
, ,
f ~ .!f\ B> l2- 5~--::t

<8 t +_l( 1-

Community Participation
as seen by other donor organizations:

Swedish, German, Canadian, GECD Development
Assistance Committee, the World Bank, and
described in UNDP Human Development Report
1993

prepared for the
Social Sector Policy Analysis Project
operated by the
Academy for Educational Development
with subcontractor Harvard
Institute for International LJevelopment
for the
Agency for International Development
R&D/ED

I

\



Community Participation
as seen by other donor 'organizations:

Swedish, German, Canadian, OECD Development Assistance
Committee, the World Bank, and described in UNDP Human

Development Report 1993.

Compiled by

William 1. Nagle

May 1993

This is a publication of the Social Sector Policy AM/ysis Project operated by the Academy for
Educational Development, in collaboration with Harvard Institute for International Development.
Contract No. PDC-0082-C-OO-90S0-00, Agency for International Development/Bureau for
Research and Development/Office of Education.

• i

I.



Readers interested in the subject of
community participation in USAID will
find relevgnce in these excerpts on
participation from three other bilateral
aid agencies, DECD's DAC Committee
and the World Bank.



Swedish International Develo[:ment Authority

SIDA'S EXPERIENCE WITH POPULAR PARTICIPATION

(Excerpts from a paper prepared for World Bank Workshop on Participatory
Development, February 27-27, 1992, and written by Anders Rudqvist, Development Studies Unit,
Department of Social Anthropology, Stockholm University.)

Main Objectives or Swedish Development Cooperation

The five objectives ffJ'f Swedish development cooperation are:

• resource growth
• economic and social equalization
• economic and political independence
• democratic development of society
• sustainable use of natural resources and protection of the environment

SIDA's "changing roles policy" formulated at the beginning of the 19905, said the agency would
concentrate on analysis, direction of effort, follow-up, ,md evaluation as well as on analysis and
feed-back of experience. The shift was intended to enl':Ourage recipient countries to take over
responsibility for implementation.-

The goals for Swedish development cooperation imply that much effort should be devoted to
certain areas which may not be top priorities of governments in the recipient countries.
Examples of such areas are environmental concerns, gender issues, human rights, and popular
participation. Since SIDA is no longer present to the same degree during programme
implementation, the changing roles policy may imply certain risks, that these goals and aspects
will achieve less attention than before. It will therefore be essential to develop efficient
procedures for 'direction of effort, follow-up, and evaluation' of SIDA-supported development
projects in the future.

...

"

In SIDA's Strategy for Rural Development, developed in the late 1970s, the democracy goal is
interpreted rather narrowly as popular participation in the development process. This implies
mobilization and participation of the broadly defined target groups in the planning and
implementation of development projects and programmes.

In Swedish development assistance, popular participation can be viewed, with reference to the
democracy and equity goals, as an objective in itself, i.e., as a basic democratic right that should
be taken into consideration a;d promoted in all development projects. In this sense, it constitutes
part of an overall process w. ~re democratic development means not just changes at the macro
leveL.For political conditions to change in a more fundamental way, a great many social,
cultural, and even personal relationships must become transformed in a democratic direction also
at the micro, grassroots level.
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One of the main problems in the implementation of SIDA's Strategy for Rural Development was
that it provided no directives or methods for the operationalization of popular participation in
planned or ongoing development projects. Therefore, the Agriculture Division in 1986
commissioned Stockholm University to carry out a research and development programme on
popular participation in rural development. (popular Participation Programme, "Guidelines for
Consultations and Popular Participation in Development Processes and Projects," and Rudqvist,
A., "Fieldwork Methods for Consultations and PopularParticipation," Development Studies Unit,
Department of Social Anthropology, Stockholm University, 1991.)

Priority Questions on Popular Participation

To cover the World Bank priority questions on popular participation, interviews were conducted
with key SIDA staff with experience from various participatory SIDA projects.

Question 1

Do some of the projects selected suggest ways to provide flexibility to allow for popular
. participation without changing SIDA's nonnal project cycle?

The general opiil.ion among the interviewed SIDA officials is that SIDA I S normal project cycle
constitutes no great obstacle to the flexibility required for a participatory approach. The
existence of clearly formulated policies, strategies, and guidelines for project planning which
explicitly refer to popular participation is also considered an important factor, not only for SIDA
officials, but also for authorities and counterparts in recipient countries.

It was stressed that one of the most important advantages of country programming is that it
implies a long-term cooperation and a continuous dialogue between SIDA and the recipient
country. This is particularly essential with regard to the promotion of popular participation. In
several cases it has been necessary to motivate initially reluctant recipient government authorities
to accept a participatory approach and, through the long-term dialogue, attempt to modify
negative attitudes.

Presently, SIDA officials at headquarters and in Development Cooperation Offices exert
considerable influence through their continuous presence and participation in programme
implementation. If this presence is reduced, participation may be less forcefully encouraged.

Question 2

Is more-than-average elapsed time typically required for preparation and supervision of
SIDA-supported participatory operations?

It is generally agreed that participatory projects require more-than-average elapsed time,
particularly for planning and preparation. The SIDA officials interviewed are also unanimously
of the opinion that initial time and resources dedicated to participation tend to payoff later on



in the form of improved project impact as well as project sustainability. Involvement of the
project beneficiaries at the stage of needs/problems identification enhances the possibilities of
selecting relevant project components and activities, and developing effective problem solutions.
Beneficiary participation and influence during project planning and participation create
commitment and facilitate the final take-over of the project by the ~eneficiaries and their
organizations, and hence long-term project sustainability.

Question 3

What does it cost SmA to support popu~r participation in SmA-supported operations?

No specific assessments of the costs for strengthening popular participation in SIDA projects have
been made and it thus impossible to give any reliable estimations of the special costs associated
with participatory approaches. One of the reasons for this lack is probably that such costs are
not readily visible in project budgets. A systematic effort to estimate the costs and benefits of
participatory approaches would be very useful.

In relative terms' it is considered that participatory projects require more time (staff and
consultancy resources) on the part of SIDA, particularly for planning and preparation. In the
field setting p3I1icipatory projects require more resources for local level r.onsultations,
organization, mobilization, and training.

Question 4

What skill mix is required of smA starr to appraise and supervise SmA-supported
participatory projects?

It is unanimously considered that practical (field) experience, both with regard to local social
structures and conditions, and knowledge of Swedish development policy and administration are
fundamental requirements. Personal commitment to participatory approaches is also essential,
as well as an ability to facilitate multidisciplinary and cross-sectional collaboration. Additional
personal characteristics required for work with participatory projects are patience (it takes time
to achieve tangible results) and respect for different cultures and traditions.

Question 5

Is smA field presence important for participatory projects?

SIDA presence is generally considered necessary. One reason is that participation is a long-term
process that requires presence, continuity, and dialogue. Vital inputs for the planning, design,
and implementation of participatory projects can only be obtained through direct contacts with
the field. Long~term presence of SIDA officials or consultants facilitates establishment of
relations of mutual trust and understanding that are necessary for participatory projects.

I
\

, ;, '
I;



~
\
i

Question 6

Do participatory projects requir.'e longer-than-average staff continuity?

There is total agreement about the importance of staff continuity for the planning and
implementation of participatory projects. As noted above, participatory projects are generally
long-term efforts where staff presence and continuity are essential. Staff continuity is required
both on the part of the donor and the recipient country in order to establish trustful personal
relations between the agency staff and project personnel involved in a given project.

Question 7

Do participatorySIDA-financed projects typically build upon small-scale efforts, perhaps
initiated by other institutions?

Participatory SIDA projects do not typically build upon small-scale efforts initiated by other
institutions.

Question 8

How do SIDA' policies regarding procurement, disbursement, auditing, and local-eost
f"manclng affect popular participation in SIDA-supported operations?

SIDA officials interviewed maintain that SIDA's rules are flexible and do not constitute any
obstacle to popular participation. The unanimous opinion among the SIDA officials interviewed
is that the weak link in this respect is not the donor agency or its implementing consultants but
the governmental agencies of the recipient country and occasionally NGOs at local organizations
that are cooperating in project implementation. These are frequently characterized by low
flexibility and low efficiency.

Question 9

Have other agencies helped by pressing SIDA Cor a more participatory approach?

At the international level SIDA itself has generally played the most active role in the promotion
of popular participation both in relation to multilateral agencies and in the bilateral cooperation
between recipient country governments and agencies.

Among bilateral donors, SIDA has received most support in the encouragement of participation
from other Scandinavian agencies. Cooperation with agencies such as FAO, UNICEF, UNDP,
and WHO has inspired SIDA's work with participation and provided new ideas in particular
sectors such as water, health, education, and forestry.
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Question 10

Has pressure from the people themselves contributed to the development ofSIDA-supported
operations which allow them to participate in decisions?

The poor generally lack both "voice" and decision-making power. SIDA's experience, therefore,
is that pressure from people themselves for participation in decision-making is the exception
rather than the rule.

Question 11

Have attitudes of recipient governments inhibited and/or enhanced what SIDA does to
support popular participation?

The situation is very complex with regard to recipient governments' attitudes toward popular
participation in SIDA projects. There are examples of governments who have positively
promoted popular participation, but several governments have worked against it. In certain
cases, attitudes and policies of recipient governments have undergone changes as a consequence
of shifts 10 regimes in political and economic conjunctures. SIDA officials contend that SIDA
has been the driving force, attempting to influence recipient governments in a participatory
direction. This has required a continuous long-term dialogue and presence.

~

The recent trend in Eastern Europe, Africa, and Latin America towards democratization and
decentralization may, to a certain extent, positively affect recipient governments' attitudes toward
participation. SIDA officials, however, warn of exaggerated optimism, and point out that
reforms or changes in political regime at the national level do not invariably result in changes
at the grassroots level. For genuine popular participation to be realized, quality changes in
:.ocial, cultural and personal relations or attitudes are required at the local level.
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Deutsche Geselschaft fur Teehnische Zusammenarbelt (GTZ)

A letter from GTZ says participation is "right at the core" of a unit created in March,
1992 on "Poverty Alleviation, Socio-Cultural Issues and Women in Development" The letter
(to William J. Nagle and dated May 20) is signed by Dr. Hyfa, the head of the new unit and
by I.A. Forster. It constitutes an exceIlent summary of OTZ's stance on the subject:

Before coming to the integration of participation in GTZ's policy and practice
which has been an on-going process sincethe early eighties, permit us to briefly
point out the task of our unit and the state of our discussion concerning the
subject.

The main objective of the unit is to improve OTZ's competence related to
alleviation of poverty, the integration ofwomen in development, and the taking
into account of the socio-cultural dimension of development. There is a
consensus on the central importance of participation related to this task. we see
it as crucial that the perspective of the intended beneficiaries should be the
starting point of any poverty-r~lated development activity. The process of
planning and implementation of support measures has to shift significantly
towards dialogue and mutual learning. Participation, in this emancipatory
sense, implies a substantial handing over of decision-making power and
steering capacity to the beneficiaries and should lead to the empowerment of
the underprivileged.

AIthou&!: in our daily ·work as an institution for technical cooperation we are
mostly dealing with participation at the project level, we do not neglect the
importance of participation on the political or wider societal level. The
involvement of legitimate non-governmental panner institutions seems to us the
most promising way to "bridge the gap" between state-run support services
(Where the bulk of the donor assistance enters) and the initiative and self help
efforts of the local population. Their growing and acting as intermediary
organizations certainly is an important dimension for the democratization of
society in developing conntries.

We hope these very brief remarks underline the high priority we attach to the
subject of participation...The following deliberations reflect the state of
discourse in our unit about the emerging and institutionalization in OTZ's
policy and practice.

The need for participation occurs in the development policy of the German
Government since the late seventies (at that time in connection with the basic
human needs debate). From the beginning of the eighties on, the topic gairied?
increasing recognition in the overall policy of GTZ. This coincided with a



change in the basic concepts and· understanding of technical cooperation
(stronger partner orientation, target group approach, socio-cultural dimension
of development, sequential vs. blueprint planning). Participation's prominent
role is reflected in the sectoral guidelines for Regional Rural Development and
Irrigation Projects, and in the guideline for the "Management of On-Site Project
Implementation." Also at that time a new planning method based on the
logical framework approach (ZOPP) was developed and introduced which
should "allow for greater participation of all concerned groups.

However, although participation was incorporated in the policy concepts and strategies
of 01£ quite early, a number of structural restrictions has limited participation to
entail its full emancipatory power when it comes to practice. On the one hand there
were political restrictions in many developing countries (highly centralized one-party
states or dictatorships; reluctant, irefficient and overloaded state agencies, etc). In this
context we also have to name the under-estimation of the societal vacuum (especially
in Africa) and of the lengthy ar.d tedious process to overcome it when government
agencies tried to cooperate with and organize the population at grass-roots level. On
the other hand we have to admit restrictions for substantial participation resulting as
well from our own administrative and organizational setup (e.g government bias in
project proposals; a planning process where the important decisions were taken before
the beQeficiaries could effectively join in).

Since the end of the eighties there have been increasing efforts to overcome these
restrictions. This concerns in particular the initial planning of projects, where a much
greater flexibility and openness can be ensured by making use of "open orientation
phases" which allow for the participatory planning of projects together with the
beneficiaries. Another aspect is the role of legitimate non-governmental organizations
whose important contribution towards development is much belter understood and
appreciated. PartiClJ:arly in countries where serious democratization take place and
where the state gives room for private or corpor.-te initiatives, they have the chance
to broaden their activities and even address political issues. In the context of 01Z's
work, their cooperation in the implementation of projects is increasingly elicited to
take over specific functions in an institutional network comprising government services
and grass-roots initiatives. In addition first attempts are planned to systematically
consult them in the process of project identification and in negotiations with the
government.

All this does not mean that participation is completely institutionalized in all G1Z
supported projects. Rather it sketches the ongoing effort since the early eighties to
incorporate participation as a major element in the work of GTZ.

Three of G1£'s publications written or translated into English
reflect G1Z's concern and commitment to participation. G1£'sRegionalRural Development:
Guiding Principles, published in 1984, includes a section on participation. The principle of
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local participation, it says, is aimed in two·directions:

(1) On the one hand, local participation calls for the inclusion of the interests. initiatives
and self-help of local target groups and their institutions. This also means that the
traditional community leaders and the local authorities must be included in all phases
of program execution (identification. planning, implementation and supervision).

(2) On the other hand, local participation demands considemtion for higher level targets.
and requires that their impact be incorporated in the definition of local action
programmes.

A 1989 GTZ publication, Managing On-siteProject Implementation:A Guideline. ends
with a section titled "Aspects of Cooperation with Target Groups." It cites "three essential
conditions for participative planning and implementation:"

• decentralized decision-making at regional and local levels concerning issues
directly affecting the community or social grouPS;

• the existence of functioning organizations at target group level that are suitable
for coopemting with government institutions and will give target groups the
opportunity to integrate their ideas into the planning and decision-making
process;

or

I
I.

;1
;'
!

• social and political framework conditions and an attitude by state ibStitutiOns
towards the population that will allow less-privileged groups to voice their
interests and goals to government authorities and will not try to deter or
systematically demotivate such attempts.

In 1991, GTZ published Where There Is No Participation...
Insights, Strategies, Case Studies, "Do's and Don'ts in Regional
Rural Development, Asia." The foreword to the book includes the following:

Only people who are or will participate can or will be partners in a
development process. Participation is the key to success. It has not become
on~ of the basic principles of programmes for urban and rural regions just by
chance. Participation means becoming part of and taking part in the decision
making process, planning, implementation, the provision of resources, the
evaluation of joint work, and in the sharing of the success. But participation
also implicates ceding power. All concemed must, therefore, view and practice
participation as a permanent prOCtSS in the course of a project. A new way of
thinking and behaving is demanded of those who are to be catalysts and
promoters of development projects. Perhaps this is the more profound reason
behind the considemble difficulties which have to be overcome, particularly
when implementing development projects.



tIDA

The Canadian International Develupment Agency regards participatory development as
inextricably linked with human rights and democratic development. This is evident in every
paragraph of CIDA's November, 1991, response to the' Development Assistance Council's survey
of its members on policies and practices in participatory development. What follows are excerpts .
from the CIDA response:

The mission statement for CIDA was refined in 1991 to indicate that support of Sustainable
Development in developing countries would be the focus of the aid program i.n the 1990s•..Some
of the key characteristics of the concept are that sustainable development takes a long tenn
perspective, respects diversity/pluralism, uses an integrated approach, requires equity and justice
and relies on participatory approaches...

Political sustainabillty (as one of the elements in the conceptof sustainable development) requires
an evolution of political systems toward more participatory, open, transparent, accountable and
efficient decision-making processes...

Social sustainability is defined as improving income distribution" striving for gender equity,
investing in basic health and education, and emphasizing participation of beneficiaries.

Canada's definition of democratic development is drawn from Article 21 of the universal
Declaration of Human Rights. Democratic development is the process which encourages and
supports full and equitable public participation in the entire range of social, political, and
economic activities of the state...Canada assists in the creation and development of indigenous
governmental institutions as opposed to political organizations, while trying
to remain sensitive to the cultures of recipient countries. Democratic development is seen as the
establishment of a system of government and as the participatory expansion of human
capabilities.

As part of the expansion on the sustainable development framework, policy papers are being
prepared on three specific aspects of participatory development: human rights, good governance,
and democratization. A set of operational guidelines, for eIDA staff, will be an important
section of the policy papers.
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Excerpts on Participatory Development from 1991 Report of
OECD Development Assistance Committee

Participatory development was the principal subject ofdiscussion at the 1990 High-Level Meeting
which concluded:

DAC Members reaffirm their conviction that there is a vital conneciion 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 Conferenl:e on the Least
Developed Countries.

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

priority for programmes providing affordable, effective and sustainable services, such as
for education, training and health, for the masses of the people, including the poor, and
broad participation in selettion, administration and financing of these services;
promoting conditions for a dynamic private sector. strengthening the role of individual
and community-based initiatives, private enterprise and the market system, and facilitating
broad access to productive assets;
establishing an enabling policy environment and the necessary support for the micro
enterprise and informal sectors;
establishing appropriate boundaries for the role of central government and a greater role
for local organizations and NGOs;
associating users through appropriate organizations with the design and implementation
of aid-finance projects;
enabling active participation of women in the processes of development as
decisionmakers, producers and providers of basic care;
assisting development countries in strengthening institutions, policies and practices leading
to good government at central and local level;
respect of human rights, including effective and accessible legal systems;
strengthening the fight against corruption.

