including those  f o r  
recurrent  cos t  f inancing of geographically dispersed programmes. It could a l s o  
f a c i l i t a t e  donor e f f o r t s  t o  promote improved sector-wide policy-making, 
resource mobi l isa t ion and management. 

36. The documentation re fe r red  t o  above notes  t h a t  during most of t h e  past  
decade education ass i s tance  barely exceeded an average of 9 per cent  of t o t a l  
ODA per  annum. More than 95 per cent  of it went t o  post-primary,  espec ia l ly  
t e r t i a r y ,  education. Flows t o  primary schooling i n  the' low-income developing 
count r ies  with rapid population growth and with t h e  l e a s t  developed primary 
education decl ined i n  r e l a t i o n  t o  flows those  t o  other  developing count r ies .  
These flows financed ind iv idua l  and of ten  unco-ordinated pro jec t  in te rven t ions  
mainly f o r  physical  i n f r a s t ruc tu r e  and f o r  non-educational and non-salary 
rocurrent  out lays .  Limited both i n  scope and geographical spread,  
in te rven t ions  were heavi ly  r e l i a n t  on donor t echn ica l  ass i s tance  with long-term 
expe r t s  f i l l i n g  rec ip ien t  competence gaps t o  t h e  detriment of na t i ona l  capaci ty  
bu i ld ing .  

37. Donors should co l labora te  with a r ec ip i en t  government t o  f o s t e r  the  
a c t i v e  pa r t i c ipa t i on  i n  ba s i c  educational  development of key i n t e r e s t  groups 
and c l i e n t s  a t  t h e  community l e v e l ,  such a s  s tuden t ,  pa ren t ,  teacher  and other  
assoc ia t ions ;  employers; coboperat ives ;  r e l i g ious  bodies and l o c a l  and 
i n t e rna t i ona l  NGOs. By helping t o  i den t i fy  l ea rn ing  needs, and t o  a s se s s  t he  
p o t e n t i a l  a v a i l a b i l i t y  of community resources f o r  sharing t h e  burden of 
education c o s t s ,  t he se  groups could con t r ibu te  t o  sec tor  s t ra tegy  design.  By 
mobil ising t h e i r  own f i n a n c i a l  and human resources,  and by providing c e r t a i n  
b a s i c  education and t r a i n i n g  se rv ices  themselves, they could con t r ibu te  t o  
s t r a t e g y  implementation a s  wel l  a s  programme s u s t a i n a b i l i t y .  It follows t h a t  
they would be c lose ly  involved i n  t h e  design and execution of donors'  a i d  
programmes which support t h e  sec tor  s t r a t egy .  Active pa r t i c ipa t i on  of t h i s  
kind would f a c i l i t a t e  a commitment and a consensus of support a t  t h e  community 
l e v e l  t o  t h e  planned goals.  I t  could a l s o  enhance popular demand f o r  a higher 
qua l i t y  of educational  se rv ices .  

38. The DAC w i l l  hold a meeting i n  1992 i n  order  t o  d i scuss  how donors can 
be s t  a s s i s t  i n  t h e  na t i ona l  implementation of t h e  consensus reached a t  t h e  
Jomtien Conference. 

4. Broader popular p a r t i c i p a t i o n  i n  decision-making 

39. Pa r t i c ipa to ry  processes must come from within  a country, they cannot be 
imported. But as a r e s u l t  of increas ingly  in tegra ted  global  communications, 
developments i n  one pa r t  of t h e  world may quickly influence people i n  other  
count r ies .  There are encouraging s igna l s  from t h e  Third World of a new 
i n t e r e s t  i n  democratic p o l i t i c a l  systems. 

The problems i n  developing countries 

40. The repor t  of t h e  South Commission no tes  t h a t  over time a number of 
developing count r ies  moved away from popular p a r t i c i p a t i o n .  "Linked t o  t h e  



f a i l u r e  t o  make people c e n t r a l ,  a s  both t he  inatruments and t h e  purpose of 
development e f f o r t s ,  was t he  tendency t o  move away from democratic government 
towards var ious  types of autocracy o r  d i c t a to r sh ip s ,  m i l i t a ry  or  c i v i l i a n , "  
The repor t  lists severa l  reasons and f ea tu r e s  f o r  tliis process s t a r t i n g  with 
the  h i s t o r i c  legacy of colonialism. Some governments f e l t  nervous about t h e  
f r a g i l i t y  of s t a t e s  composed of d i f f e r e n t  e thn ic  groups, o r  perceived popular 
pa r t i c ipa t i on  a s  a  t h r e a t  t o  themselves. D i s sa t i s f ac t i on  with lack of 
broad-based development l ed  t o  r ad i ca l  and even armed movements i n  severa l  
Latin American count r ies ,  t o  which, i n  many cases ,  the  e l i t e s  responded with 
mi l i t a ry  dictatorships. In  a  number of count r ies ,  se r ious  shortages of 
qua l i f i ed  manpower l ed  t o  ove!rcentral ising adminis t ra t ion and planning. There 
was inadequate apprecia t ion of t h e  need f o r  c l e a r  and pred ic tab le  procedures 
f o r  pub l ic  ac t i on  and in te rven t ion ,  f o r  accountab i l i ty  t o  t h e  people, and f o r  
an independent and competent judic iary  p ro tec t ing  people from a r b i t r a r i n e s s ,  

41 .  Excessive centralisa1:ion led  t o  a  slow pace i n  decision-making, 
ine f f ic iency ,  and i n  some cases t o  widespread apathy wi thin  t h e  soc ie ty .  
Inadequacies i n  administrative! and implementation c a p a c i t i e s  a l s o  tended t o  
d i s c r e d i t  planning and publ ic  in te rven t ion .  These f a c t o r s ,  together  with 
l a x i t y  of t a x  adminis t ra t ion,  au tho r i t a r i an  regimes, t h e  underpayment of c i v i l  
servants  and corrupting ex te rna l  inf luences  ( f o r  obta ining con t rac t s ,  arms 
s a l e s ,  e t c . )  c rea ted  t h e  condit:ions f o r  corrupt ion.  As t o  t h i s  l a t t e r  problem, 
which is  common t o  most, i f  not  a l l  s o c i e t i e s  and s t a t e s ,  t h e  South Commission, 
l i k e  many o ther  observers,  be l ieves  t h a t  improved accountab i l i ty  i n  publ ic  
f inance and a f r e e  p ress  a r e  e s s e n t i a l  safeguards.  

42. Other leading Third World pe r sona l i t i e s  concur wi th  t h e  ana lys i s  of t h e  
South Commission, a s  exemplified by statements a t  conferences of t h e  Africa 
Leadership Forum held i n  1990. I n  t he  words of Mr Adebayo Adedeji, 
UN Under Secretary-General  and Executive Secretary of t h e  Economic Commission 
f o r  Afr ica ,  t h e  p o l i t i c a l  c r i s i s  of t h e  African region is a t  l e a s t  a s  important 
a s  t h e  economic cr is is .  Poor governance, lack of accountab i l i ty  and of popular 
p a r t i c i p a t i o n ,  and an increas ingly  narrow bas i s  of decision-making have l ed  t o  
a crisis of confidence between t h e  governed and t h e i r  government. A s  t h e  
c r i s i s  deepened, t h e  pervasive l ack  of democracy l e d  t o  t h e  marginal isa t ion of 
t h e  people i n  t h e  d-evelopmeat process.  

A new resolve 

43. Increased popular pa r t i c ipa t i on  is now being advocated on a  broad 
f ron t .  The South Commission views a  democratic environment guaranteeing 
fundamental human r i g h t s  a s  an e s s e n t i a l  goal of development centred on t h e  
people a s  wel l  a s  a  c r u c i a l  means of acce le ra t ing  development. I n  add i t ion  t o  
strengthening governmental pub l ic  democratic i n s t i t u t i o n s ,  governments should 
encourage non-governmental and grass roo ts  o rgan isa t ions  t o  assume 
r e spons ib i l i t y  f o r  economic and s o c i a l  advances. By mobil ising l oca l  human and 
f i nanc i a l  resources ,  such organisat ions  help  t o  meet t h e  f e l t  needs of t h e i r  
members and a r e  important p a r t s  of t h e  democratic system. The aforementioned 
conference of t h e  Africa Leadership Forum se l ec t ed  "bas ic  ingred ien t s  of 
democracyu a s  one of i ts  ~ c a i n  themes. Similar  p r i nc ip l e s  a r e  expressed i n  t h e  
Programme of Action f o r  t h e  Least Developed Countries i n  t h e  1 9 9 0 ~ ~  approved a t  
t h e  P a r i s  Conference i n  September 1990. And over t h e  pas t  few years.  t h e r e  



ware many ins tances  of s t r e e t  demonstrations i n  developing count r ies  expressing 
t he  demands of groups of people, o f ten  l ed  by s tudents ,  f o r  democracy and 
against  i n s t i t u t i o n a l i s e d  violence and p r iv i l eges ,  In  severa l  count r ies ,  the re  
ensued t h e  in t roduc t ion  of more democratic p o l i t i c a l  systems, 

44. It has  long been recognised t h a t  pa r t i c ipa t i on  is a l s o  required a t  t he  
l e v e l  of a id-f inanced a c t i v i t i e s  t o  ensure c loser  matching wi th  needs, poss ible  
savings i n  p ro j ec t  c o s t s  and, above a l l ,  s u s t a i n a b i l i t y  a f t e r  a i d  has been 
phased out .  Greater  determination is required t o  a s soc i a t e  use rs  through 
appropr ia te  o rgan isa t ions  with design and implementation of development 
programmes. This important point  was prominently es tab l i shed  i n  t h e  DAC 
Pr inc ip les  f o r  Pro jec t  Appraisal ( c f .  t he  1988 ed i t i on  of t h i s  Report) .  A 
s im i l a r  concern is  s t r e s sed  by the  DAC Expert Group on Aid Evaluation. I n  
t h e i r  opinion,  pa r t i c ipa t i on  i n  evaluat ion has s i g n i f i c a n t  impl icat ions  fo r  
long-term s u s t a i n a b i l i t y  s ince  r ec ip i en t s  a r e  so l e ly  responsible  a f t e r  t he  
donor has  l e f t .  Pa r t i c ipa t i ve  evaluat ions  provide oppor tun i t i es  f o r  learning 
by doing and s t rengthen s k i l l s  and capac i t i e s  i n  t h e  host  count r ies .  

5. Strengthening t h e  r o l e  of women as an e s s e n t i a l  aspect  of pa r t i c ipa to ry  
development 

Participation and gender 

4 5 .  The UN Decade f o r  Women led  t o  bela ted recognit ion of t h e  mu l t i p l i c i t y  
of women's con t r ibu t ions  t o  development a s  main producers of food, providers of 
drinking water and firewood and having a  major r e spons ib i l i t y  i n  heal th  ca r e ,  
n u t r i t i o n  and hygiene. I t  a l s o  drew a t t e n t i o n  t o  t h e i r  a c t i v i t i e s  a s  
entrepreneurs i n  t h e  informal s ec to r  and t h e i r  key r o l e  i n  t h e  management of 
na tu r a l  resources ,  not  t o  mention t h e i r  c r i t i c a l  inf luence on f e r t i l i t y  r a t e s  
and t h e  education of childreri.  

46. It became c l e a r  t h a t  women's many t a s k s  and r e s p o n s i b i l i t i e s ,  a s  well  a s  
t h e i r  needs and cons t r a in t s ,  had been se r ious ly  undervalued i n  conventional 
development approaches. This a f fec ted  t h e  overa l l  e f fec t iveness  of development 
e f f o r t s  and p a r t i c u l a r l y  reduced bene f i t s  accruing t o  women. Donor agencies 
have reconsidered t h e i r  previous development approaches and have formulated WID 
s t r a t e g i e s ,  along t h e  l i n e s  of t h e  DAC Guiding P r i n c i p l e s  on Women i n  
Development, which are e s s e n t i a l l y  b u i l t  on t h e  premises of pa r t i c ipa to ry  
development. 

47. For long it was assumed t h a t  t h e  socio-economic environment acted 
equal ly  upon peo2le i r r e spec t i ve  of t h e i r  gender. I n  r e a l i t y ,  t h e  s i t u a t i o n  of 
women i s  exacerbated because t h e i r  s t a t u s  is  d i f f e r e n t  t o  t h a t  of men i n  terms 
of t h e i r  r o l e s  i n  both t h e  household and t h e  economy. To gain  access t o  
s e rv i ce s ,  resources  and opportuni t ies .  women face  unique problems. Continuous 
and extensive  cn::.ldcare and other  domestic r e s p o n s i b i l i t i e s  combined with 
income-earning a c t i v i t i e s  overtax t h e i r  time and energy. The c u l t u r a l  
environment, s o c i a l  values and l e g a l  systems a r e  o f ten  biased aga ins t  women and 
impede t h e i r  access  t o  key resources o r  se rv ices  such a s  l and ,  c r e d i t ,  
education,  t r a i n i n g  and technology. 

48. Improving t h e  s i t u a t i o n  of women requ i res  s t r a t e g i e s  t h a t  t ake  gender 
d i f f e r ences  f u l l y  i n t o  account. I f  development p r o j e c t s  t h a t  benef i t  



low-income women a r e  t o  succeed, they must, however, not only be gender aware 
but must a l s o  be based on women's own c l e a r l y  expressed demands and p r i o r i t i e s ,  
Par t i c ipa tory  methodologies of p ro jec t  design and implementation a r e  proving t o  
be an e f f ec t i ve  s t r a t egy  f o r  expanding oppor tun i t i es  f o r  women because they 
f e e l  more committed and t h e i r  needs, a b i l i t i e s  and concerns a r e  addressed from 
the  ou t s e t .  Gender ana ly s i s  and pa r t i c ipa to ry  methodologies a r e  indeed 
increas ingly  used by donors t o  ensure women's f u l l  pa r t i c ipa t i on  i n  t h e i r  
community and na t iona l  development. 

Enhancing women's involvement i n  economic a c t i v i t i e s  

49. There a r e  severa l  compelling reasons f o r  e x p l i c i t  e f f o r t s  t o  expand 
employment oppor tun i t i es  f o r  women and, p a r t i c u l a r l y ,  t o  support t h e i r  
income-generating a c t i v i t i e s  i n  t h e  a g r i c u l t u r a l  and informal s e c t o r s  where 
they play a  predominant r o l e  a s  economic agents .  Women a r e  o f t en  primary 
income earners .  A l a rge  number of households i n  Afr ica  a r e  headed by women due 
t o  divorce o r  t h e  migration of men t o  t h e  c i t i e s .  I n  Latin American towns, 
women head near ly  50 per  cent  of t h e  households. Even i n  male-headed 
households, t h e  men's earnings a r e  usual ly  i n s u f f i c i e n t  t o  meet ba s i c  surv iva l  
needs of t h e  family.  I n  add i t ion ,  it has been documented t h a t  income earned by 
women i s  most l i k e l y  t o  be spent on e s s e n t i a l  goods f o r  t he  n u t r i t i o n  and 
h e a l t h  needs of t h e i r  f ami l i e s .  

a 

50. Major ' cons t r a in t s  have t o  be overcome i n  order t o  improve women's 
p roduc t iv i ty  and enable t h e i r  pa r t i c ipa t i on  i n  economic a c t i v i t i e s .  I s sues  
r e l a t e d  t o  t h e i r  r e s t r i c t e d  access t o  c r e d i t ,  t h e i r  l imi ted  time a v a i l a b i l i t y  
o r  t r anspo r t  cons t r a in t s ,  f o r  example, have been addressed successful ly  i n  t h e  
framework of development p ro j ec t s  a s  i l l u s t r a t e d  below. I n s t i t u t i o n a l  and 
l e g a l  cons t r a in t s  which l i m i t  women's access  t o  productive resources,  on t he  
o ther  hand, w i l l  have t o  be addressed a t  t he  pol icy l e v e l .  The pol icy dialogue 
between donor agencies and rec ip ien t  governments can play a  key ro l e  i n  t h i s  
context .  

