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The Participation Forum (No. 1)

Host Country Participation in
USAID Country Strategic Development

February 17, 1994

The first monthly session of the Participation Forum featured presentations of three different
experiences in which USAID country strategies had been developed with considerable host
country involvement: Chad, described by Mission Director Anne Williams; Togo, described by
John Grant, former Deputy Mission Director and currently Deputy Director of the Program Office in
the Bureau of Humanitarian Response; and Uganda, described by Mission Director Keith Sherper.
Diane La Voy, the Administrator's point person for participation in PPC, welcomed participants
and introduced the speakers.

Deputy Administrator Carol Lancaster kicked off the Forum series by noting that "We have been
talking about participation at USAID for twenty to twenty-five years....Obviously we are doing a
good bit of it, and these forums should help us to it more effectively...." Joan Atherton, Senior
Advisor for Social Science, Office of Development Planning in the Bureau for Africa, provided
some context for the three country cases. Following the three presentations, Curt Grimm, AAAS
Fellow in the Africa Bureau's Office of Development Planning, discussed some results from on-
going research on USAID African field mission efforts to broaden participation and foster local
collaboration. A brief period of discussion concluded the session.

Diane La Voy,
Senior Policy Advisor for Participatory Development.

The Context for Consultation in Africa
Joan Atherton

Since 1987 and the initial passage of the Development Fund for Africa (DFA) legislation, there has
been a wave of democratization in Africa. Fifteen countries are fully fledged democracies;
nineteen are in transition. This creates a favorable environment for promoting participation and
makes it more possible for USAID to follow the lead of nationals in their debate over development
objectives than has previously been the case in the region.

The Legislation Creating the DFA-Mandated Participation

"The Agency for International Development shall take into account the local-level perspectives of
the rural and urban poor in sub-Saharan Africa, including women, during the planning process for
project and program assistance; and should consult with African, United States, and other private
and voluntary organizations."

The DFA legislation gives USAID flexibility in exchange for accountability for results, and should in
theory permit us to develop programs based on country realities as determined by participatory
processes tempered with analysis. However, the various targets (10% for population; 10% for
maternal/child health; 10% for environment; 5% for AIDS) and some Agency-wide earmarks (e.g.,
in basic education) limit USAID's ability to respond to the needs and desires identified via
enhanced participation.



Strategies are about building consensus around key choices made about the use of limited
assistance resources. Having received broad guidance as to the mandate of the DFA and the
parameters of programming, each mission can take its own path in the development of its Country
Program Strategic Plan (CPSP), and, in terms of participation, lots of different flowers have
bloomed, as today's cases from Africa will show.

Consultation in Chad
Anne Williams

The strategy-building process | will describe today was designed and implemented by Carole
Sherrer-Palma, former Deputy Mission Director in Chad, who unfortunately was not able to
participate in this forum today. | believe that despite the many difficulties of working in Chad--little
available data,difficult transportation, hard living conditions--and the special problems during the
1990-1992 period during which the strategy was being designed -- a coup d'etat, two or three
attempted coups d'etats, two evacuations, and a bad food year--USAID and Chad were able to
come up with a very workable strategy.

Meetings and Retreats

The process of building USAID's country strategy in Chad began with a series of analytical studies
that looked at Chad from various perspectives. These were prepared by consultants who traveled
around the country observing and talking to people. When the studies were complete, USAID held
a series of meetings and retreats. We kicked off our own analytical process with a two-day retreat
attended by USAID and contractor staff, representatives from PVOs, the World Bank, and UNDP,
and Chadian government officials up to the director general (i.e., permanent secretary) level to
discuss the studies. In small representative working groups, participants looked at the overall goal
statement and identified maternal/child health care and agricultural marketing as the main areas
of concentration. In addition, food security was identified as a target of opportunity.

The parameters thus set, Management Systems International (MSI)** came out and assisted the
mission and contractor staff, plus PVO representatives, to hammer out the logframe. The mission
virtually closed down for a week. After people had mulled this logframe over and begun writing
text to follow it, a third retreat was held solely for mission staff to re-evaluate the strategy and to
orient new personnel.

Consulting with Chadian Partners

After this final retreat, mission personnel felt they had to go back and speak with our Chadian
partners, particularly the government, on specific decisions within the strategy. These talks
sometimes led to considerable changes in the strategy. For example, USAID had been
considering a national approach to health, but, based on the government's decentralization
strategy and a debate within the mission, USAID decided to look at a regional approach. This
represented a change in the mission's mindset.

Proxies for Grassroots Consultation

The mission did not consult directly with the grassroots during the strategy-building process
because it would have added years to an already-long process. Instead the mission used a couple
of proxies for the grassroots. First, the PVOs. They had been working in Chad for a long time and
were supposed to represent the voice of the people. (I am not sure this is always true; PVOs also
have their own agendas.)

Also, UNDP had organized a series of regional seminars with representatives of "groupements"--
local associations of peasants--that allowed the voice of the people to be heard. Time limitations
prevented USAID staff from participating in this process, but the mission was able to obtain
reports of the meetings.



Lessons Learned

Overall, because lots of players were brought into the strategy-building process, the credibility of
that process was enhanced. Other lessons were learned:

Government participation helped us to make key decisions and created a sense of
ownership for the strategy. However, frequent changes in government mean that we have
to start all over again.

USAID does not give the missions enough time to pay adequate attention to participation.
Chadians view consensus as paramount, but building consensus can be a long process.

Participation implies partnership. USAID missions have to learn to listen--something we are
bad at doing. Country strategies should be developed mutually instead of unilaterally by
USAID. This can create difficulties, however, because other cultures do not use the same
processes for decision-making that we do. We must be culturally sensitive to these
processes in order to get the kind of consensus andparticipation that we want.

Consultation in Togo
John Grant

In Togo, the strategy-building process began during an exciting time. It was late 1991, and the
country had just had a National Conference and had put aside its dictator of 27 years and was in a
transition to democracy. USAID's budget had just been increased from $4 to $10 million. The new
mission director and | arrived in country with a mandate to develop a strategy to build on this
democratic process.

The "Etats Generaux"

The National Conference was like the second independence of Togo. Run by Togolese, the
conference, attended by about 1,000 people, was televised. The country practically came to a
standstill for six weeks while the entire population watched the proceedings. The conference
declared that it was the sovereign body of Togo, put in motion the development of a new
constitution, and decided to hold a series of Etats Generaux, or general assemblies, in each
sector (health, agriculture, land reform, culture, sports, etc.) to reflect the will of the people.

USAID and other donors supported these assemblies which were not uniformly successful. For
example, in the agriculture meeting, some farmers were represented among the 400 participants,
but they were outvoiced by the powerful parastatals and government bureaucrats. But in the
health sector, more progress was made; USAID, the major donor in this area, became fully
engaged in the process. Many constructive things came out-- including the need for increased
private sector participation, improved cost recovery, and increased access to low cost drugs--and
were embodied in the USAID strategy. Unfortunately the whole process got turned back as the old
president began to muscle his way back onto the political scene, and the country was shaken by
strikes and violence. Also, the government did not make the budgetary allocations required to fund
the reforms recommended.

Extensive Consultation; Limited Involvement

Togo is an interesting case with respect to participation. It is a small, easy-to-get-around-in
country in which USAID has a big role. There is lots of PVO participation. Some USAID technical
staff and their Togolese counterparts share offices. Also, the Togolese like Americans. We have
been one of the largest donors, and we don't have the colonial baggage of the French and the
British in the region. Consequently, consulting with the Togolese was easy and we consulted
throughout the strategy- building process. However, the turbulent political situation was a
constraint; government and NGO offices were closed for long periods as a result of the strikes and



violence.

The strategy-building process began with a macroeconomic analysis and a series of field-oriented
sector assessments carried out by consultants who met with government officials and also went
out into the rural areas. We found the Manual for Action in the Private Sector (MAPS)*** to be a
very effective tool in developing strategy options for work with the private sector and business
development, and it involved extensive surveys and focus group interviews with entrepreneurs.
Later the MSI team came out to assist with the logframe.

Development of the mission strategy was an interesting process, but it was not perfect. We
consulted with local people but did not involve them as much as we might have in deciding which
strategy options to adopt. Final decisions were made more or less in-house and in consultation
with Washington.

Lessons Learned
There are a number of obstacles or constraints to participation:

Some African countries are very hierarchical. It is difficult for people at the bottom to have a
voice.

Mission strategies do not begin with a tabula rasa. There are projects in the pipeline and a
lack of flexibility. Getting out of some sectors and into others is like turning a big ship
around.

Participation should be built into all processes -- project planning, evaluation, and so on --
not just strategy-formulation.

Deadlines are tight and staff time is short.

USAID mission personnel are not as accessible as they should be; we need to make more
of an effort to get out into the field and meet with local people.

Some mission personnel have attitudinal problems with respect to NGOs whom they view
as pushing their own agendas.

Broad-based consultation raises expectations, yet we have limited funds and are able to
focus on only one or two priority areas in our mission strategies.

Last minute shifts in priorities in Washington can jeopardize a strategy built with
participation.

Consultation in Uganda
Keith Sherper

Some sort of dialogue on aspirations and priorities at the community level is necessary, for if we
are to measure impact, we need to know what is going on among the people we are trying to
assist. We must seek a balance between USAID's strategies, host country development priorities,
and the felt needs of the people. This requires an understanding of conditions on the ground.

This dialogue does not need to be comprehensive to be sufficient. We are not looking for 100%
perfection. The breadth and depth of participation is a mission-level judgment.

Three Participatory Exercises

In Uganda, our approach in preparing the CPSP was to emphasize participation by actively



seeking out the views of local USAID staff, people the mission worked with, and some segments
of the general population. Local USAID staff were encouraged to give their views and question us
on the strategy. This process was extremely helpful in giving us a broad perspective and wide
range of views.

In Uganda we carried out three participatory exercises. The first was a contractor-facilitated off-
site meeting for the entire mission. Second, the people that had been assigned to write sections of
the CPSP gave presentations to all mission staff for feedback. And by "all" | mean all--the drivers
and warehouse workers included. Third, we used focus groups to collect information throughout
the CPSP process.

Focus Groups

Three rounds of focus groups meetings were held. Groups were formed in five geographic areas
of the country. (One of the groups in a remote rural area was formed by an indigenous NGO.) The
first round was an open-ended discussion in which people were encouraged to state their
concerns and aspirations. There seemed to be a consensus that the country was still in the
peace-making process and that some economic stability had been achieved. Education, health,
and democratization were the biggest concerns. The process generated a great deal of
enthusiasm; many people said it was the first time they had been asked their opinions.

The second round examined and prioritized the four major areas: education (mainly primary),
health (mainly AIDS), economic development, and democratization. Interestingly an ongoing
strategic objective in environment/natural resources management was never raised by the
Ugandians. On the other hand, in response to the high interest expressed in the focus groups in
basic education, the mission proposed a strategic objective in that area, which was a new sector
for USAID/Uganda. And the mission did launch a primary education program.

The third round concentrated on the top priority: education.

The groups discussed how to go about education, what it takes to be a good teacher, how
education is financed, etc. This helped us as we got into designing our activity in basic education.
Based partly on the views expressed in the focus groups, we decided to stress quality of
education, not numbers of students.

Feedback and Follow-Up

Once the CPSP was finalized, the mission made a point of giving copies to all the focus groups
that we had worked with. We also made presentations about the whole process to the three focus
groups with which we had worked most closely. This move was highly appreciated. We have tried
to continue our relationship with the focus groups.

Through the participatory strategy-building process we learned more about Ugandans, generated
enthusiasm in drafting the strategy documents, and improved the basis for project decisions. It
was not a scientific process, but we are confident that we got closer to the customer.

The Africa Bureau's Best Practices
Curt Grimm

The Africa Bureau surveyed its field missions as to the benefits of participation, the ways in which
it might be improved, and the constraints to promoting participation. | will summarize some of the
more generalized findings of this survey. (A report on some of the results of this survey is
available from AFR/DP, Room 2495 NS: Development Fund for Africa. "Achieving Participation: A
Collection of the Africa Bureau's 'Best Practices™).

Beneficial Aspects of Participation



Participation has a legitimizing effect on local institutions and organizations, which obtain
information on donor agencies and their processes and which increase in stature as a result of the
simple act of holding formal consultations with USAID.

On the other side of the coin, USAID gains immeasurable respect and increases its own
legitimacy by reaching out to diverse elements. Suspicion about it decreases and its credibility
increases. However, participation should not be a single-shot gesture; transparency should be
continual to maintain credibility.

Room for Improvement

Many groups outside of USAID say that local participation in program strategy development
seems to take place after key decisions about sector interventions have been made. The Uganda
experience is an exception. Part of the problem is confusion about the process, not intentional
lack of transparency.

Constraints:
Shortage of staff time;
Procedural rigidities within the Agency;
Bad mutual perceptions between NGOs and donors;

Lack of representative organizations and institutions in the host countries, especially in
Africa. In some cases there is host government interference in USAID's attempt to foster
participation;

Distance, infrastructure, and language are barriers that are real and will continue to exist.

USAID is trying to address these constraints. By participation we can build a consensus around
what USAID is doing and thus make it more effective and efficient.

Discussion Session

Cultural differences between ourselves and host country nationals as a potential impediment to
participation.

Use of focus groups for assessing project performance.
Effect of DFA legislation on the Africa Bureau's interest in participation.
How USAID can encourage participation in developing-country decision-making processes.

"On the other hand, the upheavals, uncertainties, and frequent changes of government make it
difficult for missions to have continuity in their consultations or confidence that they will provide a
solid foundation for medium to long-term strategy development. While missions can learn from the
experiences of others, each mission needs to try to find ways to take advantage of the
opportunities to promote local participation that arise from their special country circumstances (as
in the Etats Generaux in Togo). It is also clear that we in USAID have to recognize and to confront
a series of internal constraints in order to achieve effective and broad-based local participation in
our strategy development process. These range from straightforward staff and time constraints
which limit our ability to seek as much outside participation as we might like, to abrupt changes in
Agency priorities which may undermine or negate the consultative process."

"Promoting increased local participation in our strategy development may be challenging and time-



consuming but it is essential to ensure that the people in the countries in which we work both
contribute to and benefit from our development efforts. The benefits far outweigh the costs!"

Joan Atherton: To me, several things are critical in promoting participation in strategy
development:

Missions must have not only policy guidance (including an appropriate legislative framework) and
commitment at senior levels of Agency management, but must have flexibility to seek an approach
to participation that is compatible with local customs and behavior. Best practices are useful to
exchange among missions, but supply-side efforts to provide "tools" for participation at the country
strategic planning level cannot adequately respond to the variability of country settings.

Missions must also have some hope of being able to respond appropriately to the needs and
desires expressed by participants, and, to the extent that programs are constrained by
overlapping priorities set by Congress, the Administration, and other outside interest groups,
participation can raise expectations without being able to deliver.

Wherever possible, missions should take advantage of ongoing host-country or other donor
efforts at consultation. This has two benefits--a host country process of listening to its own
peoples is the most desirable and sustainable form of participation; and missions would not feel
that they have partially committed themselves to follow-on action by eliciting people's demands.

Increasing participation in country program strategic planning does not automatically insure
greater sustainability of USAID's program, as the Togo case clearly shows.

Participatory processes are time-and staff-intensive and set up a constant tension with the Agency
pressure for demonstrating results in the short term.

Due to policy and programming parameters, missions must be encouraged to analyze the findings
of their participatory efforts and shape a program that meets budgetary and other exigencies,
while at the same time responding to the input received via participation. More attention is needed
to ensuring that the results of these deliberations are reported back to participants, so that
USAID's decision-making becomes more transparent.

Keith Sherper: Local Participation in conceptualizing and preparing a USAID country strategy is a
valuable aspect of the development process.... It is not a substitute for a proper economic policy
environment, political stability, and an open democratic system; rather it is a vital complementary
element for attainment of development.

The presentations from Chad, Togo and Uganda.brought out a number of salient features for
more widespread consideration.

Be flexible in the manner in which you solicit participation. We are learning and there is no
standard paradigm. Variations across countries in terms of stage of development, openness of the
system, culture, intracountry differences and other factors necessitate locally tailored approaches.
Use what works.

Of the three methods applied in Uganda (offsite mission retreat including FSN's, entire mission
involvement in review of strategy background papers, organized focus groups) the focus groups
reached a poorer segment of the population. Among focus groups those managed through an
indigenous NGO probably were the most representative. Scientific preciseness is not the object; a
healthy cross-section of individual and community-level views is what is being sought. Make sure
that focus groups truly portray a characteristic representation, or acknowledge and understand the
bias. Women, youth and the more elderly may not be fairly represented unless specifically
requested.

Undertake local participation early in the strategy- making agenda, even before sector
interventions are decided. In our case it influenced the decision to engage in the education sector.

Strategic choices may be limited because of the inability to accommodate bureau and agency
priorities or congressional earmarks. Washington tends to be part of the problem; each policy



instruction, earmark, and objective impinges if not infringes on the nature and extent of
participation of those at the grassroots. Where one places the fulcrum for proper balance between
top-down control and participation is of great consequence.

Do not forgo analytical studies on a variety of key topics such as health, education, the economy,
etc. However, even these benefit from participatory consultation as they are being drafted....

Listen carefully to views expressed. They may not be eloquent, but they are genuine. Language
might be a problem, but recognize it and put the extra effort in to communicate effectively.

Accept that popular views on a subject may not, and often will not, mirror those of the government.
This will add to the challenge of creating a strategy that is suitable and consistent with national
priorities while addressing community-based development needs within the confines of our
comparative advantage.

Follow through with continuing communications. Local participation and input to the design,
implementation, and impact measurement stages are valuable as well as serving as periodic
reality checks on the strategy. In our case, we have not seen too much of the "what's in it for me"
syndrome. On the other hand, there is increased confidence by participants to reveal problems
and seek solutions. We used some of the same focus groups to conduct sample surveys related
to the election process.

We found that the process of listening and seeking a wide range of views was appreciated.... To
the extent that such exchanges take place it can only contribute to a sense of empowerment and
a more open society over time.

The Participation Forum is a series of monthly noontime meetings for USAID personnel to explore
how to put into practice the Administrator's mandate to "build opportunities for participation into
the development processes in which we are involved" ("Statement of Principles on Participatory
Development,” November 16, 1993). Guest speakers from in and outside of USAID describe their
experiences and enter into a general discussion of the theme of the session. A summary of the
meeting is disseminated within USAID by E-mail, and readers are encouraged to engage in an E-
mail dialogue. E-mail should be directed to Diane La Voy. Printed copies of the Forum summaries
will be distributed to participants and attendees from outside of USAID and others interested in
participatory development.

**MSI is the lead entity in the PPC/CDIE PRISM contract for providing technical support to the
development of strategic frameworks and measurement plans for country assistance programs.

**MAPS is an analytical approach to assessment of private sector activity and opportunities for
assistance used by the Africa Bureau.

February 17, 1994




The Participation Forum (No. 2)

Building Participatory Programs
on Local Culture

March 17, 1994

The second session of the monthly Participation Forum examined the use of culture as an ally in
participatory development. Two main speakers, Nagat El-Sanabary and Charles David Kleymeyer,
drew from cases in Asia, the Near East, and Latin America to describe two different but
complementary approaches to building upon culture. EI- Sanabary, currently an advisor to the
Bureau for Asia and the Near East, has lectured and written extensively on women's participation
in education and employment in Arab and Islamic countries. She is originally from Egypt.
Kleymeyer has been a field representative for the Inter-American Foundation since 1979. He
recently edited a collection of articles on culture and development: Cultural Expression and
Grassroots Development, a book that draws insights from 215 cases in thirty countries. The scene
was set for these main presentations by Richard McCall, Chief of Staff for the Administrator. The
Forum ended with a lively discussion moderated by Norman Nicholson from PPC. A few
attendees were inspired to comment on the Forum via e- mail. A summary of their
communications are included.

Diane La Voy,
Senior Policy Advisor for Participation

The Glue That Holds Societies Together
Dick McCall

Oftentimes we have a tendency to emphasize cultural differences, rather than similarities.
Thinking about the 23 years | spent in Congressional oversight in the field, the similarities among
the value systems of different cultures always struck me. A sense of family and a sense of
community should be looked at as an asset within the context of the work we do. Let me give you
an example from my heavy involvement in Somali policy.

One of the biggest mistakes the United States and UNOSOM made was approaching Somalia
within the traditional Western framework. The international community believed we could go into
Somalia and rebuild the national institutions that had collapsed. It was our first post-Cold War test
case in nation- building. What we didn't understand was that just because national institutions had
collapsed did not mean there weren't institutions that could bring the Somalis together within the
traditional clan system. And, quite frankly, despite some negative aspects of the clan system --
mainly the use of violence for revenge or to get people's attention-- an intensely democratic
process goes on within the clan system and between clans to achieve consensus within society at
the community level. We short-circuited that process by attempting to reconstitute a transitional
national government.

What happened? All of a sudden we had enemies. Mohamed Farah Aidid became an enemy, and
UNOSOM became another political faction in Somalia. That is what precipitated a lot of the
violence. When | was given the responsibility within USAID to come up with an alternative strategy
on reconstruction, | brought in a number of Somali expatriates to get a sense of what the
appropriate national institutions are for them. | also managed to get my hands on a wonderful
analysis of the clan system and the personalities to help me understand all dimensions of the
problem.



Sometimes we're intimidated by cultures and traditions or don't think they're important. But if we
understand the traditional cultural framework within which people organize themselves to solve
problems, we can help people and communities to solve their own problems. When you're given a
problem to deal with, don't look at culture as an impediment, but focus on the traditions and
customs that are the glue that holds societies together. Then you'll find an awful lot of similarities
with the basic values we have in our own society.

Development and Cultural Schizophrenia
Nagat El-Sanabary

I will talk mostly about Islamic cultures, because | think this is where the greatest
misunderstanding exists and where the impediments and constraints to development are
perceived.

I will mention my thesis at the start. | argue that culture is the foundation upon which people stand
and that sustainable development cannot be achieved without cultural sensitivity and the
participation of indigenous people. Development assistance must build upon traditional knowledge
and skills.

Culture and Development

Culture gives people a sense of identity, belonging, rootedness and direction. It can be a source
of community and national cohesion, but it can also be a divisive force. | feel strongly that
development assistance can build upon the positive elements in the culture to minimize the
negative ones. Cultures do change, and they change over time, but change does not mean
transformation. Meaningful change is accomplished mainly from within. The development
community can play a role in cultural change as well, if it subscribes to basic rules.

Any attempt to attack or undermine a people's culture is like pulling the rug out from under their
feet, leading them to lose their balance and their sense of identity and community. Many people in
the Third World live in a state of what | call cultural schizophrenia. They are confused and
frustrated because of lack of access to resources and power. Their cultural heritage is what gives
meaning to their lives. Development assistance should never attempt to accentuate this
schizophrenia, because, if it does, it will only increase the ranks of extremists. In my belief, there
is no viable alternative to cultural sensitivity or empathy if development assistance is serious
about helping people help themselves to achieve long lasting, sustainable development.
Improving the quality of life in these countries cannot happen at the cost of loss of their basic
cultural values. Hence strategies must, and here | quote from the Administrator's "Statement of
Principles on Participatory Development,” be "consistent with the priorities and values of those
who will have to sustain the effort after the donor has left."

Stereotypes of the Muslim East and Judeo-Christian West

In Islamic countries, where one-fifth of the world's population lives, development work has been
hampered because of the stereotypes that the Muslim East and Judeo-Christian West have about
each other. Western stereotypes of the Muslims, perpetrated by Western media and movies,
present Muslims as backward, fatalistic, fanatic, anti-democratic, and even terrorist.

One would hope that development specialists are free of these stereotypes and that their training
and development experience have helped them develop empathy with the people with whom they
work, but this is not always the case. There is a tendency among many development specialists
and researchers to view Muslims as monolithic and to disregard the vast differences based on
nationality, class, ethnic background, rural-urban residence, etc.

Many Muslims have a distorted view of the West, which focuses on the negative aspects, like the
West focuses on the negative aspects of the Muslim. Muslims point to family disintegration, crime,
sexual harassment, and what they consider to be moral laxity in the West.



The two cultures also are suspicious of one another. The Islamists -- and I'm afraid | have to say
this -- feel that the West wants to destroy Islam and dismantle the Muslim family. This suspicion
results from these countries' bitter experience with European colonialism. In their effort to assert
their cultural identity after independence, some Muslims see themselves in a culture war with the
West, a war of ideologies. Some Muslims have replaced the word "development” with terms with
negative connotations for Muslims such as "modernization” and "Westernization." We can avoid
the notion of "forced development" or the imposition of Western values only by respecting the
culture of other groups.

Culture and Islam

In the case of Islam, we must realize that religion is very important to the lives of most Muslims.
Development assistance should not be confrontational regarding sensitive religious matters such
as the issues of polygamy and inheritance. Anything that is mentioned specifically in the Koran is
too sensitive and should be avoided as far as external development assistance is concerned. In
any case, polygamy and inheritance don't really have much to do with development. We can focus
on other issues and we can accomplish a lot in other areas. These matters take care of
themselves with increased levels of education and employment options for women.

It cannot be denied that there are many cultural constraints to development in Muslim countries,
but we have to be careful not to blame all the ills of these countries on their cultures or religion.
Other factors such as poverty, class, rural residence, and ethnic affinity, are also important. In
these countries, as in other Third World countries, it is the poor who lack access to education,
gainful employment, and adequate legal and political representation.

Culture and Gender

As the previous speaker said, we often view culture, especially in Islamic countries, in a negative
manner. And over many years, culture and religion -- terms that have sometimes been used
interchangeably -- have been used to legitimize women's subordinate position. In my view, culture
has been used as an easy excuse for people who want to keep women in their place.

Let me give a few brief examples, beginning with education. For many years, the Western world
has viewed the education of women as against Islam and against Arab cultural traditions. This is
wrong, and we have to understand that there is nothing in Islam against the education of girls. If
we understand this, we can speak confidently with governments who are saying that the people

don't want to educate their daughters, because they do.

But education of girls does not necessarily mean coeducation. Over twenty years ago, the U.N.
Convention Against Discrimination in Education included the statement that signatories would
agree to promote "co-education.” And what do you think the result was? Many Islamic countries
did not ratify the convention. They wanted to eliminate discrimination against girls, but they didn't
want co-education. It took the development community decades to realize that nothing is basically
wrong with single-sex schools or girls' schools. A few days ago, an article in the Washington Post
talked about how some schools in the United States are separating girls into their own classes in
order to get them to do math and science. And | must say that | had never heard that math is not
for girls, until | first came to this country.