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

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

Is participation an end, a means or both? When it is directed from above, it becomes
mobilization, a means of getting things done. When it arises from below, it is a way for people
to obtain a larger share of the benefits of development. Participation can assume different
degrees and forms. ]t may be passive, such as using a service or attending a meeting and
accepting decisions made by others. 11 may entail more active stances such as involvement in
the delivery of a service or, as UN]CEF defines it, "in rea] decision-making at every stage -
identification of problems, the study of feasibility, planning, implementation, and evaluation."

.Through participation in a fuller way at the local level, people gain knowledge and awareness
of their own social, economic and political conditions and learn to address tilem. Thus,
participation in grassroots organizations can give people experience in democracy and
empowerment.~hich, in tum, could be a foundation for democratic life in their society as a
whole.

The notion of participatory development has important implications for donor-recipient
relations. A key issue for donors is to find new approaches to ensure that aid-financed projects
and programmes contribute more decisively to the three key requirements: effective economic
policies, equitable access to services and resources and broader popular participation in decision
making.

BROADER POPULAR PARTICIPATION IN DECISION-MAKING

The report of the South Commission notes that over time a number of development
countries moved away from popular participation. "Linked to the failure to make people centra],
as both the instruments and the purpose of development efforts, was the tendency to move away
from democratic government towards various types of autocracy or dictatorships, military or
civilian."

In the wortls of Mr. Adebay Adedeji, UN Under Secretary-General and Executive
Secretary of the "Economic Commission for Africa, the political crisis of the African region is at
least as important as the economic crisis. Poor governance, lack of accountability and of popular
participation, and an increasingly narrow basis of decision-making have led to a crisis of
confidence between the governed and their government. As the crisis deepened, the pervasive
lack of democracy led to the marginalization of the people in the development process.
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Increased popular panticipation is now behind advocated on a broad front. The South
Commission views a democl'ative environment guaranteeing fundamental human rights as a
essential goal of development centered on the people as well as a crucial means of accelerating
development. In addition to strengthening governmental public democratic institutions,
governments should encourage non-governmental and grassroots organizations to assume
responsibility for economic and social advances. By mobilizing local human and financial
resources, such organizations help to meet the telt needs of their members and are important parts
of the democratic system.

Donor agency have reeonsidered their previous development approaches and have
formulated WID strategies, alc,ng the lines of the DAC Guiding Principles on Women in
Development, which are essentially built on the premises of participatory development.

Participatory methodologies of project design and implementation are proving to be an
effective strategy for expanding opportunities for women because they feel more committed and
their needs, abilities and concerns are addressed from the outset. Gender analysis and
participatory ~ethodologies are indeed increasingly used by donors to ensure women's full
participation in their community and national development.

EXTENDING PARTNERSHIPS WITH LESS BUREAUCRATIC ACfORS

Development Co-operation in the 19905 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
governmentalized" channels of aid even as part of government-to-government cooperation. Aid
agencies are themselves bureaucracies that specialize in the transfer of financial resources and
work primarily with developing-country bureaucracies. Bureaucracies are not always well suited
to promote participation and a serious commitment will therefor be needed on the part of aid
agencies to overcome their own inhere~t limitations.

The difflculty bureaucracies have in participatory approaches derives in part from the very
nature of the latter. While not necessarily absorbing large amQunts of foreign exchange,
participative approaches are highly time-consuming and require continuity and familiarity with
local contexts - even when the intention is to entrust a local partner with implementation. The
management, procedures and career systems of agencies are not presently geared to such
activities. Indeed, the skills needed for encouraging participatory processes may be quite
different from those of articulate doers and achievers. But it is unlikely that aid agencies
themselves would recruit great numbers of people with the required skills to directly fine-tune
and control a myriad of participatory activities. Indeed, participation implies the creation of
situations in which local people are able to take decisions on their own. The answers lie in part
with changes in the aid agencies such as experimenting with new ways of structuring and
managing aid that allow for th~ patience, flexibility and responsiveness needed.

The nature of participatory development suggests the need for the devolution of more
responsibilities to decentralized levels, closer to the people concerned.
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Much of the experience in participatory development so far has been acquired by NGOs.
In the wide array of NGOs, some of those from donor countries have specialized in supporting
local initiatives at the grassroots level and their networks and federative associations within and
across developing countries. In the developing countries, as a result of this work and of the
vision of countless local innovators at various levels in their societies, "the most exciting
phenomenon 'in the NGO sector over the last two decades has been the birth, growth, and
maturi'!g of grassroots organizations," to use the words of John Clark in his recent book
Democratising Development - The Role ofVoluntary Organizations (Earthscan, 1991). In joining
a grassroots movement, the poor acquire collectively an ability to take action that radially alters
their situations, even where the starting point may be modest - a savings club, a literacy or credit
program, or a farmers' or women's group set up for raising income.
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The World Bank

An appendix to the paper, "Policy and Practice of community
Participation in the u.s. Agency for International Development,
contains the documents that started a learning process at the Bank
on participation. This later document serves as an interim report
on the progress of that learning process. It is an introduction to
a paper titled "Participatory Development and the World Bank:
Potential Directions for Change." (The full paper, Discussion·
paper f 183, is available free of charge from the Bank.)

Introduction

Bhuvan Bratnager and Aubrey C. Williams

InDecember1990 twoseniorvicepresidentsof the
World Bank' agreed to explore opportunities to
strengthen the Bank's support for "popular par
ticipation" in ways. that would further the Bank's
development objectives. Under the joint responsi
bility of the Bank's Central Operations Depart
ment and Extemal Affairs Department, a Bank
avide intemaJ learning process on popularpartici
pation was lnltiated. The Swedish International
Development Authority (SIOA) is supporting this
three-year learningprocess through trust fund ap
popriations totaling $1.3 million. The first year
cUlminatedinanin~tional workshoponpopu
lar participation held in Washington, D.C in Feb
ruary 1992, which drew on experiences from in
side and outside the Bank.

Thisvolumeservesasa summaryrecord olthat
important worlcshop. Itreprints each of the back
ground papers prepared for the workshop and is
meentto.timulatefurtherdiscussionandcomment
onthem.ltl1sodesaibeshow theleamingprocess
fsprogressing,hfghHghtspreIiminarytindings,and
invite. Bank .taff to join in the leaming process.

The introductory chapter draws heavily on an
interim report01the leamingprocesssubmitted to
Sven Sandstrom, ManagingDirector 01 the World
Bank, inAugust1992.Thatreport, which aimeclat
lceepingJeniorBankmanagement inforined about
propssintheleamlngprocess, inanporatedc0m

ments fromtheBank'sRegional Management.The
lime Interim report win be disseminated and dis
cusSed further with other operational staff in the

coming months. Thus, this volume Is also helping
to contribute to the wide-ranging dialogue on
popular participation that is going on.taD levels
inside the Bank.

The first section 01 this chapterbriefly explains
the approach and activities undertalcen in the ini
tial18months of the learningprocess.1besecond
section oHersan overviewof pre1imirwyfindfngs
or hypotheses that warrant further consideration.
The third section presents highlights of the work
shop, including a brief overview of the papezs
presented and issues emerging from the work
shop. The final sectionsketches out several tracks
that could be explored by the Bank as It attempts
to "'mainstream" the leamingprocessbased on Its
experience with partidpation and the findJngs of
the in~tionalworkshop.

Activities of the Learning Group

A group of 15 Bank staH (the core team) oversees
the learning process. Thegroup was given a man
date to usist in developing and doc:umenting 20
Bank-supportecl operations that could be amsId
ered partidpatory, accelerate Bank learning from
different initiatives taking place Inside and out
side the Bank, and Investigate any modifications
theBanJcmayneed tomaJceln ItsoperationaJ prac
tices in order to encourage popular partidpation
where appropriate.

SinceFebruary 1991 theJeaminggroupbascom
prised, apart from the 15 members of the core
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team, a network of task managers responsible for
operations that appear to be participatory. In ad
dition, a small group of Bank advisers assists the
task managers and advises the core team on spe
cific operations. (The composition of the learning
group is presented in annex 1.)

Because partidpatory development means dif
ferent things todifferentpeople, thecore team first
prepared a concept paper containing its own pre
visional definitionsand approaches (annex 2). The
core team defines partidpation as a process by
which people espeda1ly disadvantaged people
-can excerdse influence over policy formulation,
design alternatives, inveshnent choices, manage
ment, and monitoring of development interven
tions in their communities.

WhDe partidpation should involve all stake
holders, incluclJng official borrower representa
tives from t.CS\traI ministries, mid-level managers,
line agency staff, interest groups such as nongov
ernmentalorganizationCNGOs),localgovenunent
representatives, and concerned people acting in
dividually or collectively, special attention needs
to be paJ~ to women, indigenous people, and the
very poor. A distinction is made between direct
partidpation by aHecied people and indirect par
tidpationbyotherstakeholders. Area-spedfic:com
munal irrigation projects, for example, often in
volve micro-planning and self-help that can ben
efit from direct expressions of participation. By
contrast, partidpation in macro-policy dec:isions
or formulation of national environmental action
plans may have to be based on consultative and
information-sharing processes that seek out the
infonned viewsofpubliCand privatestakeholders
as well as those of the disadvantaged.

The learning group next identified and sought
to promote specific leaming initiatives. These ini
tiatives have the potential to become case studies
of how participatory proc:esses have been intro
duced in 1arge-scale Banlc-supported operations.
More than 80 projects and sedor orpolicy studies
were nominated as partidpatory by the Ban1c's
regional vice presidents. The learning group se
lected 20 of these for special study and develop
ment in a partidpatorymode. (The 20 projects are
Iisted inannex3.)Todate, proposals from sevenof
theseprofectshavebeenapproved forsupportfrom
theSIDA trust fund todevelopand document par
ticipatory approaches. Proposals trom another
tevenare in the final stages of preparation.

To guide its investigation, the learning group
agreed on a set of21 priorityquestions on popular

participation (listed in annex 4). To the extent p0s
sible, each specific learning initiative addresses
one or more of these questions. Questions ]:11
deal with the Bank'scapadty tosupportpartidpa
tion in activities which it finances, and questions
12-21 deal with general issues relating to partid
pation in borrowing counbies

The learning group is drawing on experience
within and outside the Bank. The personal com
mihnent of individual task managers has often
resulted in exceptionally strong participatory as
pects ofBank-financed operations,atthough much
of this rich experience remains undocumented.
The Bank's Africa and Asia Regional Offices have
organized subgroups and workshops on partid
pation. Regional environmentdivisions haveused
SIDA funds to assist task managers in strengthen
ing the participatory dimension of their work. The
EnvironmentDivision. AsiaTechnicalDepartment.
for example,hasrecruited anexperienc:ed consult
ant to assist c:ounby departments in complying
with thepartidpatoryrequirementsofOperational
Directive4.01 onEnvironmental Assessment. Sec
tor and OperationsPolicyDepartmentsarepaying
increasing attention to participatory concerns
through their poverty work (including the Pwerly
Reduction Handbook), operational directives, and
environment policy work. (Operational directiveS
that require or recommend participatory ap
proaches are listed in annex S.)

The Bank is also learning about participation
from its borrowers, from academics, and from
other development agend~ The International
Fund forAgriCUltural Development CIFAD}, SIDA,
the United Nations Children's Fund CUNICEF),
and the United Nations DevelopmentProgramme
(UNDP) have beenmajor proponentsofparticipa
tion. Since 1980, the Food and AgricultureOrgani
zation WAO> has promoted its People's Participa
tion Program. In 1991, the Development Assis
tance Committee (DAC) of the Organization for
EconomicCooperationand Development (OECD)
devoted a major share of its efforts to reviewing
participatory approaches to development. The
Asian Development Bank (ADS) has drawn up its
own "Guidelines for Sodal Analysis of Develop
ment Projects." The 1993 UNDP Human Develop
ment Report will focus on partidpatory develop
ment. The Bank and the Society for International
Development <SID>-Washington Olapter are c0
sponsoring seminars on participalion in which
speakers are asked to address the 2] questions of
the learning process.

~ \~ /,------------- -



To bring together these and other experiences
with participation inside and outside the Bank, an
international workshop on participatory develop
ment was held in Washington, D.C. on February
26 and 27, 1992. About 80 people attended, half
drawn from inside the Bank and half from out
side. Non-Bank participants included southern
and northern NGO representatives, academics,
donor agency staff, and a few government offi
cials (annex 6).

The workshop, moderated bySvenSandstrom,
considered the range of the Bank's work, includ
ing policy dialogue, research, analytical work,
policy-based lending, and investment projects. On
the first day, smaIl working groups grappled with
various general aspects of participatory develop
ment (capacitybuilding,consultation, instil"Jtional
processes, monitoring and evaluation, and fund
ing instruments). On the second day, the groups
focused on theimpaathatpartidpatoryapproaches
to-developmentwould have on the Bank's budget,
staffing, work with others, disclosure of infonna
tion policy, and the project cycle. On February 28,
a haJf-dayseminarbriefed more than 300staff and
outsiders about the workshop.

Emerging Lessons

Halfway into the learning process, it is premature
to draw conclusive lessons. But several prelimi
nary findings and hypotheses are emerging from
discussions within the core team, interviews with
task managers and a review of project documents
for the 20selected projects, task managers' written
responses to the core team's 21 questions, infor
mation provided by academics and development
professionals, and a literature review of Bank and
non-Bank documents, including background
papersprepared for tl;le February workshop_ Thesr
provisional lessonsaredi.sc:ussed below under two
headings: (1) benefits and risks of participatory
developmentinborrowingcounbiesand (2) opper
tuni tiesand c:onsb'aintsaffecting the Bank's capac
ity and support for participatory development.

Benefits ,,"d Risks

Benefits. Rigorous empirical evidence is scant
but nevertheless positiveabout the benefits of par
ticipation to development eff~veness.A 1976
report by Development Assoc:iates, Inc., on its ex
perience with small lanner projects provided
quantitative data based on rural development
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experience in 10 Ahican and Latin American coun
tries. According to the report, key factors in the
success of development projects are "small fann
erS involvement in project decision-making and
the willingness of small fanners to make a re.
source commitment to the project" (Morss and
others 1976).

A1985report from theBank'sOperationsEvalu
ationDepartment, whichanalyzed completed pr0
Jects (most1yinagric:u1tureand rural development?,
documented the link between grass-roots partid
pation and project sustainability (OED 1985). The
report, based on impact evaluations of 25 projects
condue:ted 5 to 10 years after completion, found
that 12 of the 25 projects had achieved long-tenn
sustainabWty, while 13 had not. One set of under
lying factors credited with having a significant
bearingonproject sustainability was participation
by grass-roots institutions and benefidaries. The
depamnent's separate review of42 Bank-financed
irrigationprojects in 1981concluded thatec:onomic
returns were consistently higher for projects that
invoh~Jfanners in planning and management of
the irrigation system.

A 1990studyofS2 projects in various sectorsby .
th~ United States Agency for International Devel
opment (USAlD) showed a positive correlation
between participation and project suc:cess. The
correlation between partic:ipationand success was
almost as strong as between the availability of
finance and success.

The strongest documented evidence of the link
between participation and development elfective
ness is in the water sector, which includes irriga
tion. In COte d'ivoire, for instance, an information
campalgn,decentralizationofthewaterutility,and
ttw launching of a c:ommunity development pro
gram reduced maintenance costs of the National
Rural Wa~·Supply Program by 50 percent. As
onr of the' 20 selected projects for the learning
proc:ess (see annex 3), the UNDP-World Bank
Wattl' and Sanitation Program is undertaking t\

study, based on evaluation reports from different
agenoes,0f110c:ompleted rural water-supplypro
jects. Preliminary results, based on a correlation
analysis ofS2 projects, support strongassociations
between overall project effectiveness. sustainabil
ity, and partidpation-related variables. While
scores on participation correlate highly with
improved quality of project design and project
implementation, the assoc:iation is even stronger
for women's involvement. Final results will be
available by the end of 1992.



Evidence is also growing that in certain areas
(particularly those requiring changes in commu
nitybehavior,suchaswaterandsanitation,primaty
health, foresttyand natural resourcemanagement,
land refonnandrural development,education,and
smaU-sc:ale enterprise)participation tends tobuild
cxnnmitment,which in tum tends to lead togreater
sustainabllity. In areas requiring changes in indi
vidual and household behavior-IiJce family plan
ning, savings and credit, income generation, and
the adoption of new farm practices-information.
feedback, cxmsultation, and the active promotion
of solidarity or support groups tend to lead to
increased demand, greater adoption of new prac:
tices, and better utilization of services.

1bere are a number of reasons why govern
mentsmay find thatparticipatoryapproaches~
duce net benefits, despite some economic and
politicalcasts.PartidpaloryapproamesaJlowgov
ernments to:

• .Collectmoreaccurate and representative infor
. mation about the needs, priorities, and capa
bilities of local people, and the impact of gov
enunent initiatives and programs

• Adapt progran$ to meet local conditions so
that scarce resources can be employed more
effectively

• Deliver better quality and demand-responsive
services

• MobiliZe local resources to augment or even
substitute lor scarce governmenttl resoun:es

• Improve utilization and maintenance of gov
ernmental facilities and services

• Increase public recognition of govemmental
achievements arid legitimacy.

RUles. The main risks of participation inc:Jude:

• lncuninginitially high transaction costs togen
erate and sustain participatoty approaches

• Raising expectations JneII:'aturely
• Substituting, not complementing, technical

Icnowledp with local.lnfonnation
• Capturing of development resources by local

elites.

Costs of partidpation 10 local communitiesare of
ten large, relative to their resources. Costs to cli
ents Inborrowingcountries includeactual costs in
time exp:mded In consultation and the cost of
extensionservices-particularlythe recurrentcost
offielding communUypromotersorchangeagents.

The dangers of prematurely raising expecta
tions are readily apparent. But the Bank may have
erTed toomuch on thesideofcaution.Forexample,
the Bank's early lending for family planning was
constrained in part because of c:onc:em that popu
lar demand lor contraception might outstrip su~
ply if infonnation and partidpatory mechanisms
wereputin place tooearly.Thatconcemhasproven
to be unfounded.