51. Lending p o l i c i e s  of most commercial banks requ i re  c o l l a t e r a l  i n  t h e  form 
of land t i t l e s ,  c a p i t a l  goods o r  savings.  Those resource requirements a r e  
ou ts ide  t h e  reach of t h e  majori ty of t h e  poor and espec ia l ly  of women. Both 
governments and donors have supported innovative c r e d i t  programmes using 
grass roo ts  organisat ions  and women's groups i n ,  e . g . ,  Bangladesh, Ind ia  and 
some p a r t s  of Africa.  Cred i t  under such schemes i s  extended on t h e  b a s i s  of 
ind iv idua l  c r eden t i a l s  as wel l  as pro jec t  v i a b i l i t y  and not necessa r i ly  on t h e  
a v a i l a b i l i t y  of c o l l a t e r a l .  Peer pressure  ensures high repayment r a t e s .  

52. Women spend excessive amounts of t ime i n  unpaid domestic and 
a g r i c u l t u r a l  work. I n  many p a r t s  of t h e  developing world women must walk 
severa l  hours a  day t o  f e t c h  water. Deforestat ion a l s o  means t h a t  they have t o  
spend more hours c o l l e c t i n g  wood f o r  f u e l .  These burdens can be subs t an t i a l l y  
a l l e v i a t e d  through access  t o  low-cost labour-saving household . and farm 
technologies.  P a r t i c u l a r l y  promising technologies  include energy e f f i c i e n t  
cooking s toves  and shor thaul  means of t r anspo r t  such a s  c a r t s  and wheelbarrows 
f o r  carrying water,  firewood and farm produce. Some of these  technologies'  can 
be used i n  t he  context  of women's income-generating i n i t i a t i v e s  and enable them 
t o  move from low-return a c t i v i t i e s  i n t o  more p r o f i t a b l e  en t e rp r i s e s .  A va r i e ty  



of simple and e f f i c i e n t  devices have been introduced f o r  food processing such 
a s  cassava pee le rs  and chippers ,  so l a r  platform d r i e r s  f o r  f i s h  and vegetables ,  
r i c e  mills and o i l  presses  adapted t o  women's physical  s t reng th .  

Women's access to basic services 

53. Unequal access t o  education remains a c r i t i c a l  i s sue  i n  most developing 
count r ies .  The d i s p a r i t y  between t he  numbers of g i r l s  enrol led i n  school 
compared with boys has  been growing even though evidence worldwide confirms t he  
developmental value of female education. Only one out of t h r ee  women i n  
Sub-Saharan Africa i s  l i t e r a t e .  Education f o r  women is associa ted with 
improvements i n  community hea l th  and reductions i n  family s i z e .  I f  g i r l s  can 
be b e t t e r  educated, t h e i r  chances of earning higher incomes from ag r i cu l t u r e  o r  
modern s ec to r  jobs improve. They a r e  not only more qua l i f i ed  but a l s o  b e t t e r  
equipped t o  overcome t r a d i t i o n a l  obstacles  and break i n t o  the  labour fo rce  i n  a 
wider va r i e ty  of f i e l d s .  Education empowers women t o  exercise  t h e i r  r i g h t s  and 
r e s p o n s i b i l i t i e s  a s  c i t i z e n s .  

54. I f  t h e  bene f i t s  of educating women a r e  so  g r ea t ,  why is t h e  education 
gender gap s o  wide? The answer l i e s  i n  a complex mix of economic and c u l t u r a l  
f a c t o r s .  The cos t  of education includes d i r e c t  expenses such a s  t u i t i o n  and 
school suppl ies ,  l o s t  work by daughters a t  home o r  i n  t h e  market p lace  and 
t h e  c u l t u r a l  co s t s  of going aga ins t  p reva i l ing  s o c i a l  norms regarding female 
behaviour. To be e f f e c t i v e ,  governments and donors must t ake  a l l  t he se  cos t s  
i n t o  account while gradually convincing paren ts  of t h e  bene f i t s  of sending 
g i r l s  t o  school.  Many count r ies  have experimented with incent ives  such a s  
scho la rsh ips  f o r  g i r l s .  But much more needs t o  be done. For example, evidence 
presented a t  t h e  World Conference on Education f o r  A l l  held i n  Jomtien i n  1990, 
shows t h a t  i n  Islamic count r ies ,  cu l t u r a l l y  appropr ia te  f a c i l i t i e s  and t he  
presence of female t eachers  o f t en  remove d i s incen t ives  f o r  parents  t o  e n r o l l  
daughters i n  school. 

Participation of women in decision-making 

55. Women t r a d i t i o n a l l y  enjoyed important decision-making r i g h t s  wi thin  
t h e i r  recognised f i e l d s  of competence and inf luence.  But t h e  
external ly-supported process of modernisation has  tended t o  erode many of these  
t r a d i t i o n a l  r i g h t s ,  while t h e r e  has been l i t t l e  o r  no extension of women's 
r i g h t s  i n t o  new spheres. 

56. Women's extensive  workload forces  them t o  s t a y  away from many occasions 
where formal decis ions  a r e  made. The democratisat ion of p a r t i c i p a t i o n  t hus  
o f t en  passes  them by. When they do a t t end  publ ic  meetings, they a r e  not  
expected t o  speak up, whereas t h e i r  formerly more d i s c r ee t  exerc i se  of 
in f luence  no longer works. Furthermore, f o r  lack of education and information,  
they do not always understand t h e  extent  of t h e i r  r i g h t s  under modern 
c o n s t i t u t i o n s  and s t a t u t e  law. Unless ways a r e  found a t  t h e  operat ional  l e v e l  
t o  secure  t h e  a c t i v e  p a r t i c i p a t i o n  of women i n  p r o j e c t s  and programmes, pol icy 
i n t en t i ons  w i l l  remain i d l e ,  resources be wasted and harmful unintended e f f e c t s  
p e r s i s t .  



5 7 ,  One pos i t i ve  approach i n  t h i s  connection i s  the  growing involvement of 
women's o rgan isa t ions .  Women's t r a d i t i o n a l  organisat ions  a s  well a s  t h e i r  
newly formed i n t e r e s t  groups t u rn  out t o  be e f f e c t i v e  i n  s o l i c i t i n g  and 
channell ing t h e  de l ivery  of se rv ices  and inputs .  They a l s o  appear t o  be s t rong 
platforms f o r  t h e  a r t i c u l a t i o n  of women's own p r i o r i t i e s  a t  household, 
community, na t i ona l  and i n t e rna t i ona l  l e v e l .  There a r e  numerous ins tances  of 
women's groups enhancing t h e  opportunity f o r  women t o  p a r t i c i p a t e  i n  
decision-making, Well es tab l i shed  groups i n  t h e  Central  Highlands of Kenya, 
f o r  example, a r e  successful ly  i n t eg ra t i ng  themselves i n t o  t h e  Ministry of 
Agr icu l tu re ' s  Training and Visit Extension Programme. 

58. One could ask whether t h e  rapid advancement of women i n t o  pos i t ions  of 
leadership  should not be a  gender i s sue  p r i o r i t y  f o r  t h e  199091 I n  a  r e l a t ed  
way, donors could r e f l e c t  on what might be done t o  prepare women's 
organisat ions  t o  engage more ac t i ve ly  i n  t he  publ ic  debate on nat ional  
development s t r a t egy  and pol icy.  Much could be achieved, e . g ,  through 
encouragement from leaders  and women r o l e  models t o  help  more g i r l s  and women 
en t e r  un ive r s i t y  and engage i n  broader f i e l d s  of vocat ional  and advanced 
t r a i n i n g ,  including s c i e n t i f i c  f i e l d s .  I n  t he  p o l i t i c a l  sphere,  a f f i rmat ive  
ac t ion  has  been undertaken by some governments. For ins tance ,  t h e  Government 
of Uganda has  required by law t h a t  each d i s t r i c t  e l e c t  a t  l e a s t  one woman t o  
s i t  i n  parl iament.  They now represent some 25 per cent  of t h e  membership. But 
i n  a  l a r g e  number of countr ies ,  laws discr iminate  aga ins t  women. I n  Thailand, 
f o r  ins tance,  women a r e  forbidden t o  hold some h igher - leve l  government o f f i c e s .  

Social values ,  l ega l  frameworks, human rights 

59. I t  is o f t en  t h e  l e g a l  s t a t u s  of women, many of whom e f f ec t i ve ly  remain 
l e g a l  minors throughout t h e i r  l i v e s ,  the re fore  unable t o  a c t  on t h e i r  own 
beha l f ,  which c a l l s  f o r  adjustments i n  t h e  de l ivery  of se rv ices .  I n  many 
count r ies  women cannot become members of co-operat ives  because they do not hold 
reg i s te red  t i t l e  t o  land.  Thus, absence of con t ro l  over means of production 
determines t h e  l imi ted  access  t o  s e rv i ce s  and f a c i l i t i e s .  I n  other  count r ies ,  
women a r e  discouraged from becoming members by t he  requirement t h a t  husbands o r  
a  male k in  countersign t h e i r  app l ica t ions .  I n  yet  o ther  cases ,  women a r e  
allowed t o  s e l l  t o  co-operat ives ,  but payments go d i r e c t l y  t o  t h e i r  husbands o r  
o ther  so - ca l l ed  guarantors.  Thus, women's access t o  s e rv i ce s  does not extend t o  
con t ro l  over t h e  bene f i t s .  

60. I t  is  important t h a t  donors support e f f o r t s  t o  c r e a t e  a  l e g a l  framework 
t h a t  guarantees equal r i g h t s  f o r  wcmen, and espec ia l ly  t o  remove l e g a l  
r e s t r i c t i o n s  on t h e  f u l l  economic and p o l i t i c a l  p a r t i c i p a t i o n  of women. Denial 
of inher i t ance  and property r i g h t s  is  not only discr iminatory but it has 
adverse economic consequences on income-generating a c t i v i t i e s  undertaken by 
women who a r e  denied access t o  c r e d i t  f o r  lack of c o l l a t e r a l  i n  t he  form of 
land t i t l e s .  Such r e s t r i c t i o n s  a r e  a  c r i t i c a l  cons t r a in t  t o  nat ional  
development and may merit a  reconsiderat ion of development a s s i s t ance  t o  those 
governments t h a t  do not  a c t  t o  remove them. 

61. The r i g h t  t o  con t ro l  one ' s  f e r t i l i t y  was recognised a s  a  bas ic  r i gh t  by 
t h e  Convention on t h e  Elimination of a l l  Forms of Discrimination Against Women 
(CEDAW) of 1980, which was r a t i f i e d  by 104 count r ies .  The Convention s t a t e s  



that women "have the basic right to decide freely and responsibly the number 
and spacing of their children and to have the information and the means to do 
son. Yet in many societies women are denied, or lack reliable, easy access to 
safe and effective family planning services. Too many, too early, too late and 
too frequent pregnanciee constitute a major health problem for women as well as 
for their offspring. The unmet need for contraception drives many women to 
seek abortion. Illegal 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 lives such as 
bride-burning in India, or which hurt their physical integrity and 
self-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 lawyers. 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 suffhr 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 l e s s  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-governmentalisedu 
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 al-days 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 



amounts of fore ign exchange, pa r t i c ipa t i ve  approaches nre highly time.cont;uming 
and require  con t inu i ty  and f ami l i a r i t y  with l o c a l  contexts - -  even whon the  
i n t en t i on  i s  t o  en t ru s t  a  l oca l  par tner  with implementation. The managament, / 
procedures and career  systems of a id  agencies a r e  not present ly  geared t o  such 
a c t i v i t i e s .  Indeed, t h e  s k i l l s  needed f o r  encouraging par t i c ipa tory  processes 
may be qu i t e  d i f f e r e n t  from those of a r t i c u l a t e  doers and achievers .  The 
requirement may be f o r  people who a r e  able  t o  f a c i l i t a t e  change and communicate 
with l o c a l  groups and leaders  i n  developing courrtries and whose outlook favours 
enabling r a the r  than achieving.  But it i s  un l ike ly  t h a t  a i d  agencies 
themselves would r e c r u i t  g r ea t  numbers of people with t h e  required s k i l l s  t o  
d i r e c t l y  f i ne - tune  and con t ro l  a  myriad of pa r t i c ipa to ry  a c t i v i t i e s .  Indeed, 
pa r t i c ipa t i on  implies t h e  c r ea t i on  of s i t u a t i o n s  i n  which l o c a l  people a r e  ab le  
t o  t ake  decis ions  on t h e i r  own. The answers l i e  i n  pa r t  with changes i n  t he  
a i d  agencies such a s  experimenting with new ways of s t r uc tu r ing  and managing 
a i d  t h a t  allow f o r  t h e  pat ience,  f l e x i b i l i t y  and responsiveness needed. For 
example, Swiss co-operation has a t  times en t rus ted  funds t o  a  lead organisat ion 
i n  a  developing country which then i n  t u rn  al1ocate:d resources t o  a  number of 
smal ler  organisat ions  t o  support i n i t i a t i v e s  a t  t h e  l.ocal l e v e l .  Over t h e  past  
few years  Germany has developed an ac t ion- research  programme on poverty 
a l l e v i a t i o n  through t h e  promotion of s e l f - h e l p  a c t i v i t i e s .  One of t h e  f indings  
i s  t h a t  excessive and premature funding can jeopardise  promising approaches. 
I n - s e rv i ce  t r a i n i n g  of a i d  agency s t a f f  may be needed t o  d i scuss  t h e  new 
o r i e n t a t i o n s  so  t h a t  they can be more broadly app l ied .  

67. Many questions a r e  being ra ised i n  t h e  a i d  agencies f o r  which answers 
have not  yet  been drawn together  from t h e  experience of t h e  innumerable l o c a l  
i n i t i a t i v e s  nurtured over t h e  years ,  mainly by t h e  p r iva t e  non-prof i t  s e c t o r .  
What innovative approaches can be envisaged? 1s t h e r e  scope f o r  channell ing 
more a i d  through NGOs of donor, and increas ingly  a l s o ,  those of r ec ip i en t  
count r ies?  Are t he r e  other  i n s t i t u t i o n s  which could be more f u l l y  used, such 
a s  co-operat ives ,  profess ional  assoc ia t ions ,  fou~adations,  l o c a l  developn~ent 
banks, espec ia l ly  those  ca te r ing  f o r  t h e  needs of small  farmers and firms? Are 
t h e r e  oppor tun i t i es  t o  support p r i va t e  provis ion of s o c i a l  se rv ices?  Which 
channels should be used? Is the re  a  case f o r  more a i d  a t  t h e  p rov inc ia l  and 
municipal l eve l ?  Is t h e r e  a  ro l e  f o r  t h e  p rov inc ia l  and municipal s t r u c t u r e s  
of donor countr ies?  How could these  be helped i n  t h e  choice of s u i t a b l e  
technologies  and t h e  i d e n t i f i c a t i o n  of p r i o r i t i e s ?  What i s  t h e  experience wi th  
var ious  twinning arrangements? These a r e  d i f f i c u l t  i s sues  and it may not  be 
easy t o  reconci le  decen t r a l i s a t i on  with t h e  requirements of e f f i c i ency ,  
e f f e c t i v e  co-ordinat ion and accountab i l i ty .  Yet t h e  nature  of pa r t i c ipa to ry  
development suggests  t h e  need f o r  the  devolution of more r e s p o n s i b i l i t i e s  t o  
decen t ra l i sed  l e v e l s ,  c l o se r  t o  t he  people concerned. 