Regarding education, let me describe a costly failure made by a donor agency in Pakistan that
built a major housing project for teachers and teacher trainees. The buildings remained empty.
Why? Because the donor did not realize that in most Islamic countries women simply do not live
alone, women of any age. What would have been very acceptable is a dorm, a supervised facility.
| asked the donor agency, "Did you talk with the people?" They said, "Yes, there were government
representatives in among the design team." | said, "Well, they didn't tell you."

Another Example

Family planning programs succeed when they take people's concerns into consideration, not
when programs are based on the Western model in which the individual is the decision-making
unit. The Tunisian family planning program started to achieve results only after it began targeting



all family members that have a say in decisions on child bearing: the woman, her husband, the
mother, the mother-in-law. Then the program took off.

It is much easier in Muslim countries, because of the traditional respect for professional women, to
get women in cabinet positions and into parliament than to try to change the family.

To conclude, | would say that development assistance in Islamic countries should be based on
trust and mutual respect between Muslim people and the West. This is the best way to achieve
prosperity, peace, and democracy in the world.

Using Tradition to Enable Change: The Feria Educativa

Chuck Kleymeyer

My task today is to give you some case material that illustrates a methodology of culture-based
participation. In fact, this method goes beyond participation. It's engagement, it's ownership of a
process. The truth is, those of us dealing with this methodology rarely talk about participation. The
concept of participation is almost a moot point because participation is the beginning, middle, and
end of this methodology.

Technicians and planners, staff, government agencies, and private institutions in the development
enterprise have long tended to overlook the positive linkage between culture and development,
between tradition and change. Theorists have often blamed the lack of progress in development
on "backward-looking traditional people," and this criticism is frequently internalized in the target
populations. Cultural differences, as you all know, have often been thought of as obstacles to
change rather than opportunities to be seized.

Harnessing "Cultural Energy

An alternative approach grounded in traditional culture has emerged from the grassroots in
developing countries. The case I'll describe today is taken from the book that | just finished,**
which looks at projects in which people employ traditional cultural forms -- music, dance, theater,
puppets, artisan work, poster and mural art, oral tradition, and so on -- to drive their development
efforts. The approach encourages social and economic change by drawing upon and reinforcing
the cultural traditions of ethnic minorities and the poor in general.

This approach has been developed and presented to us by people in the developing world. It is
not something that was sketched out on flip charts in D.C. or Rosslyn. It seeks to retain people's
special cultural strengths while enabling them to achieve the necessary changes in their social
and economic conditions. In a nutshell, the argument is that people's own cultural heritage
comprises the foundation upon which equitable and sustainable development is built. The cultural
energy that is thereby tapped into and directed is what drives development.

To avoid misunderstanding, let me state from the outset that in no way does this method propose
the maintenance of traditional people in some static or pristine state, were that even possible.
Cultural traditions have emerged and are maintained in a dynamic process of creative invention
and re-invention as well as borrowing and adaptation from other subgroups and cultures. This
dynamic process readily lends itself to a strategy of using culture to effect change. The issue is
not whether a cultural tradition or form should change or be utilized for new ends, but who controls
that change.

The Power of Sociodrama

Let me take you to the highlands of Ecuador, to Chimborazo Province. Chimborazo is probably
about the size of the greater Washington-Baltimore area. It contains one of the largest
concentrations of poor Native Americans in this hemisphere: 1,000 indigenous communities and
about a quarter of a million people, many of whom have just emerged from a semi-feudal
hacienda system in the last ten or fifteen years. This system was so repressive that many of the
adult leaders | have come to know had no access to schooling as children and were considered



part of the hacienda property. One of the major leaders | worked with told of having a thorn put
through his tongue every time he spoke Quichua in school.

From about 1970 on, national and international organizations streamed into Chimborazo Province
to bring about development. Normally, the technicians who arrived were from a totally different
background than the local indigenous people. They quite commonly met only with the men and
explained to them what the project was going to be about. The technicians used Spanish, which is
a foreign language to these people. Most of the programs failed. Today you can see very little
evidence of their ever having been there.

Over the last ten to fifteen years, a local indigenous program has arisen. The first point of contact
that a community has with this program is a small group of young, indigenous people, men and
women, musicians and dancers, called the Feria Educativa, the Educational Fair. They go into the
communities, perform music, get people dancing, and then move into sociodrama. They never go
into a village without an invitation. They arrive speaking Quichua, dressed as the local people are
dressed because they themselves are all from surrounding villages. And many times they're
literally kept hostage until one or two in the morning, usually in the local school.

Generally what happens in the sociodrama is that a particular social problem is presented. It could
be what happens to an indigenous man when he temporarily migrates to a city looking for day
labor. It could have to do with illiteracy, with cholera - - any broad number of problems. Sometimes
there's so much audience participation that people in the crowd actually become part of the
sociodrama itself.

The drama never provides an answer or solution. Usually, as soon as the problem is presented,
the performers stop and open up the discussion to people in the crowd. Often someone, maybe
someone way in the back, standing in the doorway, will step forward and say, "What | just saw
here today happened to me" or "That happened to my uncle when he was in Quito." Such
utterances reaffirm that the sociodrama is the truth. "What we've just seen is what we are living."

In a few cases, a decision is actually made to take action. At a performance about illiteracy that |
attended, people from a neighboring village had gotten hold of a literacy trainer and would not let
him leave until he promised to bring one of his supervisors on the next Sunday to their village to

help them set up a literacy training center.

Achievements of the Feria

The Educational Fair is attached to a broad development program which offers a variety of
projects ranging from artisan workshops, to reforestation, to agricultural production. As | said, the
Fair is the first contact with the village. The performers talk about what the possibilities are. No
promises or offers are made. The village leaders, if they ask, are told how to get in touch with
various programs.

Over the past fifteen years the Educational Fair has visited over 750 of the 1,000 villages in
Chimborazo. Over 1,000 literacy training centers have been set up; thirty community bakeries,
forty-five artisan workshops, and 145 community centers have been built; 200,000 trees have
been planted, and the Fair has helped train over 100 groups to do the same kind of thing that
they're doing.

The interesting thing about these hundred groups is that over a dozen of the musical groups are
made up entirely of women. Ten or fifteen years ago, you would never hear a woman speak in
public, let alone play a musical instrument or sing. The development process which I've just
described, has been accompanied by--and | want to underline "accompanied by"; I'm not talking
about direct cause and effect -- increased participation by women in meetings, in training
programs, and in the leadership of their organizations.

Open Questions

Let me leave you with a set of questions (and partial answers) that we could discuss if we had
more time.



Can culture-based participation be transferred to other areas? (It exists all throughout
Ecuador at this point, not only among indigenous Indian populations, but among the blacks
in Esmeralda Province. There is even a deaf group in Quito using this methodology.)

Can a culture-based approach be misused? (From my own cultural background, | can
name two dramatic cases of the misuse of symbols and culture. One is the Nazi party and
the other one is the Ku Klux Klan.)

Can a culture-based methodology distort cultural traditions? (An example is selling Pepsi-
Cola with break dancers on television. How does this affect African American kids on the
street corner who've seen their culture being expropriated?)

Can this methodology be used to exacerbate or cause inter-ethnic strife? (Of course it can,
but, in the 215 cases that | have looked at, | did not find a single case of reverse racism or
any attempt to increase inter-ethnic tensions.)

The key is who controls the use of culture, who controls changes in culture, and to what end.

Discussion Session

Norm Nicholson: This topic is very timely. This morning | saw an article in the Washington Post
about the Masai driving the Kikuyu off their lands. On the whole, today the idea of "culture” is
mixed up with ideas about conflict and brutality. But we must realize that culture can be a positive
force.

Perhaps, as a way to frame the discussion, we could identify key insights or approaches that we
in USAID should be incorporating into our programs. [The following list records the topics
discussed in the discussion period.]

USAID should continue to work with local NGOs as intermediaries between USAID and the
culture. Is USAID prepared to allow more time in the design of projects for working with the
culture? And can USAID adjust its procedures to accommodate such work?

Can USAID strategic planning include local traditions? Is the establishment of strategic objectives
flexible enough to allow modification over time through experience?

An education project in Pakistan did a very thorough pre- analysis from a social agenda
standpoint to understand what the context of the society was that they were working with. The
project was very successful. If we are prepared to take the time up front to do the social and
gender analysis that is required, projects will be more culturally sensitive.

The goals of nations and communities are sometimes in conflict, and USAID has to deal on both
levels. USAID must understand how the two interact and may be mediated.

Development workers should not rely on information from elites alone.

It is a pitfall for USAID to ask what we would maintain or change in a culture. Instead we should
enable processes through which groups decide on their own what they it think should change.

A good question for USAID to ask is whether local culture is being revitalized or diminished
through a project.

USAID should explore the possibility of using attitudinal indicators of progress as well as
behavioral, socio-economic, and statistical indicators.

USAID often does not pay enough attention to the voice of social scientists. They are sometimes
sidelined and little attention is paid to social analysis.



Communications from the E-Mail Bag

The Mooers Uncertainty Principle

Donald Mooers: "Implementing and evaluating participatory development programs is the most
difficult part of participatory development. This is especially true when one factors in what | call
the "Mooers Uncertainty Principle," which goes something like this: Anything we do that affects
either directly or indirectly another community, culture or society will achieve results, both positive
and negative, which we cannot wholly predict beforehand.

"For participatory development to be successful, it has to be responsive to a society or culture's
needs not only at the design phase but throughout its life. Ideas and plans, while applicable at the
beginning of a project, may be completely worthless within a short time. In fact, this will probably
happen more often when a program has been a success than when it has been a failure....
Success by change agents creates change. Development projects, in order to be successful on a
sustainable basis, must keep up with this change.

"l am not sure that this idea is compatible with the discussion that followed the presentations.
Some people seemed to be saying that if social scientists completed more reports, that this
somehow would result in a more culturally sensitive development approach. It seems to me that
we do not need more reports, but rather we need people who are more aware of how the changes
they are introducing affect the groups they are working with. We also need to have a USAID which
rewards implementers and contractors for making the adjustments necessary to 'keep up with
change,’ and not be locked into fulfilling a multi-year project paper which at best reflects the reality
of when it was written."

Attitudinal Surveys and Two-Way Participation.

John Eriksson: "During the discussion | mentioned “attitudinal' measures of performance. What |
meant was surveys that seek to elicit the attitudes or opinions of beneficiary-participants as to
what they think about their conditions of living, the control they have over their lives, sense of
empowerment, etc.; how they see those as having changes over the course of USAID support;
and to what extent they would attribute those changes to USAID involvement.

"Reliably eliciting such information requires care and skill, but it can be done by providing
questionnaires that are constructed by people who are skilled and experienced in doing this, and
administered by trained interviewers.

"A significant point that came up in the presentations is that the participatory approach that builds
on indigenous cultures is more successful when it is a TWO-WAY process, when it is evident that
the “donor'/partner can learn something from the “recipient'/partner as well as vice-versa."

The Participation Forum is a series of monthly noontime meetings for USAID personnel to explore
how to put into practice the Administrator's mandate to "build opportunities for participation into
the development processes in which we are involved" ("Statement of Principles on Participatory
Development,” November 16, 1993). Guest speakers from in and outside of USAID describe their
experiences and enter into a general discussion of the theme of the session. A summary of the
meeting is disseminated within USAID by E-mail, and readers are encouraged to engage in an E-
mail dialogue. E-mail should be directed to Diane La Voy. Printed copies of the Forum summaries
will be distributed to participants and attendees from outside of USAID and others interested in
participatory development.




The Participation Forum (No. 3)

Participation in Policy Reform

April 21, 1994

Policy reform is an area of USAID work that used to be viewed as beyond the reach of
participation. Speakers at the third session of the Participation Forum made a strong case that
participation can and should be brought into the policy design and implementation process, even
in undemocratic settings. Carol Peasley, Deputy Assistant Administrator in the Bureau for Africa,
described and reflected upon the agricultural sector reform process in Malawi where she was,
until recently, Mission Director. Roberta Mahoney, who served in Malawi as Program Officer and
is now Senior Agricultural Policy Advisor in PPC, drew additional lessons from the Malawi case.
Larry Cooley, President of Management Systems International and Director of the Implementing
Policy Change project, set the Malawi experience in a broader framework. The session was
introduced by USAID Administrator J. Brian Atwood, and | moderated the discussion. This session
generated a large volume of e-mail, a sampling of which is included at the end of this summary.

Diane La Voy,
Senior Policy Advisor for Participation

Participation: An Iterative Process
Brian Atwood

The topic of policy reform is not new to USAID. Agency staff are constantly engaged in diplomatic
discussions with representatives of other governments. Those discussions are at least as delicate,
if not more so, than the discussions of our State Department colleagues on matters of national
interest, because we are trying to encourage a government to take steps to improve itself or to
develop its own economy or political system. This is indeed delicate. When outsiders, even
outsiders with money to offer, get into policy discussions, they are often viewed with skepticism as
claiming to know better than the people of the country.

In fact, it is impossible to be absolutely certain of the right course even in our own country. The
United States is in the midst of a tremendous debate over health care, and many political leaders
think they have all the right answers. But as the debate evolves, their views change as they hear
from the people. In the same manner, we here at USAID may have some ideas with respect to
policy reform, but we have to make sure that we help a government to communicate with and
listen to its own people in the policy-making process.

USAID's work in policy reform should be an iterative process with the country concerned. After
initial discussions with host country officials and political leaders, we ought to go back to the
drawing board and see what impact those discussions have on our thinking. Then we should
encourage officials and political leaders to talk to the people who will be affected by the particular
policy reform. These talks will reveal whether or not the policy proposal needs to be revised.
Indigenous NGOs should be engaged in these talks as well.

Last fall, | put out a statement of principles on participation. It is obviously easier to put out a
statement of principles than it is to make these principles work. We think we should practice what
we preach in terms of participation, and as we proceed here at USAID in our own iterative process
of developing ideas about how to make participation work, let me say that | really think this is the
right approach. We're getting there; I'm confident that it can be done.



Participation in Malawi's Ag Policy Program
Carol Peasley

Policy reform is a process that includes analysis, design, implementation, monitoring, evaluation,
and redesign. It is not simply the preparation of USAID documents. Nor is implementation of policy
reform limited to the period after the obligation of funds. Implementation begins during the design
and negotiation of the program.

How the Policy Agenda Was Originally Defined

Malawi was known through most of the 1980s as a good economic performer. The World Bank
referred to it as a "star performer," as President Dr. Hastings Kumuzu Banda frequently reminded
listeners. President Banda traveled throughout the country telling his people that he and his
government had brought them three necessities: food, clothing, and roofs that didn't leak. He also
created a relatively repressive regime.

Perceptions of Malawi as a star performer slowly began to change in the mid-1980s, in part
because of donor-funded research and analyses, some of which was done by Malawians. By late
1988, the country's poverty was beginning to be discussed more openly by donors and Malawian
technocrats. Nonetheless, the president and the political establishment still crisscrossed the
country talking about Malawi as a star performer. There was no consensus within the country on
either development problems or strategies. And given the high degree of political repression,
dialogue was seldom free and open, and opposing views were not tolerated. Few mechanisms
existed for consensus building.

USAID Malawi presented its new five-year country program strategy to Washington in December
of 1989. This included strategic objectives on agricultural productivity and off-farm employment.
The strategy focused on Malawi's serious land constraint and proposed new programs to increase
smallholder access to land and to improve the use of estate land to generate incomes and jobs.
These preliminary program ideas followed closely on reform efforts initiated by the World Bank in
1989 under its Agriculture Sector Adjustment Credit (ASAC).

The initial agenda for USAID's agricultural sector reform program was defined through sector
analyses and discussions with other donors and Malawian technocrats. As presented in our
country strategy paper, the agenda was based heavily on the ASAC, which included several
highly controversial reforms, for example, to restrict the conversion of customary (smallholder)
land to the estate sector; to increase taxes on estate land; and to permit smallholders to produce
burley tobacco, Malawi's highest value cash crop, by issuing production quotas to them. These
Bank reforms were controversial, and there was a feeling that they had been imposed as
"conditions.” The Bank program was not owned by the Malawians. Because some of USAID's
strategy was based on the ASAC, which had not been a participatory process, and because of our
own limited dialogue with Malawians, on a patrticipation scale of one to ten, we probably would
have earned about a two at this point.

How the Program Evolved As a Result of Participation

In early 1990, USAID/Malawi began to define the technical analyses that would be needed to
support the program. We received substantial early support from REDSO Nairobi, particularly from
social scientist Pat Fleuret. Pat, along with his REDSO and mission colleagues, traveled widely in
the country to consult with smallholder farmers. They found a large number of illegal burley
tobacco growers in the smallholder sector and thus met firsthand the growing grassroots demand
for this new income- earning opportunity. Smallholders wanted access to burley production
quotas; they did not want the estate sector to retain its monopoly.

Realizing that no one in USAID, the government, or other donor organizations understood the
estate or leasehold sector (even though the World Bank's ag sector program included some very
fundamental reforms of that sector), we sponsored a detailed survey of the estate sector, to be



carried out by the University of Malawi's Bunda College of Agriculture, with support from the
Institute of Development Anthropology in New York. All USAID staff working on design of the
program went out with the survey teams at various times to interview farmers.

The results of the survey, which became available in September 1990, began to redefine how
people viewed Malawi's ag sector. We were startled to find that the huge increase in estate land
registration was in fact an increase in very small "estates." They were not large commercial estate
enterprises, but graduated smallholders seeking access to burley tobacco quotas and land tenure
security. The dualistic agricultural sector was obviously in the process of breaking down.

Donors, technocrats, and Malawian academicians clamored for copies of the report. Recognizing
the strong interest, USAID urged the Ministry of Agriculture to host a number of meetings and
debriefings by the researchers. These provoked some first- time dialogue on key ag policy issues.

The survey and consultation caused us to shift our basic policy agenda towards production and
marketing reforms. These changes were reflected in the initial design document submitted to
Washington in January of 1991. Again on a scale of one to ten, | would give us a four on
participation in preparing this document. The Africa Bureau approved the document but urged us
to look at smallholder choice in production and marketing as key elements of sectoral reform and
to define with the Malawians a long-term vision for the ag sector.

By spring and summer of 1991, we had begun a series of new studies, many of them at the farm
level, as well as political risk analysis. We also brought in a British consultant who had grown up
in Malawi, worked in the tobacco industry, and knew just about everyone. He traveled throughout
the country talking with smallholders and the largest estate owners and managers. During his first
visit working on the program design and subsequent visits during program implementation, he
helped us better understand the sector, and served as a bridge between the development types
and industry, farmers, and government.

Opening Up the Dialogue

Throughout this period, implementation of the Bank's ASAC program became more contentious.
Opposing groups began to approach the USAID mission directly, asking us to explain the newly
initiated pilot smallholder burley program agreed to by the government under the Bank program.
Recognizing that we should not be an intermediary, the mission tried to open up the dialogue. We
encouraged the various parties to debate issues in the same room at the same time. Debriefings
on the design studies and analyses created excellent opportunities for such dialogue. For the first
time, representatives from government ministries, the tobacco trade association, individual
estates, and donors met together and discussed issues. This group ultimately became the project
implementation committee.

This type of participation, including mission staff field trips in which farmers clearly articulated their
desires, continued to influence the design. By the time we went into the final negotiations with the
government, our vision was a simple one--choice: that smallholders could grow any crop they
wanted, buy inputs from whomever they wanted, and sell their output to whomever they wanted.

Our efforts to broaden dialogue had a major impact on the content of the program, but we were
still concerned that the Malawians did not really have the capacity to develop a consensus on their
own ag policy agenda. This caused three further changes in the program design.

First, we added a component to develop an agricultural policy research center at Bunda College, a
center which could do research, sponsor open debate on the issues, and play a lead role in
defining Malawi's agricultural policies.

Second, we shortened the program from the original five years to three years, as we thought there
was enough consensus on the initial reforms that it could become more of a Malawian, as
opposed to a donor-imposed, program. Third, we added a studies component, primarily through
Bunda College, to allow the Malawians to take the lead in defining the policy agenda for phase
two of the program.

By the time we got to the final design stage, we had reached up to five or six on the participation



scale. We had made significant changes in the content and phasing of the program to expand
Malawian ownership.

Negotiating a Shared Vision

Formal negotiations took place during July-August 1991. The normal pattern in Malawi was to
negotiate with the Ministry of Finance alone. Given the controversy about the Bank's project, we
decided it was important to have as many actors as possible in the room at the same time for the
negotiations. We therefore suggested that the government negotiating team be composed of the
Secretary of the Treasury, the Principal Secretary of Agriculture, and the Principal Secretary of the
Department of Economic Planning and Development, as well as their staffs.

I would like to add, because it is probably fairly unique, that on USAID's side it was an all-female
negotiating team. We initiated the negotiations by seeking a consensus on a long-term vision for
the ag sector, a vision of choice and freedom as a key to poverty alleviation. We tried to develop
that consensus first rather than going immediately to the conditionality package, which is what the
Malawi government initially wanted to discuss. More generally, we tried to avoid use of the term
"conditionality” and to focus on the steps needed to achieve the shared vision.

Participation During Early Implementation
We tried to do a number of things to increase participation.

Mission staff took lots of field trips to talk to the farmers about their problems and successes.
(This facilitated our dialogue with government on issues and enabled us to give them positive
feedback.)

The mission supported a number of surveys to assess the impact of the program, some done by
our Malawian staff, some done by Bunda College. (These surveys expanded contact with potential
beneficiaries.)

A number of consultants who had been involved with the program from the outset continued to
foster participation. (The British consultant | mentioned earlier was particularly effective as an
intermediary and consensus-builder between different interest groups.)

The Ministry of Agriculture was heavily involved with monitoring and evaluation, especially at the
regional level where some of the Ministry's strongest supporters for the program were. (This
enhanced their commitment and stature and strengthened government of Malawi ownership.)

The studies component of the program was implemented by the Malawians, not USAID staff. This
included writing the scopes of work for those studies. (The Malawians said, "No donor has ever
asked us to do a scope of work. You guys have always done them for us." It took a little extra
time, but helped to build Malawian ownership.)

During the mid-term evaluation in February of 1993, as political change was underway in Malawi,
the evaluation team met with representatives from one of the major opposition parties, many of
whom were burley estate owners. The idea was to explore their views on the smallholder burley
program and to educate them on its poverty-alleviation potential.

Participation and Political Change

Malawi began to liberalize politically in late 1992. Today the country is dramatically different from
what it was in the late 1980s, when a few brave technocrats were willing to look critically at the
failures of the country's development policies. USAID's Agriculture Sector Assistance Program
was designed and early implementation took place in that difficult closed political environment.
Participation was consequently less than ideal. Nonetheless, it was not impossible. Even in
unreceptive environments, USAID can expand participation and host-country ownership through
such steps as surveys and studies, selection of consultants who can serve as bridges to the
various interest groups, the phasing of programs to maximize ownership (even if it means
shortening programs to cover only those areas for which there's real agreement), incorporating



studies and capacity- building during the initial phases of a program, taking advantage of studies
and surveys to create fora that bring multiple interest groups together, and making field trips,
listening, and being willing to change.

Participation can become much more comprehensive and effective as the political situation
matures. USAID Malawi is currently doing some exciting things in designing phase two of the ag
sector program. We may have achieved a six on the participation scale in 1991-1992. Because of
its extraordinary efforts to increase participation, USAID Malawi will have a far more effective
phase two of its ag sector program.

Improving Our Vision Through Participation
Roberta Mahoney

Malawi's policy reform appeared very simple. What could be more simple? Let farmers grow what
they want, how they want, sell it wherever they want--pretty straightforward. Our initial focus on
burley tobacco was even more simple and more direct: let them grow burley, let them grow it how
they want, let them sell it where they want. In retrospect, it appears to have been a sort of stroke-
of-the-pen reform, one that did not seem to require participation. But what appears simple in
retrospect can be difficult to see at the outset. | would like to comment very briefly on five lessons
that | learned in reflecting back on my experience in Malawi.

The first lesson is that participation is important at the outset so that the problem can be
adequately defined. In Malawi, participation brought all actors into defining the problem and
suggesting a remedy.

The second is that participation continues to be important as a program moves along the design-
to-implementation continuum. In our case, participation kept us on track and prevented us from
getting sidetracked with empty rule changes.

The third is that there are no real secrets to participation, just a whole lot of work. The techniques
of participation can be learned. It is important to keep focused on thinking through what is best
and what needs to be done, not on what is easiest. For example, we did not use Malawian
academics in the first of our studies because they were cheaper or closer. We used them
because they knew more about local conditions and issues and because they could speak the
local languages. We supplemented their skills as necessary. Contracting with a U.S. consulting
firm would have been easier, but the Malawian study team we used did a better job.

The fourth lesson concerns what about the Malawi experience in policy reform is important to its
replicability in other places. It is the unflinching commitment to people and to participation that we
who were involved in the design felt and that was expressed at all levels. The first level of that
commitment was expressed by the U.S. Congress, USAID, and the Bureau for Africa, through the
definition, articulation, and enactment of the Development Fund for Africa legislation. We were
committed to participation, and our mission director gave that commitment life. Participation
requires time, money, people to do the job, and an abiding respect for our host country
colleagues. The mission director has to send the signals that these activities are valued and that
those involved in the design have the resources necessary to do the job. The director may also
have to keep USAID Washington at arm's length, while the mission is trying to get the job done.

Finally, participation facilitates the ability to measure and to report on results. In our case, the
more we talked to people, the more we were able to express our objectives and to measure
progress in terms of real impact on real people. In our first year, incomes among small, rural
producers increased by over $4 million. By the end of the second year, more than 20,000 farm
families, over 100,000 people, who were affected by the program saw their cash incomes increase
dramatically, up some six- or sevenfold, from admittedly very low levels. We know that
smallholders earned more money, and we know that they spent it on school fees, on fertilizer, on
seeds, on bicycles, and on food because we spoke to them and they told us.

The future looks even brighter. Each year, the number of people participating in the program has
at least doubled. Momentum for the program and for agricultural and political reforms in general is



increasing. Soon, all one million farm families will be able to grow what they want, how they want,
and sell it as they see fit. Participation has been critical in helping us to realize this dream.