While listening to the people is essential, tech
nical expertise can help the disadvantaged choose
a course of action best suited for their needs and
aspirations. Technical expertise is also necessaty
to interpret and translate these needs into appro
priate fonns.

Sometimes resources for development can be
captured by local elites and used primarily for
their own benefit rather than the intended benefi
ciaries. This happens because local elites usually
have advantageous ties to national elites, because
theyhaveaccess toand informationaboutresource
allocation procedures, and because they can use
threats and force against the disadvantaged.

Opporbmiti~$ 11114 Clmstrllillts

Opportunities. The 20 projects selected for the
Bank's leaming process (annex 3) represent 13 dif
ferent subsec:tors and present an opportunity to
study '"howto" mechanismssupporting participa
tory eflorts across a range of Banlc-supported 0p
erations. Different types of :Bank-financed opera
tions require different intensities of participation.
Some operations require information sharing or
intermittent consultation with affected people. In
other operations, local people must playa deci
sion-malcing role and talee initiative in planning
and implementing actions.

Despite a growing inventory, it is still too early
to tell whether these 20 operations are indeed par
ticipatory or whether they merely reflect good in
tentions. The Bank's regional offices need tobegin
documenting their experiences in promoting par
tidpatoryapproachesandcontributingto theprepa
ration and dissemination of case studies of suc:
cessful and failed approaches to promoting par
tidpation. The Africa Region of the BanJc has be
gun to assess borrower experience in promoting
partidpation in the preparation of environmental
assessments. The Latin America and Caribbean
Region is conducting a study of cross-regionaJ
experience to document best practices in popular
participation.TheSecond Annual Implementation



Review of the Bank's Operational Directive on
Environmental Assessment will focus on issues of
participation in theenvironmental assessmentpro
cess. The Environment Department will look at
the best practices in this area and incorporate the
findings intoasectoral trainingprogram. Together
with selected sector operations divisions, the Wa
ter and Sanitation Division of the Infrastructure
and Urban Development Department is assisting
in the design, monitoring. and evaluation of four
rural water-supply projects for the poor.

Since fonnulatingand influencingdevelopment
policy is an area of comparative advantage for the
Bank, efforts at promoting participation conceiv
ably should extend beyond theproject framework.
Nonlending activities of the Bank have contrib
uted to opening up wider opportunities for par
ticipation. The emergence of participatory ap
proaches in the COte d1voire National Rural Wa
ter Supply Program described above, as well as in
the Mexico Decentr.llization and Regional Devel
opment Project (one of the 20 projects included in
the leamingprocess),can be traced back topartici
patory policy studies.

Otherexamplesofsectorworkand policy stud
ies undertaken in a participatory way include the
India Family Planning Sector report, the COte
d'ivoire Post-Primary Skills Development study,
the Zaire Environment and Forestry study, the
Africa Long-Tenn Perspective study, African Na
tional Environmental Action Plans, Guinea and
Benin health beneficiary assessments, the Zimba
bwe Water Sector Policy Review, and studies on
education and women in development in Burkina
Faso. Within theEconomicDevelopment Institute,
the women in development and NGO training ac
tivities are being conceived and implemented in
participatory ways.

Governments' predisposition, policies. and
practices in aHording citizens opportunities lor
participation are key. Without government c0m
mitment, there is little extemal agencies can do to
broaden and sustain participation. This does not
Imply that external agencies must remain passive.
It does mean, however, that the Bank's strength
liesinitsabilitytoengageindialoguewithgovem
ments about appropriate policies and methods to
promotepeople's involvementin thedevelopment
processand to Influence borrowers to successfully
implementall aspectsofBank-financed operations,
including participation-related aspects. The Latin
America and Caribbean Region has made explicit
the link between strengthening popular participa-
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tion early in the design of operations (during the
Initiating Executive Project Summary) and build
ingborrower commitment to improving the qual
ity, impact, and sustainabillty of the Bank's lend
ing portfolio in the region. The Africa Region has
emphasized that partidpatory approaches are key
to developing borrower-client ownership in the
regional guidelines for project preparation issued
in November 1991.

The opportunities for the Bank to stimulate.
broader participation have been strengthened by
its increased ability to engage in dialogue on a
wide range 01 critical development issues. This
strength, however, has on the whole been concen
trated on the Bank's interactions with central gov
ernments and, in some countries, with state and
provincial governments. The dialogue at the local
level has generallybeen vel)' limited and, when it
has taken place, has been in the context ofspecific,
mainly urban, projects. Greater attention will be
needed In the Bank's work to address the role of
local governments in involving people in decision
making on locally provided services, including
their finandng.

ConstnJints. As acknowledged earlier, there are
possib!~~nc:rementalcosts in promoting partidpa
tion to borrowinggovemmentsand local commu
nities. Many Bank task managers argue that there
are extra costs to the Bank of ensuring participa
toryapproaches. Onecan hypothesize that (1) there
are frequently added costs incurred by both bot
rowers and the Bank In designing and starting up
partiC1patOryoperationsand that (2) Bank staffare
sometimes successful Inreducingcosts to the Bank
by I't'lymgon theborrowerand grant-makingagen
O~ for .dmple, in the Mexico Decentralization
and RrpOMI OeovelopmentProjectall theexpenses
for iCTNn&n and other participatory approaches
to pro,ra prrparation wereborneby stategovern
mrnts and federal agendes.

Research should also be undertaken to try to
detennine thenet benefitsfrom participatoryprae:
tices. nus research should include a test of the
negative hypothesis that low borrower commit
mentand lowlevelsofpopularpartidpationoften
lead to high costs later because of low impact or
project failure. Such costs include the lack or mis
use of facilities, poor maintenance, deterioration
of infrastructure, and program decline. While the
Kampung Improvement Program in Indonesia,
supported by several Bank-financed projects, was
successful In buildingphysical infrastructure,some



facilities were not used and others broke down
because ofpoor maintenance and minimal partici
pation by client communities. These costs can be
attnbuted, in part, to lackofupstream investments
in processes that enable people to influence deci
sions that affect them.

A closely related constraint has to do with the
availability of and access to relevant information
about development interventions. Some political
cultures foster openness and debate; others are
amtrolJing and closed. Participation is a function
of infonnation through which people can come to
share a development vision, make choices, and
manage activities. A range of consultative tech
niques has emerged for eliciting information in
participatory ways,. including geographic infor
mationsystems,participatoryrural appraisals,and
beneficiaryassessments. But these methods canbe
undertaken credibly only if people see that infor
mation also flows from governments and external
supporters in waY$ that genuinely seek people's
~ormed participation.

Otherimportantconstraintsarescaleand meth
odology. To go beyond successful small-scale
efforts may requ~re taking steps to persuade and
assistpubJicagencies toadoptaparticipatoryethos.
Institutions may have to beset up orstrengthened
topursueaetion-research methodsofplanningand
sequencinginterventionsin consultation with local
communities,as wasdonesuccessfullyby thePhil
ippines Nationallnigation Administration. New
skills will therefore be needed, both in borrowing
countries and in the Bank. Within the Bank, some
stepsarebeing taken to prepare casestudymateri
als and guidelines.2 But much more is needed.

February Workshop on Participatory
Development

Theopportunitiesand constraintsdiscussed above
were brought out fully in the February 1992 Bank
sponsored workshop on participatory develop
ment. The purpose of the two-day workshop was
tostimulatediscussion about importantaspects of
participation and development and to help the
leaminggroupfocus on issues relevant tostrength
ening Bank support for participatory approaches.

TheworJcshopand this volume wereorganized
around the 21 priority questions oE the learning
group Oisted in annex 4). A matrix explaining the
organizationaltheworkshop ispresented inannex
7. WorJcshop papers and discussion summaries
focusing on questions 1-11 are included in parts I

and n of this volume. Parts m and IV contain
workshop paper.sand discussion summaries deal
ing with questions 12-21.

For the first day, workshop participants were
divided into small groups, organized around four
distinct but interrelated topics concerning partid
pation-in-development activities in borrowing
countries: capacity building and consultation, in
stitutional processes, funding instruments, and
monitoring-and evaluation of participation. The
topics were selected with a mind to priority ques
tions12through21 oftheBank-widelearninggroup
(annex4). Abackground paperhad been prepared
to stimulate discussion of relevant issues in each
small group. For the most part, the background
papers directly addressed the priority questions
associated with a particular small group. These
papers are included in part In of this volume.

Thomas Dichter's paper deals with the crisis in
professional confidence about working in the
"swampy lowlands~ of messy, confusing prob
lems of thegreatest human concern. Development
practitioners today have to chose whether to work
on the high ground of safe, prec:ise measurement
or to descend into the swamp of nonrigorous
inquiry. While workshop partidpants liked
Dichter's imagery, some preferred to picture up
lands. of trees and woods (representing great di
versity) that loolced down onagricultural flatlands
ofstraight-Uned furrows. It was agreed that these
uplands, the true high grounds, with their con
cern Eor people, poverty, environment. and now
participation, require a different sort of rigor and
approach.

The remaining papers attempt to develop and
document this rigor and approach. Michael
Cemea's paper crafts out a six-step ~social meth
odology" toorganizeparticipation. Thomas Carroll
focuses on the relationships between local devel
opment groups and national intermediary sup
port organizations in building "group capacity."
Alexandre Marc discusses the experience of the
World Bank in designing and settingup "funding
instruments· conducive to partidpation. Nonnan
Uphoffdetailsparticipatoryapproachesfor Mmoni
toring and evaluation'" oE participation.

On thesecond day, workshop participantswere
againdivided intofoursmallgroups.Thesegroups
wereorganized according to four factors influenc
ing the Bank's capacity to promote partidpatory
development: budgetary requirements, staffing
polldes, ability to worle with others, and receptiv
Ity to outsidepressures.These topicswereselected



with a mind to the first set of priority questions (1
through 11) of the Bank-wide learning group (an
nex 4). The secondooday discussions functioned a
bit differently from the first-day sessions because
each of the five background papers for the second
day addressed aU priority questions 1 through 11
from the pespective of a different development
agency. Agendes that documented their experi
ence were the Bangladesh Rural Advancement
Committee (BRAe), IFAD, SIDA, UNICEF, and
theWorld Bank.Thesepapersare included as part
I of this volume.

The questions and related papers for both days
were intended to stimulate discussion about im
portant aspects ofpartic:ipation and development.
Theseaspectsinevitablyinterlockedoroverlapped.
Sma]) groups were expected to begin their discus
sions with an assessment of the relevance of the
questionsand thedegree to which thebackground
papers shed light on the key questions. By the end
ofeachsession, however,groupswereexpected to
have moved beyond specific: questions and back
ground papers. Groups were requested to pull
together priority c:oncerns and recommendations
for consideration in the plenary session at the end
of each day. Some participants found this "task
orientation" of the workshop to be restrictive,
despite theparticipatoryprocessesand techniques
built into the workshop design (annex 8).

Disc:ussions were guided by a trained hc:ilita
torplaced ineachsmallgroup. Although the facili
tators werenotsubjec:t-matterspecialists, theywere
c:ommitted to malcing the smaU group discussions
participatory. The authors of the workshop pa
pers, though present, were not meant to lead dis
cussions but were expected to provide expert in
sights as needed. A recorder was placed in each
small group to provide a written summary of the
discussions. These summaries were circulated to
the participants for comments, and revised ver
sions have been included in parts nand IV of this
volume.

One of the key issues emerging from the
workshop's first day conc:erned the definition of
participation-spedfically, whether participation
is an end orameans. Some participants suggested
that the Bank should uphold participation as a
business philosophy and asserted that the Bank is
unnecessarily coy about participation while being
decisive aboutstrue:turaladjustment. Others, con
Qm'Ied about the risk of antagonism and political
resistance,c:autionecl againstpromotingpartic:ipa
tion as an end in itself. They argued that participa-

tion is best justified asa means ofmakingdevelop
ment more effective.

Some participants pointed out that the Bank is
attempting to depolitidze participation to make it
fit into the Bank's mandate. The aim of participa
tio~ they argued, is to ensure effective, equitable,
'and appropriate allocation of resources. Resource
allocation is a political issue and must be recog
nized by the Bank as such.

Although not unanimous in their views, work-'
shop participants shared a clear set of conc:ems.
Participants felt that the Bank hasa responsibility
to support a participatory culture by inclUding in
its policy dialogue the inIportance of information
and democratic openness, the rule of law, and
appropriat.: legal structures supporting the pri
vate and nongovenunental sectors and local gov
ernment bodies. In partic:ular, as the role of the
state is being redefined and rolled back in many
countries, it has become more important for
residual state functions to become more efficient
through the discipline of greater public ac:count
ability and for civil society (including the private
sector, NGOs, and local government) to assume
certain functions for which the s~te was previ
ously responsible. .

Partidpantsalsocautioned that there isnoblue
printforpromotingpariicipation.lt wassuggested
that theBankshouldconduc:taninstitutionalanaly
sis in borrowing countries to learn who is doing
what and tobuUd on ongoing processesand capa-
bilities,TheBanlc, it was felt, should supportmore
pilot activities to demonstrate what can be done
and give organizationsopportunities to learn. Par
ticipationshould be promotedasearlyas possible,
during preproject conc:eptualization and identifi
cation.

In support of such efforts, participants (par
ticularly NGO representatives) felt that the Bank
needs to be more proactive inenc:ouraging bor
rowing governments to share infonnation and to
debate development issues and options. The Bank
was seen as setting an example by its willingness
to make more information available in freestand
ing Global EnVironmental FadUty projects. The
possibility of conducting economic and sector
work with heavy involvementof nationals in bor
rowing countries was discussed. Some pardd
pantsadvocated openingup the Bank pollcy-mak
ing process in ways that invite the involvement of
knowledgeable persons through consultations
and sharing draft policy documents with such
people.
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Thesmall discussiongroups alsoaddressed the
.need to simplify funding instruments if govern
ments and the Bank intend to support participa
tory approaches. In channeling funds to local gov
ernment, communities, NGOs, and the infonnal
sector, it was recommended thatthe Bank identify
appropriate mechanisms to fadlitate timely dis
bursements. Monitoring and evaluation of Bank
assisted projects should be done in a participatory
manner.

While some donor representatives expressed
eagerness to support participatory approaches
through trust funds, they also felt that some of the
Bank's overarching priorities (poverty and envi
ronment, with emphasis on participation) lacks
credibility because they appear to depend dispro
portionately on trust fund support.

Against thisbackground,workshoppartidpants
sought to identifyobstacles to participation within
theBank.Somepointed out thatorganizations tend
to replicate externally the styles ofoperations that

. prevaUintemaIly.UtheBanldsseriousaboutsup
porting participation in development activities in
bonowing cou!,bies, they argued, then it must
pay attention to how Its own internal operational
procedures may need to be modified in order to
support this participation.

While not questioning the project approach,
participants raised manyconcerns about the Bank's
project procedures. The Bank was seen as prefer
ring easily quantifiable, supply-driven projects
over those that are demand-driven and hard to
appraise in advance. Appraisal and Board presen
tation command a disproportionate amount of
attention and effort. Some Bank participants felt
that career advancement and salary review de
pend on bringing in projects to the Bank's Board.
Only the exceptional staff member risks slowing
down orexperimenting and deviating from tradi
tional project designs.

Banktaskmanagerssornetimes tacepressure to
"move money," not always sufficiently balanced
by pressures and incentives for quality impact.
Someworkshop participantssuggested thatdemo
cratic counter-pressure just might prove strong
enough toget theBank tomakeneeded adjustments
in Its administrative budget (more human atten
tion permillion dollars oflending) and timetables.

Addresstng Bank culture further, some work
shop partidpants noted a tendency to regard only
economistsas "professionals.'"TheBankwasurged
to reexamine Its staffskill mix in terms of selection
aiteria, professional diversity, personality, and

value orientation. F"mally, there was an appeal to
review the prevailing incentive structure that
affec:tshowtheBankisperceived,whomItrec:ruits,
and whatldndsofrisksarerewarded.Morepeople
with "participation" skills are needed in the Bank.
Several workshop participants felt that "skills"
refers partly toacademicd isdpline,butmuchmore
to attitude, commitment, field experience, negoti
ating skills, and other personal traits. For people
already In the Bank and for key people in borrow
ing countries, training, withan emphasis onlisten
ingskillsand oncatalyzingparticipatoryprocesscs,
is also essential.

Mainstreaming the Learning Process

World Bank President Lewis T. Preston recently
stated inRiodeJaneiro that "consultation with the
local people affected by development projects is a
priority."AkeymessageofWorldDewlopmmtReport
1992 is that local participation insettingand imple
menting environmental policies and investments
willyieldhighreturns.TheOperationsEvaluations
DepartmenthasdocumentedprojecttaUurescaused
by lack ofborrowerCommitment, lack ofconsulta
tionwithlocalpeople,centralizedmanagementthat
interferes with people's management, and weak
institutional capacityat the lowerlevels ofbureau
oacylnmanydevelopingcounbies.Theeconomic:,
social, and cultural benefits provide compelling
reasons toencouragegreaterattentionwparticipa
tion and to mainstreaming the learning process.

Mainstreaming refers to integrating participa
tory approaches into the Bank's work by inviting
the Bank as a whole to join in the learningprocess.
Learning should not be restricted to 20 priority
projects nor to a few task managers and core team
members who have so far been the primary audi
ence or beneficiaries of the learning process. The
entire Bank should become the learning group. In
dosing the workshop, Managing Director Sven
Sandstrom stressed that "the Bank tends to com
partmentalize too much; feedback and linlcages
are not given adequate attention. We need to look
atpartidpation withaD otherelements of theBank's
work In each country. If we can get participation
into this broader framework. we can mainstream
partidpation throughout the Bank."

To begin to mainstream partidpatory ap
proaches in the context of the Bank's work, the
core team has Identified three priority "tracks'" or
.,themes" that might fruitfully be pursued in the
near future:

••

•
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• Providing operational support
• Setting up participation-related training
• Sharinginfonnationbeyond thelearninggroup.