7. Foster ing non-governmental organisat ions  a 

Tbe emergence of grassroots movements 

68. Much of t h e  experience i n  pa r t i c ipa to ry  development so  f a r  has  bee11 
acquired by NGOs. I n  t h e  wide a r ray  of NGOs, some of those  from donor 
count r ies  have spec i a l i s ed  i n  supporting l o c a l  i n i t i a t i v e s  a t  t h e  g rass roo ts  
l e v e l  and t h e i r  networks and federa t ive  a s soc i a t i ons  within and across  
developing countr ies .  I n  t h e  developing coun t r i e s ,  a s  a  r e s u l t  of t h i s  work 



and of t h e  vis ion of count less  l oca l  innovators a t  various l eve l s  In t h e i r  
s o c i e t i e s ,  " the  most exc i t ing  phenom~non in  tha  NGO sec tor  over the  l a s t  two 
decades has been tho b i r t h ,  growth, and maturing of grassroots  o rgan isa t ionsu ,  
t o  use t h e  words of John Clark i n  h i s  recent book Democrntisinn Dev- 

Role of V o m  0- (Earthscan,  1991). In  joining a  
grassroots  movement, t he  poor acquire  co l l ec t i ve ly  an a b i l i t y  t o  take ac t ion  
t h a t  r ad i ca l l y  a l t e r s  t h e i r  situations, even where t he  s t a r t i n g  point  may be 
modest - -  a savings c lub,  a  l i t e r a c y  or  a  c r e d i t  programme, or  a farmers'  or  
women's group s e t  up f o r  r a i s i ng  income. 

, 69. Drawing lessons  from Bangladesh, where severa l  na t iona l  and some foreign 
NGOs operate  s i gn i f i c an t  programmes f o r  building grass roo ts  movements, t he  
process described by Clark e n t a i l s  severa l  s t eps :  s t a r t  with an a c t i v i t y  which 
people r ead i l y  r e l a t e  t o ;  bui ld  awareness-raising and empowerment i n t o  t he  

• process ( func t iona l  l i t e r a c y  programmes a r e  p a r t i c u l a r l y  appropr ia te ) ;  f o s t e r  
s t rong leadersh ip  espec ia l ly  by providing t r a i n i n g  t o  l eaders  chosen by 
v i l l a g e r s ;  t a c k l e  i n t e r n a l  a s  well  a s  ex te rna l  i n j u s t i c e s :  support t o  women's 
income-generating a c t i v i t i e s ,  i n  p a r t i c u l a r ,  may t r i g g e r  a  chain of r e l a t ed  
changes i n  perception,  s t a t u s  and options;  encourage groups t o  char t  t h e i r  own 
course,  leading a t  times t o  new unforeseen a c t i v i t i e s ;  develop ac t ion  research 
conducted by t h e  groups themselves on problems of i n t e r e s t  t o  them; forge 
a l l i a n c e s  of l o c a l  groups; seek i n f l u e n t i a l  a l l i e s  among p o l i t i c i a n s ,  senior  
o f f i c i a l s ,  judges, j o u r n a l i s t s  o r  o thers  who a r e  sympathetic t o  t he  poor; 
explore t h e  use of s t a t e  instruments,  e . g .  by using s k i l l f u l l y  t h e  l e g a l  and 
po l ice  se rv ices .  After  reaching a  c e r t a i n  c r i t i c a l  mass, grassroots  
development organisat ions  can a l s o  develop a  p o l i t i c a l  s t r a t egy ,  f o r  example by 
present ing t h e i r  own candidates a t  l o c a l  l eve l .  They need t o  balance ex te rna l  
and i n t e r n a l  contr ibut ions  t o  maintain s e l f - r e l i a n c e  and ensure fu tu r e  
v i a b i l i t y .  Grassroots groups should expect t h r e a t s  and be prepared t o  respond 
by such means a s  l e g a l  a i d  and f i nanc i a l  support f o r  t h e  fami l ies .  They should 
develop i n t e rna t i ona l  support where necessary, e spec i a l l y  where t h e  r e p r i s a l s  
from t h e  l o c a l  e l i t e  a r e  becoming se r ious ,  and where t h e  a u t h o r i t i e s  a r e  slow 
t o  s i d e  wi th  t h e  poor. For example. l o c a l  a u t h o r i t i e s  i n  an area  of Bangladesh 
were galvanised i n t o  ac t i on  - -  e . g . ,  re leas ing t h e  imprisoned leaders  of a  
group of l and l e s s  labourers  - -  a f t e r  viewing a B r i t i s h  t e l e v i s i o n  documentary 
on t h e i r  s t r ugg l e  t o  obta in  ent i t lement  t o  land which was t h e i r  due according 
t o  t h e  law, and a f t e r  l ea rn ing  of t h e  concern of i n t e rna t i ona l  NGOs f o r  t h e i r  
p ro t ec t  ion.  

Stages i n  t h e  development o f  l o c a l  movements 

70.  Also worth studying a r e  t h e  successive phases of t he  Bangladesh Rural 
Advancement Committee (BRAC) , which together  with t h e  Grameen Bank is among the  
l a r g e s t  and bes t  known NGOs of t h a t  country. A s  r e l a t ed  by a  BRAC l eader ,  they 
i l l u s t r a t e  t h e  gradual bui lding of r o l e s  a t  na t iona l  l e v e l s  f o r  organisat ions  
which s t a r t  from the  g rass roo ts .  Founded by a  Bangladeshi, BRAC was i n i t i a t e d  
a s  a  r e l i e f  agency t o  a l l e v i a t e  t h e  misery of displaced persons i n  a  v i l l age  i n  
post-war Bangladesh i n  1971/72.  Moving from r e l i e f  work t o  community 
development. BRAC r ea l i s ed  t h a t  i t s  ac t i on  would bene f i t  t h e  poor' t o  a  very 
l imi ted  ex ten t  un less  it focused on working f o r  and with  them. Accordingly, it 
has  chosen t o  work with t h e  poorest  50 per cent  of v i l l a g e  populations,  men a s  
wel l  as  women. BRAC' s  core  programme continues t o  focus on ru r a l  development 



and on helping communities get  organioed t o  achieve t h e i r  goalo.  The main 
t oo l s  f o r  t h i s  programme, which now covata 5 000 v i l l e g s o ,  a t e  basic  adul t  
education and r u r a l  c r e d i t .  BRAC was then chosen by donors f o r  implementing 
major aid-funded programmes i n  sa lec ted  primary hea l th  care  activities and 
bas ic  education f o r  ch i ld ren .  By accepting t o  ac t  a s  inrplemantor of the86 
programmes, BRAC acquired nat ional  s ign i f icance  while brondt~ning t h e  package of 
measures which it can o f f e r  t o  v i l l agee ,  I t  a l s o  acquired d i r e c t  experience of 
the  problems which muda tho hoalth service8 i ne f f ec t i ve  i n  the  ru r a l  area# .  In 
response, BRAC s e t  up an i n - s a rv i ce  t r a i n i n g  programme where it now ~ e o r i e n t s  
s t a f f  of t h e  hea l t h  btervices and shares i r e  i n s igh t s  with them. By extending 
an experimental programme f o r  ch i l d r en ' s  education,  i t  a l s o  aims a t  changing 
the  perception of a u t h o r i t i e s  on the  need f o r  educational  mate r ia l  and improved 
teaching methods. I n  no doing, BRAC i s  playing an innovative ro l e  i n  attempting 
t o  reform e s s e n t i a l  s o c i a l  se rv ices  i n  t h e  country and gaining a l l i e s  f o r  t he  
r u r a l  poor among c i v i l  earvants  and decision-makers. 

7 1 .  These i l l u s t r a t i o r l s  from Bangladesh a r e  not unique. Many of t he  same 
lessons  can be derived from experience i n  other count r ies  i n  South and South 
East Asia, Latin America and Afr ica ,  espec ia l ly  i n  t h e  Sahel region and 
Zimbabwe. I n  a  number of c o u ~ t r i e s ,  g rass roo ts  movements have matured beyond 
small.-scale l o c a l  a c t i v i t i e s  and a r e  now i n  some cases  shaping nat ional  
ins t i , tu t ions .  They have l a i d  the  ground f o r  reforms i n  commercial banking so 
a s  t o  make c r e d i t  access ib le  t o  people lacking c o l l a t e r a l ,  o r  a r e  pursuing what 
have been defined a s  "micro-policy reforms" requir ing i n s t i t u t i o n a l  change, f o r  
example reforming t h e  ways of operating of i r r i g a t i o n  s e rv i ce s  so  a s  t o  serve 
users  more e f f e c t i v e l y  (David Korten). Examples under l ine  t h e  importance of 
a l l i a n c e s  between grass roo ts  groups and/or t echn ica l  s e rv i ce s  a t  t h e  l o c a l  
l e v e l ,  decision-making echelons i n  t h e  host count ry ' s  administ r a t  ion and 
ex te rna l  support from an NGO, a  foundation,  o r  an a id  agency. Increas ingly ,  
t he  value of t h e  work of NGOs and grassroots  groups i s  seen t o  l i e  with these  
more s t r a t e g i c  approaches, ra ther  than t h e  implementation of i so l a t ed  pro jec t s .  

How a i d  can help 

72, O f f i c i a l  a i d  can f o s t e r  t h e  NGO s e c t o r ,  through d i r e c t  measures such a s  
co-financing arrangements, and i n d i r e c t l y  by encouraging donor country NGOs t o  
support developing-country par tners .  For example, t h e  Canadian In te rna t iona l  
Development Agency ( C I D A )  has had f o r  a  number of years ,  alongside t h e  
co-funding of Canadian NGOs, a  programme t o  help  in ternat ional 'NG0s s t rengthen 
t h e i r  a f f i l i a t e s  i n  developing count r ies .  Many a i d  agencies have put more 
emphasis i n  recent  years  on t h e  strengthening of developing-country NGOs. and a  
number of them a l s o  fund them d i r e c t l y .  A s  r eca l led  above, DAC Members have 
s t a t e d  t h a t  they w i l l  work with t h e i r  developing-country par tners  t o  achieve 
more pa r t i c ipa to ry  development i n  promoting a  g r ea t e r  r o l e  f o r  l o c a l  
organisat ions  and NGOs.  

73. A DAC review i n  1988, i n  rounding up a  cycle o f  severa l  meetings on a i d  
agency co-operation wi th  NGOs, concluded t h a t  enabling developing-country NGOs 
t o  def ine  t h e i r  own ob jec t ives  and gain recognit ion from t h e i r  governments a s  
pa r tne r s  i n  development were among t h e  major goals  i r r  a i d  agencies '  
co-operation with N G O s .  Donors should encourage s t e p s  towards a  pol icy s e t t i n g  
t h a t  f a c i l i t a t e s  t h e  bui lding of a  dynamic and independent voluntary s ec to r  



I I 

I The Univereal Declaration of H w n  Right8 I 
I I 

1 The Dealatation consists of 30 articles providing the following 1 
I basic rights and fundamental freedoms to which all men and women1 
I are entitled without any diecrimination: I 
I I 
I The right to life, liberty and security of person, I 
I Freedom from slavery and servitude; I 
I Freedom from torture or cruel, inhuman or degrading treatment or1 
I punirhment ; I 
I Equality before the law and the entitlement to equal ptote~tion I 
I under it; I 
I Freedom from arbitrary arrest and detention; I 
I The right to a fair trial by an independent and impartial 1 
I tribunal; I 
I The right to be presumed innocent until proved guilty; I 
I Inviolability of the home and secrecy of correspondence; I 
I Freedom of movement and residence; I 
I The right to seek in other countries asylum from persecution; I 
I The right to a nationality: I 
I The right to marry and found a family; I 
I The right to own property; I 
I Freedom of thought, conscience and religion; I 
I Freedom of opinion and expression; I 
I Freedom of peaceful assembly and association; I 
I The right to vote and to participate in government; I 
I The right to social security; I 
I The right to work and to form and join trade unions; I 
I The right to an adequate standard of living; I 
I The right to education; I 
I The right to participate in the cultural life of the community. I 



with l e s s  r e s t r i c t i o n s  on r eg i s t r a t i on  and access t o  funds. NGOs' d i s t i n c t i v e  
development ro l e s  depend on t h e i r  i n t eg r i t y  and autonomy, but prevai l ing modes 
of donor co-operation with them do not always support such independence. NGOs 
may be d iver ted  from t h e i r  o r ig ina l  goals by growing adminis t ra t ive  demands 
from donors, while a t  t he  same time being persuaded t o  assume t h e  r o l e  of 
implementors of o f f ic ia l ly -des igned  pro jec t s  a s  a condi t ion f o r  funding. 

8. Co-operation i n  strengthening l e g a l  and democratic i n a t i t u t i o n s  

The aurxent debate 

7 4 .  Ae i l l u s t r a t e d  above, donors, NGOs and foundations have long been 
involved i n  a range of a c t i v i t i e s  t o  nur ture  l o c a l  NGOs and grass roo ts  
organisat ions ,  t r ade  unions and the  whole range of assoc ia t ions  on which 
democratic l i f e  and l o c a l  i n i t i a t i v e s  a r e  b u i l t .  Furthermore, b i l a t e r a l  donors 
a s  well  a s  t h e  appropriate se rv ices  of t he  UN system have t r ad i t i ona l ly  
extended l e g a l  advice on request .  Some donors report  increasing requests by 
developing countrieo f o r  support i n  such a reas  a s  d r a f t i ng  proposals f o r  
reformed l e g i s l a t i o n  or f inding ways t o  enable na t iona l  parliaments t o  b e t t e r  
monitor developments i n  t he  country 's  economy. More recent ly  t h i s  i n t e r e s t  has 
extended t o  components of par t i c ipa tory  development which can be disaggregated 
i n t o  i s sues  o f :  

- governance or  "good governmentu; - -  democracy; - -  t he  protact ion of human r igh ts .  

75. The cur ren t  debate about "governance" was prompted p a r t l y  by t h e  World 
Bank's 1989 study on long-term prospects f o r  sus ta inab le  growth i n  Afr ica ,  
although t h e  respect ive  ro les  of t he  S t a t e  and the  p r iva t e  sec tor  had a l ready 
been much s tudied i n  recent years i n  connection with s t r u c t u r a l  adjustment 
programmes ( f o r  example, Arturo I s r a e l ' s  study of The Changing Role o f  t h e  
S t a t e ,  World Bank Working Paper 1990, based on experiences i n  Latin America). 
Key components of' good government include i n  p a r t i c u l a r  t he  ru l e  of law; 
accountabi l i ty  of publ ic  o f f i c i a l s  t o  t h e  people whom they a r e  supposed t o  
serve,  and transparency i n  t h e  use of public funds. For convenience, a 
separat ion is of ten  drawn between governance i n  i t s  narrowest sense,  i . e .  " the  
capacity of t h e  adminis t ra t ion t o  undertake e f f e c t j v e  management of t h e  
economy11 and t h e  type of p o l i t i c a l  system t h a t  is i n  power i n  a given country 
a t  a given moment. Arturo I s r a e l ' s  study underlines t h e  importance of "good 
governmentu f o r  development: "p rac t i ca l l y  no country has been able  t o  develop 
i n  a susta ined way without a p o l i t i c a l  system t h a t  funct ions  with a minimum 
l eve l  of e f fec t iveness  and e t h i c a l  standardsI1. 