Lessons Learned from the IPC Project
Larry Cooley

Introducing participatory approaches to policy selection and implementation needs to be seen in
the context of a broader set of governance issues. If a donor is engaged in facilitating a process in
which people are coming together and speaking out actively, the government will begin to receive
demands from those sources. Thus, participation offers a chance to reinforce positive changes in
the way decisions are made and to increase the role of various populations in decision-making.

Real commitment to participatory approaches has fundamental implications not only for what is
done but how it is done. As development assistance people, we should be guided by the
Hippocratic Oath: above all, do no harm. There are a million opportunities along the way in
development assistance to contradict your message with your medium.

Nuts and Bolts of Participation

The following practical, hands-on experience gleaned from the experience of the Implementing
Policy Change (IPC) project is presented as a checklist or a menu of ideas that have worked
successfully in one or more places.

Better Political and Institutional Analysis

The IPC project has found two techniques for political and institutional analysis -- stakeholder
analysis and "political mapping"-- to be particularly useful in stimulating and focusing participation
in policy reform. There are, however, three levels of participation in the use of such tools. The first,
and the lowest level, is for a donor agency to do this kind of analysis to inform its own decision-
making -- better than nothing but less than we should aspire to. The second way is for a donor
agency to conduct studies to help host government leaders make their decisions in a more
informed manner. The third level, and the one to be aspired to, is helping host country people
conduct these studies themselves so that they themselves reach out to their stakeholders and
learn what it means to view policy change in a broader context than the one they're used to.

Collaborative Design

Like Roberta and Carol, we have observed that collaborative design not only provides a forum for
fostering consensus but also almost always increases the technical quality of the design. |
originally thought that we would trade technical quality for building consensus, but that has not
been our observation.

It's preferable, but not always possible, for collaborative design to be used, not just to inform a
donor program, but to look at a broad range of policies from the country's point of view. However,
because of the institutional or the political environment, it may be much more practical to begin
with a question like, "What should USAID be supporting in such and such an arena?" There's no
question about the legitimacy of USAID promoting a participatory process on that issue.

Redesigning the technical content of the reforms to make participation more feasible. An example
from the United States: with block grants or decentralized decision-making rather than categorical
programs that are centrally administered, the chance for involving a range of people in
implementation goes up by an order of magnitude. We have also observed that there are more
opportunities for participation during implementation than during the design stage. So if there is
initial resistance to involvement at the design stage, there's a second chance to influence
outcomes.

Capacity Building



There's been a lot of emphasis within USAID on looking for the "policy champion."” However,
policy issues are usually so complex that no individual can pull off the remediation of those
problems by him or herself. The country also needs to look, and we need to look with them, at the
capacity of institutions at all levels, inside and outside government, to do the jobs related to policy
reform: policy analysis, lobbying and advocacy, and sometimes basic institution building. In line
with this, donors need to make more use of local monitoring and evaluation, research, and
analysis.

Implementation As a Process, Not As an Event

During implementation, all kinds of learning goes on and bumps appear in the road. The notion
that implementation can be mapped out with certainty in the beginning is unrealistic. Participation
makes it necessary to be responsive to a range of interests that may or may not have been fully
understood at the outset. As a practical matter, this suggests the desirability of phased programs,
rolling designs, and flexibility.

Extensive Use of Workshops and Forums

We have found there's a particularly effective role for donor agencies in facilitating forums--
opportunities for people who don't normally get together to discuss things, or for people whose
positions tend to isolate them, to get input from a variety of sources.

Structural Solutions

Governments can be helped to establish formal or semi-formal mechanisms for consultation and
coordination such as policy implementation units. These units are typically attached either to the
state house or sometimes to the cabinet office. Their job is to work in a collaborative way across
ministries to promote participation in decision-making within the government, and then to reach
outside that arena to get input from other sources. To conclude, let me list a few lessons the IPC
project has learned in applying the ideas discussed above. Policy change that is imposed is very
unlikely to be implemented or sustained. It is striking how many ways a policy can be disrupted if
people are disposed to do so. Their ability to stop changes in policy through subtle means is
extraordinary.

Policy change is inherently threatening to public-sector actors, as are participatory approaches.
It's hard to manage, it has uncertain outcomes, and it produces new voices. We should do what
we can to reduce the threatening aspects of participation.

Meaningful participation is demand-driven from civil society as well as supply-led from government
channels. Many efforts to increase participation have focused on trying to increase either the
demand or the supply. What works best is to encourage both in tandem. Otherwise, what you
have is either the frustration of too much demand and no plausible supply mechanism, or a
government that is being asked to institute change for which there seems to be no pressure or
demand from its citizens.

It is possible to promote participatory approaches even under authoritarian regimes, if you are
sensitive to the implications of what you are doing. The range of options is smaller, however.
Participation, handled thoughtfully, can be quietly subversive. Addressing policy implementation
and technical issues in a participatory manner provides a model of a different way for decisions to
be made and implemented.

Skills in planning are required to do participation right, in addition to a lot of hard work.
Unfortunately, there are only a few people in developing countries who have been trained in
participatory approaches and process skills.

There is simply no one-size-fits-all in the participatory approach to policy reform. It must be
tailored to the circumstances.




Discussion Period

The following excerpts capture the principal themes raised during the discussion period.

Authoritarian Regimes--How Feasible is Participation?

Brian Atwood: "In the case of Malawi, am | right in saying that the intent was to provide some
permanence to the informal institutions that were being created through the participatory process?
In addition to the policy reform, the mission was trying to allow those new institutions to put down
some roots down."

Carol Peasley: "l strongly agree. As activities to open up an economic system occur, the political
system itself is affected. The networks and relationships that are created will continue over time."

Larry Cooley: "There is a big difference between the way participation is promoted in a transitional
state and the way it is done in a recalcitrant one. For example, who's sponsoring a public event or
forum is important. That can change as the political structures change. In one situation institutions
are being reinforced; in another, new models are being implanted."

Andy Sisson: "In Malawi one of the most effective things we did in promoting more associational
rights, and ultimately creating a better framework for participation, was withholding aid, particularly
balance-of-payments support. That is a very powerful statement, | believe."

Larry Cooley: "USAID can go further than | thought possible with the “insidious," or technical
approach, as long as it works in avenues least likely to be initially seen as political. The process
builds a certain momentum once it gets initiated, and manages to clear a number of hurdles. Even
if the issue that preoccupies a mission is the governance issue, it should not pick the most
political policy area to start in. The activities of the mission are less likely to be seen as
threatening if it is encouraging people to get together and express their interests about issue that
is less of an immediate threat to the entrenched powers. Since there are a whole range of policy
issues that one could start with, there's a lot to go on.

Frequently, by framing the issue a little bit larger and looking for agreement around basic
principles there are chances to do things that you couldn't otherwise do. The fora that Carol and
Roberta were talking about at Bunda College could have been seen as threatening by the
government if they had been perceived in governance terms."

Carol Peasley: "There are a lot of people, even in a repressive regime, who want to begin to talk
about things. USAID can play a facilitative role in giving them a chance."

Roberta Mahoney: "In Malawi, the government gave us an entree to talk about political issues by
stating that, in Malawi, people had enough food to eat and roofs over their heads even though that
contrasted completely with one's daily observations. So we in the donor community were able to
pose the question, "Why, if there's enough food, are people hungry?' This opened a forum for us
to discuss the divergence between what we were hearing and what we were seeing."”

Keeping Washington At Arm's Length

Joe Stepanek: "Sometimes Washington must be kept at arm's length, certainly in the special
sense of allowing time. The two-year money, the no-year money, is an important part of this.
Mission directors that are committed can also create the time. But this question of time is
interesting. In my experience in Tanzania, for instance, having spent 18 months designing the
family-planning program in a highly collegial manner, we found that we had in fact 18 months of
implementation under our belts when we finally signed, without having spent a dime of program
money."

Carol Peasley: "On the question of Washington-based constraints to participation, clearly one of
them is the issue of time: you have to obligate the funds by X date. Also, Washington can be too
directive in saying, "This is what you shall negotiate.' A third thing is delegation. Ours was a $50



million program for five years. We decided to reduce it to three years and $30 million, but we had
the authority to do it. Larry Saiers (DAA/AFR) came out to see what we were doing, concurred
with it, and we authorized it in the field. But it didn't get back into a system that chewed it up and
ended up being directive. (I'm embarrassed to say this because I've been part of that directive
process.)"

New Cultural Norms for USAID

Joe Stepanek: "It takes a mission director's leadership to create a culture in which participation is
the norm. All too often mission staff draft their papers, take them over to the Minister of Finance,
and basically say, “Sign it or lose it." That has never worked very well. Actual participation--1 think
that is something new. We've done it, but it has not been the rule. It has not been a part of the
culture of all our missions."

Communications from the E-Mail Bag
The following excerpts are taken from the many e-mail
comments sent in reaction to the forum.

Participation and Democratization

Anicca C. Jansen: "l spent some time in Malawi last fall and had the opportunity to attend a
SHARED-sponsored training of board members of newly formed NGOs. Participants seemed both
overwhelmed and excited by the possibilities that lay before them. It was clear that people were
disclosing experiences, including human rights abuses, that they had never discussed publicly
before. It was humbling to be a witness to the bravery that must be behind those disclosures and
incredibly exciting to see the way in which the economic development process, via networking and
local institution building, was fostering the democratic process. Let us keep in mind how
frightening democratization may be to the individuals involved. Imagine what it feels like to be a
Malawian buying her/his first opposition party newspaper."

Bob Charlick: "Some issues which | wish had been explored further regarding the use of the
Malawi case:

What does patrticipation mean in a society where meaningful autonomous civil society
organization is virtually impossible, and where there are on-going serious human rights
abuses targeted at perceived opponents? It is my understanding that these conditions were
substantially present in Banda's Malawi in 1991-92 when this activity commenced.

Is a “participatory' approach in which the U.S. government promotes consultation and
“participation' through the use of its own agents because Malawian farmers have such
limited freedom of association and expression, a sustainable one?

Does it make sense to characterize the ag sector policy reform process as one that can be
successful in an authoritarian society substantially because it is less political than dealing
with governance issues? What can be more political in Malawi than decisions on who gets
to grow and market the country's most important export crop, and whether elites controlling
estates will be able to continue dominating these processes?

If this was truly a politically sensitive issue, why did USAID and the other donors succeed in
achieving the desired policy reforms? Was it substantially due to the participatory nature of
the exercise, or to the threats of conditionality?

These questions seem to beg for answers before we reach the conclusion that the Malawi, or any
other particular case, is a “success story' which we should consider publicizing and perhaps
modeling."

Technical Assistance to Facilitate Process

Lee Ann Ross: "In Sri Lanka in 1988 USAID provided an advisor to help the government
undertake a food and nutrition strategy under a process whereby the Sri Lankans did all the work
themselves. No outsiders, no expert team jetting in with a cast of 20 delivering a strategy. | wrote



an article on this experience: "Collaborative Research for More Effective Foreign Assistance,"
World Development, Vol. 16, No. 2: 231-236 (1988)."

"It is a good example of our technical assistance being used to facilitate process rather than
provide substantive technical input. It was a lot of fun and very useful. Also very time consuming.
But we built process and institutions and the strategy was owned by those who created it, not by
USAID."

Staffing for Participation

Robert Young: "One possible barrier to participatory program implementation is the rapidity with
which USAID staff move about. On the participatory front, | suspect that to identify and understand
the best subsectors and tactics to use in promoting participatory sustainable development, it will
take a year or two for the employee to understand and establish strong links and working
relationships with appropriate individuals and institutions. This would be particularly so, if one is
concerned about problems, people and institutions beyond the capital! Then, to capitalize on and
work with those relationships and achieve significant impact, of course, will require substantially
more time."

Pirie Gall: "If you were head of training, and had about $50-100,000 per year to invest in USAID
staff to make them better participatory developers, what would you do? What skills would you
want people to have or strengthen? What knowledge would you want them to gain or augment?
What specific tools, techniques, or materials would you want people to learn about (this is about
specific content, not training techniques)? Would you focus on cross-cultural skills, facilitation
skills, listening-human interaction, analysis of survey data?"

Four Kinds of Participation

Robert Mitchell: "USAID has at least three and possibly four meanings for “participation”: It is (1) a
dependent variable that we are trying to produce (e.g., more participation in a cash economy or
higher voter turnout); (2) an independent variable that is a technique used to create consensus or
to manage the implementation of policies (such as IPC emphasizes); and (3) both an independent
and dependent variable that structures patterns and rates of participation more generally (the new
institutional economics) in ways supportive of USAID's strategies for sustainable development.
Finally, (4) generic institutional (participatory) and organizational development, in which creating a
sewing club is as important as a small factory, for it represents the creation of an independent
interest group participating in a society.

Rethinking Agency Objectives

Joe Lombardo: Participation, if truly implemented, negates the blueprint approach to development
programs. To the extent we posit specific sectoral outcomes, we will find ourselves manipulating
participation to gain support for our program. Once the process for true participation is started, the
final outcome in terms of problem definition, and proposed solutions cannot be specified in
advance. The resolution of this dilemma resides in how we define our mission as an agency."

"Policy reform programs have generally been couched in terms of specific measures to be
achieved. All this presupposes we have not only have the answer and it is reachable; but that
achievement of the target somehow solves the problem. However, we all know that the problems
never go away. Our own country is still grappling with the issues of health care, fiscal reform,
private sector v. public sector issues, governance issues (like term limits, public financing for
elections, etc.). The difference is that we believe (rightly or wrongly) that we have the wherewithal
to deal with the problems. We believe we can, on our own, debate and define the problem, devise
solutions, and implement them. | posit that we might view our mission in other countries as
assisting them to develop the capability to define problems, weigh alternatives, put together viable
programs to deal with manageable aspects of the issues, and to implement and evaluate these
programs.

"This view of USAID's mission would then be reflected in the kinds of objectives we wish to
monitor and report on for assessing the effectiveness of the Agency's program (participation,
inclusiveness of the process, openness of the society, development and implementation of viable



programs that address real issues, capacity of civil society to identify and articulate problems
requiring public sector assistance, etc.).

"Sectoral level achievements would still be accomplished inter alia through our financial, technical
assistance and training contributions to host country programs. But we would worry less about
whether we have standard indicators across all countries for measuring progress in agriculture or
education; by definition, the participatory process in each country will likely produce different
focuses.

"In sum, the goal of engaging in a participatory process to develop and implement assistance
programs requires a rethinking of the way we conceive of development problems and issues, and
the kinds of objectives we wish to focus on as an Agency."

The Participation Forum is a series of monthly noontime meetings for USAID personnel to explore
how to put into practice the Administrator's mandate to "build opportunities for participation into
the development processes in which we are involved" ("Statement of Principles on Participatory
Development,"November 16, 1993). Guest speakers from in and outside of USAID describe their
experiences and enter into a general discussion of the theme of the session. A summary of the
meeting is disseminated within USAID by E-mail, and readers are encouraged to engage in an E-
mail dialogue. E-mail should be directed to Diane La Voy. Printed copies of the Forum summaries
will be distributed to participants and attendees from outside of USAID and others interested in
participatory development.

April 21, 1994




The Participation Forum (No. 4)

Participation in Policy Reform, Continued

May 19, 1994

The fourth session of the Participation Forum once more addressed issues of bringing
participation into USAID support for policy reforms. This session emphasized a theme that has
been implicit in previous Forum sessions: the importance of learning from experience--not only
from "best practices" but also from less-than-successful cases. Larry Byrne, Assistant
Administrator for Management, set the stage for this with thoughts about risk-taking in a "change
culture." Terry Brown, Assistant to the Administrator for Policy and Program Coordination, and
formerly Mission Director, USAID/Guatemala, provided a self-critical look at USAID's support for
the Maya Biosphere Reserve Project in Guatemala. The audience offered ways in which this effort
might have been approached more successfully. This summary includes the essence of the
presentations, the lively discussion, and subsequent E-mail comments.

Diane La Voy,
Senior Policy Advisor for Participatory Development

Accepting Risk-Taking
Larry Byrne

I would take issue with the idea that some projects "succeed" and some "fail." It depends on our
perspective and approach to risk. A true "failure" occurs when we try something, it doesn't work,
but we continue to try it again and again. If we at USAID take the scientific experimenter's
approach, we will learn from experience. A "change culture" accepts and assumes risk-taking.

Let me give a classic example of this risk-taking approach. 3M originally created a product that
almost all of you have in your office: those little yellow post-it notes. Post-it notes grew out of
failed experiments 3M was conducting to develop a heavy bonding glue. But 3M took the failed
bonding glue and came up with the sticky note idea. From that, the company created a whole new
product line.

3M management believes that a significant segment, at least 25 percent, of their profit five years
from today will be generated from still-to-be-created products. They don't know what those
products will be. Their system rewards risk-taking because "success" includes either producing a
new product or finding out what won't work. The people who produced the post-it product included
the bright guy who thought of it and all the people who had worked on the failed bonding glue
tests. They all got bonuses.

As long as we continue to learn and use what we learn, taking risks is a valuable tool. It's only if
we don't use what we learn that we fail. This concept of success and failure allows people a much
greater amount of flexibility to take risks, to see options, and to do things a different way.

Two Views of Participation

Terry Brown



The area known as the Pet in the north of Guatemala is one of the largest repositories of germ
plasm in the world. In the last 10 years or so, there's been about a 10-fold increase in the
population in that part of Guatemala, a large outmigration from the highlands. Currently some
250,000 to 300,000 people live in the Pet. The land is extremely stressed, even though much
larger numbers of people lived in that region at the height of the Mayan civilization.

The Pet bio-reserve is 1.5 million hectares in size, an area about the size of El Salvador. It's
mostly savannah or tropical forest. The nutrient content of the soil is very poor, better for trees
than for anything else. The current rate of deforestation is such that, if it is not checked, within
about 30 years, most of the natural forest will disappear. The economy is characterized by slash-
and-burn agriculture, which rapidly turns into extensive cattle grazing. The traditional products of
the area are chicle; xate (a fern used for floral arrangements); and allspice. There's also extensive
logging, both legal and illegal, and an extensive illegal trade in archaeological artifacts. In general,
the area of the Pet is Guatemala's wild west. The only real control is through the military; civilian
governmental institutions are just beginning to establish themselves.

The program that USAID put forward focused on providing communities with economic
alternatives more compatible with the natural forest resource base and with the biosphere reserve
status. We approached the project not simply in terms of saving the trees, but in terms of striking
a balance between economic activity and preservation of the natural resource.

It was a $22 million project signed in 1990. USAID's share was $10.5 million, the government of
Guatemala about $7.5 million, and U.S. NGOs about $4 million. The original planning included
some very important and experienced U.S. NGOs: the Nature Conservancy, Conservation
International, and Rodale.

The project intended to work with the public sector to establish a sustainable management system
for the reserve through the National Commission for Protected Areas, called CONAP. Also we
would work with communities to develop alternative sources of income and we would support
environmental education in the area. From the beginning, it was clear that it was a people project.
If we did not change the way in which people lived and dealt with their environment, the project
could not succeed.

Setting the Policy Framework

In 1989 to 1990, prior to my arrival, the mission attempted to establish a national political
commitment to the program. President Marco Vinicio Cerezo, the first democratically elected
president in Guatemala since the early 1950s, modeled himself as an environmental president
and supported the project. Mission staff worked with the Guatemalan legislature and had three
major pieces of legislation approved: the Biosphere Reserve Law, which established the Maya
Biosphere Reserve; the Protected Areas Law, which created our major counterpart, CONAP, a
national system that established basic authorities and rules for protected areas; and a forestry
law, which attempted for the first time to put forestry management and control into the hands of a
licensing authority in the Ministry of Agriculture. The mission received significant support from
Guatemalan and U.S. NGOs during this period.

Thus, when the project began, mission staff felt they had established a national mandate for the
program with strong political leadership behind it. The project was going to change the way things
were done in the Pet, but it would not be easy.

Program Design and Development

During project paper development, USAID held extensive discussions with the people in the
communities about their interests and needs. In terms of project development, it was probably one
of the most extensive dialogues that | had seen. My staff traveled widely in the Pet and knew it
better than almost anyone else in Guatemala, including most of the folks living there. | am sure
that my project manager could easily have been elected governor of the Pet. Also, the leadership
of the Guatemalan environmental and public sectors participated in project design. A number of
U.S. PVOs were involved in those project design discussions, although they lacked counterparts
in the Pet. Guatemalan NGOs had little or no presence there.



So we had supporters, but we also faced strong entrenched resistance. Loggers, both legal and
illegal, and "informal" archaeologists, as | would call them, had no interest whatsoever in the
government's establishing control in the reserve area. It was an area without any sort of authority
beyond the Guatemalan military.

Initial Stages of the Project

During the implementation phase, we carried out a competitive grant process to secure the
participation of U.S. NGOs. We in the mission felt that since the project was basically focused on
people, it should use mechanisms that would get to people. The public sector certainly was not a
way to do that, and the Guatemalan NGO community was very small.

Eventually, three major NGOs participated: CARE, Conservation International, and the Nature
Conservancy. They agreed to put up about one dollar for every two dollars of USAID funds. We
required that each of them would establish a presence in the Pet, which was not easy. It's a very
difficult place to live and work. CARE and Conservation International particularly were focused on
community-level activities, on getting communities to buy into the process, identify problems at the
community level, and work together on solutions.

NGO involvement on the ground in the Pet was one way to decentralize management of the
program. The major Guatemalan counterpart, CONAP, also decentralized its management. By
December of 1992 CONAP had about 150 or 200 folks working in the area, mostly Peteneros,
people from that area.

We felt we had strong political support. The governor certainly supported the program, along with
a number of mayors. The military, at least in a leadership sense, also was supporting the program,
or at least not putting up any major resistance.

We worked a lot on balancing stakeholder interests--sawmill owners, loggers, the tourism
industry, xate and chicle harvesters, and farmers and the people moving into the area-- helping
them to understand that we were in favor of the reasonable, sustainable use of the forest resource
and did not plan to shut them out entirely.

The program, as initially designed and implemented, had a very strong participation focus
because we were most concerned about change in the way people behaved, within a policy
environment which had been set before the project was established.

Taking a Second Look

As implementation progressed we found that we had not achieved what we thought we had in the
area of participation. Our most important lesson was realizing that the project was not a
technically focused project. It really was a political project. It was not a project about trees, but
about the distribution of political and economic power.

By December of 1992, some major issues threatened the very life of the project. In three days the
legislature essentially legalized illegal logging. The Forestry Service of Ministry of Agriculture was
using its licensing authority not to control lumbering, but to raise revenue. There was a direct
relationship between the Forestry Service presence and deforestation. CONAP representatives in
the Pet had been attacked and beaten in one instance, probably with participation by the military,
and a number of the CONAP employees working in the area had not been paid. Mayors were
protesting their perceived loss of control. And while the project was having significant micro-
successes, particularly in working with communities, it appeared to be facing a macro-disaster. In
other words, the project was not affecting the deforestation of the area.

At the national level, the problem with our approach was that the support we had developed was
extremely narrow and largely confined to Guatemala City. The legislature was nonrepresentative.
Votes were for sale. There was a lot of balancing of interests and trading off of favors.

So we in USAID were confusing mandate with the appearance of mandate. While we had the



support of a very small number of influential people--visionaries--we had no clear national
mandate. Our political support was compromised.

We had consulted extensively with the people in the Pet, but it was all USAID. As | said, my staff
and a few contractors had spent a great deal of time in the Pet. What was missing was the
Guatemalan side of the equation. Although we developed a program that effectively took
community concerns into account, the solutions we devised were based on our interpretations of
their reality.

The planning process tended to be relatively isolated and leadership focused. We were very
dependent on a very small number of people on the Guatemalan side who were subject to being
swayed by competing visions of the project; some saw it as an environmental protection project,
others as an economic resource project.

Another factor in the planning process was USAID's strong desire to do this project. AID-
Washington wanted us to do it, the U.S. PVO community wanted us to do it, and the mission
wanted to do it. Given the USAID project framework, certain decisions and time frames preclude
greater participation, especially for projects viewed so favorably on the USAID side.

The year between the initial signing of the project and implementation led to a certain
demoralization. It was too lengthy. The competitive grant process is lengthy, frustrating for all
concerned. Add to that the time it takes to mobilize resources and put them in place once the
grants are awarded. There was a long delay, and USAID had no clear counterparts working in the
area. That led to the perception, especially in the Pet, that nothing was happening. Unfortunately
the Pet was only too familiar with a lot of planning and nothing ever happening.

Management decentralization was ineffective. CONAP leadership changed five times in the Pet
and three times in Guatemala City. Decentralization of resources was also ineffective. It was
difficult to force resources through the funnel from Guatemala City up into the Pet. We could
never persuade Guatemalan leadership in the capital city to focus on the Pet, to get out there
themselves, to be part of the project. Again, USAID staff tended to be the ones who were
engaged, to bridge the gap.

In terms of balancing stakeholder interests, there was a significant mobilization of opposition
forces as the project began to look like it might be successful. For example, the passage of the
Logging Extraction Law | mentioned earlier totally undermined our efforts. And in the absence of a
Guatemalan political arena to play out these conflicts of interests, we in USAID found ourselves
trying to balance stakeholder interests.

The basic question was, whose reform project was this? Was it really ours, or was it theirs? Did
we care too much? Did we push the project farther and faster than we should have? In our haste
to obligate funds and to get going on a project "everyone wanted," did we fail to understand and
identify the political dynamics of the situation? And were we too focused on micro successes and
not focused enough on really achieving the broader elements of the program?

Discussion Session

Diane La Voy: We count on all of you to provide the rest of the program. | would like the audience
to consider the question: What could USAID have done differently?

Terry Brown has laid out very interestingly a case that looked good but wasn't quite as good as it
looked initially. If that sounds familiar to you, we would like to hear your suggestions.

Working for a Consensus Among Donors

Tobey Pierce: From your presentation, | conclude that the community participation part seems to
have gone well, but the public sector seems to be where the problem lies. In other countries
where we've had success on the ground but have been hampered by lack of public policy will,



we've worked on donor coordination. The idea is to develop a powerful consensus among
government donors and NGOs. It would seem that if the World Bank, the Inter-American
Development Bank, and the other bilaterals had all said the same thing, that approach might have
had some promise.