These three priorities have been selected from a
wider menu of options because the core team con
siders them Jeey for providing the regions with
instruments for acting on what we already know
about participatory development. The core team
recognizes that limited staff and consultant bud
gets available for the Bank-wide learning process
would makefollow-up action across a wider range
of activities far too ambitious and unrealistic.

0perlltionll'MllilUtrtllmin8

Operational mainstreaming of participation
should be promoted as a priority through ec0
nomicand sector work, policy dialogue,and lend
ing operations. Among the spediic approaches
advocated:

• Borrowerscanbeencouraged tomaJcegreater
useoffunding from theBank'sProjectPreparation
FadJlty to defray costs of participation to local
communities and themselves. '

• Some of the 84 planned poverty assessments
to be conducted by the Bank can be done in a
participatory way that strengthens the voice of the
poor to see if they validate the situation assess
ment (conducted by traditional methods) and
affinn the efficacy of proposed strategies.

• The Bank's Technical Departments can sensi
tize Project Advisers, SeniorOperations Advisers,
and QUef Economists to ask questions on partici
pation while reviewingInitiatingExecutiveProject
Summaries, Final Executive Project Summaries,
and Initiating Memoranda.

• Regional .vice Presidents and 0irect0r5 of
Country Departments can identify staff with par
ticipation-rela~ skills and make them naUable
across departments to advise regional staff. If
needed, new staff can be recruited to diDmlinate
participatory skills across departments.

• Currentoperational directives with language
on participation (aMex 5) and those under prepa
ration Oilee the proposed directives for Sociologi
cal Appraisals and Environmental Action Plans)
can be reviewed by the core team with an eye
toward strengthening their participatory content.
The Central Operations Department can ascertain
theextent to which existingoperational guidelines
with language on participation are being applied.
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• The Bank's External Affairs Department can
assist Directors ofCountry Departments in identi
fying NGO representatives to serve as participa
tion advisers during the identification and prepa
ration of Bank-assisted lending operations. NCO
membersofthe NGQ.Worid BankCommitteehave
proposed that three operations be selected Bank
wide for this purpose.

• WhUeremainingmlndfulofitsindependence,
theOperationsEvaluation Departmentcouldnone
theless considerexpanding its use of participatory
data collection in its evaluationsand seek to docu
ment linkages between participatoJy approaches
and effectiveness of development investments.

• I<eyongoing task forces in theBankonsuper
vision, sJci1I mix, and information disclosure can
integrate participatory issues into their analysis.

Trllinirrg 11M Field&pm~

Supporting participatory development in the
work of the regions isa Complex and difficult pro
cess. Tile core team recommends that theTraining
Division of the BarU:'s Personnel Management
Department organize training activities for Bank
staff in order to develop personal skills (such as
the abDity to listen) and professional sJdlIs (for
example, familiarity with participatoJy appraisals
and beneficiary assessments) needed to deal with
the practicalities of promoting participation in
IargHCale development programs. More specIfi
cany, the core team advises the following:

• The Personnel Management Department
should examine the entire training curriculum for
Bank ataH 10 ensure that participatory issues are
expbed across the board in training.

• nw Pft'S01\nel Management Department
IohouJd further emphasize the development of lis
trnIftS IIdJ1s in training for mission leaders. The
department might also set up training programs
lor task managers interested in leaming about the
practicalities of promoting participation.

• To this end, the CentraJ Operations Depart
ment should talce the lead in coordinating prepa
ration of case studies and other materials neces
sary for trainingorfor the dissemination of teehni
cal information on participatory approaches. The
Sector and Operations poncy Departments could
then prepare guidelines on the -t\ow to's" of par
ticipation in select sectors-or, where appropri
ate, across sectors-in which the Bank is actively
involved and compile a best-practices handbook.

I
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• Because traditional classroom-type training
is not suffident, avenues for experiential training
ofBank staffcould be explored. External develop
ment assignments with indigenous NGOs in de
velopingcountries is one option. The NCO-World
Bank Committee can assist in outlining an experi
ential training program and in suggesting NGO
placements.

lrrftmllafion Sharing

~workshop concluded that there is a press
ing need 10 share information about participation
within theBank.lnfonnationshould focus on what
is being done, what more could be done, and the
results of ongoing research and evaluation work.
Bankstaffshould be encouraged toshare informa
tion about their work. Information should be
readily accessible and user-friendly. Specific rec
ommendations in this area call for:

• Using the BlInk's World and other Bank publi
cations to featu,e stories about participatory
approaches that ~vebeen tried. The primary ob
jee:tivewould beInfonnational; a secondary objec
tive would be to give more visibility and encour
agement tostaffwho aredoingpartidpatorywork.
Fiffllnce and Dewlopment and World Bank &st:Drch
Obsemr could be used to disseminate the ongoing
results of research and the learning process.

• Requesting the Bank's Regional Vice Presi
dents toencourageselect learninggroupmembers
to meet with regional management teams, in par
ticular Senior Operations Advisers and Directors
of Technical Departments. Such meetings could
aim to interest Country Departments and Sector
Operation Divisions in forming learningnetworks
of their own arou~d a few operations nominated
aspotentiallypartidpatoryby the regional offices.

• AssistingtheCentralOperationsDepartment
to organize periodic stminars featuring task man
agenof participatoryprojeets returning from mis
sion who can be invited to discuss their field-level
experience.

11le core team will assist the regions in pursu
ing these three priority tracks-operational main
streaming, training, and information sharing-in
order to further the mainstl'caming of participa
tion in the coming months. In addition, the core
team has a work program of its own. While the

core team will continue to monitor and support
the development and documentation of the 20 se
lected partidpatoryoperationsand to disseminate
findings, its members and associates will be re
sponsible for these spedfic activities:

• Documenting the linkagesbetween governance
and partidpation

• Analyzing the economic costs and benefits of
partidpation

• Studying the Bank's experience in applying its
procurement procedures to partidpatory pr0
jects

• Analyzing the Bank's experience with funding
mechanisms forsmall-scale investmentsinbor
rowing countries

• Researchinglegal impediments topopular par
tidpation in Bank-financed projects

• Conducting a study of the role of collective
adion in the delivery ofsustainable rural water
supply services

• Providing support to the 1993 World Develop
ment Report team in preparing a chapter on
partidpation in the health sector

• Preparing the final report on the partidpation
learning process by June 1994 (possibly com
bined with a workshop and publication of pa
pers).

Notes

1. Senior Vice President for Operations Moeen
Qureshi and Senior Vice President for Policy, Research
and Exbmlal Affairs Wllfried Thalwitz.

2.Refer to, for example,Michael Cernea, "11leBuild
ing 8loclcs ofPamapatian: Teslil'lg A Social Methodol
ogy"; Lawrence Salmen, "'BeneficiaryAssessment-An
Approach Described"; Richard Heaver, "'Participative
RuralAppraisals:PotentialApplications toFamilyPlan
ning,Health,and NutritionPrograms";DeepaNarayan
Parlc.er, "'Participatory Evaluation: Tools for Managing
Change in Water and Sanitation-; the Ptmmy Reduct","
JUruI&oolc; and El'It7inmrnl:l'ltlil Assl:ssmI:rII SOIlra: Book,
volume 1, chapter 1.
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pe(lple's participation is a special focus of UNDP' sHuman
Development Report for 1993. Two chapters of that report are
included here: Chapter 2 People's participation and Chapter 5
people in community orqanizations.



~ People's participation

BOX.2.1

DO1'«'Pkb.wt:
.. 'liquitable:ao:esc toheaIrh tnd other
.~ ·ofphysicil wel/.being?

. .. .;,EquitabieaceeatokDowledF.1IWIs,
·.reclmoJogyand'infcmnAlion?
....:Equalhumin~?

'Ifi1Ntt IIfrobsudes,4D.t«y lit ill:
··.1'heJepbystari?
.... ·':Aduiillisuativuulesudproc:edures?
....Social DOrJDS and values?

Participation means that people are closely
involved in the economic, social, cultural
and political processes that affect their lives
(box 2.U,. People may, in some cases, have
complete and direct conb'Ol aver these
proc:esses--m other cases, the control may
be partial or indirect. The imponant thing
is that people have constant access to deci
sion.making and power. Participation in
this sense is an essential element of human
development.

.Participation, certainly not a new tem1,

has been a pan of the development voc:ab
ulazysince the 19605, or even before. But it
has generally referred only to people's in
volvement in particular projects or pr0

grammes. In this Report, the aitical
difference is that participation is an overall .
development strategy-focusing on the
central role that people shoUld play in all
spheres of life. Human development in·
valves widening their choices, and greater
panicipation enables people to gain for
themselves access to a much broader range
of opportUnities.

People can participate as individuals or
as groups. As individuals in a dcmoaacy,
they may participate as voters or political
activists-or in the market as entrepreneurs
orworkers. Often, however, they participate
mure effectively through group aetion-e,s
members of. communityorganization, per
haps, or a trade union or a political party.

People evCI}'Where are certair-Jy de· .
manding muc:b greater access to political.
economic and socia1 op?Ommities. They
might not expect "full participation"-but
they do want a steady advance towards it.
Participation is, after all, a process, not an
:vent.

Since: participation requires increased
nBuence and control, it also demands in·

aeased empowennent-m economic, SQ

cial and political t~s. In economic tenDS,

this meansbeingable to engage freely inany
economic activity. In social terms, it means
being able to join fully in all forms of com
munity life, without regard to religion,
colour, sex or race. And in political terms, it
means the freedom to choose and change
governance at every level, from the presi·
dential palace to the village counc:i1.

.All these forms of participation are inti
mately linked. Without one. the others will
be incomplete and less effective.

Any proposal to increase people's par
ticipation must therefore pass the empow
erment test-docs it increase or decrease
people's power to control their lives? This
test applies to all institutions that organize
or affect human lives-whether markets,
governments or community organizations.
Each must advance the cause of people.

Participation, from the human develop
ment perspective, is both a means and an
end. Human development stresses the
need to invest in human capabilities and
then ensure that those capabilities are used
{or the benefit of all. Greater participation
has an important part to pia}" here: it helps
mnimize the use ofhuman capabilities and

;A checkIiltofd£ective particiP.tiQD

• Thedism'bu1iClllofiDcanemdu=s?'
'Wh4J~he_priority COtIam fON' .
stmJq;y1O~~sJltl1ficiplltiDJ
-1naeasing'publicezpcnditun: oahu
man devdopment,prioDtieS1· . .
-Dismantling marlcetbmic:rs?
• .lmptoving democ:ratie.glMrlWlCe?
-- Strelp!u:uingibee1ementsof.dvil
todcty, ·such .as.pcopIe.'a~tians,
NGOslDd iafreepress?
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Partidpatiolt ill
economic life
affords peopl£' a
basis for .seJt~

respect and social
dignity

-----_...,,-----

is thus a means of increasing levels of social
and economic devdopment. But human
devdopment is also co~cemed with per
sonal fulfilment. So, active participation,
which allows people to realize their full po
tential and make their best contribution to
society, is also an cui in itself.

FonnsofparrlcipatioD

Since participation can take place in the
economic, social and political arenas, each
person necessarily participates in many
ways, at many levels. In economic life as a
producer or a consumer, an entrepreneur or
an employee. In socia11ife as a member ofa
family, or of a community organization or
etlmic group. And in politica11ife as a voter,
or as a member of a political party or per
haps a pressure group. .All these roles over
lap and intemet, forming patterns of
participation that interconnect with-and
often reinforce-cach other.
• Household participation-It is almost
always women who rear the children and
provide food and water, as wd1 as ensure
adequate health care for the family. And to
fu16l such responsibilities, they also work
outside the home,.often in the informal sec·
tor.

TIUs contribution of women to society
remains unrecognized in economic statis
tics, and it does not give women even an
equal say in decisions in the household. A
survey in Uganda found that the manage
ment of household income was a joint re
sponsibility for only a small minority. In
most cases, the husband handed over only
a small proportion of "housekeeping mono
ey" to the wife.

Where women do have control over
houSehold funds,' they generally make
much better use of them. In Malaysia, a
case study of rubber tappers found that aI·
most all income earned by women was di·
rected to meeting household needs-while
men tended to devote sums equivalent to
40% of household incomes to their person·
al requirements, such as tobacco. Most so·
cieties arc still a long way from looking at
household tasks as a shared responsibilityof
men and women.

The starkest example of gender dis.
crimination in the household is revealed
through child SUl"lival rates. In Bangladesh,
nearly 15% more girls than boys die in the
first few years of life. And under the age of
five, the mortality rate for girls in many
countries is higher than that of boys-5%
higher in Nepal, 4% in Pakistan and India,
and 2% in Bhutan-whereas, biologically,
more girls should survive than boys.
• &anomic participation-Most people
spend a large part of their lives in econom.
ic activity. It is in the economic arena that
people have a unique opportunity to use
their capabilities and to gain a remunemtive
income, which in turn enables them,
through increased purchasing power, to in
crease their range of choices. Participation
in economic life also affords people a basis
for self-respect and social dignity, attributes
that arc integral to participating in all di.
mensions of life.

The nature of economic participation
can vary widdy, from forms of drudgery to
creative, productive and independent ec0

nomic activity. Societies also vary gready in
thevalue they place on forms ofwork, rang·
ing from the association of manual work
with servitude to a respect for manual
labour in more egalitarian societies. Aud
closely related to this range of social atti
tudes is the nature ofthe work environment
itself, which can be more or less participa
tory. But it is only in a democratic environ·
ment that people can derive full satisfaction
from work and from the perception that
they arc making a valuable contribution to
development.
• Social flIfd cultural participation-!Jl
people, and all communities, have a tight to
create their culture in whatever way they
wish-whether through language, through
ritual, art, music and dance or through lit
erature or storytdling-in any of the myri
ad forms of culture through which hwnan
bcizigs the world over express themsdves.

But globally there has been a tendency
towards homogenization. The world today
has around 4,000 languages, but thousands "
of languages have been lost over the past ,,'I:

couple of centuries. In the 19th century,
there were 1,000Indian languages in South .-}~
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America. Now there are: fewer than 200.
.And dress has similarly become more uni.
fann, with most traditional costumes being
steadily replacedby a much smallernumber
ofintemational styles.

Even the vezy form of expression can
come under threat. Oral cultures are par
ticularly at risk since the curteI1t trend is to
wards less emphasis on memory and more
on literacy and mechanical reproduction
substituting books for the spoken word.
This means, for example, that much tradi
tional wisdom in health and medicine, not
written down, has been lost

Similarly, many communities have com
municated &om one generation to the next
through such inaiate skills as weaving and
carving-ski1ls constantly being eroded by
mass industrial production.

Such changes are: usually accepted, of.
ten welcomed, as ·progress". Only now
with the threat that some languages and
skills might disappear a1togetha-is the
world becoming more concerned about the
wealth ofvaluable human information that
might be lost

Cultures need to be respected andcon
standy asserted or they die. Hence the de
termination of many groups, particu1ady
indigenous peoples, to participate actively
to preserve and reassert their identity. This
is lL form ofcultural participation to which
they have a right--&nd from which the
whole world gains.

Butifthesevaluable elements ofthe hu
man experience are: to survive, all pans of
society have to contribute-including peo
ple's organizations, DOn-governmental or
ganizations (NGOs) and governments.
Cultwal riches must be available to all at
reuonableprices, notlimited to thewealthy
or to tourists. UNESCO studies show how
aitica1 the decentralizatio~ of cultural in

·ltitutions is for ensuring that they an: read-
Uy accessible at the loca1leveL And while
new technologies can often diminish local
cultures, used creatively they can also make
them available to much wider audiences.
• Politioz/ participation-m recent yem
people have been struggling, individually
and collectively, to have a mueb greater say
innational life.mmany cases, opposing au·

toeratic regimes bas demanded great
courage-as with those who opposed the
regimes in Argentina, the Philippines and
South Africa, as well as in Eastern Europe
and the fonner Soviet Union. In other
cases, as in Zambia, the rulers have them.
selves recognized that, in the long term,
sti£ling people's power and initiative would
be counter-productive. And international
pr~ have also reinforced national
forces for political change as ideas about
human rights and demoaacy have spread
around the globe.

Achieving meaningful -and durable
demoaacy is far from simple. It may in
clude several aspects: guarantees ofhuman
rights, including freedom ofspeech and as
sociation; rule of law; free, fair and fully
contested elections at periodic intervals; a
multipartysystem; orderly tr2J1Sition ofgov
ernment and elected representatives fully
accountable to voters.

Democracy demands an effective and
open political system, not just within gov
ernments butwithin political parties so that
people have a real choice when nominating
candidates for dection.And ifgovernments
arc to be kept free from undue influence
from vested intc:rests. demoaacy also de.
mands strong institutions of civil society
(such asa free press) and adiversityofnon
governmental organizations (such as the
environmental groups that have had such
an impact in many countries in recent
years).

Demoaacy cannot be achieved over
night. Just as economic growth means little
unless it is translat.:d into improvements in
human lives, sodemocracycan be merelyan
empty ritual of periodic elections unless
people participate, aware: and empowered,
in all the institutions of civil soc:iety.
Elections are a necessary, but certainly not
a sufficient, condition for democracy. Poli
tical partic:ipation is not just a casting of
votes. It is a way of life.

Despite a number of violent conflicts, the
world seems to be going through a period
ofpositive change.: participation ofalIkinds

Political
lJarticitJatirm is 11f)f

just t1 casting of
votes. It is .'1 u:a!,' of
life

I
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seems to be on the upswing-particularly in
the formerly socialist countries and in the
developing world.
• Democracy-has been extended to
many pans of the world in the past decade.
Close to two-thirds of humankind now live
in countries that are moving towards, or are
already enjoying, demoaatic fonns of gov
ernment.
• Tht tranrition to mark~1 ~conomi~J-is

also gathering pace all over the world as
governments dimwtde state conttOls and
open new doors for participation and en·
tri:preneurial activity. Most formerly social·
ist countries have by now committed
themselves to more market-based strate
gies. And many developing countries are
liberalizing their economies-removing re
strictive regulations, establishing much
greater transparency in business affairs and
offering entrepreneurs greater oppommi
ties for participation in economic activity.
• Privatiuztion-is creating new avenues
for participation in the economies of many
countries. Since 1980, around 7,000 state
owned enterprises have been privatized,
about 1,400 of them in developing coun·
tries.