76. I n  h i s  recent a r t i c l e  on I1Governance and Economic DevelopmentI1 (Africa 
Forum, Vol. 1 ,  No. 1, 1991) , Pierre-Claver Damiba of UNDP notes  tha,t , although 
t h e  two a r e  not synonymous, t he re  e x i s t s  a symbiotic re la t ionsh ip  "between 
democratisation i n  t h e  form of people's pa r t i c ipa t i on  i n  t h e  po l i t i c a l . p roces s ,  
accountab i l i ty ,  respect  f o r  human r igh t s ,  freedom of speech, r u l e  of law, 
to le rance  of a l t e r n a t i v e s ,  succession of o f f i c e ,  e t c . ,  and governance i n  t h e  
form of adminis t ra t ive  capacity t o  formulate,  implement and monitor 
socio-economic po l i c i e s . "  He a l s o  suggests t h a t  t h e  symbiosis may be 



spec i a l l y  re levant  f o r  par t i c ipa tory  deverlopme~lt , a s  I4mobilising t he  
development capaci ty  of t h e  people1# is only possilale i n  a  context where t he  
b l a t an t  abuse o'f human r i g h t s  and t h e  adverse conHequences of c o n f l i c t s  a r e  
chacked, while accountab i l i ty ,  probi ty  and tranlrparsncy i n  government a r e  
ensured. These views concur with t he  1989 Policy Iltatement of t he  DAC on t he  
subject .  Research and debate on the  relevance of ilovernance t o  development, 
and t he  l i n k s  between governance, democracy, human r ights  and pa r t i c ipa t i on  a r e  
l i k e l y  t o  continue and t o  con t r ibu te  needed i n s igh t s  on i n t e r ac t i ons .  It is 
a l s o  l i k e l y  t h a t  t h e r e  w i l l  be broad agreement or1 t h e  legit imacy f o r  donor 
count r ies  t o  p ress  f o r  ngood government1#, which involves transparency and 
appropr ia te  con t ro l  of a i d  procedures. 

77. I n  severa l  DAC count r ies ,  a more a c t i v e  s tance i n  t h e  protect ion of 
fundamental human r i g h t s  and t h e  promotion of democracy through a i d  is 
advocated by leading p o l i t i c a l  f i gu re s ,  a s  i l l u s t r a t e d  by speeches quoted 
e a r l i e r  i n  t h i s  chapter.  I n  oshers ,  t he se  i s sues  a r e  being debated. Others 
ye t  are wary of any posture t h a t  may be looked upon a s  t r y i n g  t o  impose values 
on a fo re ign  country. Perhaps t h e  most a r t i c u l a t e  proponent of democracy 
through i ts foreign a i d  programme a t  present is t h e  United S t a t e s  with the  
A I D  Democracy I n i t i a t i v e  being launched i n  1991. The US A I D  s t a t e s  t h a t  it is 
not at tempting t o  export American i n s t i t u t i o n s  and th.at  t h e r e  w i l l  have t o  be a 
de l inea t ion  02 t he  permissible l i m i t s ,  and i d e n t i f i c a t i o n  of preferred 
approaches, i n  providing d i r e c t  support f o r  t h e  development of democratic 
i n s t i t u t i o n s .  A major component of t he  i n i t i a t i v e  w i l l  c ons i s t  of providing 
support t o  "strengthen i n s t i t ~ t i o n s  d i r e c t l y  supportive of democratic values 
and p r a c t i c e s ,  such a s  e f f e c t i v e  e l e c t o r a l  bodies,  informed capable I 

l e g i s l a t u r e s  and independent j u d i c i a r i e s ,  c i v i c  and profess ional  assoc ia t ions ,  
business and environmental organisat ions ,  f r e e  t r a d e  unions and labour 
aasoc ia t ions ,  t h ink  tanks  and a  f r e e  and responsible p r e s su .  Indeed, more 
adequate, f r e e  and p l u r a l i s t i c  media is one OIE t h e  foundations of a  
responsible ,  accountable, democratic soc ie ty  and ernbodies some of t h e  bas ic  
human r i g h t s  t o  freedom of expression i n  t h e  contemporary world. 

78. I n  Apri l  1991, Prime Minister  Toshiki  Kaifu informed t h e  Diet t h a t  Japan 
would t ake  i n t o  account i n  i ts fu tu r e  fore ign a i d  a l l o c a t i o n  such f a c t o r s  a s  
t h e  l e v e l  of m i l i t a ry  expenditure of t h e  potent i i l l  r e c ip i en t  country, i t s  
adherence t o  agreements on non-pro l i fe ra t ion  of weapons of mass des t ruc t ion ,  
and its e f f o r t  t o  promote democracy and secure ba s i c  human r i g h t s ,  as wel l  as 
t o  in t roduce a  market-oriented economy. 

Fundamental hwnan r i g h t s  

79.  I n t e rna t i ona l l y  recognised human r i g h t s  a r e  defined i n  t h e  Universal 
Declaration of Human Rights (adopted by t h e  UN General Assembly i n  1946), and 
t h e  two Covenants of 1966, which, toge ther ,  cons t i t u t e  t h e  " In te rna t iona l  B i l l  
of Human Righ tsu .  Es sen t i a l  provis ions  of t h e  Universal Declaration of Human 
Rights a r e  quoted i n  t h e  box. The Covenant on C iv i l  and P o l i t i c a l  Rights 
recognises,  i n t e r  a l i a ,  t h e  r i g h t  of every human being t o  l i f e ,  l i b e r t y  and 
s e c u r i t y  of person; t o  freedom from c r u e l ,  inhuman o r  degrading treatment and 
from t o r t u r e :  t o  immunity from a r b i t r a r y  a r r e s t :  t o  a  f a i r  t r i a l ;  t o  immunity 
from r e t roac t i ve  sentences;  t o  freedom of thought,  conscience and ' re l ig ion;  t o  
freedom of opinion and expression; t o  l i b e r t y  of movement including t h e  r i gh t  



t o  emigrate; t o  peaceful  assembly and t o  freedom of a s soc in t i o r~ .  The second 
s e t  of r i g h t s  r e l a t e s  t o  t he  ind iv idua l ' s  economic, soc i a l  and c u l t u r a l  r i g h t s ,  
I t  s t i p u l a t e e  among o thers  the  r i gh t  t o  work and a l ivol ihood,  and t h e  r i gh t  t o  
a reasonable etandard of l i v i n g ,  which t he  S t a t e  must endeavour t o  f u l f i l  
within t he  limits of ex i s t i ng  economic p o s s i b i l i t i e s .  

80. Unless they have been incorporated i n  na t iona l  laws, these  provis ions  
f o r  human r i g h t s  a r e  not binding, with a s i ng l e  exception mentioned below. In  
t h e  formulation of j u r i s t s ,  " the  Universal Declaration of Human Rights is not a 
l e g a l  ins t rumentM, but "some of i t s  provis ions  e i t h e r  c o n s t i t u t e  general 
p r i nc ip l e s  of law or  represent elementary considerat ions  of humanityb1 
[Ian Brownlie, P r i n c i p l e s  of  Publ ic  I n t e r n a t i o n a l  Law, Clarendon Press ,  Oxford, 
19791. 

81 .  A s  f o r  monitoring v io la t ions  of human r i g h t s ,  t h e  "neares t  approach to 
permanent machinery f o r  supervision of t h e  problem of p ro t ec t i onM is t h e  
Commisoion on Human Rights,  es tabl ished by t h e  Economic and Soc ia l  Council i n  
1946, and which has  d r a f t ed  a number of f u r t h e r  Conventions on human r i g h t s ,  
subsequently adopted by t h e  General Assembly, such a s  those  aga ins t  genocide or 
t o r t u r e .  The Commission has  a Sub-Commission on t h e  Prevention of 
D i ~ ~ r i m i n a t i o n  and Protect ion of Minorit ies.  A f u r t he r  organ, t h e  Human Rights 
Committee has  been s e t  up f o r  inves t iga t ing  complaints by ind iv idua l s  f o r  
a l l eged  v io l a t i ons  of human r i gh t s .  

82. The main l i m i t a t i o n  t o  t h e  monitoring funct ions  of UN machinery l i e s  
with t h e  predominance of t h e  p r inc ip l e  of na t iona l  sovereignty over a l l  other 
p r i nc ip l e s .  This  i s  underlined by t h e  f a c t  t h a t  members of t h e  Commission 
represent  t h e i r  governments. Tihe UN machinery a c t s  by means of hear ings ,  
inves t iga t ions ,  persuasion,  t h e  submission of proposals,  and conc i l i a t i on .  Its 
operat ions  a r e  more akin  t o  t he  world of diplomacy and pressure  among peers 
than t o  a jud ic ia ry .  The s ing l e  exception on t h e  i n t e rna t i ona l  scene is t h e  
European Court of J u s t i c e ,  es tabl ished i n  t h e  framework of t h e  European 
Convention f o r  t h e  Protect ion of Human Rights and Fundamental Freedoms (1950),  
t o  which t h e  member s t a t e s  of t he  Council of Europe a r e  p a r t i e s .  Individuals  
may p e t i t i o n  t h e  Court,  whose decis ions  a r e  mandatory f o r  t h e  p a r t i e s  
concerned. 

83.  However, t h e  inves t iga t ive  and persuasive funct ions  of t h e  UN machinery 
should not be dismissed l i g h t l y .  They represent  a hope f o r  t h e  fu tu r e .  
Success depends on maintaining momentum through t h e  informed involvement of 
pub i ic  opinion,  t h e  p r e s s ,  academic exper t s ,  s p e c i a l i s t s  and non-governmental 
organisat ions  among which Amnesty In t e rna t i ona l ,  with over one mi l l i on  members 
i n  150 count r ies  and t e r r i t o r i e s ,  f i g u r e s  prominently. The most urgent 0 
necess i ty  i3 t o  give  some p r a c t i c a l  meaning t o  t h e  ever-growing rhe to r i c  of 
covenants and dec la ra t ions .  There is a c l e a r  l i n k  between massive flows of 
refugees and v i o l a t i o n s  of human r i g h t s  i n  t h e i r  c o u n t r i t s  of o r i g i n .  Two of 
t h e  recommendations of t h e  Mass Exodus Study conducted by Sadruddin Aga Khan 
were t h a t  t h e  UN should c r ea t e  a Specia l  Representative f o r  Humanitarian 
Quest ions  whose t a s k  would ba s i ca l l y  be t o  forewarn, t o  monitor and t o  
d e - p o l i t i c i s e  humanitarian problems; and a l s o  a corps of "humanitarian 
 observer^^^. The t r a g i c  f l i g h t  of hundreds of thousands of Kurds from I r a q  i n  
April  1991 may foreshadow a more a c t i v e  s tance  by t h e  i n t e rna t i ona l  community 
i n  t h e  p ro tec t ion  of human r i g h t s  and minor i t i es .  



I l lua t r r t i ons  from donor ~ c t i v i t i e ~  

84, The following paragraphs give some examplea of a c t i v i t i e s  cur ren t ly  
undertaken by donors, by looking f i r s t  a t  how one DAC Member, Denmark, has 
in tegra ted  human r i g h t s  i n  its a i d  c r i t e r i a  and programmes, then a t  how other  
donor8 (espec ia l ly  Sweden and t he  Unitad S t a t e s )  a r e  providing a s s i s t ance  i n  
t he se  a r ea s  i n  Latin America. Many of t h e  programmes a r e  conducted i n  
co-operat ion with NGOs and host-country i n s t i t u t e s  spec ia l i sed  i n  tlne re levant  
s ec to r  of a c t i v i t y ,  

85. I n  1987, the  Danish parliament urged t h e  government t o  include t he  
question of human r i g h t s  i n  i t s  b i l a t e r a l  a i d  co-operation and its policy i n  
t h e  i n t e rna t i ona l  a i d  organisat ions .  Consequently, fu r ther ing  of human r i g h t s  
has been included among cen t r a l  p r i nc ip l e s  and ob jec t ives  f o r  Danish 
development ass i s tance .  Danish development a s s i s t ance  seeks t o  ob ta in  fu r the r  
respect  f o r  human r i g h t s  a t  varioua l e v e l s :  

- -  i n  t h e  i n t e rna t i ona l  debate on development a i d  p o l i c i e s ;  
- -  by r a i s i ng  t h e  question i n  i ts  annual a i d  consu l ta t ions  with 

developing count r ies  receiving i t s  a i d ;  
- -  by consididring human r i g h t s  among t h e  c r i t e r i a  i n  t he  s e l ec t i on  of 

new r ec ip i en t s  count r ies ;  
- - t h r o u g h  s p e c i f i c  a i d  p ro j ec t s  and i n  the  management and 

t r a i n i n g  of Danish a i d  personnel. 

86. Emphasis i n  p ro j ec t s  is on support f o r  pos i t i ve  measures (al though i n  
cases  of gross  v io l a t i ons  of human r i g h t s ,  a i d  from Denmark a s  well  a s  o ther  
donors t o  t h e  country concerned is  known t o  have been suspended a t  t i m e s ) .  
Some Danish p ro j ec t s  have provided a s s i s t ance  t o  ind iv idua l s  and groups who 
have been sub jec t  t o  t o r t u r e ;  a  much l a r g e r  number have aimed a t  enabling 
populations t o  b e t t e r  defend t h e i r  r i g h t s .  Examples include support t o  
t r a i n i n g  of pa r a - l ega l  personnel i n  Namibia, l e g a l  t r a i n i n g  programmes i n  
Tanzania and Zimbabwe, and t o  r e g i s t r a t i o n  and i s su ing  of land t i t l e s  t o  
indigeneous Indian communities i n  t he  Amazon a r ea .  

87. Many DAC Members a r e  involved i n  var ious  ways i n  a s s i s t i n g  coun t r i e s  i n  
Lat in  America i n  r e s to r ing  democracy and s t rengthening respect  f o r  human 
r i g h t s .  Belgium, Canada and Switzerland seek t o  i n t eg ra t e  t h e i r  approach t o  
poverty a l l e v i a t i o n  with t h e  new dimension af f o s t e r i n g  pro tec t ion  f o r  human 
r i g h t s .  The CEC has  es tab l i shed  a  budgetary l i n e  f o r  Chile t o  support 
a c t i v i t i e s  l inked with p ro tec t ing  ind iv idua l s  and helping r e s to r e  democracy. 
The pro tec t ion  of human r i g h t s  and t h e  promotion of democracy c o n s t i t u t e  a  
major ob jec t ive  f o r  Swedish a s s i s t ance  i n  t h e  region which s t a r t e d - i n  1973 with 
hu,manitarian a i d  t o  refugees from Chile a n d ,  i s  now d i rec ted  a t  t he  
consol idat ion of democratic s t r uc tu r e s  i n  var ious  count r ies .  An important 
element i n  t h i s  programme is  t h e  Latin American Research Programme, run by t he  
Swedish Agency f o r  Research Co-operation with Developing Countries (SAREC), 
which during 1978-90 provided i n s t i t u t i o n a l  support t o  some 25 research 
cen t r e s .  'This programme is recognised a s  having helped maintain i n t e l l e c t u a l  
i n t e g r i t y  and d i s s en t  through long years  of represss ion i n  severa l  count r ies .  