Developing Broader-Based Constituencies

Terry Brown: Although there were not many donors actively involved in Guatemala, the concept of
developing broader-based constituencies and taking experience on the ground and applying it
back to the political level is extremely important. Initially the project tended to be technically
focused. We needed to understand the nature of the political issues in the Pet and to deal with the
issue of the military. The United States had cut off military assistance to Guatemala, so it was
difficult for us to get support for the program from the military. We might have attempted to
mobilize political support in Guatemala City by increasing the visibility of certain issues and
concerns. The president was trying to use an environmental cover: we might have been able to
use the threat of his being embarrassed by public sector failures to make key changes.

Building Guatemalan Capacity to Press for Policy Change

Jeanne North: | think that your ultimate objective in Guatemala was to promote a process in which
not only the USAID people but also interested people in the country would learn about the
province, a process in which the nongovernmental people would impact positively on the
government and vice versa. It seems to me that looking for opportunities to start such a process
would be one thing to do early on.

Pairing with Counterparts

Jim Nations: As a representative of Conservation International, one of the PVOs involved in the
project, | would make three recommendations for improving the process next time. First, during
the initial planning, USAID brought in a team of 17 specialists from the United States. If each of
those specialists had had a Guatemalan counterpart, the planning team would have been a
"duplicated" process. As it was, some Guatemalans felt as if the ultimate design was produced by
USAID alone.

Seeking Consistency Among Policies

Second, the rest of U.S. policy and other institutions' policies should be brought into sync with
USAID's policies. The same might be said for multilateral agencies. For example, the United
Nations High Commissioner for Refugees is currently trying to relocate Guatemalan refugees from
Mexico in the middle of the national parks of the Maya Biosphere Reserve. That's not in the
interest of the refugees, of Guatemala, or of Central America as a whole.

Countering Special Interests Through Information Campaigns

The third point is that the local people, the rural families most directly affected by natural resource
use and by the project, are the project's strongest supporters. The people who resist change are
those whose livelihoods are threatened by the success of the project. That includes some in the
military who are involved in illegal timber, wildlife, and archaeological trade and drug running and
the loggers and large landowners, who are more interested in cattle ranching than in the
conservation of tropical forests. One way to counter these special interests is to increase the
spread of information among the local population. The analogy is that when the lights go on, the
rats tend to scurry. In this case, information is the light that we need to spread among the rural
population of the Maya Biosphere Reserve.

Involving All Concerned Sectors

Joan Gooden: From what | knew about this project, three sectors seem not actively involved:
municipal governments, the military, and the church. | was just in the area and our conversations
with mayors and auxiliary mayors confirmed our impression that they were not engaged.



As for the military, | realize that finding a way for them to participate is a real challenge, not just in
Guatemala, but in many countries, and particularly in Latin America. When | got back from my
field trip, the deputy director of the mission told me that the mission was working with the Strategic
Studies Institute, where both military and civilians are taking a course that includes an
environmental component. This might be a step towards helping the military figure out how to play
another role in society.

The third sector is the church, and not just the Catholic Church. Clearly the evangelicals have
been champion organizers in the Pet. It seems to me their involvement would be important
because of the influence they have. | would be interested in your reactions to these observations.

Terry Brown: Your comments are very interesting. | guess | would say that what the project lacked
from the beginning was a good stakeholder analysis. For example, one of the things that we
eventually did but could have done earlier was to shift $100,000 of the $200,000 small grants fund
for communities from the highlands to the Pet. That gave the mayors some small resources
($5,000 to $10,000) to deal with. That was a very low- cost way to give the municipal governments
some stake in the project. The military was a key target audience, but we focused on them very
late.

Lack of counterparts or an indigenous presence in that area continued to haunt the project. One of
the NGOs now is trying to establish a Guatemalan counterpart organization. But it is still too much
us and not enough of them, except at the community level.

Being Open to Reformulation of the Problem

Frank Method: What | found most telling about this case were your remarks about how much you
and Washington and other influential people wanted this project. Two observations about this.
One, the lesson that | heard in the discussion of the Malawi experience as recounted in the April
Forum was that participation focused on defining the problem and led to a reformulation of the
problem as originally defined by USAID.

Second, | liked what Larry Byrne said about managing with a degree of tolerance for risk and
learning from the process, but the analogies that he drew with 3M and others that work with an
awareness that they don't know today what products they will be producing five years from now
doesn't apply to what we're doing in USAID. In this Maya Biosphere project the mission did not
really have the option of following the lead if participation had led to the formulation of a different
problem or to some activity in the Pet that put some other priority ahead of deforestation
abatement.

Allowing Time for Democratic Processes to Take Root

Brian Housefield: I'm from the Nature Conservancy and, like Jim Nations, | have been with this
project since the beginning. It is important to keep in mind that the Maya Biosphere Reserve is
part of a much larger contiguous forest that spans three nations. Five years ago, when we began
this process, throughout Central America and in much of Mexico, democracy was only a glimmer
in some people's eyes. Today, thanks partly to USAID, the area is gradually democratizing. When
Cerezo's government came in, USAID grasped an opportunity to set aside a large conservation
area and perhaps moved a little bit too fast in terms of local community participation. However,
with democracy just coming back in after 30 years of dictatorship, there weren't any social
institutions that we could call democratic. Democracy is a learning process that has to occur at
both the community level and at the highest levels in government. The Guatemalans working on
this project are beginning to understand that they can actually stand up and voice an opinion at a
public forum without fear.

The important lesson here for USAID is continuity of effort. Life of project and moving a lot of
money fast and success in terms of dollars spent have very little to do with success on the
ground.

Terry Brown: | agree that we tend to get trapped in project frameworks. One of the advantages of
strategic planning is that we may be able to get longer-term commitments around broader



objectives and to shift resources as we learn from our successes and failures. The project in the
Pet is not a six-year activity; it's a much longer process than that.

Assuring the Participation of Women

Jenna Luche: It's unclear to me how gender roles or responsibilities are reflected in participation
at the community level.

Terry Brown: Conservation International, in its work on economic issues, has adopted a family-
based approach, with the emphasis on roles within families and economic opportunities for
females. Thus the project clearly addresses gender issues. From that perspective the project is
one of the most effective that I've seen in Guatemala.

Working with Local Governments

Mike Gallavan: | just want to address one of the dozens of interesting issues your presentation
raised: the unreliability of bureaucratic counterparts. The obvious point is that they tend to come
and go quite rapidly. Given the near universality of that phenomenon and the transition to
democracy, | think we in USAID need to rethink what a counterpart is. Perhaps elected officials at
the local level could be considered counterparts. By its nature, a project like the Maya Biosphere
Reserve goes to a certain part of the country, and we could look for the most promising elected
officials or local governments there to work with. These officials are in office for a longer period
than most of our central bureaucratic counterparts are, and, because they usually live in the
project area, they have a commitment to it that central bureaucrats, who come from the national
capitals, seldom have.

Terry Brown: As a direct result of experience in two projects--this one as well as a 10-year activity
in watershed management--we in USAID Guatemala gave up on the public sector. We looked at
natural resources as an objective rather than a project, for a year, trying to figure out
bureaucratically how to avoid national structures and go to the community level, specifically
mayors and community councils. We got ourselves so wrapped around accountability issues that,
in frustration, we chose another model, which was using a U.S. PVO structure to get to the
community level. | think USAID needs an instrument, or point of access, that will make it possible
for us to engage fully, especially at the community level and especially through political structures.

Bringing Stakeholders Together to Resolve Issues

Ken Schofield: Were there any organizations or people in the Pet that could have the power of
convocation to bring the stakeholders together to talk about some of the political issues involved?

Terry Brown: Attempts were made, but the most difficult stakeholders either did not attend or were
not interested. One of the most corrupt legislators in the Guatemalan Congress was from the Pet.
He was the one who proposed the law that if a tree had been cut, it could be extracted from the
forest without a license. So the chain saw sales in the Pet skyrocketed. The military and the
logging interests were probably the two most serious stakeholders. It was difficult to get access to
them, especially for a non-Guatemalan. Furthermore, participation has up until just recently been
discouraged in Guatemala. In the early 1980s, especially in rural areas, assuming a leadership
role was a death sentence. That mentality of repression still continued. The situation was even
worse in the Pet, because until the Cerezo government, it had been a military reserve with no
civilian institutions at all.

Getting Local Talent Involved

Diana Putman: In some countries USAID has moved beyond reliance on the public sector by
using local talent throughout the design, planning, and implementation process. In Tunisia, we
discovered that even when the local talent didn't help very much in writing up a report or getting
paper work done, getting them interested and on board meant that a much broader batch of
people heard about what was going on. Also, continuing to use these consultants built up local
expertise. When USAID left Tunisia, it left behind a cadre of local consultants that continued to
work with other donors and to spread the philosophy of participation and working on the social



side of things. Does that kind of talent exist in Guatemala?

Terry Brown: Your point is very well taken in differentiating between local capacity to write our
pieces of paper and local capacity to manage and carry out programs.

The (U.S.) NGOs have been relatively successful in identifying people in the Pet to work on the
programs. But they were less successful in identifying counterparts that could bridge the resource
gap between Guatemala City and the Pet.

Focusing More on the Demand Side in Natural Resources Policy

: Did you consider working on the demand side rather than the supply side in
addressing the question of a national forestry policy? For example, West Africa is faced with
Europe's year 2000 requirement that imported products be "green." In one instance USAID
approached protection of the West African tropical forest by helping an association of sawmill
operators to meet the requirements of the year 2000. Guatemala is very different, but it still may
be possible to look downstream at who is using the forestry projects.

Terry Brown: At least one Guatemalan furniture manufacturer was basing his business on
certifying that any wood used came from a cultivated rather than a natural forest. So | think more
of a demand approach might be taken. On the other hand, based on earlier policies, USAID
Guatemala financed a sawmill about four years ago, the biggest sawmill in the Pet, thus creating a
problem for ourselves in the Maya Biosphere Reserve project.

Strengthening Social Science Analysis

Diane La Voy: These comments and suggestions will give us all a lot to think about, but | notice
that we may be coming up short when it comes to suggesting how to deal with the difficult issues
of the military. We're faced with the question of how to promote policy change where the military,
though not as actively repressive as they once were, are still feared.

Christina Schoux: I'm just struck by how many of the problems of the project were related to
participation and stakeholder issues, and wonder if we have gotten away too far from what we
used to call social soundness analysis. | worry that, as USAID looks at diminishing some of its
project design requirements, we might be in danger of throwing the baby out with the bath water.
As we look at projects in democracy, micro enterprise, health, environment, and so forth,
sociopolitical analyses need to be rethought and brought back into greater prominence.

Terry Brown: | went back to the project paper to look at the technical and social analysis and
found that there wasn't a word about these kinds of issues--not that they weren't in the heads of
the people who put this together.

Guatemala wasn't a small mission, but we had only one U.S. direct hire, a PASA, and a
Guatemalan professional working on the project. They were so wrapped up in doing the kind of
work that contractors can't do on the process side of the program and establishing the linkage
between the community and Guatemala City, that they did not have time to conduct a
sociopolitical analysis. They were frustrated by not having the time to be more effective in that
area. USAID missions are not staffed to look at the behavioral dimensions of what we're doing.
Our two direct hires found themselves totally stressed out because of the extensive traveling in
the Pet and USAID bureaucratic requirements.

Communications from the E-Mail Bag

The following excerpts are taken from the many e-mail comments received. Several took their cue
from Terry Brown by examining some USAID experiences and perceptions with a critical eye.

Lessons from Policy Reforms in Tunisia, Sri Lanka, Bangladesh,
and Cameroon



Tim Miller: Last year we did a study through the ISPAN Project called "Contrasting Approaches for
Water Policy Development in Tunisia and Sri Lanka." We wanted to find out how successful each
policy effort had been and what went right and what went wrong. As it turned out the effort in
Tunisia had far more immediate success than the one in Sri Lanka. Reviewers thought the effort
in Sri Lanka might have a payoff in the longer term and, in this regard, we have just been informed
by USAID/Colombo that some of the recommendations have found their way into recent
legislation.

The objective in Tunisia was to develop and implement a national strategy (Action Plan) for
forming and monitoring viable water users associations. Over the longer term, these structures
would serve as institutional bases for locally initiated community-development activities. Some
features of the experience were: occurred within an appropriate macroeconomic and legal
framework; based on replicable field-tested models; all major parties viewed policy changes as
desirable and the implementation process generated no significant group of "losers"; process
directed by a core of well-trained, experienced, and motivated Government of Tunisia officials;
process designed to be iterative, flexible, and consultative; other major donors actively supported
the process.

Dick Brown: Policy reforms are successful if they have clients within the Government who need
and can use the policy analysis -- and the recommendations serve their development objectives
(and often their political needs) in a timely manner.

Failures are usually attributable to being "externally driven" policy changes (often by donor
agencies), having insufficient support or will within the Government (“ownership"), lacking
sufficient analysis to make the economic (and political) arguments, not being timely, or being
presented inappropriately (using a two by four rather than a velvet glove).

Failures are also relative. We conducted in Sri Lanka a particularly difficult policy change relating
to participatory management of irrigation systems. The exercise involved numerous studies and
periodic workshops with the senior-most policy makers from the "competing" ministries. Through
this gradual process we were able to successfully achieve a high degree of consensus amongst
the participants. We had intended that this would lead to legislation in late 1991. The Government
found it difficult to approve the "large pill" but most of the participants saw the value of the
approach and without legislation began to move to implement many of the exercise's
recommendations. | just received word from the Mission and the primary Government policy
makers that legislation will be approved by the cabinet next week. The policy reform effort has
produced a change in irrigation management as well as in promulgation of new law.

Keep up the good work. You have successfully established "participation” as an important part of
the Mission (and Agency) lexicon. And while | believe we were already doing quite a good job
before intuitively, we now make it an explicit part of our design and implementation process.

Frank Young: What essential lessons have we learned from doing "policy reform" in Bangladesh?

Itis a long-term process. Effective policy reform takes a decade, even longer to assure
institutional commitment and sustainability. It takes this long because policy reform means
building alliances with senior policy makers and bureaucrats at the operational level who
share the same reform agenda. These alliances must evolve into networks which stretch
outside of government into private interest groups so that policy change is transparent and
accountable.

Policy reform and change are not linear. One has to expect recidivism and even failure for
a while. This is because entrenched groups don't give up easily. Donor coordination is
important, but the strategy has to be how to strengthen the alliances and networks we are
nurturing.

Policy reform FAILS if it doesn't have a clear vision of who in society it is benefiting, and
why. Unless the benefit stream of reform is identified and pursued, the reform program will
lose power. Here risk-taking is important. Beneficiaries, however, must understand the
risks they take as well.

Effective policy dialogue must be between equals (partnership). Both donors and host
country organizations (public and private) must bring legitimate interests to the table and
deal from respective positions of strength. The process is, after all, negotiation.



USAID, in many cases, can play only a catalytic role. This role focuses sympathetic quarters in
society and our donor colleagues on the essential issues and brings the technical expertise to
bear to analyze and surface major issues and alternatives. In this sense, achievements are not
ours alone, but then if building effective alliances and networks is a critical ingredient to
sustainable reform, this is the way it should be.

David Eckerson: Policy change that works depends on a lot of things going right at the right time,
or a lot of things going wrong at the right time. We, as outsiders, can catalyze the process, but not
lead or direct it.

In Cameroon, when the GOC integrated nutrition into their five-year development plan, the most
critical element was the interpersonal dynamic of committed people (who were friends) guiding a
process to make life better for others in need.

Recognizing Politics in Development

Anonymous Correspondent: | had a 5-year tour in Egypt during the last years of Sadat's tenure
and the first of Mubarak's. Egypt's status as an important ESF country created some unique
problems. The Egyptians knew we had obligation targets and that the country was a State
Department program. USAID staff members were much respected by our counterparts, but the
history of the program taught the counterparts that they could largely ignore us on policy issues.

These initial conditions encouraged USAID to adopt a narrow technical perspective on its
programs. USAID/Egypt was similar to other countries in which | served, in that Mission staff dealt
with their counterparts primarily as technicians rather than (also) as politicians. This perspective
was easier to adopt in Egypt because only two or three ministers had independent power bases;
the others were technicians.

As policy issues assumed greater visibility (in large part through the World Bank and IMF), USAID
discovered it lacked policy-dialogue counterparts -- that is, mainline ministries didn't have market-
oriented economists. This awareness led to a Ph.D.-generating program managed by the Minister
of Administrative Reform (Egypt's OPM), which seems to have been based on the questionable
assumption that a reform mafia would be created within key ministries and that these technicians
could, qua technicians, effect significant reforms. This apolitical perspective also seemed to
assume that the (American-Ph.D.) Minister in charge of the program would adopt a narrow
technical approach to the abundant resources provided him. Instead, | believe this minister used
USAID's resources to build his own political base, as he had lots of favors to dispense. The
Minister's goodies were primarily graduate fellowships and the larger training program included in
this single project package.

I think AID would (and will) do better if we recognize that development is a political issue and that
our counterparts stand in different positions on the map of political power and influence. If we are
going to reward counterparts with disposable "project” resources, let's at least reward those who
can make a policy difference.

Later, | served in two countries where my responsibilities led to work with counterparts in their role
as politicians in ways that affected economic development. In both countries, we were able to help
change the political system by building mechanisms and structures that allowed political opening,
accountability and transparency. My ambassadors in both countries were supportive of this
approach.

Perhaps the least we can do is to require Missions to politically map their countries, to relate
projects and programs to this map, and to justify approaches to policy dialogue and reform
according to the map.

Finally, it is normal for the Ambassador to restrict contacts with the PM, President, and (in some
instances) the legislature to the Ambassador himself/herself. Recognizing that policy reform is a
political process and issue, this division of privileges between State and AID warrants review and
change. We may have created a structure that severely inhibits successful policy dialogue and
reform.



The Learning Organization

Frank Method: It is true that USAID is reorganizing to manage differently, and that the
management culture of USAID is becoming more open to learning from experience and more able
to make mid-course corrections in the process. | do not think that we are creating either an
organization structure or a management culture which is open to learning about new products or
taking on new challenges.

My view reflects a particular frustration with the difficulty of getting adequate attention to issues of
children and child development (which get buried and marginalized because they require non-
standard and multi-sector approaches and do not yield easily to vertical reporting and
management structures) and to issues of education and human capacity development (which are
cross-cutting in nature with multiple external benefits and which therefore are not fully captured in
any one of the new conceptual or organizational boxes of the sustainable development
strategies). However, it also reflects a more general concern that the new organization is under-
investing in research and analysis (not just evaluation and monitoring), is not sufficiently
interactive with other organizations and agencies working on related topics, has not yet created
forums in which new technical possibilities (not just management options and process changes)
can be discussed seriously, and has not absorbed the lessons from the corporate community of
what it means to be a learning organization engaged in continuous improvement and continuous
product development.

Toni Christiansen-Wagner: A major way USAID can learn from our experiences is through the use
of better communications about what has worked and what hasn't. Many times our experiences
are shared within a Bureau but not within the Agency. The old bureaucratic structure made it
difficult, if not impossible, to share experiences; but as in the case of demobilization and
reconstruction efforts, we should do a better job of sharing information in the form of lessons
learned so that we can plan programs that may have a higher success rate. We should also think
of ways to exchange information with other donors on topics of interest and their experience in
dealing with them.

William Miner: Until the last session of the Participation Forum, all that | had heard about Terry
Brown's experience in Guatemala with promoting and leading the participatory approach to
development program design and implementation had been extremely positive and laudatory.
Thus, it was quite an eye- opener to hear his retrospective presentation. The shortcomings and
the possible explanations thereof were not startling or unusual; in fact, they sounded rather
familiar.

I applaud him and you for the presentation. The Agency finds it difficult to look at the past, even
more so if there is not a success story to tell.

The Participation Forum is a series of monthly noontime meetings for USAID personnel to explore
how to put into practice the Administrator's mandate to "build opportunities for participation into
the development processes in which we are involved" ("Statement of Principles on Participatory
Development,"November 16, 1993). Guest speakers from in and outside of USAID describe their
experiences and enter into a general discussion of the theme of the session. A summary of the
meeting is disseminated within USAID by E-mail, and readers are encouraged to engage in an E-
mail dialogue. E-mail should be directed to Diane La Voy. Printed copies of the Forum summaries
will be distributed to participants and attendees from outside of USAID and others interested in
participatory development.
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The Participation Forum (No. 5)

Breathing New Life into Old Projects

June 16, 1994

The stories told by the two presenters at the fifth session of the Participation Forum began
similarly: health projects whose evaluations showed a lack of "ownership" by the host government
and local communities. Barbara Sandoval, former Mission Director in Belize and future Mission
Director in Ghana, spoke about Belize's successful effort to realign a community-level program
that had achieved its numerical targets but had not built an institutional foundation. Stella Goings,
a physician specializing in public health and infectious diseases at Johns Hopkins University who
has been seconded to the USAID staff in Nigeria through the Quality Assurance Project,
described how participation was used to redesign two large health projects.

Ramon Daubon, Deputy Assistant Administrator for the Bureau for Latin America and the
Caribbean, kicked off the session. The presentations were followed by a lively question and
answer session.

Diane La Voy,
Senior Policy Advisor for Participatory Development

Sustainability and Participation

Ramon Daubon

What attracted me to come to USAID was the agency's emphasis on sustainable development
and the notion that development cannot be sustainable unless host country citizens are committed
to it and engaged and vested in it. USAID's Strategies for Sustainable Development says
"Development is 'sustainable’ when it permanently enhances the capacity of a society to improve
its quality of life." That's what we do. We don't do projects; we make communities better able to
deal with their own problems.

Building the notion of participation into projects is probably the greatest contribution USAID can
make to the countries we work in. Citizens may patrticipate directly in the design and
implementation of projects. But their engagement does not end there. Even in large infrastructure
projects, citizens must be engaged in fundamental decision-making and priority setting. They may
not be engaged in the design and siting of a bridge, but they should be involved in decisions about
whether or not it makes sense to have a bridge at all. Every project has an opportunity cost: the
money, human resources, and good will could have been invested in something else.

| believe that participation is indispensable to development, but | wonder to what extent the
expectation of measurable results conflicts with the leeway that is indispensable to program
participation. Measurable results, by their nature, need to be consequent and orderly; whereas
democracy is unpredictable and messy.

Based on the few field visits I've been able to make, | believe that USAID mission personnel
appreciate the essential role of participation. They are eager to learn more about how to program
participation in specific activities and they wonder if Washington will give them the room to do it.




Getting Down to Basics in Belize
Barbara Sandoval

Belize is an extremely small country with a population of only 200,000, although culturally it's very
diverse. USAID started there in 1983 with some very broad-based interventions and will be closing
out in September 1996. Overall we can count it as a major success for the agency.

The "Increased Productivity Through Better Health" project, or IPTBH, began in March 1985. Its
original purpose was to assist in malaria and dengue control and to expand water and sanitation
in rural areas. A 1989 evaluation of the project found that, while USAID and the government of
Belize had achieved our numerical targets (number of latrines built, houses sprayed, health
education messages delivered) the project did not appear to have built an institutional foundation,
sense of ownership, or lasting impact.

The Ministry of Health and the Ministry of Natural Resources had both done all the things they
were supposed to do under the project but had not done much in terms of community
development. Instead of just finishing the project and ending our work in the health sector, we
decided to see what we could do in the very last year of this project to make its impact as long-
lasting as possible.

Revamping the Project

We took steps to switch our approach. We contracted with the Water and Sanitation for Health
(WASH) and the Vector Biology and Control (VBC) projects for assistance in planning
interventions with the people who were our colleagues, our clients. The first step was for those
who were responsible for the implementation of the project to define the problem. These were
mid-level people: the directors of health education, primary health care, vector control, water
supply and sanitation. The two-day problem definition meeting for these people was very tense.
They didn't know quite what was expected of them, and we in the mission didn't know quite what
was going to come out of it. In the end they defined two major problems. One was their
dysfunctional bureaucratic structure. The other was poor communication--downwards, upwards,
sideways. District teams did not go to the communities; the central level did not support the district
teams; health education consisted merely of canned talks; and there were no linkages among the
volunteers and committees working at the community level on separate issues.

After defining the problems, they went out and gathered data to clarify the problems further and to
identify the next steps. They sought to understand the different sorts of communications and
different values in the communities and also surveyed to find out what skill areas were missing:
What did people who were working in the program need to know how to do? Through a more
formalized data-gathering process for the communities, they found out what community members'
behavior was in reality.

Once the data had been gathered and the communities talked to, another meeting was held for
program planning. The idea was to inform the senior level people in the two ministries what it was
that the mid-level people had learned and to develop some clear objectives and strategies for
achieving them.

The mid-level people had gotten very energized by all of the information they had gathered and
excited about what they could do at the district level in other communities. But they had a great
deal of trepidation about how to explain this to their bosses, that is, the permanent secretaries and
the higher-ups in their organizations. But after the program planning meeting the mid-level people
were ecstatic about the results and said, "We finally have learned how to talk to our bosses."
Everyone bought into the process.

New Behaviors, New Relationships

The last step in revamping the project was to do training-of-trainers to spread information and
make everyone involved into an enabler rather than a provider. As you know, health workers often



see themselves as providing a service. They provide a well or primary health care. Through
training we hoped to show them how to help people in the communities take charge of some of
their problems themselves.

Training was short-term--nothing more than a week. The technical advisors came in and left
district staff with homework assignments and then returned to give another short training course
and homework assignment. Our colleagues and clients were pleased to see the same advisors
come back, and it inspired them to participate more fully in the next level of training.

The behavioral analysis mentioned earlier led to the development of more effective health
education messages. For example, the project had put in a lot of wells, but it turned out that many
of the villagers did not care to drink the well water. They preferred rainwater, which they collected
in catchment tanks. There was no problem with that except that once a year they painted the
insides of these tanks with lead-based paint. These findings led to the design of interventions that
no one had thought about before.

Information on the conditions and needs of the villagers was collected and expressed through the
village health committees, which had formerly been inactive for the most part.Asking the residents
about their needs empowered and strengthened these committees.

We also worked hard on the teamwork approach. Instead of the water people going off to
community X all by themselves and doing water, they would go together with the malaria and
health education people as a team. This would lead to greater efficiency and a lot less confusion
among community people. The various health providers, by the simple act of travelling together,
saw immediate positive results from their visits and also learned the value of each other's work.

Another effort was directed toward developing an information system. No one had been keeping
track at the community level of what the health problems were and feeding that information back
into decision-making.