• Th~ information mJOlution-is bringing
reports ofglobal events to everyone's home.
Now, through radio and Tv, people have a
much greater sense of participation in in.
ternational events-as they happen. And
people now have many different ways of
communic~1tingwithin their own countries,
not just through broadcast media, but also
through newer media, from fax machines to
videocassettes, that are much less vulne:a
ble to censorship-making it much harder
for governments to monopolize the f1ow'of
information.
• Non-gavmmtental o'iantXations-have
increased substantially in recent years. In
1990, there were an estimated 50,000 non·
governmental organizations (NGOs) in
developing countries working in many dif.
ferent fields, from heaIth care to informal
education. And they have taken on an im.
portant advocacy role on such issues as
gender discrimination, human rights and
environmental concerns.

These changes, rapid and complex,
have taken different directions in different
countries. In some, the impetus has come
&om the government in power. In others, it
has been the outcome of popular rebellion.
And the results have been as diverse as the
events. Some countries have succeeded in
strengthening democratic institutions and
enjoyed steady increases in efficiency.
Others have suffered economic aisis, social
chaos, ethnic disruptions and even civil war.

The lfOups exeluded

Despite the accum'J1ating forces for greater
participation, large numbers ofpeople con·
tinue to be excluded &om the benefits of
development: the poorest segments ofsoci·
ety, people in rural areas, manyreligious and
ethnic minorities-and, in almost every

.country, women. Also excluded are those
millions, particularly children, whose pre·
ventable and premature deaths cut short
their lives.

Many of these groups necessarily over·
lap but it is useful to identify some of them
individually.
• Tht poortSt peopk-find that their very
poverty is a fonnidable barrier to entering
many aspects of social, economic and polito



ieal life. In many developing countties, in
come disparities are very widf:. In
Indonesia, the poorest 20% of the people
receive only8.8% ofnational income, in Sri
Lanka 4.8%. And in many cases, the gaps
betwecr1 the poorand the rich arewidening.
In Chile between 1970 and 1988, the real
income ofthepoorest 20% fell by3%, while
that of the richest 20% increased by 10%.
MarketS, in theory open to everyone, in
practice exclude those whose poverty ren
ders them unaeditworthy. In Bangladesh,
the landless make up around half the rural
households but receive only 17% ofinstitu·
tional credit.

PovertY has its greatest impact on chil
dren and is a denial to future: w:nerations.
IDfmtmortality rates in the least developed
countries are still 114 per 1,000 live births,
mdneady 13 million child.ren die each year
before their fifth birthday. The HIV/AlDS
pandemicwill increase not only the number
of child deaths but nlso the problem of or
phans and hence chUd poverty.

And even chUdren who do swvive are
deprived of the opportunity to particip,te
fu1Iy in their countries' development. Some
200 million of today's children are having
their potential for growth stunted by mal
nutrition. And well over 300 million chil
dren who should be inprimalyorsecondaIy
schools are missing their education, either
because of the need to work or because
schools are unavailable or too expensive.
Many of these children spend their days at
work in the fields or in the streets <box 2.2).

Poverty can also be harsh for the elder
ly. In the fonnerly socialist countries, the
pensioners are among those who suffer
most from the cunent reform process.

Formillions ofpeople alI overtheworld,
the daily struggle for surYival absorbs so
much of their time and energy that, even if
they live in democratic countries, genuine
political participation is, for aU practical
purposes, aluxury.
• llDmm-are the world's largest exclud
ed group (box2.3). Even thousb theymake
upbaI£the adult population, and oftencon
tribute much more than their share to sod
ell inside and outside the home, they are
~entIy excluded from positions ofpaw
er. 'Ibey make up just over 10% of the

world's parliamentary representatives, and
consistendy less than 4% of cabinet minis
ten or other positions of executive author
ity.

In many industrial countries, the female
human development index is only around
80% that of males. Women participate in
adequately in employment, and in some in
dustrial counnies, women's earnings are
less than half those of men (box 2.4).

Many developing counnies exclude
women from both political participation
and productive work-whether by tradi
tion, discriminatory laws or withheld edu-
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'WODl~e'I1OD-~cipaUa,ma;ority

~en,. aujotityof;tbe~'" :<bou:sthm men. The problem isdw the
populalioD,'receivconlyuuwl.sh.ueof,-·,worlcthl:y do, in domestic chores and
.devclopmc:nW ~'Ibey.:Me;;;;cariqfor children and the e1derlK does
'ohenexdudcd framedw:ationor&om. 'Dotgctthe recognition it desc:JVeS in na
thebeucrjobs;&ompoliticalsystelllSOJ'..tiolliHllcoDIC eccounrs.

·.•fnmudequltehedh~;Y>· .': ":~j:\." SeJf~Womt:n" oppor-
· .• ·~WOaicnm::mud1IesSJike. ·tamliesfar.sel£-e:mploymem am be reo
:lydwlIllentobelit=ate.InSouthAsia,:.::.;.ltZictecUI1.numherofways•.In·$OII1e·
female .lit:eracymesaoalyUouad;:·COUI1tries they an: still DOt aDowed to

.: '11% those ofaules.ADdln maay CoWl' :OWDpropenJ or to offer collatetl1 for
· tIics theJituatio.a jjevenwane:inNep.Il.· bank loans oreven to drive.
:3Ylb,SienaLeooe37%;Sucbn27%1IIld .. " lblUia-Iri same lXIUDtrles, WDmca

·.··AfBbanisuo32%.~rDake:upt'lVO",·tn:stillDDunowcdtovoce.Andwomcn
,'thhdsofthc-woddfa:ilIitmtes..;:. '..almost~ere arc undempresem-
··•·..·Hipr,~Wamezl.indevd •.,.··ed.in~t:inl'80;theymadeup
':'oPina COIIDtbcs lq hrbcbind men. In.;:·justOver:1O% oftheworkr' padiimen

SuD-Silwan Am", their emolment wimunclleg than 4% ofllIuonalcab-
ratesfcr tenWy education are only. iners. In .199', only six counuies had
third ofthose ofmen. Even in industrial WOIl:ICIlU he.ds of gD9CaIDICDt. .

COIIDuies, 'WOII'lezlarcverypoodyrepre-;·· &#JJb-Women tend CD aveiaae to
sented inxiczllmc and tedmical'JtUdy: '. 1ige10llF.tbm men. Bothi iomeAsian
in Spain, themio of female to male .and Nanh Mrian countr:ies, the dis·
third·1evel stUdents in these fidds is crimination apinn womm-throush
28%, inAumiaVCKtand inCanada29%. .neglect ofthcir health ormnririoD-is
•• ~-Io·.developing COWl- ;::suduha,U1ey have a5noner liEeex·

,. tDes'lPOlJlell. h.ve1lWl]' .fewer, ;ob :. pecwlqtludeed,~ the popu.
oppo1lWI.ities: dicemploymCit panici. ·laticmswboshouIdbe.umrbuedoathe
'patloa .mes of IPClII2C1l an: cmavmge . Biobal morta!itypallcmll,.it ICCZIIJ that
.only 50% chose o£.mmCia.South.Asi& 100 million Adaawomen.ce ~misaiD&•.

· 29%, mdin theAiab Statescmly 16%). . One ofthe Featcn:healtluisb.far .•
Even wbauhey cIo.6adwodc.theylelld: 'WOII'lezl in .poorcouna:ies iI c:bildbirth. ..

·.,cosec·paidmuchleu:inthe:Republieof Maternal mortalily ratesin lhe deVelop.
~ 'WOIIlCn', wqes,are.·ouly 47% ··iagwoddarelllDt'etbaa.U~hiaher

,:lhllleofmca:Wqe dbaimin.iiOD hal· .than.inthciDdunrlalc:owmies.:.'.
··,:·io .iafeuureof.:iudUstrial,COODtries:.in·· •.•.~#.uim'a:"':'\Vcmicii.moftm:
:iJ'~·~ma:ivc:oulY'l%of:maIe: •.·:hivwble:ia_ti.itics~'If~~':\mPtid:·
'~u'" ..... ...• ....:.:...,.. . ·.houIewodc,wen!:ClUJIied:UiPrOdw:tive
·:~.whO_iiot.inPaidemp1oy· OtItput .'iI:I .. nationll. inc:ame:teXOWIts.
:mC22t are, oE Course,' far&omidlc. global output wouId.iDaeuc· by
IndeecI,tbcy tezJdto werle mucbJoqer 20-30%. . .

()/lJ

) 25



80)(2.4
WomcninJapan

Japan, despite some ofthe world's bish-dumial countries and 13%-for the Dt1= .'
est levdsof human development, mn countriu of Asia). Ncvcrthdw, one or.·
baS1Jwkedinequa1itie:s ill ac:hicvcment twO'lPDmcnbaveaclUcvedimportantpo
bctwcenmcn.aDdwomen. The 1993hu- litiealpositioDS,·.andanumbcrofwomeo
·mandcvl:1opmentilldexputsjlpanfim. .:were;amongthe founders of the Social
Bat·.en the'HDI is adjwtedforp.DemoaarlcP8rt}t
dc:r~ Japan slips to number 17. .In lcgaI rights in general,Japan's pa-
HI!:n!~s why: trilinea1 society is only gradual1y chang.

In·education, the tertiary emolmcnt iDg to offer women greater recognition
zatio:for femaIcs is 1XI1y two-thirds thatmd .independenc:e. Only in 1980 were
ofmales. ·theinhcritma: rights of Japanese:
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cation. In the countries for which relevant
data are available, the female human devel·
opment index is only 600k that of males.
Indeed, for decades, life has changed very
little for 500 million rural women in the de·
veloping world.
• Minoritiesandindigenouspeopkr-often
find it difficult to participate fully in soci·
eties that consistently operate in favour of
the dominant groups. Sometimes this dis·
crimination is embedded in the legal frame·
work-denying minority groups equal
access to education, to employment oppor
tunities or to political representation. But
exclusion is generally less a matter of offi·
cial policy than everyday practice. In the
United States, where everyone is "created
free and equal", there is a marked differ
ence between the white and black popula
tions. h chapter 1showed, if the US were
divided into two "countries", the one with
only the white population would be in first
place in the human development index,
while the one with the blacks would be
number .31 (box 2.5). In Guatemala, the
Indian. population has an infant mortality
rate 20% higher than the rest of the popu·
lation. And in South Africa, the blacks are a
marginalized majority (box 2.6).

An extreme form of discrimination and
exclusion is through violence. Since the
Second WoJ:ld War, 40 ethnic groups
around the world have been persecuted or
massacred, suffering mi1Iions of deaths.
• P«)ple in ruralareas-have very restrict·
ed participation in economic and socia1life
in the developing world. The rural per capi
ta income in many countries is around half
that in towns and cities. And rural people
have much less access to government ser·
vices. Despite making up around two-thirds
of the population, they receive on average
less than a qualter of the education, health,
water and sanitation services. In Ethiopia,
87% of the people live in rural Breas but
only 11% ofthem have access to safe drink·
ing water, compared with 700k ofthe urban
population. InBangladesh, 84%ofthe pop
ulation is rural but only 4% ofthem have ac·
cess to sanitation facilities, compared with .
40% of the urban population. And in India,
school attendance for children aged 5-14 is
much lower in rural areas: 55% for boys and



;~ for girls (compared with 74% and 52%
in urban UC3S).

Urban biases are a predominant feature
almost everywhere. But even when the par
\im1ents of some developing countries are
dominated by rural elites, this does not
mClI1 that they act on bchaIf of rural peo
ple. Most are composed of city-based ab
senteelandlords with little personal interest
in public services in Nral areas. They often
ensure their own access to e1ecnicity or wa·
ter through private generators or tubewelJs,
and send their children abroad for educa
tion. Meanwhile, roral people in devdoping
countries remain a deprived and marginal
ized majority.
• The tlisabkJ-make up at least 10% of
the world's population. They include all
those who have experienced injury, trauma
or disease that results in long-term physical
or mental changes.

Disability is common to both industrial
and developing countries, but the sources
tend to be different: in the industrial coun
aies, the principal caUses are degenerative
diseases associated with ageing, while in the
developing world the causes are more like-
ly to be disease, malnutrition and war. Of '
Cambodia's 8.5 million people, 150,000
have been disabled by mines.

Disability, evenin industrial countries, is
dosely linked with poverty. In the United
SUte5. blacks and native Americans are
l"ll'.:'C' IS likely to be disabled as whites.And
duldrm in poorfamilies are 13%more like
II 10 be mentally retarded than those inmid
d1C'. and upper-income families.

In developing countries, disability is
more common in roral than in urban areas,
and among the poor. In Bangladesh, those
most likely to be disabled are the landless
labourers. ,,

TA8l£ 2.1
Share of poorest 20% of world
population In global opportunities
(""tentage of global economic Activity)

1960-70 1990

Global GNP 23 13
Global trade 13 0;9
Global domestic investment 3.5 1.1 .
Global domestic savings 3.5 0.9
Global commercial aedit03 0.2

The disabled face many barriers to par
ticipation. They tend, for example, to have
less access to education: in Hong Kong in
1981, more than a quarter of the disabled
population between 15 and 24 had received
no schooling. And they are also more likely
to be Wlemployed: in Japan in 1980, when
62% of !he total population was employed,
only 32% of the disabled were employed.

Some countries have taken measures to
give the disabled greater opportunities.
Germany has a quota for employment of
the disabled of 6% in both government and
private business. And the United States has
far-reaching legislation: the 1992 Ameri
cans with Disabilities k:t sets 8 large num
ber of standards to be achieved in working
"r .'we.

The disabled in the developing world
have much more' basic problems. In
Zimbabwe in 1982, when 10% of the pop
ulation was estimated to be disabled, only
2% had access to any kind ofrehabilitation
services. For most of the world's disabled,
full participation is still a long way off.
• Poor nationr-eaMot participate on an
equal footing in international markets or
extend marlcet opportunities to their own
people. Poverty is a formidable barrier to
participation, whether within or between
nations. The very poverty of poor nations
denies them international credit, and barri
ers on the movement of both ~oods and
people cut their potential earninp. The
1992 HUItl4I1 D~/opmCtIRrport estimated
that poornations are being denied 5500 bil
lion of market opportunities 8MUaUy-

·IOX2.6
Blacks in Sooth Afriea-ttil1. ~ople.pm

South Africa has officially abo1ishcd popuJatian aver U (lOIDechree:million
apartheid. Yet the COUDay'S blade PeoPle people) is illitenltc.
continue to live in aworJd apJl't. • EJuartiorr-Three-quanm of bW:k
.. Armr-The richest 5'" of the popu-tcachc:r; are citberunqua/ified,or un
larion,1IlOStIywhite, owns 88% obU pd- derqul1i6ec1, for their job. The.educa
vltepropert)! tiOD .,aem thus perpetuttes.a vicious
• ~Ha1fthe population, most- circle ofdeprivation and disaimiuation. .
Jyhladc,lives belowthe poverty line. For South Mriaublacla,1he
··CbilJm,-Mmypoorbladtchildreulchievemcnloffullpoliticalrighu.V1OU/d
;are:beingstUDted·by malnutrition: 40% be • viW step lowards ifCIterparticip8
of:ruraI childrcund 1% ofurban chiI· uon. .But~ ,8pR11heJd com-;
dreu. pleteJy will be. complex 'llI1d difficult
.. ~ne·third of the black tasltin the yean ahead.
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about ten times the annual flow of foreign
assistance they receive. The poorest 20% of
the world's population n~ receives only
0.2% of global commercial credit, O.9"k of
global trade and only 1;3%ofglobal income
(table 2.1).

Itwould be short-sighted to assume that
the growing demands for increased partici
pation will stop at national frontiers.
MiI1ions ofworkers from developing coun
tries have already voted with their feet and
migrated, legally and illegally, to industrial
countries or to neighbouring developing
countries. And the proee$s hIlS only just
started. Unless more people can begin to
participate in global economic opportuni
ties, the 21st century may witness an un
precedented migration across national
borders.

10aeased participation at aglobal level
will require a radical readjusanent ofthe in
ternational order-in particular a disman
tling of international trade restrictions and
a much more demoaatic syst;:m of global
governance.

Taking these and other excluded groups
together, it seems likely that fewer than 10%
ofthe world's people participate fully in po
litical, economic, social and cultural life. For
the vast majority, real participation will re
quire a long and persistent struggle.

Obsucles

Participation is a plant that does not grow
easily in the human environment. Powerful
vested interests, driven by !,,=rsonal greed,
erect numerous obstacles to block off the
routes to people's political and economic
power. These obstacles include:
• Legal.systmz.r-Laws an: often arbitrlUy
and ~:icious and favour those with polit
ical influence or economic clout. In too
many countries, legislation fails to measure
up to ideals of transpan:ncy, accountability,
fairness-and equality before the law.
Some countries'laws exclude the participa
tion of women, for example, or of religious
or etlmic minorities, or deny certain rights
to workers.
• Bure4ucratic constraints-Many devel·
oping countries have shackled their people

with innumerable regulations and controls
demanding all sorts ofpermits and~
sions for even the mostmodest business ini.
tiative. Fortunately, many govenunents
have started to dismantle the most stifling
of these controls and an: opening new a".
enues for entrepreneurial activity.
• Social nomzs-Even when laws change
many old values and prejudices~
whether against women or different tribes
castes or religious groups-and are oft~
deeply embedded in everyday language and
behaviour. Laws may promote equality, but
it is usually left to the discriminated group
to struggle against prejudice. Thus, working
women, for example, even when theyprove
themselves better, are not given equal treat.
ment.
• Maldistribution 01as.ff!ts-1o developing
countries, one ofthe most significant assets
is land. A high proportion of the people
struggle to make a living in agriculture, but
their effortS an: often thwarted by the dom
inance of feudal elites who exert an over
whelming control over land. In most Latin
American countries, the land tenure sys.
tems an: notoriously skewed in favour of
the rich (table 2.2). Inequality is conven
tionally expressed bythe "Gini coefficient",
which varies from zero (equal assets for
everybody) to 1 (one person owns every
thing). In mci~t Latin American' countries,
the Gini coefficient for land distribution is
around O.B-in Panama 0.84, in Brazil 0.86
and in Paraguay 0.94.

Maldistribution of land is by no means
confined to Latin America. 10 Egypt, the
richest 20% oflandowners still conttOl 70%
of the agricultural land. And in Bangladesh,
small farmers (with less than 2..5 acres) ac
count for 70% of farms but have only 29%
of the land area.