88. I n  compliance wi th  l e g i s l a t i o n  i n t eg ra t i ng  human r i g h t s  i n  US economic 
a i d ,  A I D  has  programmes f o r  some $70 mi l l ion  per  year  i n  Latin America and the 



Caribbean f o r  democracy a c t i v i t i e s .  A major a rea  i s  helping improve the 
adminis t ra t ion of j u s t i c e  ($20 mi l l i on ) ,  f o r  example improving criminal  
invae t iga t ion  procedureo and techniques,  t r a in ing  j u d i c i a l  personnel,  upgrading 
l o c a l  law l i b r a r i e s ,  publishing case repor t s  and textbooks.  Through small 
g ran t s  repeated over t h e  past  t e n  years ,  and i n  co-operat ion with other  donors, 
A I D  has  been helping t h e  Inter-American I n s t i t u t e  f o r  Human Rights ( I I H R ) ,  a  
regional ,  non-governmental, academic i n s t i t u t i o n  dedicated t o  promoting human 
r i g h t s  f o r  example by education programmes s t a r t i n g  i n  elementary school.  I n  
1983, I I H R  c rea ted  an a f f i l i a t e  body t o  encourage and provide t echn ica l  support 
t o  t h e  e l e c t o r a l  process with a c t i v i t i e s  such a s  t r a i n i n g  of l o c a l - l e v e l  
e l e c t o r a l  o f f i c i a l s  and pol l -watchers  i n  Guatemala o r  a s s i s t i n g  a  vo te r  
educa t ion / reg i s t ra t ion  programme i n  Chile.  

9 .  Impl icat ions  for t h e  po l icy  dialogue 

89. nDevelopment Co-operation i n  t he  1990s" was put forward by t h e  DAC a s  a  
con t r ibu t ion  t o  a cons t ruc t ive  dialogue among developed and developing 
count r ies .  With its emphasis on par t i c ipa tory  development, t h e  new pol icy 
statement suggests t h a t  t h e r e  may be a  " v i t a l  connection" between open, 
democratic and accountable p o l i t i c a l  systems, ind iv idua l  r i g h t s  and t h e  
e f f e c t i v e  and equ i tab le  operat ion of economic systems. The statement 
i n t eg ra t e s  such dimensions a s  encouraging a  t r end  towards more democratic 
p o l i t i c a l  systems, a  g r ea t e r  r o l e  f o r  l o c a l  o rgan isa t ions  and self-government, 
respect  of human r i g h t s  including r e l i a b l e  and acces s ib l e  l e g a l  systems, 
competi t ive markets and dynamic p r iva t e  en t e rp r i s e .  

90. The pol icy dialogue with individual  developing count r ies  o f f e r s  a  
s u i t a b l e  venue f o r  d iscuss ing many of these  i s sues  i n  depth and i n  context .  
Already t h e  pas t  decade has  seen an unprecedented degree of ex te rna l  
in te rven t ion  i n  i n t e r n a l  economic p o l i c i e s ,  with new f inance and debt reduction 
provided condi t iona l ly  on governments' commitment t o  economic reform. The 
message from donors was t h a t  more open competi t ive systems w i l l  improve 
e f f e c t i v e  resource use ,  growth and employment a s  wel l  a s  more favourable 
condi t ions  f o r  a  more equ i tab le  income d i s t r i b u t i o n .  The pol icy dialogue 
o f f e r s  oppor tun i t i es  t o  s t a t e  t h e  case f o r  g iving p r i o r i t y  t o  programmes 
providing sus ta inab le ,  a f fo rdab le  and e f f e c t i v e  ba s i c  s e rv i ce s  f o r  t h e  masses 
of t h e  people. 

91. Advocacy f o r  r e d i s t r i b u t i v e  p o l i c i e s  is  not a  new f ea tu r e  i n  donors'  
dialogue w$.th developing count r ies .  A review of t h e  items discussed i n  a i d  
co-ord ina t ion  f o r a  such a s  consu l ta t ive  groups shows t h a t  s o c i a l  concerns, 
women i n  development i s sues  and p r i v a t e  s ec to r  promotion have a t  times formed 
p a r t  of t h e s e  discuss ions  i n  recent years.  

Two recent atudies 

92. The debate continues on t h e  appropriateness of donor advocacy i n  t h e  
pol icy dia logue of t h e  broader c o n d i t i o n a l i t i e s  which a r e  l i k e l y  t o  be pressed 
i n  t h e  1990s. A major recent study sponsored by DANIDA on t h e  e f fec t iveness  of 
m u l t i l a t e r a l  a i d  a t  country l e v e l  suggests t h a t  a  key t a s k  is t o  ensure 
e f f e c t i v e  and d i r e c t  co-operat ion between t h e  two bureaucracies of t h e  donor 



and r ec ip i en t  governments. The study recommends achieving Itan open c ~ m p r o m i s e ~ ~  
between t he  donora' p o l i t i c a l  demands fo r  democracy, human r i g h t s  and 
accountab i l i ty  i n  publ ic  resource management, and t h e  rec ip ien t  governments' 
demand f o r  p o l i t i c a l l y  unt ied resources t o  be managed by na t iona l  i n s t i t u t i o n s .  
I1This compromise requ i res  transparency i n  t he  policy dialogue: f u l l  pub l i c i t y ,  
sharing of information,  and mutual respec t . "  

93. Another recent  study [Joan M. Nelson e d . ,  F r ag i l e  Coa l i t ions  - The 
P o l i t i c s  of Economic Adjustment, Tiallsaction Books, 1989, f o r  t h e  Overseas 
Development Council] is doubtful  on t h e  longer-term usefulness  of a t t ach ing  
conditionar t o  s t ruc , tu rn l  adjustment loans add i t iona l  t o  t h e  goal  of adjustment, 
such a s  poverty a l l e v i a t i o n ,  environmental protect ion and democrat isa t ion.  In  
count r ies  lacking s t rong commitment and corresponding p o l i t i c a l  and 
admin is t ra t ive  c a p a b i l i t i e s  within t he  government, t he r e  may be a danger t h a t  
add i t i ona l  condi t ions  may win small and temporary v i c t o r i e s  a t  t h e  pric.e of 
deep resentment and add i t iona l  complications i n  t h e  ongoing domestic debates on 
such i s sues .  Nevertheless,  ex te rna l  a g e n c i ~ s  should encourage and a s s i s t  
debtor coun t r i e s  t o  analyse t h e  e f f e c t s  of adjustment measures on poverty and 
t h e  environment. And they can f i nd  oppor tun i t i es  f o r  press ing important goals  
a s  elements of p ro j ec t  o r  s ec to r  loans .  Believing t h a t  t h e  po l icy  dialogue i s  
probably t h e  most important means ava i l ab l e  f o r  ex te rna l  agencies t o  gradually 
s h i f t  governments and publ ic  opinion towards consensus and commitment f o r  
s t r u c t u r a l  change, t h e  study advocates more s e l e c t i v e  use  of broad 
cond i t i ona l i t y .  To make t h e  pol icy dialogue more e f f e c t i v e ,  it should i t s e l f  
become more p a r t i c i p a t i v e ,  i n  t h e  sense of being more genuinely a two-way 
exchange: l e s s  of an e f f o r t  a t  persuasion and more of a mutual e f f o r t  t o  
def ine  key problems and consider a l t e r n a t i v e  so lu t ions .  Another i n t e r e s t i n g  
point  made i n  t h i s  study i s  t h e  importance, f o r  improving t h e  l o t  of t h e  poor, 
of devis ing s t r a t e g i e s  t h a t  bene f i t  t h e  general  pub l ics  of developing 
count r ies .  Such an approach has  p o t e n t i a l  f o r  generating p o l i t i c a l  support f o r  
needed reforms. 

The need for  coherence 

94. Co-ordinated, multi-donor approaches t o  pa r t i c ipa to ry  development i s sues  
including governance, human r i g h t s  and corrupt ion could promote accep t ab i l i t y  
a s  wel l  a s  transparencv,  con t inu i ty  and impart.  This would imply def ining t h e  
programmatic content  of t he  var ious  components of t h e  broad notion of 
pa r t i c ipa to ry  development and t h e  search f o r  e f f e c t i v e  s t r a t e g i e s  f o r  broaching 
some of t he se  components. In tegra t ing  such i s sues  i n  a s e r i ous  po l icy  dialogue • would presuppose s u f f i c i e n t  determination on t h e  p a r t  of donors t o  ensure 
consistency between t h e  rhe to r i c  and t h e  a i d  ac tua l l y  o f fe red .  It would a l s o  
requ i re  t h e  bu i ld ing  up and shar ing of re levant  competence. The a n a l y t i c a l  
capaci ty  required f o r  assess ing  equ i ty  f a c t o r s  i n  proposed investment i n  t h e  
s o c i a l  s e c t o r s  re in forces  t h e  argument f o r  a co-ordinated approach, so  a s  t o  
make t h e  f u l l  use  of t h e  analyses conducted i n  major s ec to r  s t u d i e s  by lead 
donors i n  a given country.  The ODC study quoted above recommends t h a t  ex te rna l  
agencies a s s i s t  research on key count ry-spec i f ic  i s sues  i n  adjustment 
processes,  including l o c a l  un ivers i ty  personnel o r  o ther  p r i v a t e  pa r t i c ipan t s .  

9 5 .  Advocacy f o r  e s s e n t i a l  components of t h e  new approach may a l s o  be a 
f ea tu r e  of broader p o l i t i c a l  i n i t i a t i v e s ,  encompassing but not  l imi ted  t o  



development co-operation. For example, control of the proliferation of mass 
destruction weapons and the development of a common approach to hurnan rights, 
in terms of both concepts and practice, are among the main orientation8 
suggested by Brance, Italy, Portugal and Spain in the current initiative for a 
rgnference 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: nThe 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 issue is not aid fatigue, but 
'aid-to-the-non-poor fatigue'." 

97. The leader of the women's branch of a self-help grassroots movement in 
Burkina Faso seems to respond to this concern: "1 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 
demacracy 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 distributi~n.~ 

99. Suppore 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 been concerned 
primarily with social and economic development. 

100. Participatory development will continue to be a central subject for work 
in the DAC. 
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OFFICE MEMORANDUM I v 

DATE: September 9.. 1.990 

Qureshi, Senior Vice President, Operation8 

akow, nirector, EXT 

SUBJECT: Strengthening the Bank's Work on Popular Partic ipa.tion 

1. 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 
international concern. 

2. We keenly appreciate the many demands placed on operational staff and 
budgets, so the attached paper recommends four lines of action v n i c k  S c i l d  .:T. 
ongoing efforts: 

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

(b) CODlEXTIE 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 proj ec t 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 t.0 
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 wo3ld contribute resources to leading this 
process, and we would saek trust-fund assistance to help the task 
managers involved devote more-than-normal attention to participation. 

3 .  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 nsxt steps and, 
of course, your s pport. Y 
cc: Messrs. Thalwitz (PRESV); Isenman (PRDDR); Wyss (CODDR); 

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

Attachment 
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S t r e n g t h e n i n g  t h e  Bank's Work on P o p u l a r  P a r t i c i p a t i o n  - 
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External Affairs 



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 o f  large-scale governmental 
programs that promote popular participation in decision-making. 
Mainly because of the recent spread of den~ocracy, some developing- 
country governments are newly interestod 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 developmont, rural water supply, and 
environment. This experience confirms that popular participation is 
never simple or s?.raightforward, but that there are ways the Bank 
can improve the sensitivity of its operations to what beneficia:ies 
want, and that such efforts do enhance project effectiveness. 

3. Some of the Bank's operational practices (tight 
admini'strative 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) CODlEXTIE 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 NGQs 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. 



atrengtheninjq the Bank's Work on Popul~r Partici~ation 

1, Political scientists extensively debate the meaning and 
modalitier of participation. nParticipationn is here defined to 
mean influence on development decisions (not simply involvement in 
the implementation or benefits of a development activity). The term 
"popularn 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, especiall:? 
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 "governar.ze" 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 Old 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. 

5.  The most important of these factors is the dramatic spread 
of democracy. At the start of the 19808, 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 



knowe how durable the trend toward democracy will be, but the 
worldwide #urge of democracy hae deffnitsly changed the polithcal 
context of the Bank's work. 

6. Even eome authoritarian governments are allowing for greater 
cornmunit influence. Where fiscal constraints are compelling public 
agencies to improve coet 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 1enditt.g to China. Donor 
governments are finding various channels (often through NGOs) to 
etrengthen pluralism and democratic institutions in the developing 
countries. At the last DAC High Level, the ministers expressed 
great interest in part-icipation. It is the top priority for D A C v s  
work program for 1991. ' 

8. Finally, the growing role of NGOs has made a difference. In 
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, NGOs 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 comunities, overestimated the effectiveness of low- 
level. government officers as cornunity 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 
preoccupi.ed 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. 



10, An of today, there are myriad small-?rake, often N r O  
projects which involve beneficiaries in p r o j e c t  planning. but f ~ v  
large-scale government programs which do so effectively. The 
literatura on popular participation returns repeatedlv to the samo 
20 or 25 examples of programs which promote popular part icipaticn \q 

a large scale. 

The Cese for Participation from the Bank's Experience 

11. Meanwhile, evidence has been accumulating about the neeaciq.~ 
effects of not consulting with the affe1:ted public. and the 3 a n ~  7 . 3 ;  

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 organitaticn;, 
as the key to project sustainability: 

A major contribution to st~stainabi l.ity came f ram the deve i c r - en t  
of grassroots organizations, whereby project Seneficiariss 
gradually a s s m e d  i n c r e 3 s i r . e  respnnsibilitv f z r  ? r ? , a c t  

...- . accioities du:i?.q i z p i + ? . o n t a = a t  ian and Fartic~la rl.: : -, , -  -..; 
completion. . . Lanere grassroots organizations thrlq:ei 
were certain distinct qualities inherent in their ~ r o w t h  ar.3 :?, 

their relationship to project activities. These included some 
form of decision-making input into project activities, a hrgh 
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 (nota3Lp 
Michael Cernea, Samuel Paul. Michael Oamberger, 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 ?eople, especially for projects :hat depend on 
cost recovery or some other change in people's behavior. This 
includes most projects in Tamily planning, local irrigation, 
agricultural extension, urban upgrading, and cornunity 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 
convinctd 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 countrieo economic 
issues have been subject to open political debate, but other 
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governments have agroed to adjuotment programs without much public 
understanding or support. The political process by which a country 
decides broad policihs is beyond the Bank's scope of action. Yet 
the main recommendation of t3e B~nk'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 
adjurtment reforms with the public, and partly by developing 
consultative processes among a wider range of actors. 

Operational Experience with Popular Participation 

15 Relatively few Bank-financed projects have successfully 
promoted popular participation in decision-making, but the Bank'! 
experience is growing and stgnificant, 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 villaqe 
councils). The involvement of groups sometimes gives local peo7i.e 
increased scope for influence, and a growing number of projects nake 
explicit provision for farmers to have a voice in project decisions. 
In the irrigation subsector, the Bank uow often tries to strengthen 
wuter 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 countrie~. One recurrent problem is that better-off 
producer9 sometimes dominate producer groups and project benefits. 

. A s  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 communic-ies, 
and thus poorly mainLained. PIDER's administration was successfully 
decentralized to the level of the states, which made it easier for 
local conununities to influence plans. In appraising its second loan 
in sbpport of PIDER, the Back also helped get an effort underway to 
directly ask communities what they wanted. A participatory approach 
was successfully tested and, zt one point, applied throughout one 
state. But a chanpe 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 drapped 
to the supervision level, and the Bank staff who were then 
responsible were less convinced of the importance of pp-ticipation. 

18. EXTIE reviewed the completion and OED reports ; rm 1988 and 
1989 for agriculture projects that included a role for beneficiary 
groups. We found that the role beneficiary groups actually played 



in these projects had seldom been accurately anticipated at 
appraisal. In some cases, beneficiary 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 
Ba::kDs experience (Bolivia, for example, and El Salvador) promoted 
be 'iciary participation. The Bank's insistence on cost recovery 
he .f 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 reachizg 
low-income families, partly in response to a dranatic, city--dide 
surge of neighborhood activism. In 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 supporting the expansion of this approach in Jakarta and 
other cities. Indonesian officials have contracted wit:: 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 tke 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 



project, so a Bank staff member 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'^ early nutrition projecto, 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 Frogram 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. 