Policymakers had to interact with the mid-level people every three months. In this way they
became involved with what was going on within their own ministries as well as the communities.
This cyclical process was advantageous for the communities as well. Policymakers would come
by, ask them what they thought, do something, and then return and complete the process.

Institutionalizing the Approach

Eventually, the project was extended to complete the process of institutionalizing the new
approach. It culminated in the development of a policy paper written by the mid-level people and
presented to the chief bosses, the permanent secretaries. They all realized that they should not
fall back into old patterns and canned solutions. They learned that it was possible to formulate
policy by starting with the community and working through the middle level.

Because Belize is such a small country, the few people in permanent-secretary-level positions

have a lot of responsibility. Getting them to put in extra time for the participatory approach was

difficult. It called for USAID to be flexible, to give and take, to know when to back off or when to
devote more resources on something that hadn't been in our original plan.

We also felt a need to keep Washington out. Part way through the process, some of our
colleagues in Washington tried to force certain indicators on us to measure the project. These
were unrelated to the capacity-building process we were going through. We said, "That's not what
we're about right now. We have only five or six months left in this project, and we are not going to
change course now. Goodbye. Thank you. Don't call us. We'll call you."

In the end, we had products: papers, meetings, a record of what we did. Is that a measure of
sustainability? | don't know. But | do know that a year after project completion the methodology is
still being used. The health teams are still working. We do know that they're involving the
communities, that the interactive visits are still going on. And another donor is picking up where
we left off to expand the program. (I don't know if I'd count that on the plus side or not, but it's so.)

Lessons Learned



False participation temporarily enlists input from community members but fails to build capacity or
ensure sustainability. Many organizations involved in water supply, for example, go into a
community and dig a well and then expect the community to "participate” later on by maintaining
the well. If the community had no say about the well in the first place, it's a little hard to count on
its subsequent participation.

Genuine community participation is a long-term process aimed at developing leadership, technical
skills, and social cohesion as well as achieving specific project benefits. The fact that our Belizian
counterparts had the experience of working differently together in their communities may lead to
other initiatives or changes. Certainly, at a minimum, more participation will strengthen Belizian
democracy.

Ownership of a project should ultimately be transferred to local institutions. This sounds obvious,
but is not always easy to do. We have to learn to step back.

Policy development can and should be included as a component of any community participation
project. Policy dialogue and reform are often viewed as high-level, while community development
is field or ground level. In Belize we found that the two levels had to be married. What was
developed and learned at the community level had an impact on the policy level.

The next lessons are specific to community-level health projects.

A dual approach is called for, one which not only teaches health workers the skills necessary to
operate successfully at the village level but also focuses on the development of the district team
itself.

Establishing village health committees is a good way to decentralize the health care system. They
can certainly empower the people to take responsibility for their own health and their own
behavior.

Increased attention should be focused on the quality of work at the district level, because that
leads to the development of viable community institutions. In many countries, even those that talk
about decentralization, the district level personnel often get short shrift.

Mid-level program managers also have a central role in assuring the quality of service provided at
the community level. This project started to yield results at the community level when mid-level
people became fully involved. Prior to this effort, mid-level managers saw their role as distant
"gate keepers" or "policemen," but they learned through this process what kind of impact they
could and should have.

I'll conclude with the most obvious, but perhaps the most significant lesson of all. Genuine
community participation is not easy, fast, or inexpensive.

Securing Nigerian Ownership As a Part of the Project
Paper Development Process

Stella Goings

During the last few years the USAID programs in Nigeria have been working in a challenging
environment. Nigeria's economy has been in free fall for some months. There have been four
ministers of health in the last two years. Political unrest is a constant factor, and our USAID
programs were recently, and we hope temporarily, disrupted as a consequence of decertification
for drug-trafficking. Nevertheless, we believe that we have demonstrated substantial progress in
effectively engaging the broad fabric of Nigerian society in planning and implementing our
programs.

Nigeria is the most populous country in Africa, and it has one of the worst health and demographic



profiles of any country in the world. The entire list of difficulties and obstacles to the delivery of
health and population programs can be applied to Nigeria. Nigeria's population has grown very
rapidly. The country has approximately five million births a year. Even with a substantial out-
migration and high mortality rates, the population is growing by about three million persons per
year.

USAID Lagos supports three core health programs: one in health with the focus on maternal and
child health care and communicable disease control, another in AIDS prevention being
implemented by AIDSCAP, and a third in population: the new Family Health Services Project
currently under review. The three projects are designed to work together in support of an
integrated program of service delivery. The redesign process that | will describe began during the
developmental stage for the NCCCD project, but the real breakthrough in participation occurred
later in the development of the project paper for the Family Health Services Project. This process
has been evolutionary, with the mission staff responding to lessons learned and adjusting the art
of collaboration as we engaged in the process.

Making Changes Based on an Honest Evaluation

USAID Lagos began by critically examining its experience with health and family planning to
extract lessons learned. | was privileged to direct the sustainability assessment of the NCCCD
project. The assessment team received only one operative instruction from the mission director:
"Provide an honest evaluation." The team came back with 17 recommendations, some of which
were critical of USAID's failure to engage the government of Nigeria in project development and
implementation. Much to our amazement and delight, the USAID mission staff responded almost
immediately by shifting the frame of reference and the process for proceeding with the new Family
Health Services Project.

Taking It on the Chin in Town Meetings

To initiate the process, USAID convened a series of workshops, which resembled town meetings.
Mission staff, consultants, and host country counterparts spent time away from Lagos in an
environment conducive to an open-ended exploration of the issues. We tried to make these
meetings inclusive. Government counterparts attended, along with representatives from key PVOs
and NGOs and the private sector. We worked to identify constituency and interest groups, such as
traditional leaders, women's groups, journalists, and others. Any group that expressed an interest
in the development of these projects was given the opportunity to participate.

These meetings were nothing short of courageous. Both Nigerian and USAID attendees were
encouraged to speak out openly about issues that they felt were important. A basic ground rule
was that no topic was off limits, and USAID did not attempt to structure the dialogue. As a
consequence, both USAID and the government of Nigeria had to be willing to listen to some very
pointed complaints and concerns and to discuss issues of causation and proposed remedies.
While some barbs were slung at USAID, the people who really demonstrated tremendous
personal courage in participating were Nigerian government officials. The Nigerian people, and
especially the private sector and NGO groups, were angry about what they saw as a lack of
progress, and they did not mince words. Some government officials had to take it on the chin.

The Project Paper Development Process

Prior to the redesign process, USAID Nigeria had completed a country program strategy plan
(CPSP) based on a high-level dialogue between Nigerian and U.S. officials. This provided a
framework for the development of subsequent project papers. Therefore, the task at hand was to
find the best way to accomplish USAID Nigeria's program objective tree and to develop projects
which would support the development of those objectives.

To follow up on the planning workshops, USAID supported an on-going forum for extended
dialogue and the consideration of issues and suggestions that had arisen during the original
meetings. Nigerian and U.S. staff were encouraged to work together to develop program critiques
and initiative papers proposing creative solutions and new approaches. USAID effectively limited
its role to one of supportive participation, making sure that the mission perspectives were heard
without dominating the process.



Administratively, the process was orchestrated by a team of three U.S.-based external consultants
who facilitated the town meetings with about 63 participants, an 18-member technical advisory
group, and a smaller subcommittee of core writers. The technical advisory group was nominated
by the participants during the town meeting process. In other words, it was the Nigerians who
decided among themselves who the members of the technical advisory group should be. In turn,
the technical advisory group decided internally on the membership of an eight-person core writing
group. With the aid of facilitators, these eight people did the majority of the work in close
collaboration with the larger group. Several opportunities were planned for the core writing group
to share ideas with the members of the technical advisory group.

The core writing group was extremely productive thanks in part to administrative support provided
by USAID. We assigned office space and gave the core group the freedom to hire secretarial
staff. We provided a dictaphone to allow people who would normally have difficulty using a word
processor to dictate what they wanted to say. The result was production of a compilation of
background documents authored entirely by Nigerian participants early in the project paper
development process. As we like to say in Nigeria, if you want Nigerians to be with you when you
get off the plane in Borno, you have to have them with you when you get on the plane in Lagos.

Long-Term Ownership

The USAID team focused on fostering dialogue and a sense of ownership in the project paper
development process. It was made clear to our Nigerian colleagues that they would be expected
to serve in a long-term capacity as an advisory group for the life of the project and would
periodically be asked to examine and realign project activities in response to shifting political and
economic realities and performance assessment. Everyone understood that the advisors and the
Nigerian collaborators shared with USAID responsibility for insuring the success of the USAID
project.

When the draft documents were finished, we received excellent support and assistance from
REDSO, the Office of Population, and the Global Bureau. Our backstop officer in Washington ran
interference for us early on, defended our vision of the participatory process, and then helped us
to get the best inputs from Washington. The reviews and comments that came in were shared
with our Nigerian colleagues who were fully a part of the project development team.

Elements of Success
We have identified a few factors that contributed to the success of this process.

The process was inclusive. We made a concerted effort to identify those who had a need or
interest and then worked to secure their involvement.

We had a flexible time line. Without that we would not have been able to develop such a good
participatory process. Because our core funds come from the Development Fund for Africa, we
had the latitude to negotiate several project extensions, and this was key to having sufficient time
to work on the participatory aspects of project paper development. However, because we've
learned so much about participation in Nigeria, we do not anticipate that future project papers
would require such a flexible time line.

Our efforts were self-directed with respect to the topics considered and the approaches to project
development. We were assured that, even though a project initiation document (PID) had been
developed, if we thought there was a better way, we were free to suggest it and to write it into the
project paper.

The three-person technical team who facilitated the Nigerian group had collectively more than 25
years of experience in Nigeria, much of it external to USAID. These advisors came to the task with
well-developed, warm, and supportive relationships with people in many different sectors of
society, and their presence added to the credibility of the effort early on.

The Family Health Services Project Paper that resulted is still being reviewed, but we think it's
very good. The original drafts and background documents were authored by Nigerians, and they



were responsible for a substantial redirection of the project design and for proposed approaches
and mechanisms of implementation that are uniquely Nigerian. However, the most important result
is that we have fostered a sustainable partnership. The Nigerians who worked with us are
intellectually invested in the project and see themselves as a part of a USAID team that will work
to get this project approved and successfully implemented.

During the difficult weeks just past, as we contemplated the possibility that USAID Nigeria might
not be able to continue and began to take stock of the sustainable activities we've carried out in
Nigeria, there was agreement that this process of dialogue and participatory project development
was one of the most sustainable and that its impact extends far beyond the USAID umbrella. The
government of Nigeria has, as a consequence of our effort, developed the skills, the capacity, and
the desire to have an ongoing dialogue with the people of Nigeria, and the people of Nigeria have,
through their representatives, developed a posture of ownership of their health and population
programs. If USAID disappears tomorrow, we believe that this process will see Nigeria through
difficulties in months to come and will make a very positive contribution to its potential for
sustainable development.

Discussion Session

Cost Effectiveness

Q: Andy Sisson. | was struck by Barbara's last lesson, that participation has costs, isn't easy,
takes time. Could you provide some thoughts on which kinds of participation are cost effective in
achieving results like sustainability or ownership?

A: Barbara Sandoval. The costliest part of full participation is the community level, even in a very
small country like Belize. But it is too important to short change. It's worth whatever the cost is.
There may be some tools to minimize the cost of participation, but we now all know for sure that
it's effective.

A: Stella Goings. There were some substantial costs to the approach that we used in Nigeria:
convening workshops, paying for people's travel, per diem. That all mounts up. But when we
consider the history of project development in a country like Nigeria and compare the costs
involved in assuring the never- ending flow of U.S.-based consultants to come in and write
background documents and help write your project paper, we think we got a real bargain by
working with our Nigerian counterparts. We don't expect this process to end with the project
papers. This same group will be playing a pivotal role in implementation and evaluation.
Ultimately, when we tally up the whole thing midway to two-thirds of the way through these new
projects, we're going to find that we were extremely cost effective.

A New Paradigm for Host Country Participation

Q. Andy Sisson: It seems we're still thinking in terms of USAID projects and trying to get
government or people's ownership of these projects. Is there any scope for moving to a new
paradigm where the government, working with its civil society, could define much broader
strategies and priorities and gain donors' support for its efforts in, say, the health sector or the
water sector?

A: Barbara Sandoval: In Belize our goal was not to make the project sustainable but to make
health provision, and interventions, and institutions, sustainable. When the technical advisors kept
talking about the project, | told them, "We're not talking about the project; we're talking about the
community's involvement in its own health."”

A: Stella Goings: In Nigeria the town-meeting scenario was an open forum. Part of the purpose
was to foster Nigerian leadership, to allow the Nigerians to decide among themselves and then to
tell us what direction they wanted to go in their health and population program. The only constraint
was to stay within the health and population sectors. The trouble is that USAID and its programs
can respond to Nigerian leadership in a substantial way only during the project development
process. For example, in the week before | left Nigeria, | was sitting with some government



officials in Nigeria who were talking about the need to privatize hospital services in Nigeria. This is
a very important initiative, but USAID will not have a mechanism to assist them in responding to
that for several years. So our problem in Nigeria is that, although we are clearly operating within
the new paradigm you describe, we are worried that USAID will not have the ability to respond.

Indicators for Evaluation

Q: Diane Russell: During the design process, did you elicit indicators from local people? Did you
find out what they saw as successful outcomes to a project? That might be one way of integrating
participation and measurement of results. Washington then could be presented with the indicators
that the local people see as important.

A: Stella Goings: In Nigeria, we had many extended debates about evaluation indicators. The
Nigerian input was responsible for many changes in these. If you compare the project initiation
document with the family health services project paper, you'll see that the indicators changed
substantially, in part in response to Nigerian input. But we took it even further. We've also
modified the indicators in our Assessment of Program Impact (API) as a consequence of Nigerian
input and suggestions.

Dealing with Conflict

Q: Robert Mitchell: In Nigeria the focus has been on finding commonalities and concerns. That is
quite different from the next step, actually developing a project, which involves bargaining. NGOs
and the government all bargain for a piece of the action, and that's where participation becomes
potentially full of conflict. How did you deal with known areas of potential conflict?

A: Stella Goings: We had a lot of arguments. Sometimes we resolved the issues and sometimes
we didn't. The Information, Education, and Communication (IEC) strategy in the family health
services project paper, for example, includes a completely separate strategy for the northern part
of the country. We could not resolve issues having to do with the role of some of the NGOs. Areas
of conflict were explored: Should this be government or NGO responsibility? What role should
religious considerations play? But what we arrived at was a compromise, with the understanding
that the Nigerians themselves will make adjustments if the plans do not work out. Measuring the
Participatory Process

Q: Ramon Daubon: When beneficiaries are engaged, a project is more likely to be successful. But
how can we measure the degree of engagement so that we are accountable to the U.S. taxpayer?
Even a project that fails to achieve its immediate objective may still manage to generate enough
participation so that the people involved can carry on and design a follow-up project on their own.
If that capacity is embedded in those people, haven't we succeeded to some extent?

A: Stella Goings: In Nigeria we are using a number of objective indicators to measure the success
of the participatory approach: The degree to which Nigerian leadership is accomplishing tasks
within the project development work plans and implementation of program components without
external input are two examples. These and others | could name are indicators of the degree to
which the Nigerian community has invested in the project. One of the most interesting indicators is
the degree to which Nigeria invests financially in the projects that we have mutually designed and
developed.

Q: Arthur Silver: It might be of interest to mention USAID's most successful sector-wide or
subsector-wide experience in participatory project design and redesign in the area of irrigation and
water management. Starting in the 1970s, USAID discovered that the irrigation infrastructure it
had built was not being kept up. Sociologists and agronomists and engineers were forced to sit
down together and come up with new approaches for projects in Sri Lanka, Thailand, Indonesia,
Pakistan and others. They found ways to organize water-user associations that made decisions
on key questions of water-sharing. There's a body of successful experience on these user
associations.

Q: Julie Sutphen Wechsler (Inter-American Foundation): How do we know that the American
taxpayers want quantitative indicators about the results of development? We come from a fairly
math-averse country. However, Americans have the personal experience of participating in local



civic activities and understand what it means. Instead of straitjacketing ourselves with quantitative
indicators, perhaps we need to re-evaluate what kind of indicators of development we are going to
be reporting to Congress, the Office of Management and Budget, and the taxpayers themselves.

A: Barbara Sandoval: Elected officials tell us that Americans want numbers. They go to the store,
put their hard- earned money down, and get something -- with a 12-month warranty.

Communications from the E-Mail Bag

This month's E-mail highlighted several themes emerging from the Forums. The following are
excerpts from the many thoughtful communications.

Advocates for Development

Kristen Loken: "Previous forums have mentioned that USAID needs to reward the 'courage to
keep Washington at bay.' It seems to me that we have to become once again ADVOCATES FOR
DEVELOPMENT. We must communicate the idea that if the USG wants to have effective
development programs that are valued by our counterparts and beneficiaries and that are
sustainable and that ultimately benefit the U.S. as well, then the design and management of these
programs must be participatory and field directed and take into account the lessons learned from
the past. We need country-specific strategies developed together with local counterparts and
beneficiaries. And we need to make it understood that trying to transplant American systems in
other societies won't work. What will work is to address local problems and develop indigenous
systems. This can't be done by a bunch of bureaucrats in Washington. We have to address this
message to our colleagues in State and on the Hill."

Pre-Project Homework

Molly Davis: "I know it's not always possible to KNOW beforehand whether a project will be
'successful’ or 'sustainable,’ but perhaps a pre-project evaluation of potential impact and
prospects for sustainability could tell us if the project meets the expected criteria. If it doesn't, then
would be the time to re-design it, not half-way through, not at the end. We have Environmental
Impact Assessments - why not Sustainability Impact Assessments?

John Daly: "Why do we have to wait until an evaluation tells us that a project is failing to decide to
use a participatory approach? In a recent meeting of the Agency Research Council, John
Wilkinson showed that USAID usually started research in a substantive area five to ten years after
starting assistance in that area. He suggested that we normally didn't start research until
evaluations started showing that projects went wrong from lack of knowledge or understanding of
the situations in which they are working.

"It shouldn't take a rocket scientist (a techie) to understand that knowledge and information are
central to good project and program design and management. Basically we have two ways to
improve knowledge and understanding -- getting people who have the knowledge and
understanding to participate with us, and formal research. Don't we know enough yet to use these
two approaches before we start any project or program?"

Measuring Results

Ramon Daubon: "Citizens must be engaged in whatever the selected model of development is for
that model to be successful. This engaged participation almost defines development. Hence we --
USAID -- should judge our projects by the extent to which they promote this engagement. They
should be deemed successful if they promote it, even if for some other reason the potatoes don't
grow or the immediate goal is not achieved."

Jeanne North: "The Administrator has said 'remember that results are really up to the countries we
work with. They must develop themselves. We can only assist." With his leadership in this
important concept, the re-engineering should help bring clarity to this matter. A ‘'results orientation’



is essential. However, | would like to propose the following typology:

"Sustainable Results Of Development Assistance: Changes in the indices of
development achieved by host country organizations with the use of USAID (and other)
development assistance and investments. (These results--concerning population,
economy, literacy, natural resources, democracy, etc --are now tracked and reported by the
World Bank's Development Report and UNDP's Human Development Report, for example).
Sustained achievement of these changes requires a number of complementary
developments in the host country, which depend upon initiative, influence, organization and
management by host country organizations. A results-oriented USAID will have to take
these factors into account as it develops its programs.

"Outcomes: Examples of 'outcomes' might be: a) well-trained teachers employed, b)
adoption of specific new natural resource regulations, ¢) new political parties formed. In
each of these examples, the outcome goes beyond what is in USAID's power to do. Host
country leadership or at least 'ownership' is important if the 'outcome’ is to affect the
results.’

"Product: Any USAID unit should be held responsible for the ‘products’ of the assistance it
provides to support the 'outcomes.' This assistance must be of high quality and sound in
respect to development strategy and appropriate in timing and kind. USAID should also be
responsible for assuring that the assistance 'products’ are designed and delivered in such a
way as to support the capacity of host-country organizations to design, plan, and carry out
the activity in question and to produce the 'outcomes' envisioned.

At first glance USAID responsibility for ‘products' may seem much less demanding than a
responsibility for achieving 'results." In fact, these products will be very difficult to produce, given
the lack of control USAID Missions have over all of the elements needed. However, this
requirement is more within the realm of possibility for USAID than the 'airy' and remote
responsibility for 'results.’

"But 'results-orientation’ is the overarching guide in this chain of activities: product, outcomes, and
results. It is the shared goal of USAID and the host country partner.”

Participatory Communications

John Grayzel: "It would be interesting if the participation network could upgrade our basic
understandings of participatory communications and responses. The matter can become quite
complex because the same terms can convey different meanings if used verbally (in conjunction
with body language) or in writing. Then there is the problem of different cultural settings; different
disciplinary backgrounds, the experiential background of individual parties, etc. People who are
going to participate together may need basic communications preparation prior to the actual
participation process."

Pirie Gall: "The basic issue is whether people have the patience and the skills to listen, to explore
different levels of understanding (rather than jumping to conclusions and decisions prematurely).
John Grayzel from Manila got to the core question--whether people have the communications
skills for participation (and whether the Agency develops and rewards them). When we identified
project management competencies, communications skills were rated first among twelve, higher
than the 'hard' skills that get most of the rewards in the Agency."

Teamwork and Shared Vision

John Grayzel: "Dr. Margaret Mead said that the only time people from different perspectives could
work as a team is if their contributions were based on what they brought to the task individually,
not on their own narrow expertise or separate functional responsibilities.

"What does this mean for USAID and participation? We have to figure out how to arrive at a
common understanding of the problem both among ourselves and between us and our
collaborators. Unfortunately, the functional units and job division in USAID result in our having
different objectives. The emphasis on measurable results is controlled by groups that feel their
objective is providing such results. They want to do what is easiest and surest to get these.
Financial management is in the hands of people who sincerely believe their objective is to insure



that at least several pieces of paper cover every cost. In terms of program, the process is in
control of people who believe their objective is to insure every act conforms to a Handbook. Just
look at a PIO/T form, the major implementing document of the Agency. It requires every person
and office to see the problem FROM A DIFFERENT perspective--not a shared perspective!!!

"One idea we are considering in our new coastal management project is to say to communities
that we would like to work with a number of them on sustainable management of coastal
resources but that we will chose the communities to a large extent on what they bring to the table
in terms of already existing community consensus and willingness to work together. We believe
before we and a community can work together we both have to get our own acts in order. At the
moment our greatest concern with such an approach is not that we won't find communities that
can get their acts together but that within USAID we will still be operating under the paradigm of
division of perspectives and responsibilities exemplified by the PIO/T clearance sheet."

Diane La Voy: "Selecting communities according to their track record of collective action and will
makes perfectly good sense if one gives real weight to participation as a likely determinant of
success. Institutions that specialize in selecting and funding bottom-up development efforts (the
Inter-American Foundation, where | used to work, being the USG agency that has pioneered in
this field) give even more weight to the organizational and 'social energy' underpinnings of a group
than to the specifics of the project, when they evaluate a proposal. The design of the project can
be improved through dialogue, exchange of experience with other groups, training, and technical
assistance. But the real raw material of development, without which a project will not succeed, is
shared vision and solidarity.

"As John Grayzel observes, our challenge is to ensure that the way we do business at USAID
does not keep us from arriving at and acting upon a common understanding of the problem."

Gerald Cashion: "I certainly agree with John Grayzel's point on working with folks who have their
act together. It makes sense to work with those that know what they want to do, are already
expending some effort to realize their objectives, and will be sure to do so with a boost from the
exterior.

"Key problem with this philosophy: the need for pretty thorough knowledge of the culture, society,
and economy so that you have a sense, for example, who are Bedane or Rimbe and who are
Rimaibe of Haartane or Banya. So that you don't help the exploiters exploit the exploitees. So that
you have an idea of what resources are available to the target groups. So that you have an idea of
their sense of purpose. And so that you can be reasonably sure that benefits will diffuse. In most
of the assistance we program today | believe this knowledge is missing. The result: we program
and account for money but positive change in peoples' lives is hard to discern.

"When we work with rural or urban groups, governments, or PVOPs/NGOs, it seems to me the
principle of a cash contribution should be standard. But with governments today we routinely
waive the required contribution. Isn't this because we want governments to do what we want
rather than what they want? If it were what they want, they would make the contribution.

"Bottom line comment: We need the knowledge that comes from participation, writ large, by
USDH personnel with ministry colleagues, with local NGO officials and members, with target
groups. And | do not think that second-hand knowledge from proxies -- consultants -- is sufficient
for us to effectively program assistance. Participation in its various refinements is one of the
methods available to us to inform our programming -- to expand our knowledge. And even those
of us with no formal social science training know something about participation. The task now
should be to make sure out programming is properly informed. This should be a mission
responsibility kept honest by Washington oversight. | don't think this is currently working well."

Evaluations, Participation, and Sustainability

John Eriksson: "The degree of stakeholder involvement in project evaluations varies considerably.
In my experience, the greater the degree of involvement of the host country implementing agency
in the design and execution of a mid-project evaluation, the greater the likelihood that the project
will be sustained. This is because implementing agency involvement results in a stronger
‘ownership' of the evaluation's findings and recommendations.



"Intuitively, it would seem that beneficiary involvement in an evaluation would result in broader
ownership of the evaluation and would further enhance the prospects for sustainability. Such
involvement should include active participation in evaluation design, implementation, and
interpretation, not just 'passive’ participation as an interviewee. This is known as 'participatory
evaluation,' or '4th generation evaluation' in the evaluation literature. | have not had direct
experience with this form of evaluation, and | think USAID's experience with it is fairly limited. But
it has been tried, and | suspect there are ongoing examples in the field. It would be valuable to try
to capture this experience. This is one topic the proposed 'Best Participation Practices Electronic
Conference' might consider."

The Participation Forum is a series of monthly noontime meetings for USAID personnel to explore
how to put into practice the Administrator's mandate to "build opportunities for participation into
the development processes in which we are involved" ("Statement of Principles on Participatory
Development,” November 16, 1993). Guest speakers from in and outside of USAID describe their
experiences and enter into a general discussion of the theme of the session. A summary of the
meeting is disseminated within USAID by E-mail, and readers are encouraged to engage in an E-
mail dialogue. E-mail should be directed to Diane La Voy. Printed copies of the Forum summaries
will be distributed to participants and attendees from outside of USAID and others interested in
participatory development.