In these countries, there can never be
true participation in the rural areas without
far-reaching land refoqns-as well as the
extension services, training and credit for
smaller farmers that can help them become
productive and self·reliant.

Whether in urban or rural areas, vested
interests that currently enjoy economic,
financial, political or social power are usu
ally determined to defend their position-



n.. Glni COIfficlent Is • IllNSUre of~Iity in distri
buIicn. It range frcm RIO to 1: 1M doser1he value 10
I. Ihtgre,lter thI inequality.

either individually or through close-knit as
sociations, well-financed lobbies and even
violence.

Changing the power equation requires
the organization of a countervailing force,
or even a revolution. People's organi
zations-be they farmers' cooperatives,
residents' associations or consumer groups
-offersome ofthe most important sources
ofcountervailing power. And they often ex
ercise it most cffec:tivc1y through the shar
ing of information and ideas-it is ideas,

Changing tJ;{'
1J(}u'er t:quatTfJ11
re'luires the'
organi:Ation or ,;.
CI}lmt(.~rl:aiii71g

force

not vested interests, that rule the world for
good or evil.

StruCture of the Report

Participation is an important element in
these and manyother aspectS ofhuman life.
This Report concentrates on participation
in development-through markets, govern·
ment and community organizations.

Chapter 3 focuses on free and open
markets as a dynamic form of participation
for both producers and consumers, ASSess
ing the extent to which markets are accessi
ble to wide popular participation-that is,
whether they are "people-friendly". It also
analyses the participationofpeople through
work, cspecialIy their participation in
labour markets. It shows how current
strategies result in output growth without
employment and argues for a fundamental
change in development thinking. This
chapteralso reviews the experiences to date
in liberatingprivate enterprise and explores
how participatory human development re
quires a new balance between the private
and the public sectors.

Chapter 4 is devoted to people's partic
ipation in governance. It looks at political
participation and at how governments
reach out to people, particularly through
decentralization as a technique for opening
governance up to greater popular participa
tion-examining the conditions for suc
cessful participation as well as highlighting
the potential pitfalls, including the risk of
creating even firmer power bases for en
trenched local elites.

Chapter 5 examines people's participa
tion in civil society, particularly the role of
non-governmental organizations. Consider
ing them &om both a national and an inter
national perspective, it shows how these
organizations ClIO oppose existing power
structures and engineer practical changes
and through their advocacy bring millions
of the world's marginalized people into the
mainstream of social and economic life.
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1.....aI People in community organizations

-J,y:ple sIr" more
ih:ly to be
'-"eluded than
11<:/uded in dt/if

;~:d pQliticuJ life

, \

Peoplc's understanding of thc world is
fonned and nurwred in face-to-face inter
actions in small social groups-first in the
family, then the street, perhaps, or the
neighbowhood orvillage. Such groups also
serve a political purpose, for people gener
ally gain greater benefits in groups than as
individuals.

As people move outside such groups,
however, they find the wider world orga
nized on VC2)' different principles, and they
are more likely to receive decisions handed
down from on high. Whether in social ser
vices, in markets or in civil and political life,
they are more likely to be excluded than in
cluded.

The problem is partly practical. Many
facets ofmodem life cannot be confined to
the home, vi1Iage or street The complexity
and the sheer numbers of people involved
reduce the possibilities for face-to-face in
teraction. Theintrusionofmarketvaluesal
so plays 8 part, with many more goods and
services now obtained with hard cash than
through mutUal exchange within the com
munity.

In time, countries develop the institu
tions of civil soc:iety-8 fair judiciary, 8 re
sponsive executive, a free press and
traditions of transparency, 8c:countability
and fair pial' Group action is often neces
sary for the evolution of such institutions
and for cnsurin,g that they continue to re
spond to people's aspiratioDS for genuine
participation.

But governments in developing coun
tries often discourage such participation.
Starting from a "top-down" development
philosophy, they have generally concentrat
ed on providing food, services or assets
rather than enabling people to do more for
themselves. Governments have seen devel-

opment as something to be done for, rather
than by, people-stiBing many grass-roots
initiatives, holding them in check, rather
than nurturing and extending them.

Things are changing. Many community
groups now command the attention and re
spect of governments in many developing
countries. The energy of the people who
fonn them, and the creative solutions they
demonstrate, have helped persuade gov
ernments of the value of involving partici
patory community groups. Donors, too
disillusioned with theperformance ofmuch
official aid-are passingmore oftheirmon
ey through non-governmental channels. As
8 result, there has been an explosion ofpar
ticipatory movements in most developing
countries.

The community organizations driving
those movements are by their nature diffi
cult to c:1assify and analyse. This Report
refers to two broad types: people's ofgani
zations and non-governmental organiza
tions (NGOs).

People's organizations can be defined as
democ:ratic organizations that represent the
interests of their members and are ac
countable to them. They are formed bypeo
pIe who know each other, or who share a
common experience, and their continued
existence does not depend upon outside
initiative or funding. In developing coun
tries, many of them are small, locally based
and loosely established. But they need not
be confined to the grass roots-they can
spread upwards and outWards from the lo
cal to the ~onal and national level, repre
senting networks of community groups, or
profcssional groups or trade unions.

Non-gomnmen141organizlztions (NGOs)
can be defined 8S voluntary organizations
that work with and very often on behalf of



others. Their work and their activities are
focused on issues and people beyond their
own naff and membership. NGOs often
have close links with people's organiza·
tions. channelling teehnica1advice or finan·
cial support as intermediate service
organizations. But organizationally NGOs
can be quite different from people's orga
nizations, often having bureaucratic hierar·
chies without the democratic characteristics
or accountability of most people's groups.

The distinction between the two is not
rigid-many groups could reasonably fall
into either category.

People's organizations in devdoping
countries

The idea to form a people's organization
can come from the people themsdves-as
with those traditional self-help groups in
Asia and Sub-SaharanAfrica in which pe0

ple come together to pool their labour, to
obtain credit, tobuygooclsinbulk ortopro
mu'~ and develop more sustainable forms
of agriculture (boxes .5~i and .5.2). Or the
impetus can come from outside the group,
perhaps from adynamicindividual who rec·
ognizes a community's needs and suggests

ways they could meet them. (box .5.3).
Sometimes. thegroups arefonned inre

sponse to a failure by government to pro
vide infrastructure or services. The Cairo
Public Housing Project was set up in the
late 19705 as a result ofprolonged pern·
ment neglect ofpoor neighbourhoods. The
aim was not just to provide some of their
own housing, water and sewerage but also
to induce the pernment to provide such
services (box .5.4).

Inothercases, it is what the government
does that prompts groups to fonn. Police
brutality, political oppression or the in·
fringement of civil liberties has shown the
need in most countries for groups that pro
tect human rights, IS with Adion Soci4k d
a'OrganiSllJionRzy~ in Zaire.

People's organizations can also arise be·
cause the market fails to offer them the
goods or services they need. The Self·
Employed Women's Association in India is
a striking example of how poor and disad.
vantaged people can enhance their bargain.

ing strength through cooperation (box 55).
How many people's organizations are

there? It is ~possible even to come up with
a reliable estimate, for a phenomenon so
flexible and dynamic can neverbe captured
in statistics. But here are some illustrative
figures:
• Kenya has 23,000 women's groups
alone.
• Tamil Naau state in India has 25,000
registered grass-roots organizations.
• Bangltuksh has at least 12,000 local
groups that receive local and central gov
ernment financial support (and many more
that do not).

'lOX 5;1
SeIE.lldp farming·groups

)Farmcrsall over the world have tradi- ·we, 0lDe and~inVC$tem Nigeria IDd ..
,rioaa1!ycomctogcthcrinself..hdp .7t1tOb04 in'south-eastcm Ghana.
,4lJOUPS,particularly to share their labour. :SeI£.help:gzoupshavealsobeeD
Neishboursmighl, for exampJc, arrive fanned. lOpravide aedit,:nomW!y··
;on-an ..ppointed day tobelp work'ODe :U10Dg ::peop1c'Wiih ,CmilariiDcomes,·
imner's,land..Notpaid, but:fed,.PJY·o£ ihOUBh·,individu8Is-mighFjciiD'Rvcni1."

.thc:m:an.a$k for Iimilar help:£mmthe :groups.jf:ihey:mce:t.ihe 'reqWrc:meDtll,,;
:otbcn. ·1besesroaP5,tIso•.h8vc ,:A ·~.,()f .,
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"~tcd them to stop cutting trees, offer used aJid.preaeivcd-mdtheloc:il com· ."
,. ,:same compensation. .munityis ·lIourishing. .
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• Th~ Phttippints has 18,000 registered
NGOs, of which at least two·thirds might
be considered people's organizations, such
as community associations or coopera
tives.
• The OECD suggestS that there were up
to 20,000 NGOs in developing countries in
the 19805, a considerable underestimate
the number isprobablycloser to 50,000 and
could well be higher.
• The OECD's Directory of NGOs had
information on more than 2,500 NGOs in
the 25 OECD countries in 1990, up from
1,600 in 1980.

Among the largest people's organiza
tions in both industtial and developing
countries are the trade unions, which have
offered the most significant form of group

;,~

. . ... ;:.:~~

participation in the workplace. There might'
have been little that individual workers
could do toinf1uence the employer, but
when individuals cooperated with the rest
of the workforce-and with the ultimate
threat of a mass strike-employers had no
option but to listen and reach a compro
mise.

The wave of democratization of the
19805 received much of its impetus from
trade unions. In Latin America, the unions
in Argentina, Bolivia, Brazil, Ecuador and,
Uruguay-and most recently in Chile
were often the major source of opposition
to dictatorships. In Asia, the unions have
also been instrumental in democratization:
in the Republic of Korea, it was a wave of
strikes in 1986-87 that led to many demo
cratic reforms.

In Africa, too, the trade union move
ment, though sma1l in numbers, played a
disproportionately large role in the moves
towards multiparty democracy. In Mali, the
National Union of Malian Workers orga
nized nationwide strikes to bring down the
government in 1981, and its secretary
general became Vice·president of the tran
sitional government that helped bring in a
civilian administration in 1992. In Zambia,
the Congress of 'frade Unions was in the
forefront of the opposition to the previous
one-party state, and in the subsequent mul
tiparty dections its leader was voted in as
the new president. .

In Eastern Europe and the Soviet
Union, the new workers' organizatioD5
Solidarity in Poland, Podkrepa in Bulgaria,
Fratia in Romania, the miners' strike com
mittees in the Soviet Union-propelled the
moves towa.'"Cis democracy.

Non-governmental organizAtionl in
developing countriel

NGOs cover a very wide spectrum, from
smallloose·1mit local organizations to na
tionwide federations and international net
works. And the issues they tackle might be
anything from the human rights ofone eth
nic group to the entire mosaic of devdop
ment concerns.

NGOs sometimes grow out ofone peo
ple's organization, extending its principles
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and ideas to other places. Or they can be an
amalgam of people's organizations coming
together.

Or they can be offshoots oflarger orga·
nizations, often churches that set up NGOs
or task forces to tackle particular problems.
In Chile, the Catholic Church established
the ViC4t'ia de Ia SoliJ4riJ4J to expose atroC
ities and provide support to victims during
the Pinochet regime. TheJustice and Peace
Commission in Rhodesia played a similar
role under the Smith regime.

On other occasions. a group of like
minded people might set up a new NGO in
response to anational problem. They might
focus attention on women's issues, as in the
Dominican Republic, where the Centro Je
Investigacionpara IaAccion&minina is com
mitted to changing the status of women in
the country (box 5.6). And in recent years,
many new groups have been established
around environmental concems-as in the
Philippines, where the Green Forum aims
to raise the consciousness of local commu·
nities and the government on environmen·
tal protection. .'

Many NGOs have placed much oftheir
emphasis on empowennent. The formal
pwpose of a programme might be im·
provements in health or literacy or agricul·
ture, butNGOs have also been concerned
with how much each project enhances pe0

ple's power. And they have been particular
ly determined to empower the poor and
marginalized-many say that their prime
constituency is the "poorest of the poor".

Most NGOs work with, and through,
people's organizations. offering financial
and other support. The links can be estab
lished in different ways. In much ofAfrica,
NGOs usually provide assistance to exist
ing people's organizations. In Banglades!l
and India, the NGOs often take the initia·
tive to form new people's organizations. In
Latin America, both approaches are com
mon.

Other NGOs confine themselves to
advocacy-mobilizing the public to put
pressure on the government to act on a
particular issue. Human rights is a com·
man focus, as with the Foro Nacion41 par
Colombilz and the Shuar Federation in
Ecuador.

Many others take on both roles-mate·
rial help and advocacy-and their links with
people's organizations give them unique
sources of information and 8l,thOrity. The
Comissao Pastoral da Tma in Hrazi1 offers
support to landless groups and argues for
their rights at both national and interna
tionallevels.

At 8 final level of cooperation, NGOs
also link up with other NGOs in networks
to enable them to present a'common front
to regional or national governments and to
international agencies like the UN. In
India. individual states have networks of
NGOs-such as the Federation of Volun·
tary Organizations for Rural Development
in Kamataka, and the Association ofVolun·
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taryAgencies in Tamil Nadu. And at the na
tional level, NGOs come together in the
\bluntary Action NetWorkIn~.

Some NGOs are not as non-govern
mental as they seem. Although formaIly in
dependent, they might have links to
govemment. In Zimbabwe, three NGOs
are intimately linked with the ruling party:
the President's Fund, Child Survival (under
the patronage of the president's late wife)
and the Zimbabwe DevelopmentTrust (un
derthe tutelage ofone ofthe country'svice
presidents). The Philippines similarly has
government-inspired NGOs, lmown as
GRINGOs, some of which were set up to
further the aims ofnational and local politi
cians, and others to serve as recipients for
foreign donors that required that a certain
portion of their aid be channelled through
NGOs. And while the vast majority of
NGOs have a voluntary non-profit ethos,
some are really commercial companies in
disguise. For example, several NGOs in
India have set themselves up as consultan
des working (for a fee) with the voluntary
s..'CtOr.

In some cases, the most effective way
for NGOs to operate is at the international
levd-ss the remarkable success of
AmnestyInternational and Greenpeace has
demonstrated (box 5.7).
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Northem NGOs in the South

All the industrial countries have a wide
range of NGOs working on development
issues, and their numbers are growing.
These narthern NGOs send large sums ta
developing countries. .As with the various
national Save the Children organizations,
they do this in addition to helping in their
home countries. Or as with the Oxfams,
they spend their funds almost exclusively in
developing countries.

On average, two-thirds of the ftmds
northern NGOs raise far spending in the .
South come from private contributions.
The highest per capita private contributions
to NGOs were in Sweden, fo~owed by
Switzerland, Norway and Germany (above
$13 per capita in all cases). Between 1970
and 1990, grants bynorthem NGOs to pro
jects and programmes in developing coun
tries inaeased from just over $1 billion to
$5 billion. The counay raising the most,
however, is the United States-$2.'1 billion,
almost half the total in 1991.

Northern NGOs also serve as channels
for government funds. On average, a third
of their funds comes from govemments,
though the proportions VBI}' widdy-from
10% in Austria, lreland and the United
Kingdom to more than 80% in Belgium and
Italy. Between 1970 and 1990, such funds
increased from less than $200 million to
$2.2 billion (table 5.1).

Taking private and government contri·
butions together. the total transferred by
and through northern NGOs increased
from $1.0 billion in 1970 to $7.2 billion in
199D-in real terms twice the rate of in·
crease for international devdopment assis
tance. Indeed, government funding of
northern NGOs bas grown faster over the
past ten years than support from the gener
al public.

Many northern NGOs still execute their
own programmes in the South-as with
CARE. PlanInternational andWorldV15ion
in the United States, and ActionAid, Save
the Children and Oxfam in the United
Kingdom. But the trend is away from
hands-on involvement and towards work·
ing in partnership with NGOs and people's
organizations in developing countries. In
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the United Kingdom, this is common for
some of the largest NGOs, like Christian
Aid and CAFOD-similarly with NOVIB
in the Netherlands, and the church agencies
in Germany and Scandinavia.

Most large NGOs in the South depend
heavily on those in the North for finance.
The northern NGOs typica11y refer to this
as "partnership". But seen from the South,
this relationship is often far removed from
the equality the term implies.

The partnership clearly works best if
donor and recipient agencies share a com
mon perspective on development. And re
lations are smoother if the northern
agencies provide a steadyflow offunds and
the southern agencies are willing and able
to meet the reporting, management and ac
counting standards that the northern
donors require.

In practice, these conditions do not al
ways obtain. A central question that often
remains unanswered is who defines the de
velopment agenda at the grass roots. The
northern agencies can rarely guarantee
long-term Iunding-ana those in the South
often resent the administrative demands on
them. Agencies that receive money from
cbild sponsorship organizations, for exam
ple, have to spend much of their time col
lecting copious quantities· of personal
infonnation about the sponsored cbil~

dren-and employ large teams of "social
workers" for this.

The donor agencies are thus in a posi
tion to set the conditions of the relation
ship. These mayor may not be onerous, but
they do resuict the freedom of the agenci~

they are placed on.
An additional complication in recent

years has been that northern governments
have been channelling aid through nort!t
em NGOs to NGOs in the South. While
governments may find this attractive, they
often ignore some fundamental incompati
bilities. First, on the type ofproject: govern
ments prefer programmes that produce
tangible results, so they place 8 major em
phasis on economic projects. NGOs, by
contrast, preferprojectswith strongersocial
orpolitical elements that empowerthe poor.

Second are conflicts in time. Govern
ments like their funds disbursed quickly, so

they are not too keen on long preprojeet as
sessments. NGOs, however, know only too

well that participatory projects can be im
plemented . only gradually-and after
painstaking assessment and consultation
with the people concerned.

The effect: northern NGOs have to per
suade those in the South to generate eco
nomic projects with quick results-sdding
to the tensions between donor and recipient
agencies.1n response, there has been, as in
the Philippines and Thailand with Canadian
NGOs, the emergence of a collective dia
logue between groups of NGOs. and the
aeation of consortia, as with the Bangla
desh Rural Advancement Committee.