2 4 .  Planning for the Guinea health project began with the 
formation of village-level committees. These included chiefs, 
religious leaders, and women leaders. The committees froa a11 tP.e 
project villages met together witb. goverrdcent and 9ank ? l a n n e r s  
several tir,es Curicg project preparation - -  to identify 9 r i r r i t y  
needs, to review alternatives suggested by consultants,, and :o 
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 a11 the Bank's new environmental protection projects. 
In Lesotho and Xadagascar, 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 benofits of developing farmer-managed irrigation 
have been calculated, and participat'ion 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 peoplen 
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 ta 
their own ends. Very poor p'eople can seldom afford to devote much 
time to participation. Participation takes time, energy and 
interest, and, as such, levels of participation will alwa:ts var? 
within cornunities. 

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, 
in3titutional-development specialists, political scientists, and 
environmentalists. The Bank has promoted "beneficiary assessmentn 
(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. In 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 cond~its 
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 



reach low-income beneficiaries. In some projects, such as kampunq 
improvement in Indonesia or the Emergency S o c i ~ l  Fund in Bolivia, 
NGOs are directly strengthening popular participatiorl in development 
decisions. The Bank's interest 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 B~nk's influence. 

33. Efforts to increase the involvement of beneficiary groups 
and-other NGOs in project and policy plarlninq have been relatively 
slow. When SVPOP reviewed Bank-NGO cooperstion in January 1989, and 
again when the President's Council did so in February 1990, they 
highlighted the need for more attention to the involvemenr of 
beneficiary groups and other NGOs in planning. Yet a review of t.he 
projects approved in FY89 and FY90 indicates only modest change :n 
this direction, exce?t in Asia. 

34. The most important tack the Bank can take - -  xore 2iffic::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 Irrigatiora 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. 

35.  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 Prom the Bank, the project agency, and 
comunities. In Mexico's PIDER program, consultation with 
local communities stopped because of reduced government and 
Bank effort. Where participation has been succsssful, 
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 
pLoject. The Bank stood firm on the issue of cost recovery 
and other important conditions. but allowed numerous 



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 i n  that 
they are demand-driven by communities (often with 
asailstance 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 d,eveloped its participatory 
approach ever the course of a decade with help from the 
Ford Foundation, NGOs, and local research institutes. Vhen 
they were ready to replica,te their new approach on the 
national level, the Bank's contribution was mainly to be 
supportive and finance some of the costs. 

> 2asti:utional develocmenf. In the course of scczessfcl 
participatory projects, the project agencp o f t e n  c-.anses 
its .systenis and staffing significantl:r, 2nd bcneiici~ry 
organizations typically need to become more competent and 
inclusive. New intermediaries are often needed, suchs'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. In most cases, one or several 
committed people (usually Local people, but sometimes also 
Bank staff) play crucial roles, 

> -- Con&, ict. Participatiog 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 sharix. Cost recovery shirrs power to project 
beneficiaries. This theme emerged clearly from urban 
development and irrigation projects. . 

36. 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. 
m i l e  the Bank now has some social scientists other than economists 
on its staff, more such people would be needed to appraise and 



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 

38. 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 *".hi::. 
are already under way. First, the Bank should effectively ixtp1c.er.t 
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 guidelines 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 the 
difficulties the Bank has encountered and ways Bank staff might need 
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$:isars 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, hig;,lighting what the Bank has done in some countries to 
foster governmental policies which are conducive to community groups 
and other NGOs (3ara. 32). At the same time, the OVPs could once 



more urge greater efforts to involve beneficiary 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 
NGQ-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, sectDrs, and stages of preparation and 

c ,. so7.e implementation. Each of the Regional Offices would i d a n + ; - - -  
projects that might provide models of successful approaches ta 
participation. This could also be done as the "List of World Bank- 
financed Projects with Potential for NGO~Involvementn is updated. 
The task managers for these projects and specialists from several 
PRE departments would form a learning group. They would share their 
experiences, co-pare their projects to similar projects with lesJ 
participation, :ring 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 lrrojects should be 
given no special treatment, because "hot housen projects will not be 
replicable. They have argued that provision should be made for 
consultation with beneficiaries in 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 ?art 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 



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 perhapa to demonstrate that the Bank will need a bit 
more budgetary flexibility if it is 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 aseistance. 

43. 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 9ank and other agencies I?. t?.e 
future. 
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November 16, 1990 

Strengthening the Bank's Work on Popular 2articipationr 

A Proposed Learning Process 

1. Reviews of Bank-financed projects by OED and others have 

shown that more beneficiary participation in decisions would 

contribute to the suczess and sustainability of many Sank-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 linest (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 attention to 

this issue as new Operational Directives are prepared; and ( d )  a 

Bank-wide learning procpcs. These were proposed in "Strengtheniilg 

the Bank's Work on Popular Participationn (EXTXE, September 5 ,  

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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pa r t i c i pa t i on .  It  incorporate9 commrntu received from t h e  Bank's 

regional  o f f i c e s  subsequent t o  the  OVP review. 

Sunaary desc r ip t ion  and ob jec t ives  

3 ,  Tha Bank w i l l  c o n s t i t u t e  a  " learning group"compoeed of1 

( a )  p ro j ec t  s t a f f  working on 20 p ro jec t s  with an except ional  focus 

on popular pa r t i c i pa t i on  i n  various count r i es ,  s e c t o r s ,  and s tages  

of preparat ion and implementation, and (b )  s p e c i a l i s t s  on 

pa r t i c i pa t i on  from several  PRE departments and from advisory 

pos i t ions  o r  technical  departments within Operations. A core  = e m  

0; about 1 0  s t a f f  ( including a t  l e a s t  one person from each Region, 

COD, and EXTIE) w i l l  meet regu la r ly ,  while the  r e s t  of t he  group 

w i l l  con t r ibu te  occasionally and be kept informed. The core team 

w i l l  study experience wi th  pa r t i c i pa t i on  i n  t he  20 p ro j ec t s ,  and 

t rus t - fund  resources w i l l  f inance spec ia l  e f f o r t s  t o  l ea rn  about the 

pa r t i c i pa to ry  aspects  of these p ro jec t s .  The core team w i l l  a l s o  

revicrw ana ly t i c a l  work being done by the  PRE and techn ica l -  

department members of the learning group o r  by others  wi thin  and 

ou t s ide  t he  aank, Resuits  and f indings  w i l l  be disseminated wi th in  

the  Bank on on ongoing ba s i s  through the  l ea rn ing  group members, 

Bank seminars, and s t a f f  working papers. EXTIE w i l l  a l s o  involve 

NGOa, o the r  i n t e rna t i ona l  agencier ,  and i n t e r e s t ed  government 

o f f i c i a l s  i n  t h i s  learning process, notably through a Bank-organized 

seminar i n  September 1991. This learning process i s  expected t o  

continue f o r  th ree  years ,  with repor t s  t o  management a t  the  end of 
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18 months and th ree  years  t h a t  might suggest f o l 1 0 ~ - u p  by t h e  Bank 

on a wider s c a l e .  

4.  Thio exe rc i se  has th ree  ob jec t ives .  F i r s t ,  s i n c e  the re  a r e  

r e l a t i v e l y  few exanples of l a rge - sca le  p a r t i c i p a t o r y  programs, 

developing some 20 p a r t i c i p a t o r y  p r o j e c t s  i s  a  worthwhile ob jec t ive  

i n  i t s e l f .  I f  the  Bank and the  member governments involved a r e  

s ~ c c e s e f u l  on t h i 8  aspect  of most of these  p r o j e c t s ,  they w i l l  have 

con t r ibu ted  s u b s t a n t i a l l y  t o  the  developing world 's  experience with 

p a r t i c i p a t i o n  i n  l a rge - sca le  programs. Second, t h i s  l e a r n i n g  

process should encourage and promote i n t e r a c t i o n  among s c a t t e r e d  

Bank i n i t i a t i v e s  on an important i s s u e  which is  rece iv ing  inc reas ing  

a t t e n t i o n  i n  many q u a r t e r s .  The Bank has  no t  bson a l e a d e r  i n  t h i s  

a rea ,  but  var ious  opera t iona l  and a n a l y t i c a l  i n i t i a t i v e s  a r e  now 

cropping up, and the  l ea rn ing  group should a c c e l e r a t e  i n s t i t u t i o n -  

wide l ea rn ing .  F i n a l l y ,  the  e x e r c i s e  w i l l  ga ther  evidence and weigh 

t h e  case  f o r  s t e p s  the Bank might take  t o  promote popular 

p a r t i c i p a t i o n  i n  appropr ia te  types of opera t ions  more widely The 

hypothesis  t h a t  under l i e s  t h i s  e x e r c i s e  i s  t h a t  i t  would be 

worthwhile f o r  t h e  Bank t o  provide b a t t e r  a s s i s t a n c e  t o  i t s  

borrowers i n  promoting e f f e c t i v e  popular p a r t i c i p a t i o n  i n  some Bank- 

supported activities, but  thee  doing s o  may c a l l  f o r  modif ica t ions  

i n  tne  Bank's t y p i c a l  ~ p e r a t i o n a l  p r a c t i c e r .  



5 .  GXTSE played a Lead t o l e  i n  developing t h i s  proposal and, in 

c l o s e  consu l t a t ion  with COD, w i l l  a l s o  lead t h i s  leertiin$ p rocess .  

tXTIt'8 mandate i s  t o  f o s t e r  e f f e c t i v e  r e l a t i o n s ,  e s p e c i a l l y  on 

pol icy  i a sues ,  between the  Bank and o t h e r  development i n s t i t u t i o n s  

(Development Comnittee, i n t e r n a t i o n a l  o rgan iza t ions ,  and NCOs), and 

popular p a r t i c i p a t i o n  i s  an i ssue  on which o the r  i n s t i t u t i o n s  have 

much t o  teach the  Bank. 

6 .  Recommendations f o r  Bank-wide a c t i o n  on t h i s  i s s u e  m . e r g 5 3  

from c o n i u l t a t i o n s  with the'NGO and Bank members of the  NGO-Bank 

Gonuittee, and opera t iona l  e f f o r t s  t o  f o s t e r  popular p a r t i c i p a t i o n  

w i l l  o f t e n  involve benef ic i a ry  groups or o t h e r  NCOs. Yet 

benef i c i a ry  p a r t i c i p a t i o n  c l e a r l y  dspends much more on governments 

than on NCOs. I n  some of the  20 p r o j e c t s  i n  t h i s  process ,  NCOs w i l l  

no t  play any r o l e .  

S e l e c t i n a  the p r o j e c t s  

P ro jec t  s t a f f  and l i n e  managers w i i l  be  asked t o  volunteer  

f a c t s  t o  be p a r t  of t h i s  exe rc i se .  This  should insure  t h a t  the  

p r o j e c t  s t a f f  involved and t h e i r  m n r g e r s  a r e  committed t o  f o s t e r i n g  

popular p a r t i c i p a t i o n  i n  these  p r o j e c t #  and t o  t ak ing  p a r t  i n  t h e  

Bank-wide l ea rn ing  procqcs. It qhould a l s o  m a n  tnaa t h s  

aovenments concerned share  t h i s  i n t e r e s t ;  t h a t  appropr ia t e  

provision: have been m d e  i n  the  design of these  p r o j e c t s  and i n  the  

Bank's own budget f o r  them: and t h a t  opera t iona l  m n r g e r s  a r e  



5 .  

wi l l i ng  t o  allow some f l e x i b i l i t y  i f  necessary ( i n  terms of p ro jec t  

preparat ion time, f o r  example). 

8. To minimize the  s ta f f - t ime  cos t  of s e l ec t i ng  the  20 

p ro j ec t s ,  i t  w i l l  be done a s  the  Bank updates i t s  " ~ i s t  of World 

Bank-financed Pro jec t s  wi th  Po ten t ia l  f o r  NGO Involvement." The 

Regions and EXTIE have been updating t h i s  l i s t  about twice a year,  

and it needs t o  be updated now. As i n  the  pa s t ,  opera t iona l  

departments w i l l  be asked t o  update t h e i r  sect ions  of the  l i s t ,  and 

on t h i s  occasion they w i l l  a l s o  be asked t o  c a l l  a t t e n t i o n  t o  

ongoing o r  planned pro jec t s  i n  which exceptional  e f f o r t s  a r e  being 

made (whether or  not  NGOs a r e  involved) t o  promote popular 

p a r t i c i p a t i o n  i n  p ro jec t  decis ions .  Regional managers w i l l ,  i n  

consu l ta t ion  wi th  t ask  managers, make t h e i r  own se l ec t i on  among 

these  p ro jec t s  when they review the  updated l i s t  of p ro j ec t s  wi th  

p o t e n t i a l  f o r  NGO involvement. I n  the  case of the  Afr ica  Regional 

Off ice ,  Mr. Jaycox has asked h i s  t echn ica l  department t o  help  by 

making a quick review of t h e i r  own of pa r t i c i pa t i on  i n  Bank-financed 

p ro j ec t s  i n  the  region. The Regions m!.,i,5t together  i den t i f y  roughly 

40 ongoing o r  planned p ro j ec t s  i n  which except ional  e f f o r t s  a r e  

being made t o  promote popular pa r t i c i pa t i on .  

9 .  The core team of the  learning group w i l l  go over the  

nominations from a l l  the Regions and recommend t o  t h e  OVPs which 20 

p ro j ec t s  should be included i n  the  learning process.  This w i l l  

include some examples from each region. The core team w i l l  a l s o  aim 



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 investment 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 

NG0s;'relying on normai politics, project-specific consultation 

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 
Administrat ion is a successful example of a public 
bureaucracy which reformed its methods of operation to 
empower water users' associations. 

Araotl~er Asian irrigation project (maybe Indonesia or 
Pakistan) . Other Bank-f inanced irrigation projects are less 
advanced, but moving in the same direction. 

Zaire livestock. This is one of several recent livestock 
projects,which have given herders' organizations increased 
responsibilities, with good results. 



A n  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 groap 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 
democ rat ic . 
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 rel'ied 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 develop me^ L~.L, .-:. 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.al1 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 Guctemala fund. 



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 resettlement. 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 incluae one of 
the early *An 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 
discuss ion. 

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 staff. 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 



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 arlalytical 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 

learning group will be limited -- careful attention to the 
participatory aspects of their projects, planning and supervision of 

trust-fund financed congultancies to deepen our knowledge of 

participation in these projects, and the presentation of their 

project experience to the learning 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 be kept 

informed, invited to all core team meetings, and asked to comment on 

the two planned reports to senior management. Members of the 

learning group might also be invited to represent the Bank at 
I 

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 w i l l  need t o  devote s ign i f i can t  

e f f o r t s  t o  the  learning process, although i n  most cases the  Bank- 

wide learning process w i l l  a l so  help them with work they would have 

otherwise been doing separately.  Most members of the  core team 

should be ready t o  dp some re la ted  t r ave l ,  mainly operat ional  

support t o  the  20 projects  of spec ia l  i n t e r e s t .  The core team 

should include a t  l e a s t  one person from COD and from each Reqion. 

ASTEN, ASTAG, AFTSD, AFTAG, and LAlAG have already expressed 

pa r t i cu l a r  i n t e r e s t .  The core team and the la rger  learning group 

wi l l . be  led by David Beckmann (EXTIE), ass i s ted  by,a researcher.  