June 16, 1994




The Participation Forum (No. 6)

Improving Technical Rigor
Through Participation

July 21, 1994

How can participation improve the technical rigor of the work that we do as development
professionals? What can the views of ordinary citizens bring to decisions and processes that
require a lot of technical understanding? What happens when we ignore those views? At the sixth
session of the Participation Forum, two presenters highly credentialed in the hard sciences
addressed these questions. Keith Pittman, a water specialist at the World Bank, discussed
massive flood control efforts in Bangladesh, where he was until recently the chief of party for the
USAID-funded Irrigation Support Project for Asia and the Near East (ISPAN) in Bangladesh. Gene
Brantly, Technical Director for Risk Assessment for the Environmental Health Project, described
how a health risk assessment in Quito, Ecuador, employed participatory methods to get a more
accurate picture of reality. The Forum was introduced by John Hicks, Assistant Administrator for
the Bureau for Africa, and Glenn Prickett, Senior Policy Advisor on the Environment, moderated
the discussion.

Diane La Voy,
Senior Policy Advisor for Participatory Development

Participation Successes and Failures in Africa
John Hicks

The issue of participation is high on the agenda of the Africa Bureau--partly because of the head
start that the Development Fund for Africa gave us. As we craft our strategies and programs, we
think of the people in the governments, institutions, and organizations in Africa as partners, with
whom we jointly develop programs, not as beneficiaries. We try to devise creative ways in which
Africans can lead in the development, design, and implementation of programs. I'd like to cite two
examples of how ordinary people can be engaged in development interventions--one from the
Gambia and the other from Zimbabwe.

In Gambia, a national environmental action plan was developed through a participatory process
involving representatives of all strata of Gambia's society, the government, and the donors. USAID
agreed to support the program with the condition that the government sign agreements with local
communities giving them the right to manage their resources if they developed plans for the
sustainable use of those resources. Once these agreements are signed, the communities have
the right to request technical assistance in areas such as increasing soil fertility or enhancing
forest or range resources. Because the technicians work for the communities rather than vice
versa, community knowledge of the resources is taken into account.

My anecdote about Zimbabwe has to do with USAID efforts in family planning. | was deputy
mission director in Zimbabwe as we were trying to define our population program. When
Zimbabwe emerged from independence in 1980, family planning was a sensitive issue. During the
civil war, the revolutionary factions in Zimbabwe, as part of their propaganda campaign, accused
the Rhodesian government of promoting family planning to commit genocide against the
Zimbabwean people. At the same time the country was facing a 3.3 percent population growth
rate; population obviously needed to be addressed from a developmental point of view. Without a



full understanding of the sensitivities of Zimbabweans, USAID developed a family planning
program in collaboration with the National Family Planning Council, an institution that dated from
the colonial period.

The program was technically but not sociologically sound. USAID did not put forth the type of
effort needed to engage the local people--in this case, the women's wings of the various liberation
groups and the members of the majority community in the rural areas. In fact, we had designed a
project that we could not negotiate and implement with the new government of Zimbabwe. So
what did we do? We backtracked. We built linkages with the new government. We built a
relationship with the women's wings and then reached out to the local communities. In about a
year, we redesigned the family planning program. It was a program that emerged from the
Zimbabweans with our technical support, and it was implemented very successfully.

Striving for Participation in the
Bangladesh Flood Action Plan

Keith Pittman

Major Problems, Major Impacts

Major water-sector investment started in East Pakistan, which became Bangladesh. About $2 to
$4 billion has been invested to cover about 3.6 million hectares of land with flood-control and
drainage projects and about 200,000 hectares with irrigation projects. Currently 1.6 million people
are affected by major irrigation projects-- basically dams that divert water from rivers onto the land
rather like, say, the Salt River Project. And approximately 24 million people live within the
boundaries of the flood-control and drainage projects. Planned expansion between 1990 and
1995 will probably increase that to about 30 million people.

A Program Designed for Pakistan, Not Bangladesh

Up to 1991, all public- sector water projects were driven by a master plan developed in 1964. In
terms of people's participation in Bangladesh, it's very important to know that all of the technical
expertise that directed planning in Bangladesh came from Pakistan. This approach to
development was centrally driven and planned. Also it assumed that Bangladesh was like
Pakistan. In a sense, the projects were designed inappropriately for Bangladesh. All the
administrators and technicians had been trained primarily in Pakistan and were not able to adjust
to the reality of Bangladesh. Another problem arose from the military orientation of the Pakistani
administration. Information was controlled in a military way.

For example, maps were restricted. Field engineers had to go to Dacca, make a tracing of a map,
and then go back to the project. They concentrated on the site where the structures were being
built because they were design engineers. They didn't worry too much about the area of the
project, nor did they ask the local people what they thought about the project. They went back to
Dacca, perhaps even to Karachi in the early days, redesigned the projects, and then started
building them. When USAID, through the Irrigation Support Program for Asia and the Near East
(ISPAN), began work in Bangladesh, we inherited a system in which there was no participation at
all.

Operational Problems Caused by Lack of Participation

Lack of participation gave rise to conflicts between farmers, fisherman, and tradesmen, all of
whom have different interests in the project areas. "Public cuts" are one operational problem. A
project may consist of an embankment 10 to 15 feet high encompassing an area. The water on
the outside rises quite quickly during the monsoon period, which is between June and October.
When people perceive a local threat to the embankment and worry about its giving way, they
sometimes cut it from the inside. They'd rather have the water come in in a controlled way than to



wait for it to go over the top. Also, the people on the outside of the project mistakenly think that by
cutting the project boundary, they can lower the floodwater on the outside, but, of course, this is
impossible with such a huge river. The public needs education about the purpose of these
projects.

Operation and maintenance are also affected by lack of participation. Because there's no local
ownership of the projects, they're regarded as imposed upon the landscape by the central
government. People work on the projects for about six months during the time of construction, and
that's all they know about them. The structures quickly dry up, wash out, or silt up because there's
no local involvement in their maintenance. Thus the projects tend to run down and fail. Out of the
3.6 million hectares of land covered with flood control and drainage projects that | mentioned
earlier, only about 25 percent is effective. At a cost of between $2 and $4 billion, it's mighty
expensive in terms of cost per hectare of development. And, cost recovery is minimal. People
don't see themselves as beneficiaries of these projects and consequently are unwilling to pay any
service fees. The collection rate is only 2 to 5 percent.

Changing a Dismal Inherited System

The Bangladesh Flood Action Plan, which started in 1990, is a $160 million effort, with 265
projects. Fifteen donors are involved. It consisted of a new strategy for controlling floods in
Bangladesh. Many people, particularly in the government, felt that the Flood Action Plan was a
new opportunity to revamp the 1964 master plan and build yet more mega public-sector projects
so that the government could regain control from what they saw as the unfortunate effects of
privatization of minor irrigation, which has proved to be very successful. However, the donors
realized that the only way that this plan was going to make any difference to the future of
Bangladesh, given the history that you just heard, was to argue for people's participation in project
preparation and design. The 15 development partners voiced a long sustained argument for
transparency at the macro level of planning in the central government directed at the government
and the Flood-Plan Coordination Organization.

ISPAN was deeply involved in trying to get the government to account for what was going on.
Projects with a potential price tag of $5 to $10 billion were being planned by the government, and
many felt that these were being imposed upon the country by President Hussain Muhammad
Ershad's regime, which fell at the end of 1990. Many regarded this as an undemocratic plan that
foisted upon the people of Bangladesh a huge debt to pay off over the next 40 years.

In a slightly more rational way, others argued that the country needed some control over water so
that it could maximize its development opportunities, and therefore it was necessary to work with
the government. They wanted to make the plan democratic. This was the line of argument
adopted by local nongovernmental organizations (NGOs). As participants in this debate, they
wrote several pamphlets that were circulated widely in Bangladesh and internationally. Using their
incredible network, which is linked with the U.S. NGO network, they made the government listen,
although the government regards them as very irritating. As a result of the debates, the plan has
gradually changed from a structurally oriented plan in 1990 to a plan with more emphasis on the
environment and people's participation.

In reaction to many of the criticisms, special components for people's participation were built into
the Flood Action Plan. The FAB 20 Compartmentalization Pilot Project consists of 20 to 25 big
structures to regulate the water through the area, taking into account the needs for fisheries,
navigation, and also farming. It's the first time a multidisciplinary approach has been adopted for a
project in Bangladesh. Guidelines for people's participation were produced and accepted by the
government of Bangladesh.

Last week, during a consultation on the Flood Action Plan in London, ISPAN representatives
asked some questions about people's participation. The government was talking about enacting a
law to ensure people's participation. It was as if the government were saying, "We will set up a
committee headed by so-and-so who will tell you to participate.” We almost fell off our chairs
when the conference secretary responded to the idea of a participation law by saying, "We've
decided that if participation is going to work, it has to be voluntary. We cannot mandate
participation.” So they've learned something, rather wonderfully.

National Seminars



Originally Flood Action Plan projects went through a review process assisted by an international
panel of experts. Once approved, the projects went back to the Bangladesh Water Development
Board for implementation. Now the process is more complex but also more effective. A process of
consultation with field visits produces a preliminary plan, or blue line, that is processed by the
Flood-Plan Coordination Organization. The plan is collated and pushed out as a series of
pamphlets and briefing notes for regional presentations. Local conferences are held in regional
centers with two levels of consultation. One is with the local members of Parliament and local
officials, and the second level is with local people looking at the plans on the spot. This then feeds
back into the review process.

Another difference is that national seminars are held on the proposals coming out of this national
planning process. In other words, the government doesn't say, "We are going to do it." It now
says, "We wish to do it. What do you think about it?" These seminars are not as participative as
one would like, because the government of Bangladesh is not comfortable with democratic
institutions. Three national conferences have been held on the Flood Action Plan. The first, in
1990, was attended by civil servants only behind closed doors. Thirty-five people were almost
locked in the room and weren't allowed to talk about what went on during the meeting. The
minutes were circulated privately and were confidential.

USAID and ISPAN worked very hard to make the second conference in 1992 more transparent.
We argued very strongly that if they were serious about participation, they had to open the
conference up to more people. In consequence, over 600 participants turned up from all walks of
life -- politicians, journalists, academics. At our urging they also published the proceedings and
made them widely available. The third conference, in 1993, was organized by the government
itself with USAID financing much of the participation process. The government said, "Fine. You've
shown us how to do it. We'll do it ourselves." The result was a bit disappointing. For example, they
wouldn't allow questions from the floor. People had to write their questions down and hand them
over to the chief engineer who simply ignored the questions he couldn't understand or couldn't
answer. This was symbolic participation, but at least they made an attempt. In fact this new way of
doing business in the country has set a precedent, we hope, for other sectors. The way is still not
easy, but attitudes are changing.

Now, the debate is much more open, partly engendered by the World Bank's recent cancellation
of credits and proposed loans to Bangladesh. The Asian Development Bank is beginning to think
along the same lines, indicating that it may cancel 16 projects. The donors are saying, "Look,
we're not going to support you in building unsustainable projects. You've got to face up to the fact
you're in the twentieth century." The donors' views have changed too. Out of 11 donors at the
local consultative group meeting at the end of the third conference, public participation
accountability was raised by 82 percent of them as the major problem, followed by environmental
and social soundness. So, the whole of the donor agenda is focusing more on sustainable
development because of the pressure exerted under the banner of the Flood Action Plan.

Refusing to Give In on Participation

The message for USAID is that it's a long and painful process to argue something consistently for
five years. At times, there was a feeling in Bangladesh that USAID would give in. The ISPAN
project was single-minded about arguing for transparency and openness.

In 1982 we decided that if we were arguing for transparency, we had to be transparent ourselves,
if we had meetings, we would circulate minutes of those meetings, because that's what we were
telling others to do. So we published a newsletter containing minutes of meetings. This got us into
trouble with the USAID mission. They felt that it wasn't "quite the normal or done thing." And, of
course, the mission got flak from the government of Bangladesh about sharing what they thought
was confidential information publicly. The mission felt that some future projects might suffer but
decided not to clamp down on us.

Fortunately for ISPAN, in the meantime, the local NGOs produced a newsletter, which meant we
didn't really need to produce our newsletter anymore. Then the Flood-Plan Coordinating
Organization in turn began producing a monthly newsletter describing what was happening in
each of the 26 projects. Finally they gave in and became more transparent themselves.




A Gradual Dawn
Gene Brantly

When Diane first contacted me about this presentation, she said that she was thinking of calling
this session "Techies See the Light." Apparently she got a storm of e-mail saying, "Don't be
pejorative about scientists or techies." Actually | thought the comment fit me, so | entitled my
presentation "A Gradual Dawn." This techie did begin to see the light gradually over a period of
time, and I'm now working hard to build a participatory approach to conducting health-risk
assessments in developing countries.

Risk Assessment as a Discipline

Risk assessment attempts to predict the future health consequences of people's exposure to
harmful environmental conditions. The method was developed primarily for use in the United
States to predict the impact of exposure to environmental pollutants on cancer rates. To regulate
pollutants intelligently, we need a way of estimating the long-term public-health consequences of
exposure to those pollutants. All pollutants cannot be totally eliminated, but we can bring them
down to a level of acceptable risk. Within the last 20 years, health-risk assessment has come into
its own as a discipline for environmental protection. As used in the United States, risk assessment
is a data-intensive process, requiring a lot of information on ambient concentrations of pollutants,
"transport-and-fate” models to predict ambient concentrations if we don't have actual
measurements, "dose-response” models to predict the health effect of a particular dose, and so
on. The process was developed primarily by toxicologists, but epidemiologists, ecologists, and
other specialists are also in the picture.

Risk assessment is used first to decide whether or not to control a particular pollutant and second
to set standards for reducing the levels of pollutants we wish to control. In "comparative" risk
assessment, the attempt is to estimate and compare the risks attributable to a number of
pollutants and to set priorities about which should be targets for control.

Setting the Scene

USAID's Office of Health and Nutrition wants to use risk assessment in developing countries. But
to do so lots of issues have to be addressed, one of which is the lack of data. USAID, through the
Water and Sanitation for Health (WASH) Project, decided to carry out a risk assessment in Quito
because a fairly substantial amount of information was available and USAID's partners in Ecuador
were interested in doing a study. A risk assessment team would typically consist of a toxicologist,
a specialist in environmental monitoring to collect the data, and an epidemiologist.

A colleague of mine on the WASH Project, May Yacoob, a medical anthropologist experienced in
community participation, kept telling me during our talks on how to structure this kind of
investigation for a developing country, "You've got to put a social scientist on the team." | said,
"What will a social scientist do? Just give me the environmental data, data on concentrations, and
I will predict everything else. | don't need to talk to people, | just need to have the numbers." She
told me that one of the things a social scientist could do would be to talk to people in the
community about what they think is a risk or problem in the environment. | said, "l don't trust that
information. What they think the problem is is not necessarily what it really is." | felt that getting
people's impressions of their exposures and risks was not rigorous, and | did not want to be asked
to estimate risks on the basis of somebody's opinion. That was professionally embarrassing to
me.

May finally convinced me that the information that a social scientist could obtain might at least
provide a context for the information that would be obtained using what | consider to be more
rigorous methods. After thinking about that for a while, | came up with some other uses of
interview information. For example, we have standard assumptions on people's dietary intake for
populations in the United States, but we don't have such assumptions for other populations.
Interviews could tell us what the composition of their diet is. After about six months of arguing
back and forth, finally | said, "Okay, May. As a matter of faith, | will do this. I'll take the step based
primarily on professional faith in our status as colleagues.” So we hired Linda Whiteford, a



medical anthropologist from the University of South Florida, to participate on the risk assessment
team.

How It Worked Out

Once in Ecuador, Linda collected a lot of original data, more than the rest of the team, who relied
primarily on information that was already available. Linda organized a series of focus groups in
the communities, she observed people's behavior and exposures directly, primarily around food
and activities in the household, and she conducted a series of individual interviews. Her activities
yielded qualitative information on people's exposures and health impacts. The people that she
interviewed could not necessarily draw a linkage between cause and effect, but they provided
information that didn't show up in the public health records: high rates of upper respiratory
infections and relatively high rates of diarrheal disease. Some of the qualitative information that
Linda brought back was used directly in the risk analysis.

She and her local colleagues discovered that, because of poor sanitation in the markets, women
who were working in the markets were suffering from very high rates of urinary infections. We
weren't even looking for that information, and it wouldn't have shown up in public health records.
Even if it had, it wouldn't have been attributed to the lack of sanitation. She also found that there
was a very high rate of injuries in the construction trades. This was not a surprise, but it did not
show up in official statistics. No information on occupational health was available from official
sources. The interview information also provided a context to help us interpret other information
that we collected. We found, in part through official statistics, in part through this qualitative
information, that there was a reasonably high rate of diarrheal disease. Yet water supply in Quito
is in very good condition and sanitation is reasonable in most of the city. But the interviews
revealed that poor sanitation in the markets and at home in food preparation looked like an
explanation for the diarrheal disease rates. More epidemiological work is necessary to verify that
link, but at least it is plausible.

The process was successful largely because of the individuals who were involved. Linda was
experienced in working with people in "more technical" professions, particularly engineers. She
was assertive and self-confident, articulate about the value of her discipline, unshaken by the fact
that a lot of the other people on the team had never worked with an anthropologist, and persistent
and patient. She kept putting the information out there until the other team members saw the
value of it. At the same time, the other team members weren't ogres. They gradually recognized
the value of the qualitative input. Also, during the team planning meeting, we made sure that
individuals on the team had a basis for collaboration and appreciated each other's disciplines. We
had prepared the team to work together.

Community-Based Environmental Management

Looking forward, the next step in building a truly participatory risk assessment is getting the
community to participate more actively than just being interviewed. Since the Quito assessment,
May and | have put together a model for community-based environmental management. (It's
described in WASH Technical Report No. 90, available from the Environmental Health Project.) It
is a model for involving community organizations and community members in all phases of
environmental management, starting with identifying and assessing the magnitude of problems
and continuing through setting priorities, developing and implementing solutions, and monitoring
the results.

The model includes training in technical subjects and group process work and involves working
with an NGO to establish a repository for the skills that are necessary to continue the process.
We're now in the process of finding opportunities to test this model. When | started working with
USAID two years ago, the notion that communities could participate in the risk assessment
process was not on my screen. It moved onto my screen only because of the persistent efforts of
a colleague. The baby step that we took in Quito worked out well and was enough to convince me
to try to build a broader model for public participation in environmental management.

Discussion Session



Is Participation Granted or Won?

Glen Prickett: As moderator | would like to ask if participation comes about through donors and
government conceding it or through the participants demanding it and creating it? My own answer
to this question is based on my experience working for the Natural Resources Defense Council,
an NGO that was often considered irritating by the U.S. government and others. One of our main
purposes was to help environmental and other NGOs in developing countries attain technical
knowledge and political space so that they could participate in the policymaking processes. One
of the best experiences we had was with an environmental NGO in Sri Lanka, which came to us
with concerns about the government's proposal to build a 900-megawatt, coal- fired power plant in
the Trincomalee harbor. The world's fifth largest natural harbor, it's a great site for a power plant
because it's so cheap to bring in coal.

The environmentalists were concerned about the impact of thermal pollution on the fish and acid
deposition on the tea estate in Sri Lanka, both highly complicated technical questions. We were
able to provide them with some assistance in sorting through the technical matters. But, getting to
the question | posed, that NGO had already created the forum for participation a few years before
when it had lobbied for a law that required the government to carry out an environmental impact
assessment and prevented the director of coast conservation from approving the project before
the assessment was completed and the public had had an opportunity to comment on it. | could
give other examples in which donors, including USAID and the multilateral development banks,
have tried to impose participatory requirements in similar situations without nearly the same
effective conclusion.

Can the Public Acquire Enough Technical Knowledge to
Participate?

Glen Prickett: In my professional experience the most difficult challenge is how groups like the
NGO in Sri Lanka acquire the technical knowledge to participate effectively and rationally. When
you open up highly technical decision-making processes to public participation and you don't start
with an equal basis of technical knowledge and capability, bad science or allegations of bad
science can ensue.

Nena Vreeland: This question is not peculiar to developing countries. | live in Montgomery County,
where one community recently went through a free-for-all with the National Institutes of Health
regarding the building of a disposal system. Clearly the community was not totally knowledgeable
about the technical issues, and yet they managed to line up resources to make a cogent
argument, and NIH apparently backed down. According to my local paper, the persistence of the
community, non-knowledgeable though they might have been, forced the ball into NIH's court. NIH
had to prove something in a way that was understandable to the community.

Hiram Larew: At the intersection between participation and technology, the core of the issue is the
expert versus the public. In the United States, we are in awe of experts. I'm not certain that that's
necessarily wise. Is there a similar sort of awe in developing countries, or is there kind of a
refreshing willingness to question experts from the outset?

Glen Prickett: In the Sri Lanka case | worked on, our local partner NGO was fond of referring to
the engineers in the Ceylon Electricity Board as the "lords of power." They were extremely
competent technically. There was a mystique about them.

Keith Pittman: In Bangladesh, and also in India, there's a tremendous gulf between the
professional and the normal person. The normal person in Bangladesh has four years of
education and is in awe of the professionals who represent power. Sadly, most of the debate of
the Flood Action Plan took place among the intellectuals in the community, who represent about
half of one percent of the population. True public participation will be very difficult to achieve and
will be very long term.

Anthropology Is a Science



Diane Russell: Anthropology is a science, and part of the science of anthropology is
understanding local knowledge systems. When local knowledge systems are incorporated with
more traditionally scientific views, the result is a much better understanding of local systems. I'm
particularly knowledgeable about local resource management systems. Farmers have taught me
about local resources and how to use them in a much more detailed and knowledgeable way than
extension agents and scientists who don't understand the local system.

Outside Pressure for Participation

Molly Kux: In Bangladesh a number of events made things happen which people were having a
difficult time getting done. The elections were one such event. They made the government much
more responsive to the idea of public participation. It would also be interesting to know how the
government assesses the impact of the pressure donors exert for public participation.

Keith Pittman: Ironically, the election also had a negative effect. Before President Ershad stepped
down, he tried to develop decentralized planning. Therefore, one of the first acts of the new
democratic government was, in fact, to react by repealing that system of local administration. For
the last two years there has been virtually no local government. Therefore, one of the problems
we have is that there's no mechanism for projects to be carried out at the local level. So there are
flaws that go with democracy as well as with dictatorship.

In Bangladesh the NGOs have been strengthened a lot by the freedom to publish and disseminate
results. Five years ago, it was very difficult to publish anything. The newspapers weren't as free as
they are now. Journalists weren't particularly well trained. Now there are a few programs to
upgrade the environmental awareness of journalists so that they at least understand what the
issues are. The quantum leap in information has led to reforms. Things look quite good, but we
still have a long way to go. In fact, there is a feeling in government that participation has gone too
far. Last week one of the secretaries of government stated that donors had dual standards: "You
have power groups and power lobbies in your countries. Think about in the West, for example, the
cattle ranching and the forestry interests. Why can't we have the same interests? And yet you tell
us we can't. You have a double standard."

Education for Participation

George : This is a question for Keith. If you had X amount of dollars now, thinking about the
sustainability of the participation process that is beginning to unfold in Bangladesh, how much of it
would you put into trying to reeducate the thousands of engineers who are in the system and are
going to be in the system for the foreseeable future, and how much would you put on the NGO
and local level?

Keith Pittman: | would put the money into local government, because grassroots development
needs a local government structure to make it work. Then | think one might talk about education.
The people at the top in the technical careers are well educated, and most are intelligent enough
to change. One can accelerate that change. But education also is necessary for the project
beneficiaries so that they won't for example, cut embankments, thinking that will improve things.
Public information programs on television, for example, would raise an awareness of rights and
responsibilities in terms of the landscape and the environment.

Notes from the E-mail Bag

This session of the Participation Forum prompted a number of fairly long e-mail offerings. Most
are summarized, with a few interspersed excerpts. In addition, we owe many thanks to Dana
Fischer, Maria Beebe, and George Carner, who sent along papers and cables reporting project
experiences involving participation. We look forward to circulating such material once
mechanisms for collecting and disseminating "best practices" are up and running.

Mari Clark voiced her agreement with the points made by the two main speakers in the sixth forum
and with Diane Russell's comment that anthropology is a science that can help us to understand



the world just as other (more quantitative) sciences can. "An anthropologist's skill...provides
essential information to assess the appropriateness of technology transfers based on 'modern
science' and a basis to communicate the transfer in terms that make sense." She cites a number
of examples: understanding traditional patterns of property ownership can reduce conflicts over
land and forest development and land reform; understanding gender roles important for grassroots
organization efforts in any sector. "Too often," she wrote, "the human dimension is ignored,
viewed as unimportant or at best included as a social-impact assessment appendix of a project
design.”

Joseph F. Stepanek sent a brief message pointing out that in his opinion Keith Pittman should
have mentioned the "thirty- plus years of World Bank support for top-down massive engineering
works" in his discussion of the reasons for the failure of the Bangladesh Flood Action Plan.

Michael Calavan sent some notes he had taken at one of a number of meetings organized by
NGOs in Bangladesh to review the National Environmental Master Action Plan (NEMAP). This
plan was prepared in a conventional way by an international consulting firm in conjunction with a
few ministries. "Near the end of the exercise," he wrote, "someone decided to make it more
‘participatory’ by sending the draft final report to some NGOs for their comment." At the review
meeting, the NGOs said that they were there to talk about the process, not the substance of the
exercise. "After much negotiation, the outcome was that the NGOs (coordinated by staff of their
national paramount organization) are running a massive national exercise -- 24 local meetings
(each 2 days) around the country, a series of sectoral meetings, and a culminating national
meeting with a broad range of public/private, urban/rural, professionallvillager participants. ... The
NGOs are largely financing the effort on their own." An excerpt from Calavan's notes of the
meeting:

Attendees worked most of the two days in the five groups (each with about 10-12 members). |
think that four of the groups are mixed, including farmers, housewives, artisans, teachers, etc.
Then there is a fifth group of "intellectuals,"” isolated to some degree, since it meets upstairs, when
the other groups meet downstairs and close to each other. The "intellectuals" consist of senior
local bureaucrats and elected leaders. People noted ruefully that it was the intellectual group that
had the hardest time wrapping up its work and agreeing on points they would make in the
afternoon session. Jean Meadowcroft urged that we "change our orientation from development
being something “done to people,' to something we carry out together." She believes that the lack
of communication ability -- especially learning to listen -- causes many project difficulties. "As
Americans, we have a can-do, let's-get-on-with-it orientation. We talk too fast and listen too little,
while in some cultures local people, including government, are reluctant to express themselves
directly or quickly."