NGOs and people

Participation is acentral tenet for almost all
NGOs. Do they promote participation in
practice? Mostly, it seems they do. Many
stUdies have shown participation to be a
dominant feature of their operations. And
governments of developing countries, as
well as donor agencies, concur that partici
.pation is the feature that distinguishes
NGbs most sharply from the "top-down"
approach ofmany official programmes.

NGOs' support for people's organiza.
tions, where face-ta-face contact is the nor·
mal style of working, opens an ongoing
debate on the form that interventions
should take-sometimes with disconcert
ing results. In Bangladesh in the 19705,
Save the ChildrenFund (SCF) began work
ing with the poorest v.'Omen and cbildren in
the city slums. SCF wanted to concentrate
on immunization and family planning, but
the Slum Committees rejected this ap
proach. insisting that the most urgent need
was for curative health programmes. So
that was the project's initial emphasis, and
itwas two years before SCF's preventive as
pects were introduced.

But it should not be assumed that NGO
contacts with people's organizations neces
sarily enhance participation. Som·~times,

external assistance can discourage partici
pation-oreven repress it. This can happen
when the NGOs feel under pressure to
demonstrate concrete achievements quick.
ly-to spend money fast. In the Philippines,

··lABI.E5.1
·ODAiiows 1hrough
NGOs, 1983-86
(%of total)

:Switzertand19.4
USA 11;1
canada ·10.8
'Netherlands . 7.0
'8eIgium6.6

.·WesU'ermany '6.5
.Sweden 4;6
Italy • 1.9
Japan ·1.6

.United Kingdom 13
•France '03
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the Ecosystems Research and Develop
ment Bureau, a quasi-autonomous agency,
is working with local people's o~anizations
to help improve livestock production in up
land areas. Where people's organizations
do not l:Xist, the agency encourages people
to form them, merely to take delivery of
predetermined technologies.

Indeed, potential recipients might be
tempted to form temporary or superficial
groups if they sense that this is an easy way
to obtain more goods or services. They teIl
dIe NGO "what itwants to hear" togainac
cess to the inputs they require. There is al
so the danger that people's organizations,
after successfully attracting funds, are tak
en over by local elites who want to steer the
inputs their way.

How far NGOs really enhance partic
ipation is impossible to say. But one recent
Dutch study-with evidence from BraziI,
Burkina Faso, Chile, India, Indonesia nnd
Zimbabwe-concluded that NGOs bad
broadly increased empowerment, even ifit
could not offer quantitative evidence. It
reported that people in the target groups
now ..... act more often as partners in dis
cussions with organizations outside the
village, have the courage to lodge com
plaints with civil servants of the local gov
ernment, move freer and travel more.
These are seemingly small changes but of
essential importance for the people them
selves."

A lesson many NGOs have learned is
that effortS to promote participation and
empowerment cannot be divorced from
concrete economic achievements. If they
are not simultaneously offering such im
provements, efforts to promote empower
ment come under strain.

An example: The Development Educa
tion and Leadership Uaining programme,
initiated in Kenya in the early 19705, has
been adapted in Ghana, Nigeria, Sierra
Leone, South Africa and Zimbabwe. The
'\pproach is to encourage communities to
reflect on their place in society and their
power .to bring about change. But unless
this awareness raising is matched by efforts
to meet the immediate tangible needs ofthe
groups involved, the result can be frustra
tion and the group's disintegration.

The need for tangible outcomes is also .
an issue in Latin America now. For many.
years, NGO support ofpopularmovements
offered an ourlet for people's democratic· ..
aspirations. Now that these have in many
cases been fulfilled, people are focusing
more on other matters. The poor and mar
ginalized in people's organizations are de
manding that empowerment effortS be
complemented by activities that also ad·
dress thei: pressing social and economic
needs.

NGOs, like people's organizations, tend
to be "value-driven" rather than profit
oriented or bureaucratically propeIled. But
thi$ does not necessarily mean that they
themselves work in a participatory fashion.
While certainly open to a broad range of
internal debate and discussion, many large
organizations develop conventional bu
reaucratic characteristics.

Who exactly should be allowed to par
ticipate in the nmning of NGOs? Their
trustees, their staff, their donors or the peo
ple they help? The order ofpriority today is
probably staff, trustees, donors and, finally,
beneficiaries. Many organizations refer not
to "beneficiaries" but to "partners", though
the equalityofthis partnership issometimes
open to doubt.

With such concerns so widespread, a
statement at the end of a colloquy between
NGOs and people's organizations in Sri
Lanka in 1992 concluded that "NGOs
must, as an objective, strive to increase the
capability ofpeople's organizations to artic
ulate their concerns directly at the highest
levels."

NGO. and government

NGOs have complex relations with govern
ments, sometimes cooperating, sometimes
in conflict-and often both simultaneously
OVer different issues.

The NGOs' ability to promote partici
patory development is strongly influenced
by the nature of the government. Where
governments have been strong and author
itarian, one of the major contributions of
NGOs has been to keep participatory
democracy alive. In many countries inLatin
America, and in the Philippines under



Marcos, NGOs nurtured snd supported a
range ofpopular movements to oppose the
excesses of national security states and to
address poverty issues at the local level.

Where govemments are hostile but
weaker, there are many opportunities for
NGOs to promote participatory develop
ment through social and economic projects.
If the central government does not exert
strong control, regional snd district govern
ments might be more able and willing to
work with NGOs, especiallywhe:re their in
terventions are successful and have the sup
port of'ile people. Zaire in recent yean falls
into thi3 category.

Strong governments that welcome
NGOs may sound ideal. but not necessari
ly. SttOng governments have strong views
on what NGOs should be doing, snd they
commonly see NGOs as "gap-fillers" for in·
adequate sodaI services nather than as
champions of a different kind of develop
ment. But NGOs that have demonstrated
successes with people's organizations may
still be able to influence government ap
proaches to development-6S in Thailand
and Zambia.

In recent yean, the question of how
NGOs and governments should work to·
gether has been sharpened by the wide
spread adoption of struetuIa1 adjustment
programmes. NGOs around the Blobe have
been called upon to help mitigate the worst
effects of these programmes, as well as take
over some of the social services that gov
ernments can no longer finance. In most
cases--such as the Gambia, Ghana, Guate
mala and Uganda-NGOs have agreed to
cooperate, often because this qualified
them for governmentand external funds. In
others-Bolivia is a striking example
NGOs have responded with greater reluc
tance. But in both cases, NGOs have been
forced to reflect on how their approach
meshes, or conflicts, with national policy.
And governmentsEortheirpart are realizing
that NGOs and the participatory methods
they promote have a role in national devel
opment.

The key issue now is how best to pro
mote the strengths and interests of both
governments and NGOs. Governments,
seeing NGOs as widening their activities,

will want to monitor, or probably control,
them more closely. Buttheywill have to find
ways of doing this without nullifying the
benefits they bring-introducing cumber
some procedures, for example, which inhib
it NGOs or delay the speedy implement
ation of their programmes. And NGOs
increasingly recognize that if they are nct to
be marginalized in national debates on the
participatory approach to development.
they have to engage more constructively
with governments.

Governments and NGOs have to inter
act at three levels: line ministries, local gov
ernment and national forums.
• Central JiM ministria-Govemment
ministries need to know what NGOs are
doing and devise mechanisms for using the
insights that emerge from NGO interven
tions, snd, where appropriate, include the
activities ofNGOs in future planning. They
also need to encourage greater NGO in
volvement where the government is not in
volved.

The NGOs, for their part, need to car
ry out more rigorous assessment of their

, projects. cooperate and coordinate more
closely among themselves and provide gov
ernments \\lith more information on their
activities and provide aitiques and propos
als on policy and legislation.

In many instances, it will be useful to
have some form of govemment.NGO liai
son body. These already exist in some coun
tries, such as in the Philippines for
agricultural research, and in Tanzania for
health issues.
• LoCll/ gOvmtmml-NGO activities of
ten challenge the local power structure.
Indeed, that is often the intention. Ifthe 10
eal power structure is elitist and oppresses
the poor, this is something that NGOs will
seek to change. But this attitude can spill
over into arrogance and antagonism to
wards local politicians and administrators.
NGOs need to be more sympathetic to the
real problems facing local politicians and
administrators.

And local governments for their part
need to look beyond inerely eliminating or
controlling NGOs-to see them more as an
opponunity for local gain than as a threat to
local alliances. It ought to be possible in
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each district to establish a forum that pro
vides for some interchange of ideas be·
tween the administration and NGOs,
covering local development problems and
the best ways of tackling them.
• National forums-In the past, NGOs
have often had only a minimal impact on
national debates about the form and con
tent ofdevelopment strategies.1bis is part·
ly because most NGOs have concentrated
on grass-roots activities and pursued only
informal contacts with government offi·
cials. And in part it is also because govern
ments have chosen not to discuss overall
policy issues with NGOs. A major excep
tion has been Latin America, where both
NGOs and people's organizations have had
a major role in the democratic movement,
and in the Philippines, where NGOs con·
stitute one·third of the membership of the
Philippine Council for Sustainable Dev
elopment, established in September 1992
to guide national followup to the Earth
Summit.

But NGOsnowrecognizemore the lim·
its on what can be achieved at the grass·
roots level and aim at having greater
influence on national debates. 1bis will re
quire them to present a more united front
and to devote more resources to having a
much greater voice at the national level. If
NGOs achieve that, the contribution they
already make to participatory development
at the grass·roots level could well be seen as
only a relatively small part of their larger
struggle to widen the opportunities for par
ticipatory development at the national lev·
e1. In other words, the indirect impact of
NGOs is often much wider than their direct
contribution. Some specific country experi.
ences are discussed below.
• &ngladssh-has one of the largest and
most diversified NGO sectors in the world.
No one knows the precise number, but at
the start of the 19905 at least 12,000groups
were receiving financial and technical sup·
port. More than "0 local NGOs were
registered with the Association for Dev.
e1opmentAgencies, and more than 300 na·
tional and foreign NGOs were getting
funds from abroad. Around $100 million is
channelled to NGOs from external sources
(about.5% of total aid flows). Most are 10'

cal and small, but some employ thousands
of people.

Thought to reach 1a-2ook of the poor,
NGOs in Bangladesh generallyfocus on the
rural poor through a wide range of activi·
ties, which include both emergency assis·
tance and long-term development. Credit
has been one of their most important activo
ities, and they have also been concentrating
on income generation.

Most NGOs aim at empowering the
poor, and particularly women, and they
have had significant success. In some cases,
however, groups have fallen apart, and
there have been violent clasheswhen NGO
programmes have encouraged people to
confront local power blocs.

NGO relationswith the government are
complex and contradictory. On the one
hand, they are welcomed to "supplement
and complement government's develop
ment programmes". But the government
has also at times seen them as a threat, un
dennining its legitimacy, and as a growing
competitor for development finance, and
has responded by placing obstacles in their
way. including a restrictive process of regis
tration and approval.

NGOs in Bangladesh do have an influ·
ence on government development policy,
and the government has given some lead
ing' NGO figures important advisory
positions. This could be seen as an en·
dorsement of the value of NGOs-or as a
way of co-opting potential opposition.
• Chilf-5howed a more rapid prolifera
tion of NGOs in the 1970s than any other
countr)' in Latin America, a direct re
sponse to repression by the military
regime. Large numbers of middle. and
senior·level personnel were forced to leave
government. Some were killed, and some
fled abroad. But a high proportion moved
to the voluntary sector, joining or creating
NGOs sustained both by the church and
by a massive injection of funds from over·
seas, governmental and non.governmental
supporters.

The NGO movement worked in two
ways. Itwas the focus ofpolitical opposition
to the government, giving rise to an array of
popular movements. But it was also work·
ing to mitigate the worst effects of paver- !l\)
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t)'-though here, too, popular education
was always an important partofthe process.
NGOs.were thus able to keep democratic
ideals alive.

When a democratic government was
de:cted in 1990, the participatory approach
that NGOs had fostered became an impor.
tant aspect of govemment policy-indeed,
manypeoplewho spent time in NGOs now
hold key government positions. In addition,
the government bas accepted that NGOs
have an important role.

But this leaves the NGOs in something
of a dilemma. Previously, their role was
clear: they were united in opposition to
General Pinochet. Now they have to devel
op a new role, which could take one of
roughly three fonos. Some groups are like
ly to drawback from populareducation and
participatory development to focus more
on the delivery of services. Others, less cer
tain of the durability of democracy, will
maintain their distance from government.
And a third groupwill probably combine its
promotion ofgrass-roots participation with
attempts to work with, and influence, the
government.

Chile in the years ahead should bean in
terestingdemonstration ofparticipatoryde
vdopment being promoted.simultaneously
by the government from the top down, and
by the NGOs from the bottom up.
• Uganda-is one ofthepoorest countries
in Africa, and for most of its post-colonial
history has been ravaged by war and civil
unrest. Since 1986, the government has
been attempting to aeate working state in
stitutions. And alongside them are at least
2'0 local NGOs and 24 foreign-based ones
with an emphasis thus far on emergency as
sistance and health programmes. More
than $2' million in foreign funds went to)0
cal NGOs in 1990.

The government bas been broadly sup
portiveofNGOs, and the controls it applies
to them are usually only administrative.
This gives NGOs considerable freedom,
but it has also meant that their services of·
ten run in parallel with those of the govern.
ment and sometimes overlap. It means too
that, with the possible exception of health
care, NGOs have had little impact on pub·
lie policy.

One significant area of NGO overlap
with the government is in personnel. Since
government salaries are inadequate, some
NGOs, paracularly the fozeign ones, have
been poaching government staff. Others
have been "supplementing" the salaries of
government workers and thus drawing
them away from government projects and
programmes. Either way, the effect has
been to substitute NGO programmes for
government ones.

Most Ugandan NGOs espouse partie:.
pation, but this is not always evident in
practice. Perhaps understandably, there is
very little participation in emergency relief
programmes. But even in Jong-term devel
opment programmes, the beneficiaries may
have little involvement in planning. And
when it comes to evaluation, the NGOs
(like official aid organizations and develop
ing country governments) often consider
themselves more accountable to their
donors than to the beneficiaries.

Effectiveness ofNGO,

.NGOs have certainly increased their out
reach in recent years. Both the funds they
spend and the numbers ofpeople they deal
with have been rising dramatically. In the
early 1980$, one rough estimate suggested
that NGO activity "touched" 100 million
people in developing countries-60 million
in Asia, 25 million in Latin America and
some 12 million in Africa. Todar, the total is
probably nearer 250 million-and uoill rise
considerably in the years ahead.

But NGO acmity needs to be placed in
perspective. The 110\1"5 from northern
NGOs and northern governments to
NGOs in the South have been increasing.
But the $7.2 billion in 1990 was still a small
proportion of overall flows from North to
South, equivalent to 13% of net disburse
ments of official aid, and only 2.5% of total
resource flows to developing countries.
Even if NGOs were to treble their spend
ing by the year 2000, they would still ac
count for less than 20% ofofficial aid flows.
But ifODA flows stagnate or shrink in real
terms, the percentage will be higher.

It is difficult to judge how effective
NGOs have been, whether in increasing ef-

NGO IJdiviti!'s
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Philippines ,1990 0.1

ficiency. relieving poverty or promoting par
ticipation. There has been very little sys
tematic analysis by the NGOs themselves
or by independent organizations. Any gen
eral assessment ofthe impact ofNGOs can
thus be based only on partial evidence. nus
chapter considers:
1. Tackling poverty
2. Providing aeclit to the poor
3. Reaching the poorest
4. Empowering marginal groups
5. Challenging gender discrimination
6. Delivering emergency relief.

'Iacklingpoverty

Many people judge NGOs primarily by
their success in improving the living stan
~ ofthe poor, and there are plentyofin
dividual success stories. The landless have
obtained land. Fanners are growing more
food. Wells and boreholes have been sunk.
Children have been inoculated against
killer diseases. In these and countless other
ways, NGOs have transformed the lives of
millions ofpeople alI over the world.

The results have:! often been outstand·
ing. In Zimbabwe, the agricultural groups
supported by Silveira House increased crop
yields sevenfold to tenfold, enabling fann
ers to break out of subsistence agriculture
and move into the cash economy. In
Burkina Faso, the Groupmzmts Naam are
helping 160,000 people 10 improve their
communities and protect the environment
(box '.8). In south India, the Kanyakumari
District Fisherman Sangam have si~-

candy improved the lives of fishing com·
munities by increasing the fish catches and
by cutting out the merchants, giving the
communities a fairer reward for their ef
fons.

But there have also been failures. An
evaluation of income-generating activities
supponed by the Ford Foundation in Africa
in the late 1980s concluded that there were
"very few successes to talk about, especial
ly in tenns of post-inteIVention sustain·
ability". Likewise, a mid·1980s study of
projects supported by the European
Community found that even projects se·
lected for analysis because they had been
"successful" failed to satisfy the evaluation
criteria in a surprisingly large number of
cases. Of the seven microprojeets visited,
six had quite serious problems.

More successes than failures? Nobody
really knows.

What seems clear is that even people
helped by successful projects still remain
poor. NGO interventions do not generally
help people escape from structural poverty,
but they do reduce some of the worst forms
of poverty. nus might seem a modest
achievement, but for the people helped, it
can be very significant. If they are less pre
occupied with the daily drudgery ofmaking
ends meet, or have a little cash to spend on
items other than the barest necessities, they
are in a much better position to focus on the
next sta~e of the struggle to improve their
Ih'es,

An~' assessment of NGOs' results
sh("luld also-take into account their operat
tnt: circumstances. Compared with official
aid donors (whose success rate is also un
knOU'Il), NGOs take on much tougher
tasks in very inhospitable environments. In
Africa, where per capita incomes are falling
almost everywhere, if NGOs can help peo
ple hold their incomes steady, this is acon
siderable accomplishment. And NGOs do
this with very little money-less than 60
cents per person assisted, according to one
Dutch study.

In addition, the benefits of NGO activ
ity can often be indirect. Successful NGO
interventions can induce other agencies to
follow suit and replicate their experience
elsewhere. In Zimbabwe, the experience of



the Silveira House groups has been used by
the government as the model for a major
JUral development initiative across the
countty. NGO successes can also induce
other groups to form-and produce a rip
ple effect across communities or beyond, as
has happened in Bangladesh and Sri Lanka
(box 5.9).