Trust-fund resources 

1 4 .  The Bank w i l l  seek $1 mi l l ion  i n  t r u s t  fund resourcesi t o  

support t h i s  learning process over three  years. $100,000 w i l l  be 

used t o  bring outside exper t ise  i n t o  the  Bank and disseminate the  

group's f indings.  .$900,000 (an average of $15,000 per p ro jec t  per 

year)  w i l l  be used t o  l ea rn  about popular pa r t i c ipa t i on  i n  the 20 
- .  

pro jec t s .  The project  s t a f f  i n  the  learning group w i l l  take the 

lead i n  planning how best  t o  use trust-fund resources i n  r e l a t i o n  t o  

t h e i r  own pro jec t s ,  with EXTIE, i n  consul ta t ion with  t he  core team, 

checking t h a t  the  various project-specif ic  learning e f f o r t s  w i l l  

complement each other  and together answer the  Bank-wide questions 

which the  learning process i s  expected t o  address. 

15. These trust-fund resources a r e  primarily t o  help  the  Bank 

lea rn  from pro jec t s  i n  which exceptional e f f o r t s . a r e  i n  any' case 
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being made t o  promote par t i c ipa t ion .  Addit ional  a t t en t i on  should 

re inforce  the  pa r t i c i pa to ry  aspects  of these  p ro jec t s ,  but the  

$15,000 per p ro j ec t  per  year i s  not intended t o  cover the  cos t s  

(even t o  the  Bank i t s e l f ,  l e t  alone t o  p ro j ec t  agencies)  of 

f o s t e r i ng  popular pa r t i c i pa t i on .  In  severa l  cases ,  $15,000 would 

pay f o r  a consul tant  t o  supervise the  pa r t i c i pa to ry  aspect  of an 

ongoing p ro jec t  i n  some d e t a i l  and document the  experience f o r  the  

learning group. I n  o ther  cases ,  we would want t o  compare one of the  

20 p ro jec t s  wi th  a l e s s  pa r t i c i pa to ry ,  but otherwise s im i l a r  p ro j ec t  

( t o  address the counterfactual  ques t ion) .  I n  some of the  p ro jec t s  

which a r e  s t i l l  being designed, $15,000 might be used t o  help  

p ro jec t  agencies s e t  up re levant  in-country systems of monitoring 

and evaluation.  

The learning process 

16. The core team should meet about once a week f o r  the f i r s t  

month o r  two, and about once a month t he r ea f t e r .  They w i l l .  s t a r t  by 

reviewing EXTIE'S overview paper, t h i s  note ,  and a t en t a t i ve  

calendar f o r  t he  group's work. They w i l l  begin t o  debate how t o  

strengthen t he  Bank's support f o r  popular p a r t i c i p a t i o n  ( t he  

questions c i t e d  i n  paragraph 22 of t h i s  n o t e ) ,  focusing on how the  

group's subsequent work w i l l  he lp  t o  answer these  questions.  Once 

the  core team i s  organized, the  whole learning group should meet f o r  

an i n i t i a l  b r i e f i n g  and discussion.  As the  learning process g e t s  

underway, a high p r i o r i t y  w i l l  be learning from the  20 p ro j ec t s  -- 
l i s t e n i n g  t o  t he  p ro j ec t  s t a f f ,  planning t he  t rus t - fund financed 
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consultancies and monitoringlevaluation components within the 

pro jec t s  themselves, o f fe r ing  advice and operat ional  support, and 

d i s t i l l i n g  lessons from project  experience. The core team and 

learning group w i l l  a l so  keep abreast  of developments on the  other  

three  i n i t i a t i v e s  noted i n  paragraph 2, review relevant  ana ly t ica l  

work of the  group's advisory members, and inv i t e  papers by selected 

outs ide  experts (government o f f i c i a l s ,  s t a f f  from o ther  

in te rna t iona l  agencies, NGOs, and academics). 

17. The most pressing concern of the project  s t a f f  in  t h i s  

learning process w i l l  be the  exercise 's  f i r s t  object ive  

(paragraph 4 )  -- t o  f o s t e r  e f f ec t i ve  popular pa r t i c ipa t i on  i n  the  20 

p ro jec t s .  Project  s t a f f  w i l l  draw ins igh ts  and p r a c t i c a l  

suggestions from the learning group, core-team members w i l l  give 

them advice and some operat ional  support, and the  t rus t - fund 

consultancies should ,a l so  contr ibute  t o  p ro jec t  appra i sa l  and/or 

supervision. For p ro jec t s  t h a t  a r e  being implemented, the emphasis 

w i l l  be on ex t rac t ing  lessons from experience. For p ro jec t s  thit 

a r e  s t i l l  being prepared, the  emphasis w i l l  be on planning' and 

i n i t i a t i n g  par t ic ipa tory  proce'sses. 

18. The second object ive  of the  learning process i s  t o  encourage 

and promote i n t e r a c t i o n ' i n  an area of growing i n t e r e s t  within the  

Bank and in te rna t iona l ly .  Various aspects of the  process w i l l  help  

t o  meet t h i s  end. F i r s t ,  most of the advisory members of t he  

learning group w i l l  be doing relevant ana ly t i ca l  work, and the  group 
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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 sore team's 

meetings will be open to all interested staff and, in a ~ s t  cases, to 

interested outsiders too, and EXTXE will circulate 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 will bring 

together academics, other international agencies, NGOs, and 

government officials with relevant experience. The issue of 

participation is likely 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 group's- 

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 a s  they would be i n  an academic research project  o r  

consultant  study. 

21. The learning group w i l l  necessar i ly  r e v i s i t  questions which 

have, already been discussed i n  the l i t e r a t u r e  on popular 

par t i c ipa t ion .  Such questions include : 

> What a r e  the  advantages and disadvantages of popular 

pa r t i c ipa t i on?  For what t:ype.s of p ro jec t s  a r e  the  benef i t s  

high enough or  the costs  low enough t o  make it worth the 

e f f o r t ?  

> What dis t inguishes  those comerc i a1  firms,.NGOs, and 

,governme& agencies which are  unusually responsive t o  t he  

exp re s sed  needs of t h e i r  c!l ients? Wnat a r e  various ways 

t h a t  p ro jec t  agencies encourage beneficiary pa r t i c ipa t i on  i n  

p ro jec t  decisions (programs of public information, surveys, 

benef ic iary assessments, public hearings, delegation 02 

powers t o  beneficiary groups, e t c . ) ?  Through what processes 

have some r e l a t i ve ly  unresponsive agencies become more 

r e s p o n ~ i v e ?  

> When pro jec t  planning encourages popular pa r t i c ipa t i on  i n  

decis ions ,  what a re  e f f ec t i ve  ways t o  deal  wi th  c o n f l i c t s  

among competing i n t e r e s t  groups? How do some agencies 

s t rengthen the  influence of law-income people? 



> How should e f f o r t s  t o  promote pa r t i c ipa t i on  be adapted t o  

take advantage of more widespread l i t e r a c y  and improved 

conmrunication technologies? 

> To what extent  i s  popular par t i c ipa t ion  a t  the project  l eve l  

re la ted  t o  po l ic ies  a t  the nat ional  l eve l  ( t o  "good 

governance" generally,  t o  the "overty e f f o r t N  of a 

government, o r  t o  democratic i n s t i t u t i o n s  such as  a f r ee  

p re s s ) ?  

22. The Bank's learning process should give higher p r i o r i t y ,  

however, t o  questions about how t o  strengthen the  Bank's support f o r  

popular par t i c ipa t ion .  EXTIE * 9 recent paper suggests t en t a t i ve  

answers t o  the following questions. But a study o f . 2 0  projects  

which represent the  Bank's bes t  p rac t ice  on t h i s  i s sue ,  r e su l t s  from 

re la ted  Bank i n i t i a t i v e s  and ana ly t ica l  work, and papers from 

outside experts should allow the learning group t o  cone t o  more 
- .  

confident conclusions: 

> In what types of Bank-supported operations would i t  be 

worthwhile f o r  the  Bank t o  strengthen i t s  emphasis on 

popular par t i c ipa t ion?  What would be the  cos t s  t o  the  Bank 

and i t s  borrowers, and what would the benef i t s  be? 

> Do the Bank's constrained operat ional  budgets con t r ibu te  t o  

poor qua l i ty  on t h i s  aspect  o f  pro jec t s?  I f  so,  what 



spec i f i c  changes might be considered i n  the  Bank's budgeting 

prac t ices?  Al ternat ively ,  do some of the  20 p ro jec t s  

suggest ways t o  ge t  the job done within the  Bank's current  

budget cons t ra in t s  (pu t t ing  funds t o  promote pa r t i c ipa t i on  

i n t o  p ro jec t  agencies'  budsets, f o r  example)? 

> Do these exemplary p ro jec t s  suggest t h a t  popular 

par t i c ipa t ion  of ten  requires a longer preparat ion period o r  

more f l e x i b i l i t y  during implementation than the  Bank usual ly  

allows? Al te rna t ive ly ,  do some of the 20 proj 'ects suggest 

innovative ways t o  al low f o r  p ro jec t  f l e x i b i l i t y  without 

changing the  Bank's normal p ro jec t  cycle  (bui lding on p i l o t  

p ro jec t s  developed by other  agencies, f o r  example, o r  l e g a l  

agreements t h a t  al low f a r  c e r t a i n  types of design changes i n  

response t o  what benef ic ia r ies  decide)? 

> Does the  Bank need t o  employ d i f f e r en t  types of exper t ise  

than it usual ly  br ings  t o  bear? What s p e c i f i c  changes-along 

these l i n e s  might be consl.dered, and what coots  and trade- 

o f f s  would be involved? 

> How does the  Bank's c lose  re la t ionsh ip  wi th  governments 

i n h i b i t  and/or enhance what it can do i n  support  of popular 

pa r t i c ipa t i on  i n  development decisions? To what ex ten t  can 

o r  should the Bank strengthen popular p a r t i c i p a t i o n  i n  the 

formulation of development po l i c i e s  a t  the  na t i ona l  l eve l  



(national environmental plane, for example, or changes in 

economic policy)? To what extent can or should the Bank 

address questions of "governanceQr npoverty effortn 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 lctarning 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 Department 
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APPENDIX C 

The Manila Declaration on People's Participation and 
Sustainable ~eveloprnent' 

"Ifyou 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. ............................................... ............................................... 

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 N W  Coalition (ANGOC) (Manila, Philippines), and the Environmental Liaison Center 
International (ELCI) (Nairobi Kenya). Thw-one NGO leaders fiom A w a ,  Southeast Asia, South 
Asia, the South Pacific, Latin America, the Caribbean, NoHh America and Europe participated The 
pruceedings are available f?om the ANGOC Secretariat, 47 Matrinco Building, 21 78 Pasong Tamo, 
Makati, Metro Manila, Philippines. Teler: 23136 VUI-pH. 



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 essential to sustainability. 

A people-centered development seeks) to broaden po~litical participation, building 
from a base of strong people's organizations and participatory local government. It seeks I the opportunity for people to obtain a secury 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 information are fundamental to the 



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 

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. 

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 
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. 



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 
exploita~tion 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 
overcor~sumption 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. 
Volun,tary development organizations will need to reappraise their roles and methods in 
this p:rocess. 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. 

Crea~ting Demonstrations of Self-Reliant Community 

Simply organizing the people is not sufficient. The goal is the recreation of 
socilety from the bottom up on a foundation of productive, sustainable communities. 
The,re is a need for large-scale experimentation to demonstrate the creation of 
con~munities 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 orgrlnizations 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 informatior1 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 stakc:. 

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: Kotten, David C. Getting to the 21st Centurv. (West Hartford: :,Kumarian 
Press, Inc., 1990): 217-221. 
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PREAMBLE 

1. The International Confere~~ce on Popular Participation in the Recovery and 
Development Process in Africa wtu held, in Arusha, the United Republic of Tanzania 
f'rom 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 sf 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 f ~ f  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 concem 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. 

I. 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 
dr~velopmerit. 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 underutilked. 

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 

a 

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 
rcpeated 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 (AAFISAP) - 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, financial 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. a. 
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. 

11. 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 



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. 

peo~le's role 

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, region& 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 
eliminathg 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 practiwd 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. 

Pole of African Governrnentq 

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 
Icvels 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 AU 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. 



. 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, fith 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, pakicularly, for the front-line States 
which continue to face the destabilization acts of a~artheid South Africa. 'rhis 
destabilization results in a debilitating diversion of resources that would otherwise hbve 
been used to meet critical basic needs of the people in these countries. 

Pole of the international community 

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 effective 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 developlment of human and economic 
resourcw. 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. 

111. 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 



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

2. 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, 

3. 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 
stimulation of initiatives and creativity and for enhancing output and 
productiviry by actions such as: 

0) extending more economic power to the people through the 
equitable distriiution 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; 

. (ii) promoting mass literacy and skills training in particular and 
development of human resources in general; 

(iii) greater participation and consensus-building in the 
formuliation arrd 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; 

increasing employment opportunities for the rural and urban 
poor, expanding opportunities for them to contriiute to the 
generatlion of output and enhanced productivity levels and I 

creating .better marketing conditions for %he benefit of the a 
producers; and, ! 

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



4. 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. 

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

B. ,Qt the level of the ~ e o ~ l e  and their orpanizationg 

, . 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 productivity of the 
masses. 

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

3: Promote education, literacy skill training and human resource develop~nent 
as a means of enhancing popular participation. 

4. Shake off lethargy and traditional beliefs that are impediments to 
development, especially the customs and cultural practices that undermime 
the status of women in socitety, 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. 

5. Concerted efforts should be made to change prevailing attitudes towards 
the disabled so as to integra,te them and bring them into the mainstream of 
development. 

6. Create and enhance networks and collaborative relationships among 
peoples' organizations. This will have Ithe effect of social involvement 
capable of inducing social change. 



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. plt the level of the internauonal c-unity 

We also 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. 

2. 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. 

3. 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. 

4. 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. 

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

6. 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 



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. 

D. At the level of NGO's and volunta~y develoument orvanizations 

* 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 organizations and their partners 
should be fully participatory, democratic, and accountable. 

2. 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. 

3. A€rican 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. 

4. 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. 

5. 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 



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

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

7. Non-African NGO's and voluntaxy 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. 

8. Non-African NGO's should strengthen their advocacy work internationally 
and in their homc 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. , 

a 
9. 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. 

10. 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. . @ 

11. 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 o;f local development. 

E. At level of the media and communication 

1. The national and regional media sholild 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 e 



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

,2. 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. 

F. At the level of women's or~anizations 

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. 

2. 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. 

3. 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 
f i c a  so that men and women together might articulate and pursue 
appropriate couises of action. 

4. 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. 

5. Women's organizations should be democratic, autonomous and accountable 
organizations. 



G. the level of ornanized - labour 

Trade Unions should: 

1. Be democratic, voluntary, autonomous, and accountable organizations. 

2. Initiate, animate, and promote mass literacy and training programmes. 
e 

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. 

5. Assist in the formation of workers' cooperatives. 

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. a 

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

e 

H. . At the level of vouth 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 frcquent 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. 



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 a - 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 insurgentlrebel groups. 

5. 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 
, 

24. 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 foliowing 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 professional 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. 



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. 

25. 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" organizations, NGO's, voluntarily 
development organizations, grass-roats and youth and student organizations will be 
members. 

26. At the,regional level, we propose a joint OAUBCA 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 

27. 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. 



28. There is an inescapable thread of continuity between those events 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. 

29. 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. 

30. 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 
process. 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. 

31. In promoting popular participation, it is necessary to recognize that a new 
partnership and compact must be forged among all the ACK!RS 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. 