Nena Vreeland's message addressed an issue Joe Lombardo raised in the e-mail section of the
third Participation Forum. He said: "Participation...negates the blueprint approach to development
programs. To the extent we posit specific sectoral outcomes, we will find ourselves manipulating
participation to gain support for our program.” Vreeland responded by saying that, while it is
crucial to build capacity, USAID should not necessarily abandon objectives defined in "sector"
terms. Her reasons, briefly, are (1) institution-building risks becoming an end in itself, (2)
commitment and action are motivated not by a vision of improved capacity but of ultimate
improvements, (3) genuine participation (which is closely related to capacity- building) has to be
continually nurtured to be sustained, and (4) because Westerners might not recognize capacity in
a specific host-country setting, they should define objectives as real improvements. She
concluded by saying, "I define USAID's role in development as that of a coach: bringing possibility
to people for whom possibility did not previously exist."

Diane LaVoy continued the debate by stating that, while she shares Vreeland's negative reaction
to misguided efforts in capacity-building, "I'm talking," she goes on, "about a ...view of the
development process, in which we...ask what are the factors that prevent the society from being
able to ...work more effectively to address its problems? " Once those factors have been
identified, then USAID, in collaboration with host-country actors, defines strategic objectives that
address those factors. Defining its fundamental objectives this way would prevent USAID from
focusing on the "evanescent 'targets™ of the Belize health project described in the June forum.

Nena Vreeland responded in a second message by saying that she has been critical all along of
the "largely internal and unilateral strategic planning process of USAID," which in her opinion was
in line with USAID's predominant culture at the time it was instituted.. "Genuine participation



basically requires the participants to 'yield' complete control over decisions about what the issues
are -- this is very difficult for folks to do when they 'know' they are right!"

Margaret Bonner told how participation has been worked into the development of USAID's
agricultural strategy in Ethiopia. Studies prepared as part of a structured approach to developing
the strategy have their scopes of work "aired" with government, other donors, and NGOs. When
the teams that will carry out the studies arrive, USAID hosts a what-advice-do-you- have session
with the same three groups, and representatives from those groups participate directly in the
studies. The study teams debrief these groups before departing and get input for the final draft
study. "By the time the final report comes out, there has been active participation by those
involved ... and hopefully it becomes a document which does not just form the basis for our
strategy but which becomes part of the economic planning for the country as a whole.”

Stuart Callison expressed great pleasure that "USAID/W management is finally coming around" to
view development as a participatory process. He cited the recommendations of a "Sustainability
Working Group" that he co-chaired in 1990. Missions should:

Work closely with host-country leaders on Country Development Strategy Statements,
Include key host-country actors in mission project and program planning at very early
stages,

Actively strengthen host-country capacity to do its own strategic planning,

Strengthen and use local management systems wherever possible in project design and
implementation; and

Monitor and report on the success of collaborative strategic planning, institutional reform,
and host-country provision of recurrent costs."

Christopher Timura described a system of indigenous mapping used in the Darien region of
Panama and the Mosquitia region of Honduras. It is a low-tech cartographic technique that can be
an alternative to a GIS system or used in conjunction with GIS. As its name suggests, indigenous
mapping promotes participation; it was used to gain more understanding of the relationship of
indigenous populations to the land than higher-tech methods might provide. The surveyors were
selected for their knowledge of the area and were encouraged to use whatever mapping style
made sense to them. Through a series of workshops, the information they collected was collated
under the supervision of professional cartographers to form a composite map, which was judged
by Panamanian cartographers to be the most accurate and detailed available. Timura's message
ends with an assessment of this mapping methodology: "The mapping process...could act as a
catalyst for local populations. With a solid base of cartographic and demographic information, and
strengthened lines of communication between members of the local populations, government and
NGOs, as well as members of the local populations themselves, each party will be better
equipped to assess emerging issues and generate solutions to development problems."

The Participation Forum is a series of monthly noontime meetings for USAID personnel to explore
how to put into practice the Administrator's mandate to "build opportunities for participation into
the development processes in which we are involved" ("Statement of Principles on Participatory
Development,” November 16, 1993). Guest speakers from in and outside of USAID describe their
experiences and enter into a general discussion of the theme of the session. A summary of the
meeting is disseminated within USAID by E-mail, and readers are encouraged to engage in an E-
mail dialogue. E-mail should be directed to Diane La Voy. Printed copies of the Forum summaries
will be distributed to participants and attendees from outside of USAID and others interested in
participatory development.




The Participation Forum (No. 7)

Participation and Gender

November 17, 1994

At the seventh session of the Participation Forum, three speakers examined the ways in which
thinking about gender is basic to thinking about participation, and what can be and has been
achieved when gender issues are considered. Margaret Lycette, Director of USAID's Office of
Women in Development, drew from her field experience in Pakistan, Zaire, an Morocco to identify
four factors that often result in women's exclusion from development efforts. Ken Ellis, Director of
the Office of Central American Affairs, shared observations of USAID programs that have
performed poorly because women's perspectives were not adequately considered. Michael
Bamberger, with the World Bank's Gender Analysis and Policy Group, described features of
women's participation in a cooperatives project in El Salvador. Colin Bradford, Assistant
Administrator for USAID's Bureau for Policy and Program Coordination, opened the program. The
discussion, moderated by Margaret Lycette, highlighted the experiences of a number of Forum
participants.

Diane La Voy,
Senior Policy Advisor for Participatory Development

Multiculturism, Institutional Bias, and Betting on
Women

Colin Bradford

Multiculturism, it seems to me, is vital to thinking about development. It's not just an academic
problem that has to do with what's taught in universities. Think about how important it is to have
some reflection of your image in your own culture or to have some resonance of your cultural
voice in your surrounding society. Think about the fact that values underlie institutions and that we
know from our work in development that institutions systematically discriminate against the
disadvantaged, whether they be disadvantaged by gender or by income or by race. One way of
thinking about our work in economic development is that we are about correcting the systematic
bias of institutions against the disadvantaged. So we are in some sense, as we think about gender
and participation, really testing the openness of global society. We're seeing to what extent we're
going to be able to correct this systematic bias against women in development. One of the
reasons that we're trying to correct that bias is that women, | think, have been seen to be much
more committed to family, to communities, and to the fabric of society than are men. When we
have few development dollars to spend, we bet on women.

A question which | raise for you, feeling a certain amount of intimidation, given my own gender
and race, is this: have we concluded that men in those disadvantaged communities are
irresponsible and unwilling to pay attention to the fabric of family, community, and society? | don't
know the answer, but it strikes me as a provocative question. | welcome this discussion.

Adjusting Projects to Overcome Constraints on Women



Margaret Lycette

To respond a bit to your question, Colin, we're not saying that men have abrogated responsibility.
Rather, what the "women in development" community has focused on is the less-than-full
participation of women. Sometimes we called for equity in the distribution of benefits between
women and men. Sometimes we proclaimed improvements in women's productivity as the key to
increased project effectiveness. Now we speak much more boldly about the need to support
women's empowerment. In the end we're talking about participation and acknowledging the
important roles that all members of society must play in achieving sustainable development.

Four Factors that Constrain the Full Participation of Women

Women have both productive roles in the home and outside the home, as well as reproductive
roles. This dual burden, and women's limited control over their reproductive lives, constrains their
time and their options for choosing to participate in activities that might interfere with their double
day.

Women are poorly educated relative to men. Low rates of female literacy and inequities in girls'
access to education persist worldwide. Consequently, high proportions of women cannot obtain
information about opportunities in business, employment, and participation in political life.

Cultural constraints regarding the sexual division of labor and the extent to which women can
appropriately interact with men can limit women's participation in virtually all arenas. Restrictions
on women's mobility are sometimes cast in the guise of concerns for their safety.

Women often face legal constraints, such as prohibitions against land ownership, or participation
in education or family planning programs without the consent of their husbands or fathers.

The combination of these factors often results in women's exclusion from development efforts. For
example, in a large USAID agricultural extension and credit program in Zaire, extension sessions
were well attended and loans were being disbursed, but agricultural productivity was not rising.
Why? In the region of Zaire where the project was being implemented, women are the
agriculturists. Because they are also responsible for the maintenance of the household and for
child care, and they face cultural restrictions on their participation in male-dominated public life,
they didn't attend the training sessions. In addition, women cannot legally hold title to land and
therefore could not participate in the credit program.

Concerns about girls' security and reputations prevented parents in Pakistan's more conservative
provinces from enrolling their daughters in new USAID-funded coeducational schools. In a
national vocational education program in Morocco, female participation was confined to training in
homemaking skills, which led to virtually no increase in employment or even income generation.

Project Adjustments to Improve Women's Participation

The good news is that there are approaches that can improve the extent to which women can
contribute to and benefit from development, approaches that support women's participation by
adjusting project design and implementation to take account of women's particular roles and
constraints. In the Zaire project, for example, an extension program was eventually put in place to
work with women farmers only. Training and demonstrations were scheduled to accommodate the
women's needs, and their participation was enhanced because they did not feel constrained by
the presence of men, to whom culturally they should defer. The result was an improvement in
yields and a more effective mix of crops, as well as improved household incomes and nutritional
status of children. Men eventually got involved in the program, and they benefited as well.

In Pakistan, the education program involved the local communities in an education needs
assessment and secured their involvement in raising funds to support the training and salaries of
locally hired female teachers. Where necessary, boundary walls were constructed to segregate
girls and boys attending the same school. The result was a major increase in the number of girls
enrolled in and attending school. In Morocco, community outreach garnered the participation of
parents and businesses and acceptance of the notion that girls should learn marketable skills.



Girls learned drafting and electronics skills, got jobs, began to contribute to family income, and
gained improved status within their families.

It might be interesting, as we listen to the presentations that follow, to think about which of the four
factors that I've mentioned as constraints to women's participation come into play. I think we also
want to listen for how solutions were crafted around these constraints to improve both women's
participation and project success. We should consider the activities of both men and women and
should recognize that addressing the constraints that women face will result in the greater
participation of both women and men.

Lessons From Projects That Overlooked Women's
Input

Ken Ellis

After 20 years of experience working in Latin America and making a lot of mistakes, | think that
I've learned some lessons along the way. In my opinion, participation is a lot more than sharing
the benefits of a project. Women won't share the benefits until they participate at the project
design level. One of the lessons I'd like to pass on is that our solutions, as development
specialists coming from a different culture, are often not acceptable to the people that we're trying
to work with.

We Often Misread People's Values

In Jamaica in the 1970s, USAID and the World Bank set about to reform the marketing sector.
The marketing sector in Jamaica is almost the exclusive property of women, who are called
higglers. These women sit on street corners, work in local markets, and sell the produce from
small farms throughout the island. The idea was to streamline and decentralize the sector to make
it a lot more efficient. By setting up modern facilities all over the country, the project would keep
these women from having to make a long trip to Kingston every day. But because the idea was
met with hostility by many of the women, especially in the countryside, we decided to look more
deeply into the marketing system in Jamaica and we hired a local woman sociologist whose
mother happened to be a higgler. Her study found that the Jamaican marketing system is more
than just a marketing system, it's a social system, where people talk to one another, where
information is exchanged, such as prices and how crops are doing all over the island. Based on
this study, we downsized our plans considerably and concentrated on upgrading some of the
facilities that already existed. | think it was, in USAID's terms, a successful project.

Interventions Sometimes Do More Harm than Good

Sometimes our interventions can actually do damage to the people that we're trying to assist,
especially in the case of women. Throughout Central America, we have from time to time pursued
the idea of small-farm irrigation, to give an opportunity to raise, market, and sell high-value crops.
The problem is that in these semi-nomadic agricultural societies the men plant the staple crops
early in the year, and then they go off to pick or plant cotton, cut sugar cane, or harvest coffee.
The women are left at home to take care of the children, collect wood, carry water, and, in this
case, take care of another crop of high-value cabbage or tomatoes. Instead of assisting these
women, we are adding to their already unbearable workloads.

Unforeseen Results Can Be Beneficial

Despite all of our planning efforts, sometimes the unforeseen results can be the most beneficial.
In the Dominican Republic in the mid-1980s, we had some money in a project that the Ministry of
Agriculture was not able to spend. We got all of the extension agents together and told them to go
out and find good projects in the rural sector, and we would fund them. They zealously pursued
bringing in project ideas, mostly in the water sector. When | visited the sites, | found that almost all
the people associated with these projects were women. What was really important to them was
not that they now had clean water, but that they didn't have to walk two kilometers to get to the



water supply. It cut their workload down tremendously. This unplanned activity proved to be very
beneficial to them.

Again, I'd like to leave you with what I think is the most important lesson that real participation is
more than just sharing the benefits of projects, it's sharing in the design of those projects as well.

World Bank Project in El Salvador: Conflicts and
Benefits

Michael Bamberger

| was asked to present a case of a WorldBank project where women had been actively involved in
participatory processes, so I've taken the case of a cooperative in El Salvador, which gives some
interesting lessons in what participation is all about.

The Low-Cost Housing Foundation in El Salvador was a participatory program of self-help
construction housing projects, with the objective of capacity building at the community level. One
of the cooperatives that the Foundation started was a clothing and carpet-making cooperative
which had 53 members, of whom 52 were women. The cooperative was relatively effective, in
some cases doubling or tripling members' income.

Participatory Processes

The idea of being the owners of a cooperative was sometimes a difficult participatory experience
for the women. Whenever there were problems, they weren't quite sure who to blame. They still
assumed there was a management entity somewhere which was responsible for running the
cooperative.

A second participatory process was the women's exposure to the outside world. Because all of the
women had their lunch together in the cooperative and they listened to the radio, many of them
had an opportunity to discuss national and world affairs for the first time. It also exposed them to
the trade union movement. During the time when this cooperative was developing, there was a
strike, and trade union members asked the cooperative for financial and other support, resulting in
a significant debate. A lot of the women said, "We have so many problems, we really can t get
involved in other people's problems. Others said, "We're all part of the working class. We need to
show some kind of solidarity."

Another process was what | call moving from a paternalistic idea of what a cooperative is to facing
the hard realities of the market. It was a difficult lesson to accept that participation means standing
on your own feet, facing the competition, and maybe even losing your markets.

Impacts and Issues

Women's incomes rose significantly, at least in the short run. It was harder to assess what the
total impact was on the household income. Very clearly, the women gained more control over
resources, income, and how the income was used. There were many examples of women gaining
greater independence, a major issue being to choose one's own clothing and to cut one's hair.

There were quite a lot of conflicts in the families, of men feeling that their role was being
threatened. The cooperative got involved in these issues in a number of ways. In more extreme
cases, they set up protection for battered wives. Also, they tried to market the idea of the
cooperative to the men. There were also some conflicts at the community level, because the
cooperative had to close the door to new members in order to maintain a livable income for its
members.

The implications of focusing fairly narrowly on women, which this brings out, are being raised in
debates about credit programs for women--the Working Women's Forum in India, the Grameen
Bank in Bangladesh, among others. | think there are a lot of programs that started with a strong



feeling that they should just work with women, that men are irresponsible. But there's a lot of
concern that this does not really benefit women, because of the conflicts.

The question is, how do you involve men? In El Salvador, the cooperatives for men were much
less successful. A lot of men traditionally work independently, and find it difficult to work regularly
every day to fill orders for big stores. Many programs now are trying to move to how you can
generate credit programs for the household as an economic unit rather than just for the woman.

Discussion Session

Managing for Participation and Program Integration

Ikufumi Tomimoto: At JICA, we set up several training courses related to the participation of
women in development, inviting many policy-level people, as well as practitioners, from various
countries. Recently we established a special study group for participatory development and
governance, and we discussed with our colleagues in USAID how aid agencies can best tackle
this issue. One concern is that aid agencies, like USAID, the World Bank, or JICA, have to
perhaps slow down the process of project lending or technical assistance because it takes some
time to identify what is needed to encourage the participation of the local community. This
requires great patience on the part of the donors, so that the people can think about what they
really need in their communities.

Diane La Voy: Our guest from Japan has raised a very fundamental issue as he points to the
management implications of participation. It takes time, especially in the early stages of project
development, and we have to accept this, especially as we think of the pressures that we face in
obligations for a given fiscal year. That theme has been raised over and over again, but it doesn't
have an easy answer.

Elise Smith: A lot of us on the NGO side see that rural women's NGOs have mechanisms to make
the participatory process work well, but that donor agencies still haven't fully taken this experience
into account. If there could be real dialogue between donors and women's NGO movements in the
countries, cross-sectorally, | think we could have much stronger development programs.

Elise Storck: Margaret, | appreciate your sense of how women's multiple roles can help in program
integration across sectors. To what extent can more intentional emphasis on gender help us
design more appropriately integrated programs? I'm thinking in particular of the so-called
population and environment debate, where the gender impact on environment has typically been
characterized by women's reproductive behavior.

Margaret Lycette: | think that's a very interesting question. It's very appealing to think that because
women have such strong reproductive roles, household production roles, and productive roles
outside the home, that a focus on women would be a way to integrate several issues. | think that
we have to be cautious. We have to listen to what Ken said about how we may unintentionally add
to women's burdens. There's a tendency to funnel through attention to women all the problems
and issues that we should have faced all along in thinking about how programs affect people.
There is room for synergy, but in the environment area, | think that we have to take a look at all of
the agricultural and economic policies and market failures that actually have a much greater
impact on environmental degradation than does the woman who is fetching wood each day.

Prescriptions for the Participation of Men

Elise Smith: I think we need to look for innovative ways to work for men's involvement. People are
realizing now that if you do not engage men from the very beginning in whatever kind of program
you're trying to support, you're not going to reach the maximum impact. Male focus groups is one
approach I've seen that's worked in six African countries. Where males are brought in early, they
can play a continuing, ongoing role. Perhaps what s needed is a task force to determine what s
working and what s not working in terms of men's involvement.



Mayra Buvinic: | think today we have been talking of two different things, which perhaps we can
expand on in another forum. One is grassroots participatory approaches and the other is women's
participation in development projects.

I'm going to disagree with Elise a bit on a prescription for the participation of men. | would
encourage the participation of men in projects in those sectors where women have traditionally
been included, namely population, health, and nutrition. By all means, give men information on
family planning and include them in the family planning and health decisions within their families.
In the productive sectors, including credit, enterprise, and agricultural extension, when you're
benefiting women, | really see very little reason for, and even a difficulty with, including men. |
hope we can discuss this further at a future forum.

Charles Stephenson: | would like to pass along a comment from Perdita Houston from the Peace
Corps, who recently spoke at USAID. When asked whether men are one of the constraints to
women's development and participation, she responded that in some situations they may be. How
do you address that? First of all, she suggested, you pay attention to them. If you are having a
difficulty, you pay attention.

Avoiding Pitfalls--Lessons from Sierra Leone and Zaire

Ann Hudock: There is a palm oil processing project in Sierra Leone in which the women seemed
to be participating very well. | attended a meeting where there were a large number of very
enthusiastic women. As | left, | remarked, This is a great example of women's participation.” My
boss at the NGO looked at me and said, "You just didn't understand any of that. The elderly
woman in the back who said what a great project this is, was saying how wonderful it was to be
working on a water project. But, of course, they were doing palm oil processing. The chief had
gathered together a lot of the women in the community, had dictated that they be there, and quite
a few of these women were his wives anyway. | think that this example underscores the ignorance
of outsiders. When we ask for the participation of women, we should be very careful about not
using it as something which can actually exploit them in the end.

Diane Russell: | want to bring up the example of Zaire again because | was one of the people who
worked on the extension project there that Margaret mentioned. One of the mistakes that was
made was getting women involved in maize production projects where they weren't the initial
maize producers. In fact, their labor on maize took them away from their labor on other crops that
were essential to both good nutrition and their income. What we tried to do was to focus on
women's crops, on the crops that women actually produce both for their families consumption and
to sell. I think that getting women involved in activities where they are going to be taken away from
their primary sources of income and nutritional well-being for the family can be a big mistake, and
that it is important to support them in their primary activities.

Pat Martin: A mid-term evaluation of an agricultural and environmental protection project in
Honduras that had a large gender component found that it had actually reinforced gender
segregation. They then redesigned the project to train both men and women extension agents to
work with the entire family, and to get women extension agents not just as home economics type
workers, but as agronomists, so they could work with the men too.

Adding Women's Voices to Policy Dialogue

Carol Yost: Fortunately, | think there is increasing attention being paid to the need to get women's
voices into the policy-making process at all levels. Women often are the ones working in
agriculture and microenterprise development, and yet there are inadequate channels for them to
get their views heard about what changes need to be made. With the trend toward democracy and
pluralism worldwide, | think there are a lot of opportunities now for women to share ideas and
resources about how women can have a voice in the policy-making processes.

Pat Martin: We need to focus not only on working around the constraints that women face, but
also on actually removing them. In the Policy Reform Project in Honduras, one of the efforts
underway was to change the agrarian reform law. The law was over 20 years old and had proved
unworkable in numerous ways. The USAID Mission got the peasant women's organization in



Honduras involved in this dialogue. The law precluded women from owning agrarian-reform land,
because this law was passed during the conflict with El Salvador in the 1960s, when it was feared
that Salvadorians would come over and marry Honduran women and take Honduran land. The
peasant women's cooperative succeeded in getting the law changed to remove that provision, as
well as breaking the logjam on a lot of other issues through this initial dialogue.

Research and Resources

Nagat El-Sanabary: | want to note that the Asia and Near East Bureau has been supporting
research by local women in four Middle Eastern countries -- Egypt, Tunisia, Morocco, and Yemen
-- to examine these legal and regulatory constraints, and will host a regional conference in Tunisia
where approximately 40 women from USAID-assisted countries will discuss how they can
overcome them.

Gretchen Bloom: I'd like to speak on behalf of Barbara Thomas-Slayter with the ECOGEN Project,
which is funded through USAID's WID office. ECOGEN has produced three valuable documents:

"Tools of Gender Analysis; A Guide to Field Methods for Bringing Gender into Sustainable
Management," uses a variety of different tools for doing gender analysis at the grassroots
level.

"Managing Resources in a Nepalese Village: Changing Dynamics of Gender, Caste, and
Ethnicity," examines an intervention at the village level from a gender perspective to
understand who patrticipates and what the outcomes are.

"Engendering Resource Management" is written by a Filipino student of the ECOGEN
Project, who applied the tools of gender analysis in the Philippines through a technique
called PRAGEN (Participatory Rural Appraisal and Gender). To order these resources, call
508-793-7201.

The Participation Forum is a series of monthly noontime meetings for USAID personnel to explore
how to put into practice the Administrator's mandate to "build opportunities for participation into
the development processes in which we are involved" ( "Statement of Principles on Participatory
Development,” November 16, 1993). Guest speakers from in and outside of USAID describe their
experiences and enter into a general discussion of the theme of the session. A summary of the
meeting is disseminated within USAID by E-mail, and readers are encouraged to engage in an E-
mail dialogue. E-mail should be directed to Diane La Voy. Printed copies of the Forum summaries
will be distributed to participants and attendees from outside of USAID and others interested in
participatory development.

March 17, 1994




The Participation Forum (No. 8)

The Role of Participation
in Conflict Resolution

December 15, 1994

How can a participatory approach help to resolve conflicts among peoples with different ethnic
and national identities, conflicts over resources, and challenges to the legitimacy of national
governments and leaders? What can participation possibly mean in settings where people have
been killing each other? At the eighth session of the Participation Forum, four presenters
examined these and related questions. Dick McCall, USAID Chief of Staff, opened the discussion
with some observations from the Greater Horn of Africa. Jennifer Douglas, Senior Policy Advisor
for Humanitarian Assistance in PPC, presented highlights from the recent USAID-sponsored
conference, "Honing the Tools of Preventive Diplomacy." Gordon Wagner, OFDA consultant, drew
from his 14 years in the southern Sudan to describe how bottom-up development activities can be
used to help break through conflict situations. Jerry Delli Priscoli from the Army Corps of
Engineers and president of the International Association of Public Participation Practitioners
presented examples from the U.S. and overseas to illustrate factors that are key to successful
participation in conflict management. The presentations were followed by a discussion session
that brought out the experiences of several Forum participants.

Diane La Voy,
Senior Policy Advisor for Participatory Development

Good News from Somalia

Dick McCall

Creative Projects

About three weeks ago, | chaired a Somalia aid coordinating body meeting of bilateral and
multilateral donors in Geneva. The purpose of the session was to get a handle on managing the
gradual UNOSOM pull out which will be complete at the end of March.

During the session, a number of non-governmental organizations and the World Food Program
told some of the good news about Somalia mainly about events in areas outside of Mogadishu.
Some very creative projects have been carried out, for example, using food to pay teachers,
doctors, and health care workers to get clinics started again. There are local projects education,
health, and basic rehabilitation that reflect local ownership. The local communities themselves are
primarily in the driver's seat. The point is that once these activities get started, security is no
longer a problem because the communities have an investment that cuts across political faction
lines.

In some areas of Somalia, these projects represent the first time that people didn't have to wait for
resources to meet basic needs to come trickling down from the central government. This is an
example of how participation and local ownership help populations themselves to begin
reconciliation and to manage their own crises in a more effective manner. Such management
cannot be imposed from the top. The biggest mistake UNOSOM made in Somalia was attempting
to impose structures from the top instead of taking advantage of the traditional structure, which



despite the violence within it, is highly participatory and democratic. The clan mechanism brings in
local communities to discuss issues and attempt to reach a consensus. Its a slow moving process,
but when a decision has been made within a clan, and when consensus has been reached
between the clans, the result is a more durable solution.

Bringing Government Institutions Closer to the People

In Ethiopia, USAID and the European Union have a difference of opinion on the issue of
decentralization and the push by the government to provide greater autonomy to the various
regions, which historically have had ethnic rivalries. | can remember lengthy discussions with the
EU representative on the Greater Horn, who made the point that, given the spread of Islamic
fundamentalism throughout that region, it is important to have a strong central government in
Ethiopia. | argue that the facts prove otherwise. Countries threatened by Islamic fundamentalism
have highly centralized governments that haven't been able to successfully control
fundamentalism. The Ethiopians recognize that rather than attempt to control fundamentalism,
they should decentralize and bring government institutions closer to the people, give people
greater control over those institutions, and increase their capability to hold those institutions more
accountable. What Ethiopia is doing is rather experimental within the African context. But it is
worth close examination, because the old way of dealing with ethnic diversity has precipitated
much of the violence that has characterized Ethiopia over the past 25 years.