Providing credit to the pOOT

One of the most important ways NGOs
have made up for failures of the market is
by providing credit. Poor people are often
regarded as bad credit risks, and banks sel·
dom are prepared to deal in the small sums
that the poor need.

Many NGO credit schemes have taken
over and adapted traditional self·help inj.

tiatives-known as susu in Ghana and chee
tu in Sri Lanka. In Bangladesh, the
traditional samabaya scheme was upgraded
to the SwaniIvar Movement. One of the
best-known largercredit initiatives is also in
Bangladesh-the Grameen Bank-which
has an international rep9tation as an effi·
cient rural credit scheme (box 5.10).

These schemes have often been highly
successful-reaching the poorest people
and giving them small amounts of low·cost
credit. They have also had very high repay·
ment rates-frequently in excess of 900k.
Tney have shown that the poor are bank·
able-that their problem is lack ofaccess to
credit.

In some cases, however, administrative
costs have been high, so that what had been
intended as "revolving funds" have reo
mained dependent on top'ups from
donors. And on occasion, too many loans
have been granted for consumption rather
than invesunent. ,

A major concern for NGOs must' be
that their schemes-though generally use·
ful, efficient and effective-are unlikely
ever to be a major source of funds for poor
people. In Costa Rica, where the Fundacion
Costarricms~ tk D~sarrollo is a significant
source of credit for the poor, the NGOs
provide only 0.2% of total credit. And in
Bangladesh, even the impressive activities
of the Grameen Bank account for only
0.1% of national credit. And all the NGOs

in Bangladesh combined provide only 0.6%
of total credit (table 5.2).

This is not a criticism of the perfor
mance ofNGOs, but a candid commentary
on the situation. NGOs are in no position

BOX 5.9
Sri Laolca......;SarvodayaSh.ramadana Movement

The SarvodaYlJ Sharamadana Move- abled, relief andrehabiliution pro
melt (SSM) was founded in the Jate .grammes (particularly for the victims of
19505 underlhe charismatic Jeedership ethnic conflict),and nulrition pro
ofA. 1: Ari}VlIme to integrate low-easte grammes aimed especially at preschool
flllJlilies into the mainstream ofnational children.
life. Now, it has more than 7,700sta!f . A recent survey of SSM and·non·
and covers 8,000 villqes (more than a SSM villages in the samen:gion found
third of the total in Sri Lanka) in bolh that people in SSM villages were much
.Singhalese and Tamil parts ofthe coun·more Iikdy to have overcome..pathyand
tty. mutual suspicion. SSM'spanicipatoly

SSMukes 'iuinspination from approach has encouraged a new leader·
'Buddhist and Gandhian soun:es.It aims .ship, enabling people to bypass .the inc·
tohdp .pcoplemobilize thdr own ·re· .galiwian sttuetures'assoOatedcwith the
sources, cspeclaIIy-thdr Iabour,through temples, mutual aid comminees and po-
forms ofpanicipation andRlf-suffici.en- Iitieal parties.
cyinnmewith thC'CXlW1tty'S cultural Ira' SSM has also begun to work al the
ditions. national Jevd. Through sc:minan.and

ItlWlS avarietyofincome-generating discussion groups with lawyen, the po- .
programmes,.mdudiogbatik and scwiDg lice, the judiciary and various acrion
shops,workshopsformechanial rcpairsgroups, it is challenging the idea of de
.and wpentry, printing presses and ac-' vdopment as a purely economic issue
tivides forfarmers.On the wd&re side, and arguing that it should give greater
it Jw programmes for the deafand dis· priority to human concerns.

BOX5.tO
Bangladesh-the Grameen Bank

The GrameenBankin Bangladesh is ODe the repayment ofa loan to aDy ofthe oth·
ofthe most succcs.sful experiments in ex, er four members. The chair of each
tending credit to the lanclless poor. group has a weekly review mccting with

It suned in 1976 in the village- of lSuffmember of the bank. This comhi
Jobra. Professor Muhammad 'Nnus saw nation of collective collateral, dose suo
that it was impossible for Ianclless people perviSiOD and peer group pressure has
to get lams from commercial hanks rcsulted in vet)' high repayment rates
since they could offer no collateral. He (currently around 9'%).
decided personl1ly to suuatltcc hInk By 1991, the bank bad extended its
loans to the poor. This proved vCty sue- semCt:5 to more thin 2J,OOO villages
cessful: repayment ralCS were above through its nearl)· 900 branches. Around
99%. The poorwcre bankable. one million households have received

In 1983, the project became I full· credit. The average loan is $60, and the
fledged bank. The Bansladcsh govern. interest rate (16%) contains no subsidy.
ment contributed 60% of lhe initial Primarily for wotking capital, the loans
'paid.up capital, and the rest came from have generated a great deal of employ.
the savings of the borrowers themsdves. men!, especially for roraI women.
International suppon has been consid· Borrowers are also required to add
erable, but dependence on foreign fund· ODe tw per week to their savings ac·
ing has declined from SJ'lb to 60%. count. By 1991 this compulsory savings

The bank's most significant innova· fund had accumulated Th. 962 mil· .
tiOD is to organize people into groups of lion-62% of OUtstanding loans.
me, and ask each person to guarantee
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to replace govemments orcommercial mar·
kets in the provision ofcredit. So, one ofthe
most important roles of NGQs in this area
must be to put pressure on governments to
change their policies and pric.rities.

&aching the poorest

NGOs often manage to reach groups that
governments find most difficult to help,
tending to work with people in rural areas,
where govemment services are usually
weak or non-existent. But many are now .
also focusing on urban areas, as in Bangla
desh, Chile, South Africa and Zambia.

Whether they reach the very poorest,
however, is another matter. H government
and official aid programmes usually fail to
reach the poorest 20% of income groups,
most NGO interventions probablymiss the
poorest 5-10%. This would include, for ex
ample, the sick and the elderly as well as
those with few assets and little or no edu
cation-as well as the high proportion of
howeholds headed bywomen. Such people
are often dispersed and difficult to fonn
into groups. And because they often live in
remote and inaccessible regions, reaching
them can be very expensive. On the whole,
it 'is easier for NGOs to reach the not-sa
Poor than the very poorest.

When helping in rural areas, it is usual
ly easier to assist those who have some pro
ductive land. In the Gambia, NGOs
participating in the Fanner Innovation and
Technology Testing Programme focus on
the middle·incomefanners. And in Kenya,
a local NGO has an Agroforestry Plots for
Rural Kenya Project, funded by the Ford
Foundation, which has rarely contained
representatives from the poorest house
holds. ,

Many interventions do, however, reach
such people. NGOs in Latin America and
SouthAsia in particular have often worked
with landless labourers. One way even the
poorest can be reached is to have the activ
ity embrace everybody in a given area, as
with the various Campfire projects run by
the Zimbabwe '1hJst and the Worldwide
Fund for Nature in the Zambezi Valley
projects that generate income through the
hunting and care ofwildlife.

Empowering marginalgroups

In most developing counuies, poverty is of
ten caused less by an absolute shortage of
resources than by their skewed disuibution.
The NGOs' emphasis on empowennent is
'panly a reflection of this, and their inter
ventions do indeed occasionally' enable
poor people to resist local elites and claim
their rights. In such cases, they are likely to
come up against official opposition-as
well as opposition from powerful local in
terests.

Some of the sharpest conflicts have
been over land rights. In many countries,
especially in Asia and Latin America,
NGOs have been defending the land rights
of minorities, pressuring governments to
provide land for the landless and to embark
on agrarian refonn. In Ecuador, Indian fed·
erations have been fonned to help the in·
digenous people gain secure title to their
land. 'This has not only helped them mate
rially, it has also strengthened their commu
nities and helped challenge myths about
Indian social and intellectual inferiority.

Inseveralcountries, NGOs have helped
empower people in rural areas by organiz

, ing them into .gr:oups. For instance, in
Zimbabwe, networking among groups has
increased their effectiveness (box 5.11).

Challenging gentkr discrimination

Until the early 1980s, most NGO interven
tions were gender-blind, like those of other
development agencies. Although there was
always a small number of projects and pro·
grammes assisting grass·roots women's
groups, the specific needs ofwomen in gen
eral antipoverty programmes were often ig
nored. Today, NGOs are much more
sensitive to such issues and often attempt to
include gender- and women·focused ele
ments in many of their initiatives. In part,
this has been in response to pressures from
the growing women's movement in many
developing countries. And some NGOs
have been established specifically to en
hance the power of women in the family
and in society.

In Cameroon, the Women's Network
ingAssociation brings together 50 women's



8OX5.11
Zimbabwe-OrgmizatioD of Rural A..omtioDs for Progre..

The Organization of Rural Associations irrigation schemes, sewing and saviDas
for Progress (ORAP), an indigeuous clubs. animal husbanchyand horticul·
NGO in Zimblbwc, lets IS an umbrdla ture.
organization for local groups, each with Now operating in three provinces.
five to ,30 ruraJ fami1icl. These ue often ORAP employed 60 people directIy.in
traditional work groups that managed to 1990, had an annual budget ofaound
survive the patemalist and racist prat· $1 million and covered man: than 1,000
rices of the colonial period. ORAP pro-. .groups (80,000 families), which were AI·
vides funds and r.ec:hnical wisuDce, bur so Drpni%ed into 16higher woc:iations.
the groups and their regional assoc:ia. Also operating in theume areas IS

rions make the key decisions. ORAP, the government is essentially de·
Mostgroupmembersueflll'lIleIS,so livering services, while ORAP'puts the

ORAP focused initiallyon generating in· emphasisonparticipationandsoc:ialmo
come.in .griculture. Latel)\ithas also bilization. ORAP'.lpproach .isbeing
been 'engagedin education. sanitarion studied by other groups in Zimba~,

and extension aervic:c5--and in food se· .since it seems suc:cessfullyro Iuwe blend.
c:urity.and drought relic! Cunenr pro- ed an efficient service organization with
jec:rs include grinding milIs,gardens, I popular grass·roots movement.

groups. It carnesout literacy campaigns and
gives women other practical help-5Uch as
establishing a cooperative to purchase the
produce thatvillage women bring to market
but are unable to sell at the end of the day.
The association also organizes seminars and
conferences to raise women's concerns at
the national level.

In Kenya, the Green Belt Movement,
tackling the intertWined problems of envi
ronmental degradation and poverty, is en
couraging women to use soil rehabilitation
measures and natural fertilizers. With the
involvement of50,000 w~men, it has plant
ed ten million trees in Kenya. Also respon
sive to the needs of the women in the
poorest families, the movement has estab
lished training centres to increase women's
employment opportunities.

NGOs in many countries concentrate
on advocacy on behalf of women. The
AllianceofCosta RicanWomen provides le
gal and health services to more than 4,000
low-income women. But it also campaigns
to improve the statuS of poor women and
publishes informatioti on legal and heath is
sues, and on violence against women.

Even so, too many NGO projects sti11
fail to challenge prevailing patterns of gen
der discrimination. Too often, the attempts
to incorporate gender issues into projects
have been o~y superficial, resulting in little
empowerment of women. In other cases,
project successes have been eclipsed by the
more powerful forces in society.

One great strength of NGOs is their ability
to respond quiclcly and effectively to emer
gencies. Indeed, II high proportion of
NGOs were founded in response to epler'
gencies from famines, wars or e8rth.
quakes-and only later did they extend
their activities to long·term development.
NGOs can bring five main strengths to
emergency and relief work:

1. warning ofdiJasltr-With an extended
network ofcontaet5 on the ground, NGOs
are in a good position to draw the attention
of the international community to existing
or impending emergencies, particularly vi-

taJ when the government chooses to down
play the emergency or exclude bilateral or
multilateral agencies. NGOs often make
powerful we ofthe news media for this pur·
pose-as with the Bangladesh cyclone in
1970, the Maharashtra drought in 1974 in
India, the Ethiopian famine in the early
19705 and the Sub-Saharan crisis of
1984-8.5. Their dramatic efforts can also at·
tract internlltional attention-as Oxfarn
did in 1979, when it chartered a boat, filled
it with food and medical supplies and sailed
it from Hong Keng to Kempon Som in
Cambodia.
2. AdVOC4CY /or wtrn4tiona/ action
Following their warnings, the NGOs can
lobby governments and international orga
nizations to increase their resources for
emergencies, sometimes thrbugh internll'
tional consonia. Agencies in the European
Community, for example, lobbied the EC
to raise food aid to Africa from 15 million
tons in 1990 to 2.1 million tons in 1991.
3. Speedy rt'JPOnse-Untrammelled by bu
reaucratic and political constraints, NGOs
can usually act much faster than official
agencies. And since they are less suscepti
ble to politica1 pressures, they sometimes
work where governments forbid interven·
tions from government or multilateral
agencies-as in Cambodia in the late
1970s and in Eritrea and TIgray in the ear
ly 19805. In Somalia in the most recent

An-empt5 to
incorl)orate ger;d(',
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emergency, such organizations as the Red
Cross, Save the Children, CARE, Concern
and Mtdecins Sans Frantiim stayed on af
ter the international agencies had left, even
during periods of intense fighting. Today,
they are responsible for much of the food
distribution and, along with the Inter
national Committee of the Red Cross, are
bringing in nearly 20,000 tons of food a
month and running 800 kitchens for more
than a million people.
4. Cooperation with indigenous organha
tions-Emergency aid is generally better
adininistered by local organizations more
'sensitive to local needs. NGOs have been
able to use their existing contaet5 to good
effect and to help boost the capacity of 10
eal groups where needed. In the Sudan re
cendy, the only NGO permitted by the
government to visit the urban slums around
Khartoum has been the Sudan Council of
Churches, through which northern NGOs
have been able to channel funds.
5. Dis4ster preparedness-Most disasters
hit the poor hardest, the people living on
marginal land liable to flooding or in mud
houses that collapse in earthquakes. Local
NGOs can try to ensure that the poor are
better able to anticipate problems. In
Bangladesh, the Ganges-Kobadak cooper
atives monitor embanlanent breaches to
warn ofdanger. And the NGO emphasis on
participation and empowerment puts local
communities in a stronger position to pick
themselves up again more quickly after a
disaster strikes.

It would be wrong, however, to assume
that NGO responses to disaster are always
beneficial.Theycan also create problemsby
poorly coordinating many agencies and by
bringing in inexperienced workers-as with
the Karamoja drought in Uganda in the late
1970s. And there have also been occasions
when foreign NGOs have moved in and
undermined local agencies and government
efforts-as in Mozambique in the late
1980s.

Another common NGO failing in emer
gencies is that there is little evaluation of
their work, so that mistakes are repeated in
one emergency after another.

The future of NGOs

Many northern NGOs, but increasingly ale
so southern NGOs, have joined in debates
of such issues as the debt crisis, interna
tional trade, structural adjustment, the en
vironment, women in development and
peace. They now often employ or commis
,sion economists and other specialists to
monitor such matters and produce de-

. tailed reports as well as campaigning mate
rials.

NGOs have become accepted by peo
ple, governments and business as a legiti
mate voice, lobbying not just their own
governments or enterprises, but also many
international gatherings. And it seems clear
that the voices of NGOs have prompted
many actors to reassess their policies, as
with the impact of structural adjustment on
the poor. They have also enforced changes
in the behaviour of multinational corpora
tions, as in the marketing of infant formula
and the use of fertilizers and pharmaceuti
cal drugs in developing countries. And at
the time of the Earth Summit in Rio de
Janeiro inJune 1992, NGOs kept up con
stant pressure on their governments for
real changes in policy. Advocacy clearly is
and probably will continue to be-the
NGOs' greatest strength.

NGOs affect relatively small (but grow
ing) numbers of people: 250 million is less
than 20% of the 1.3 billion people living in
absolute poverty in developing countries.
And by the end of the 19905, optimistic as
sumptions suggest that they will reach near- ,
ly 30%.

In eradicating poverty and providing so
cial services, NGOs are unlikely ever to play
more than a complementary role. Much
more significant is their ability to demon
strate participatory models that govern
ments might follow-and to keep p.ressure
on governments, in both the North and the
South, encouraging them to focus more on .
the human development of the world's
poorest people. Again, their importance lies
more in making the point that poverty can
be tackled rather than tackling it to any
large extent. This, too, will continue to be a
critical role for NGOs.



Encouraging pamclpation means re
sponding sensitively to the fdt needs of
people and communities--and responding
in ways that meet those needs without "tak
ing over". There is always the risk of plac
ing too much emphasis on effective delivery
and too little on nurturing and strengthen
ing participation. This tendency is likely to
be heightened as NGOs open themselves
up as channels for government funds.
Government aid departments are used to
demanding regular quantitative results and
reports, and many have yet to accept fully
that NGO projects need to be treated
(somewhat) differently.

There is also the possibility that NGOs
could "crowd out" governments. In some
cases, they can offer local people better
salaries and draw experienced people out of
government service. Already happening in
Mozambique and Uganda, this is likely to
increase.

None of these concerns is new to the
NGO community. Their "growing pains",
evident for some years now, have been the
subject of considerable internal debate. As
their responsibilities and activities increase
further, they will no doubt respond to this
new challenge with their usual energy, cre·
ativity and commitment.

The increasing numbers of people's or·
ganizations and NGOs is a dear demon-

..

stration ofhow people all over the world are
demanding greater participation in civil so
ciet}~

These 'demands are likely to gather
strength in the years ahead. Once set in mo
tion, democratic movements are difficult to
stOl>-they develop a rhythm and momen
tum of their own. People who know more,
earn more and can do more will be raising
theirvoices evermore louclly for greaterpar
ticipation in every process that affects their
lives. And they will be requiring that gov
ernm'ents, markets and all the institutions of
a civil society respond to their real needs.

Authoritarian regimes might still stifle
and repress. And new fonns ofintolerance,
such as fundamentalism, might suddenly
capture attention and power. But history is
not on their side. The steady trend towards
the dispersal of power, information and
ideas cannot be J\~ersed.

If states are to survive, they will have to
establish new rdationships with their peo
ple. Governments that have been able to re
spond sensitively and flexibly have so far
been able to keep their countries intact.
Others have not, and their states have come

~under increasing pressure.
Greater people's participation is no

longer a vague ideology based on the wish
ful thinking ofafew idealists. It has become
an imperative-a condition of survival.
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