32. 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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UNl lEO STATES INTERNATIONAL DEVLLOCMCNT COOPLRATION AGENCY 

AOLNCY FOR INTERNATIONAL 0LVLLOP.MENT 

SUBJECT: Increasing Local Par t ic ipa t ion  i n  A I D - A s s i s t e d  
Pro jec t  A c t i v i t i e s  

I would l i k e  t o  make sure  t h a t  w e  a r e  doing everything 
w e  can t o  encourage l o c a l  people's pa r t i c ipa t ion  i n  develop- 
ment p r o j e c t s  supported by AID. Qu i t e  aaide from the v i r t u e s  
of p a r t i c i p a t i o n  a s  a good i n  and of itself -- and i n  enhancing 
'the prospects  f o r  human r i g h t s ,  equi tab le  'development, c i v i c  
involvement, pluralism, pr iva te  sec to r  ac t iva t ion ,  etc., -- 
t h e r e  a r e  a t  l e a s t  two purely pragmatic reasons f o r  encouraging 
p a r t i c i p a t i o n .  

F i r a t ,  p ro jec t s  which incorporate subs tan t i a l  elements 
of  l o c a l  p a r t i c i p a t i o n  have been shown, through our impact 
eva lua t ions  and o t h e r  evidence, t o  work better and t o  enjoy 
enhanced prospects of becoming self-sustaining. For example, 

, 
people who p a r t i c i p a t e  i n  loca l  irrfzastructure p ro jec t s  tend 
to ensure  t h e i r  fu tu re  use and maintenance. Similar ly ,  
technology t r a n s f e r  occurs more r ead i ly  and e f f e c t i v e l y  when 
those who are t o  la80 it p a r t i c i p a t e  i n  determining its sizit- 
a b i l i t y .  

Second, pa r t i c ipa t ion  acts a8 a force  t h a t  generates 
a d d i t i o n a l  resource8 f o r  development ove ra l l ;  t h a t  is; people 
who are a c t i v e l y  involved tend t o  contribute. more t o  the  
procesa and thur  magnify t h e  impact of ex te rna l ' resources .  

While considerablq progrears ha8 been made i n  broadening 
p a r t i c i p a t i o n  i n  the shar ing of bene f i t s  from AID-assisted 
p r o j e c t r ,  I f ind  on- the  basis of my v i s i t s  t o  A I D  missions 
and our  p ro jec t s ,  and i n  my conversations with Washington 
staff, t h a t  p a r t i c i p a t i o n  i n  decision-making, including the 
planning, design,  and implementation of  AXD-supported activi t : les,  
ha8 been r e l a t i v e l y  limited. There a r e  various reasons f o r  . 
t h i s .  P a r t  of the  problem lies i n  our varying d e f i n i t i a n s  ~f 
p a r t i c i p a t i o n ,  d e f i n i t i o n s  t h a t  confuse it with government 
decen t ra l i za t ion  on the one hand, ox l o c a l  mobilization by 

* Talegsara t o  ALD Missions 
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external  foxces on the other. While these may const i tu te  
e f f o r t s  i n  the r i g h t  direction', I believe the bes t  working 
def in i t ion  of part ic ipat ion is contained i n  A I D ' S  1975 Report 
t o  t h e  Congress on 'Implementation of 'New Directions1 i n  
Development Assistance" : 

"-- Economic benefi ts  a re  widely and eign' if icantly shared 
by the poor with the objeictive of narrowing the 
r e l a t i v e  income gap between r i c h  and poor, fo r  example, 
t h e  co-op which benefits  small farmers. 

-- Dedsione concerning the a c t i v i t i e s  t o  be carr ied out 
are made, preferably, by those benefited ( fo r  example, 
the poor), o r  i f  not, a t  l e a s t  with e f fec t ive  consulta- 
t i on  and subs tant ia l  acceptance by those benefited. 

b 

-- The a c t i v i t y  i n  which they par t i c ipa te  is, ideal ly ,  a 
. learning experience fo r  benefited persons, which 

increases t h e i r  technical s k i l l s  and/or t h e i r  capacity 
t o  organize fo r  common purposes and fo r  grea ter  access 
to the benef i t s  of development. 

-- The poor make a s ign i f i can t  contribution i n  e f f o r t  
and resources t o  the act.!.vities from which they 
benef i t ,  f o r  example, through personal savings, o r  
serving a s  members of loca l  planning o r  p ro jec t  
implemnta t ion  committees, or through ac tua l  project  
implementation. 

. - -  The par t ic ipa t ion  and contribution of women should be 
exp l i c i t l y  taken i n to  account under the above mentioned 
considerations, for example, any of the above o r  other 
examples when the  par t ic ipants  a r e  women.n 

I suggest w e  use t h i s  de f in i t ion  a s  an important .c r i te r ion  
f o r  developing, reviewing, and assigning p r i o r i t y  t o  projects. 

So- furthez doubt the degree t o  which AID, with its 
responsib i l i ty  t o  work with and through host  governments, 
with its ex is t ing  i n s t i t u t i ona l  s t ruc tu re  and procedures, and 
w i t h  a r e l a t i ve ly  l imited field s t a f f ,  can achieve genuine 
community par t ic ipa t ion  i n  the same way a s  can Peace. Corps 
volunteers and PVOs a t  their bes t .  I am concerned t h a t  within 
AXD t h e r e  is sometimes more t a lk  about what  cannot be done 
than on what can be done ana how. Y e t  AID has a record of 
some a c c o ~ n p l i s ~ e n t  (probably more than any o ther  b i l a t e r a l  
o r  mul t i l a te ra l  assis tance agency) and a grow4ng body of . 
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knowledge on pa r t i c ipa t ion  on which t o  draw. 

Attached a r e  two shor t  papers which examine some 
of our experience t o  date  and o f f e r  candid and, I think,  
valuable  explorat ions  of the. i s sues ,  of some of the 
problem8 faced i n  A I D ,  and of some suggested solut ions  
to them. Certain  of these i n s t i t u t i o n a l  changes, o r  
o the r s ,  may be des i r ab le  and feas ib le .  I am asking 
PPC, i n  consul ta t ion  with DSB, t o  fur ther  analyze the 
propos i t ions  advanced here and t o  prepare concrete 
recommendations on what s t e p s  need t o  be taken t o  enhance 
par t ic ipa t io l r  i n  AID-assisted a c t i v i t i e s .  A t  the  same 
time, however, I bel ieve t h a t  many of our cons t ra in ts  
can be overcome if a l l  of US, i n  the Missions and i n  
Washington, simply use our imagination i n  thinkinq up 

- - 

more c r e a t i v e  ways of conducting our a c t i v i t i e s .   he 
need f o r  enhancing pa r t i c ipa t ion  w i l l  be around a s  
long a s  A I D  e x i s t s . -  The p ro jec t  design and approval 
process,  a s  w e l l  a s  our evaluat ions ,  a re ,  and should be, 
increas ingly  taking pa r t i c ipa t ion  concerns i n t o  *account. 
The Foreign Assistance A c t  r equi res  us t o  do so,  and 
Congress is i n t e r e s t e d  i n  our  progress i n  t h i s  area. 
The next  Administration w i l l  be faced with the same 
challenge. . Therefore, Z am asking a l l  of you t o  share 
these  papers with your s t a f f s ,  t o  convey t o  PPC any 
suggestiona you may have, and meanwhile t o  see  what 
you can do to enhance the par t i c ipa t ion  elements i n  
a l l  p r o j e c t s  on which you are working. 

, . 

Attachments : 
P ) P a r t i c i p a t i o n  and Development" ' 

2)  Cornell N o t e  



DISCUSSION PAPER 

PARTICIPATION AND DEVELOPMENT 

AID8s accempts to implement a participatory dovelopment strategy have, to 
some oxtent, been hamperad by a lack o f  specificity in designing such a 
strategy. *Yet, in the last twenty years, AID has gained considerable ex- 
perletwe withpaacicipatory 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 present leadership 
position among donors in this area. 

The keg assumption of this paper is that AID will be able to operationalize 
a series of steps which, regarded and implemented in a systematic fashion, 
will yield a ?elf-sustaining, participatory development process. perhaps- 
the most difficult premise to assimilate in organizational and institutional 
terms, taking tbe AID point of view, is as foliower it is those who will 
live out the development project impact, and thus the development process, 
who should own, operate, and define it. It 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 partictpatorg developmant goals, AID must be willing to cede 
responsibi 1 i ty to part icipants--1,ndividual small producers and producer 
housebolds, comrsntties, regional abinistrations, host country government 
entities, parastatals, voluntary associations and o&hers--to engender and 
help to sustain participant ownership and self-management. This does not 
m a n  relinquishing accouatability, but it may mean relinquishing the sense 
of being in charge. Where there are real economies of scale, AID 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 intermedi- 
aries. 

More ready and real accountability for such a participatory devetopment 
strategy and its successful outcomes will come froa a shift in emphasis 
froa desian, redesign and intensive review of 'projects before start-up, to 
a set of clear criteria for starting a participatory process--including 
institutionaf reoraanization--with additional clear criteria for sub-project 
activities. Intensive, upfront design tends to leave little r60m for par- 
ticipatory design and iaplementation including needed changes in both, which 
such participdsn -9 engender, and equally shifts attention from shared 
responsibility for impleanntation- and evaluation. Intensive pre-approval 
review which is based on vague and poorly-understood criteria does little 
but &ley the start-up of projects (see Figures 1 and 2). It is expensive 
in personnel tiam, and serves as a disincentive for innovation, and for 
.risk-taking in the fie\$ missions. Mere, A10 is part of the problem, but 
can eliminate itself as a constraint by: 

/ 

-- astablPshing clear criteria for review, perhaps on 8 point system 
, similar to that used Pot contract proposal evaluation; 



.- lmking those criteria clearly nndurrtood in AID/W and in the field, 
and then sticking to them long rnoug;h~to see what impact they have on 
project results; 

-'requiring, at.the PID stage, a rralistic and persuasive participation 
plan to be implemented during E'P and imple~aentation stages, and 
asssssed during ex-post evalua~ion; 

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

--.initiating the above steps in the context alf a learning process, which 
will be extended to intermediaries, such that the mes8age.i~ 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 artangements of at least two kinldsr 

-- institutions through which therle will be representative participant 
involvement at every organizatilonial 'level, and through the entire 
projectlprogram cycle, yielding genuine er2  effective participation 
in the identification of needs, ways to m e t  those needs, necessary 
and appropriate activities, and ways to correct the results of any 
incorrect assumptions made as these irre detrrmined by the participants; 

-- institutions through which implrmntt~tion tirsks and responsibilities 
* can be allocated equitably and In a t;imely fashion, as much as pos- 

sible by those who will have to carry them out. 
I 

Experience indicates that in many  environment,^, the most effective organiza-' 
tional mode for such institutions is a clecentralized one, with authority for 
decisions, implementation, and resources for allocation resting as far down 
the system a8 possible, and thus the cla~sest to the level at which the activ- 
ities take place. However, not every task im suppoxlt of a development ini- 
tiative is best done at the bottom of the adn~inistrative structure, and in 
any event, most governments and par4astatal institutions seek to preserve 
central authority. The level and type of org,anizational/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-makin6 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, "rtaky" behaviors 
are called for, especially where-there is a history of top-down and top- 
heavy development interventions. ,Traditional value3 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 devrlopmeng stiategy, and AID must 
accept this reality. This also means thtrt at regional and local levels, for 
participation to take place, elites will have to be coopted, circumvented, 
or curbed long enough for new social, economilc 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 ciolunn of a log frame and thus be 

/ 



a8g-d awry. Ikvelopment is a dynamic social process, and a highly political 
on@, and wo must accept the premise that changes in economic behavior entail 
changer in social and political behavior at various levels of any society. 

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

1) AID 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 t,hat time span. This is recognized when we are not rais- - 
ing participatory strategies as an issue, but often is forgotten when 
we are. 

I 

Following through on the key elements of participation in a systemic 
and oystemmatic fashion means operating at all levels. @@Purew par- 
ticipation in the comnunity 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 IndonesiaQs 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 
requireamnts once the system is understood and accepted, including 
by AID. 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 marimua. 

3) AID personnel and their tima is presently in short supply. Bowever, 
a shift away from upfront design and review toward generating a per- 
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 inetitutions, includin~ those within 
the host country, throughout the project cycle-and beginning with 
tb preparation of the CDSS-is likely to yield more participation 
and to cut' AID personnel time requirements overall. ~eductions in 
upfront and.tong-term personnel~involvemant--including that of U.S.- 
based intormedibries-- could be introduced as an indicator of success 
for AID projects. This would, in participatory terms, mean doing 
more with fewer. 

3 -  .. 
' - -. 

The reeonanendatiops that follow are premised on the tact that AID is 'mandated 
to carry out participatory development, that AIDes host countries essentially 
knw and accept this mandate, that AID has a certain comparative advantage 
and track record in doing this, and that AID will contin& to operate both as 
a provider of development funds and of technical assistance in a project mode. 



Recowendationst 

1. eppphasiza 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 recbgnition to those missions that have 
already donethis on their own. 

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

4. On an experiment~al 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 Sast Philippines CDSS), and stress institutional factors and macro- 
level social anhlysis. 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. 

5 Clarify the policy on use of intermediaries, spelling out options and 
appropriate matches of inte-diary strengths and styles with development 
problems to be solved.. AID should define its own comparative advantage here 
positively, rather than by default. Host governments and other host nationals 
should be consulted hbre, 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- 
giar to others out of a sanse of failure. 

6. Do not set **p a new category or stteala of "participatoryn projects, but 
rather, explr',? what key 'elements of participation are critical for which 
kinds of environments and problems in deve.lopment. Here, the matter of 
societal and administrotive/msnagerial levels is crucial. . -- .. 
7. Reward creative, risk-taking b~havior on the part of AID personnel and 
AID contractors through an incentive system. I f  projects realistically # 

emphasizing participation are first reviewed and first funded, on a consistent 
basis for long enough to get going, a real incentive shodld 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, m a n s  that there is little accountability, and little 
reward %or good service except at the highest levels of mission staffing 
patterns. PER criteria should be evolved that will take into account inn- 

.. I 



vation on tho part of individual officers in project conception and implemen- 
tation. The present system is hard put to know how to reward creativity. 
This can be changed even if the main reality remains transfer of funds, and 
rates of~obligations. . 
8. Encourage accountability without arrogance and proprietariness on the part 
of individuals and groups in AID. This applies equally to AIDIW 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. If necessary, educate the Congress to understand that AID 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 us 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 
project start up as is often now the case. This means 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 confomi ty with Sect ion 61 1 (a) 
(I), the "adequate planning requirement," so that each project review cornit- , 

tee does not have toreinvent it each time it reviews u project, and so that 
each mission does not.have to guess how reviewers will interpret it each time 
thay 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 
which are still subject to delays because of lack of clarification on this 
issue. 

12. Endorse the n& social analysis guidance that is currently being prs- 
pared by AID social sciantists. Social analysis at the CDSS level and at, 
the project level is a uaeful venue for identifying appropriate participating 
institutions and organization, and new modalities for them to operate undar 
to enhance beneficiary participation. Presently, social analysis occurs too 
late in the project cycle, is not used as a criterion for review or evaluacion, 
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. If 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. WhereeverpossLle host national social 
scientists should be involved in carrying out social analysis, eithar.alone, 



or in tandem with AID social scientists on TDY or prdsent in .is- 
sions. 

13. fkvplop 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 !isting 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 AID context, including its present funding, and 
personnel constraints. To implement them effectively will require a leatn- 
in8 process, for AID/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 comnuni- 
cation process within AID. If 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:ALMortontl1/25/80 
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