Lessons for the Aftermath in Rwanda

We are struggling with Rwanda now, looking at the aftermath of the genocide. Hutu and Tutsi
competition goes beyond clan rivalry, it is conflict based primarily upon control of resources. In
many ways, Somalia is easier to deal with because clans have a traditional way of reaching
consensus. But there are areas of Rwanda where interactions between Tutsis and Hutus
historically have demonstrated that they can live together, work together, and participate in
enterprises together. Therefore, one of the fundamental focal points in dealing with the Rwandan
crisis should be to figure out a way to break down the barriers at the local level with projects and
programs in relief and rehabilitation that are directed at bringing people together to focus on
common problems and find common solutions.

Striving for a Social Contract of Participation in Sudan

Gordon Wagner

Sudan is now in its twelfth year of civil war. It is estimated that upwards to a million and a half
people, mostly civilians, have died during this period. Millions more are living as refugees in
neighboring countries or as internally displaced persons in their own country. We now are only
beginning to comprehend the complexity of this emergency and, as such, are beginning to realize
that much of the humanitarian assistance provided by the international community has done as
much to deepen and prolong this crisis as it has to soften and reduce the suffering of the people.

In early 1993 USAID/OFDA began a critical review of funding criteria in the past, which
necessarily challenged the relief/development dichotomy. This new thinking took inspiration from
the 1992 congressional "Horn of Africa Recovery and Food Security Act" (PL 102-274), which is
premised on serving the needs of the people with life-saving resources, while building upon the
enormous production possibilities of the people to restore first their subsistence capabilities and
then their capacity to handle their own affairs and provide for their own needs through a real
participatory partnership among all the humanitarian actors operating in southern Sudan.

Participatory Approach in Practice

Relief food has saved lives during the last two years, but it has also fueled and prolonged the war
through forced diversions by the combatants. At the moment, the WFP is adopting a food
economy methodology which would allow a better targeting of the needy. Much work remains to
be done.



On the other hand, food production has increased dramatically, despite the doubting Thomases at
the UN and within the NGO community. In the greenbelt of Western Equatoria, the
August/September and December/January harvests are being purchased to feed the displaced in
the area and refugees in places like northern Uganda. Production has increased because
programs have emphasized food production by local residents and to a smaller extent by the
displaced people living in camps, rather than relief. Several NGOs are assisting to revive the very
successful cooperative movement in Western Equatoria of the 1980s.

Turning over responsibility for managing the affairs of southern Sudan to the southern Sudanese
themselves has been critical. Three levels of local organization capacity building are getting
attention. The first and most important is at the grass roots. Several NGOs are emphasizing
restoring family self-sufficiency through empowerment of the villagers. Without the empowerment
of people at this level, work at the other two levels would do nothing more than restore the old
system that the rebels opposed. Second, we have begun to target the NGOs. A growing number
of indigenous NGOs are appearing on the scene. Many of these, however, are just "honey pot
seekers," so the Sudanese, with full support from OFDA, are tightening their criteria for
recognizing such groups.

Third, workshops are being held with the humanitarian organizations associated with the two main
rebel movements. Both have been too tightly connected to their respective military overseers.
They are becoming quite aware of the fact that any funding of these organizations in the future is
critically dependent upon both groups translating their rhetoric on participation and self-sufficiency
into substance. Currently, both groups are discussing the values and principles which ostensibly
underpin their objectives. Whether this will lead to structures which are facilitating and supportive
of local initiatives remains to be seen.

The Need for a Social Contract

Both the Horn of Africa Act and the current Greater Horn of Africa Initiative (GHAI) must be seen
as truly radical departures from the Cold War thinking of the past decades. Here we are beginning
to see politics at its proper vocation. To speak of partnerships is one thing. But to create and
sustain effective partnerships first requires a consensus on fundamental principles. Interestingly,
there is a commonality between principles laid down in PL 102-274 and those to which the rebel
movements have given official support. The key, however, is translating these principles from
paper to real social contracts.

In fact, there are already signs that such principles are beginning to be realized at the lowest level
of operation. For example, in the case of scores of marketing cooperatives in Western Equatoria,
small groups of like-minded people are writing simple constitutions which include the principles
mentioned above and the all-important one-person-one-vote decision-making procedure. This is
nothing less than economic democracy at work. At the level of operations in the field we are
beginning to see local authorities coming together with NGOs and the United Nations to form local
coordinating committees.

To be effective, however, social contracts based in common principles must be pursued
aggressively. The example of the Combined Agencies Relief Team (CART) in Juba should be
noted here. In 1986 eight very independent and not so cooperative NGOs came together in
recognition of their inability to handle the humanitarian crisis which was unfolding in Equatoria.
While the record of CART has been mixed, it is also a fact that its successes over the last nine
years have been a function of its working constitution, which is based in common humanitarian
principles including the one-agency-one-vote decision rule.

This approach needs to be replicated everywhere. It is at the local level that resolution of local
conflict has the best chance of being handled. The same kind of social contract should be made
between the government, its international partners, and the people. The approach described
above will not likely be implemented successfully without being framed in a working social
contract at all levels of operation.

Espousing common principles based in real partnerships should not be seen as excessively
naive. Indeed, to ignore this opportunity will yield more of the same of the past: wasted resources,
prolongation of crises, donor fatigue, and neglect of the suffering peoples of the world.



Participation in Conflict Resolution
Jerry Delli Priscoli

At the Army Corps of Engineers' Institute for Water Resources, I've been involved with developing
public participation programs and what we call alternative dispute resolution programs (ADRP) for
the last 20 years. The following stories illustrate the concept of participation in conflict resolution.

Participation of Stakeholders

In south Florida land development and in southeast Louisiana, where permits had been requested
for exploratory oil drilling, typically, we would wait for a permit, review it technically, fight about it,
and go to court. Hundreds of these requests would occur per year in each area. Instead of going
through this process again and again, we tried something new. We figured out who was going to
be fighting in the local community the citizens, a variety of environmental groups, lawyers in New
York and we convened them, giving them the opportunity to talk about setting the specifications
for these permits. If they came to agreement, this agreement would, in effect, be the permit. If they
didn't, then we would go back to the old system.

The Truman Dam, a major dam in the Missouri River is the scene of another participation success
story. People have been fighting about its operation since it was built, complaining that thousands
of fish were being killed. Navigation, hydropower, ecological and other interests would fight over
proper operation. So we brought all parties together and challenged them to write the operating
rules for the Truman Dam within broad specifications of technical acceptability. What they
produced became the operating plan and it is still used today. We have learned that agreements
resulting from negotiations from the ground up are broader than those from the top down. Lawyers
and engineers can often use their expertise, even if unconsciously, to limit options as opposed to
expanding them. The common thread with these success stories is the participation of
stakeholders and the articulation of their interests. These interests inform one another and
transform the negotiation process into a learning process, building a confluence of dispute
resolution, collaboration, and participation.

Having said that, | must point out that the two concepts diverge as well as converge. The field of
dispute resolution is driven by values of efficiency, timeliness, cost-effectiveness, and decision
making. The participatory notions of creativity, open access to government, and the self-helping
citizen are less evident in dispute resolution. For example, the techniques of dispute resolution
may be used to plan $400 million or $500 million waste incinerators. Agreements may be signed
but implementation stops because some significant interests in the community do not want the
stuff burned. Significant stakeholders in the community were left out. Only the in-crowd produced
the agreement.

Creative Solutions through Participation

When | began 20 years ago, | discovered that social scientists are sometimes the least likely
group to be implementing the participation activities. They want to study the problem but not be
present with it. Of course, they are well-meaning people and turn out superb information, but they
often make little link between the information and building participation. | heard some stories
recently when | was facilitating a Global Environmental Facility Meeting with the World Bank and
UNDP. After someone from IMF had said something like, "We have an anthropologist to study
this," somebody from the Amazon community being discussed, in pure frustration, said, "Who
knows the community better? The anthropologists or we who live here?" | think this example
demonstrates that there are different ways of knowing and bringing knowledge to bear on a
problem.

On the issue of building a relationship between the technical experts and those whom they would
be serving, | often hear people, especially engineers, ask why we are doing this thing called
participation. The answer is easy: we get better technical results. Why? Because the process is a
creative process. Participation can create options that no one had thought of before, or a



combination of alternatives that, in effect, present a different option. Instead of saying, "We have
three options: channel right, channel center, or channel left"a participatory approach may show
that greenspace is the best option. Getting the technical experts to think in such creative terms is
the issue, and liberating technology in a way that makes sense to people is what participation is
all about.

Beyond participation at the project level, participation at the cross-sectoral level, in the case of
water for example, can make an enormous difference. There the question is how to trade off
different uses of water for agriculture, for industry, and so on. The notion of participation deals
directly with the ideas of governance, authority, and relationships that are value-driven, and not
merely technical. We fall back on the notion that development is a technically defined process
because we cant deal with the notion that it is value-driven and based on some idea of what is
good in the world. That's too tough. But until we get it right, more process activities will be
invented to deal with the value-driven aspects of relationships required for development.

Technology in the Service of Participation

On the other hand, it is possible to use technology in the service of participation. In the last few
years, some phenomenally useful interactive computers have been developed to allow ordinary
people even illiterate people to join with political and technical people to create and design, in our
case, water systems and contingency plans for drought. Their results are equivalent or better than
the complicated hydraulic models produced by smart academics.

An Ethic of Informed Consent

In conclusion, infrastructure issues such as water resource development, can provide great
learning ground for creating a civic society through participatory processes. Old notions of
paternalism in development are giving way to a new approach that is driven by an ethic of
informed consent within communities. | also think we need to look at our technology and use it to
serve some of these participatory beliefs.

Discussion Session

Local Ownership on a National Level

Barry Sklar (International Center for Economic Growth): All the speakers referred to local
ownership, a concept that has been the basis of ICEG's philosophy in dealing with local institutes
and communities. Working with them on projects that they believe in and will press for with their
national authorities is the only way to effect change. In the category of conflict resolution, ICEG
participated in a project in El Salvador sponsored by the USAID mission to bring together for the
first time the various political groups, the private sector, and the former revolutionaries at the same
table.

Jean North: In Rwanda the mission supported some interesting processes to help people in the
public and private sector develop some common ownership of changes in the way national
finances were managed. Until chaos came, there was a lot of give and take to get agreement on
the common good in terms of the management of national finance. We shouldn't limit our
concerns for participation only to the local levels.

What Role for Central Government?

John Eriksson: As | heard some of the observations on Somalia, Rwanda, and southern Sudan, it
struck me that these experiences may contain the seeds of a new paradigm. The conventional
paradigm is working directly with the central government. The new paradigm is working directly
with local communities, while not completely ignoring the central government. For official donors,
that probably means having to go through NGOs.

In the case of Somalia, | have a vision of working to strengthen institutions and governance



wherever one may find them geographically notwithstanding whatever semblance remains, if
anything, of central government. But how long can a situation like that go on? How meaningfully
can we talk about sustainable development of local communities without any reference to the
essential functions that we've been trained to believe are the responsibility of the central
government, ranging from transportation networks to monetary and fiscal policy, to international
trade, the whole gamut of those kinds of responsibilities and functions?

People have a tendency to underestimate what happens in societies like Somalia. The civil war
was basically fought over the issue of a strong central government. Most Somalis don't believe
that they need a strong central government. They want a highly decentralized system.

What happened in Somalia? Everybody said that "everything" had collapsed. But about a year
and a half ago, an economist working for REDSO looked at the banking system and was told,
"There's no banking system. He went into the marketplace and found bankers with laptop
computers doing their transactions. In the countryside, normal commerce has resumed. | think we
tend to underestimate the resilience of traditional economic and political structures. Somalia may
never be anything more than a federation of states, but that federation of states will represent
more of a consensus than what we've had in the past.

Ken Kornher: While the history of development shows us that the problems that we've
encountered have more often arisen from the exercise of central power than the contrary, | don't
think we should get caught up on the idea that only the exercise of decentralized power can be
legitimate. In appropriate circumstances, both can be legitimate. The exercise of any power is
made legitimate if there is a social compact, an agreement by the people that the use of power,
whether it be central or local, is legitimate. That's the first thing. And the second is to reject the
idea of sovereignty of the central state in favor of sovereignty of the people.

Dick McCall: There is a distinction between central power as a mechanism for control and central
power as a mechanism to create rules of the game in a society where fairness and justice are
accessible to all people in the society. | come from the West, Nebraska and Wyoming. Why were
programs that brought irrigation districts and soil conservation districts so successful in turning
this country into a surplus food producer? They were successful basically because they were
producer-controlled associations. The federal government had an important role to play, but
beneficiaries run the REA boards. The farmers run local irrigation districts. They lay down the
rules and regulations. They know they have the local ownership.

The Lessons without Borders program brought a lot of things home to me that | had never really
thought about. A lot of programs, however well-intentioned, will not work. For example, a national
program for microenterprise development will not have much impact at the local level, because it
doesn't reflect local reality and ownership. In Boston, representatives from HHS and HUD went
into the community and said, We can do this and that for you." The response from the community
activists was, "No, you can't, because you don't understand our local reality. It's not a matter of
what you can do for us. It's how we find a way to do it for ourselves. The federal government has
a role in trying to inculcate policies that open up the processes in our country to broad-based
participation and access, but cannot be looked to for the solution to every conceivable problem.

Gordon Wagner: | would like to see the U.S. government articulate a set of principles as it reaches
out to southern countries in emergency situations. One of these would have to do with
participation. In Somalia, these principles are being accepted by the rebels as the substantive
basis for a partnership. Ultimately, however, to resolve conflict at the grassroots level, the central
government has to come in. The center has to be the adjudicator of last resort.

Merging Traditional and Modern Techniques of Conflict
Resolution

Chuck Kleymeyer (Inter-American Foundation): | would like to report on a series of workshops
which have drawn together over a hundred grassroots leaders in the Andean countries. The
purpose of these workshops is to design a dispute resolution and negotiation training manual. The
manual will be used to train village-level and federation-level leaders.

One of the most interesting cases presented at the final workshop concerned a federation of
about 140 communities in Amazonian Ecuador that sent two representatives to Plano, Texas, to



carry out a 13- hour marathon negotiating meeting with ARCO. At the end of the meeting, the
federation succeeded in getting all five of its demands met. This is not only a marriage of Western
and traditional techniques, but its a marriage of participation and conflict resolution.

Jerry Delli Priscoli: | remember some time ago, the Asia Foundation funded some training in Sri
Lanka in dispute resolution techniques. Participants discovered that there's a great tradition in
mediation in Sri Lanka that had been suppressed under British rule. Similarly, in my field of water
resources, there are all sorts of local traditions in the Islamic world for conflict resolution and
participation.

The Danger of Paternalism in Applying Conflict Resolution
Techniques

Jerry Delli Priscoli: The Kettering Foundation and others have criticized the field of conflict
resolution for falling back into the paternalistic paradigm: instead of the traditional substantive
expert, a new "process" expert comes in and says, I'm the mediator or the facilitator coming in to
help with this situation. This criticism needs to be taken seriously and addressed.

Highlights of a Conference on Preventive Diplomacy

Jennifer Douglas: Id like to mention some of the major findings of the recent two-day conference,
"Honing the Tools of Preventive Diplomacy." It covered early warning and prevention, lessons
learned from the Greater Horn, and the role of culture and religion in conflict and its resolution (A
summary | prepared of this event is available through E-mail to all members of the Participation
Network).

Today there are 84 active internal wars around the world, not only between states but also
between peoples, and there are approximately 252 minorities now at risk, with 52 considered to
be severely at risk. To deal with so much conflict, we must learn to think strategically, and in
preventive terms, look for the root causes of conflict, and muster the political will to address those
causes. It was recommended that U.S. embassies include personnel that have expertise in the
areas of religious affairs and conflict resolution.

Also discussed at the conference was the role of media in conflict prevention and early warning.
Media can contribute to conflict if they are used by one group to demonize another, but if they are
neutral and accessible, they can be used as a tool for early warning and as a channel to promote
constructive communications between opposing sides.

Culture and language are important tools in conflict. They can be used as tools of war as well as
tools for peace. Although the traditional religions in Africa historically allowed people of different
beliefs to live together, when Christianity and Islam were introduced, people began to proselytize,
in turn, dividing people and contributing to conflict and to war.

Some of the participants at the USAID conference were also at an international conflict resolution
conference in Addis Ababa in September. The Addis conference stressed participatory
approaches both for identifying root causes of conflicts and developing strategies to address
them. Another point made was that conflict resolution skills are value-free. Unless they are used
with a code of ethics, they can be used to co-opt people. The final point was that although no
African leader has promoted the use of pre-colonial traditions, we're now hearing people talk
about elders and the role of traditional decision-making models in conflict resolution. Formal
governmental leaders in countries that are challenged may not want us to work directly with
people who make decisions in a more traditional and participatory manner. We need to attempt to
forge constructive linkages between traditional leaders and government leaders.

The Participation Forum is a series of monthly noontime meetings for USAID personnel to explore
how to put into practice the Administrator's mandate to "build opportunities for participation into
the development processes in which we are involved" ("Statement of Principles on Participatory
Development,” November 16, 1993). Guest speakers from in and outside of USAID describe their
experiences and enter into a general discussion of the theme of the session. A summary of the



meeting is disseminated within USAID by E-mail, and readers are encouraged to engage in an E-
mail dialogue. E-mail should be directed to Diane La Voy. Printed copies of the Forum summaries
will be distributed to participants and attendees from outside of USAID and others interested in
participatory development
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Participation When There is No Time

January 19, 1995

The most persistent refrain during a year's worth of Participation Forums is that participation takes
time. And yet, what do we do in a situation where there simply isn't time? Results are needed
yesterday. Perhaps the usual institutions in the country are not functioning. What do you do?
Addressing these tough questions at the ninth Participation Forum was Rick Barton, Director of
the Office of Transition Initiatives. Mark Schneider, Assistant Administrator for Latin America and
the Caribbean, introduced Rick and participated actively in the subsequent discussion.

Diane La Voy,
Senior Policy Advisor for Participatory Development

Engaging People Who Have a Stake in the Outcome:
From El Salvador to Haiti

Mark Schneider

My view, going back to my Peace Corps experience in El Salvador, is that participation is an
essential element of solving problems, and it doesn't matter whether you're dealing with a long-
term development problem or a crisis. If you fail to engage people who have a stake in the
outcome, you ultimately fail to understand the needs that are involved, you fail to understand the
problems that are at issue, and usually you fail to find the right solution.

I've had an involvement with participation as part of crisis situations over the past 20 years in
various Latin America countries. Three years ago, | was an observer-participant in the transition
from war to peace in El Salvador; the UN was developing a national reconstruction plan in El
Salvador and | was the World Health Organization's representative. The experience gave me two
perspectives on how to proceed in Haiti. In general, the nongovernmental organizations and
grassroots organizations in El Salvador that had been active in providing services and responding
to the crisis in the years of conflict had not been consulted in any way in the negotiations to
develop the plan. In one area, however, in issues regarding displaced persons and refugees, all
groups involved had a chance to define the problems, their needs, and possible solutions. In Haiti,
as we attempted to define a response to the emergency in terms of longer-term development, |
was determined to ensure participation from all who had a stake in Haiti's ultimate recovery.

The Office of Transition Initiatives (OTI) provided a ready- made entity to help us grapple with the
problem of ensuring participation in defining solutions to our problems. OTI represents Brian
Atwood's views that crises must be dealt with not only on a short-term basis, but as a first step
towards a future, longer-term development program, a sort of "preventive diplomacy." OTI fills a
gap in a new way; it is not only helping us move through this period of transition but also ensuring
that the next stage, recovery and reconstruction and development, is likely to be more successful.

OTI: Political Development Through Grassroots
Initiatives



Rick Barton
Mission

When it was created, OTI was going to be turbocharged democracy. I'm not exactly sure that's
what it has ended up being, but I think it's fair to say that OTlI is the office that participation built. At
the core of our mission is one fundamental truth about participation: if you're ever going to get to a
system of the people, by the people, and for the people, then you'd better engage the people as
early as you can. Our job is to bring fast, direct political-development assistance to nations
emerging from distress. We're supposed to operate in the period when systems have broken
down, leadership is feeble, the economy is disrupted, there is violence and intimidation, and few
freedoms. Our office is supposed to fill the gap until the larger-scale new justice systems, maybe
formal elections, and other pieces of the governmental development take hold. It is a time when
there is a real need to pay attention to the political development opportunities.

The "Gersony" Approach

One of our key early influences was Bob Gersony, who told us about a project on the Atlantic
Coast region of Nicaragua. The area had been overrun by two armies, and then a hurricane for
good measure. People were hanging around wondering what to do with their lives. Bob went there
for 60 days. He rented a boat, went up and down the rivers, and he met with anybody he could
find who could talk about what was going on.

He came back with a straightforward conclusion that the people needed a certain kind of
Colombian rice, a certain kind of machete, and roads to take the rice to the markets. He arranged
to provide all these elements, got people back to rice farming and set up work crews to build the
roads. The farming cut back on the people who were kibitzing or worse. The road crews, small
teams that included the entire spectrum of the political combatants, became a practical
mechanism for reconciliation.

One strong point was that the approach mixed theory with reality, that there was a little bit of
money to go with the civil education, and the other pieces. Another was that it drew heavily on the
field for wisdom on how to proceed. Problems were that there's only one Bob Gersony and he's
not that available and that the approach takes too long. We knew we had to move faster, and we
knew we had to move beyond just one guru.

Our next experience was in Sarajevo. The NATO truce was holding, things seemed to be getting
better, and we thought that Sarajevo might be the building block that we could use to create a real
program in Bosnia, a beginning toward reconciliation. After three days of official meetings, we
really didn't know much more. But we got lucky. The mayor offered us a guide, one of the rare
breed of literal people, who when we'd say, "Gee, why would anybody want to have a baby during
this kind of situation?" would say, "We will go to the maternity ward." We'd say, "What is life like at
the front line?" and she would set up a meeting at the front line. Or we'd say, "Tell us about some
of the young people and what dreams they have," and she set up a group of young gymnasts.

Through interviews and focus groups and community meetings, we suddenly got a good cross-
section of what was going on in Sarajevo. As a result, we concluded that there wasn't the political
will to move on. What's more, the middle class, the lifeblood of the community, was being sucked
out of the city. The only solution we saw was to stop the brain drain and even that had only about
a 10 percent chance of working. Brian Atwood's conclusion was that our involvement there
wouldn't have much chance of success. And subsequent events have confirmed this view.

From Intimidation to Local Empowerment in Haiti

Haiti became the next focus of our attention. We knew that the U.S. military intervention was
taking care of security and that the USAID programs were feeding about a million people a day.
We thought that success would depend on the military engagement being brief. To have a
successful hand-off, you cannot have the military in a dominant role, so you must have a
significant civilian presence all over the country. We began to think about a decentralized model.
It would also have to be a real presence; after you've had 20,000 troops, you can't just have 15



USAID people. We also thought international aid would not be felt in the countryside for a long
time, that most of it would be centered in Port-au-Prince even though 70 percent of the people live
outside of the capital.

These were our assumptions, but we needed enlightenment from the field. So we built a core
team here of people from all over USAID. In addition, our grantee, the International Organization
of Migration (IOM), hired a half dozen people, now the nucleus of those permanently located all
over Haiti. The two groups spent a couple of days in Port-au-Prince and then went out into the
field for 12 critical days: the five days before Aristide arrived, the weekend that he returned to the
country and five days after. They met with over 500 Haitians, including some 130 local elected
officials who hadn't gotten together for several years, in virtually every conceivable setting. They
got a pretty good assessment of how fragile security was, how huge the Haitians' pent-up demand
was to take some control of the situation, and how everything is a priority in Haiti. This information
refocused our efforts and formed the basis for the program that we have now.

We think there are three central political development issues in Haiti: restoring legitimate
government, not just President Aristide, but at every level; moving from a system of intimidation to
one of broad public participation; and decentralizing control and empowering people at the local
level. Everything we are doing with our program goes through those filters. If we're not addressing
one of those three things, then we shouldn't be doing it. Our program mixes the product, which is
political development, with the byproduct, which is a series of quick-start, quick-impact, micro-cost
projects, so that the real needs of people in the community become the focus of the political
organizing. Each project includes a straight, political development component, some kind of civic
education.

We have 13 teams covering 16 areas of the country. Every area of the country now has two
internationals. We've also already hired about 50 Haitians and plan on hiring a total of 150. We go
beyond people who speak our language and have formal education and seek out natural
community leaders. In a sense we're running an on-site, on- the-job political development institute,
which we hope will be one of the sustainable pieces. These teams have the decision-making
authority to spend up to $5,000 on any project. Each project must be run by a citizen board or
community group. Many are extragovernmental, anything from a voodoo event to more traditional
groups. We've tried to reach to include more women, more young people, groups that have not
historically been involved.

Examples of Projects

Participation is inherent in all the little initiatives we're undertaking because we're in a facilitating,
rather than in a dominant, role. For example, a certain dam had a silt problem but the central
government wasn't providing the money to pay the silt cleaners to make it operative so the
electricity was not getting to the people at the bottom of the hill. The people down the hill thought
electricity should be free because God provides the water and why should you pay for the water
that God provides. The silt cleaners who lived in the immediate area weren't getting any electricity
either. It seemed to be an intractable situation. Our job was to figure out how to help the local
people find a solution. The community came up with the idea that there should be some charge for
the water rights from the dam and that the silt removers could be paid from that fund. They now
have created such a fund, run by a local board.

One of my favorite examples had to do with water distribution. In this case, the water company
and the electric company were known as being inept and corrupt, with long histories of favoritism.
The only people with reliable water and electricity were the local army barracks and a few selected
houses. Eleven community leaders spontaneously got together with some reinforcement from our
operation and from the multinational forces, to address the problems of water distribution and
illegal taps. The upshot was that the group voted on whether to create a new distribution pattern.
The local Haitian army representative and the local manager of the water district all voted against
it. But those for the new system won. The new system is completely extragovernmental. And one
of the ironies was that our team lost their water because, unbeknownst to them, the residence had
an illegal tap.

In other cases, we have supported initiatives to make accounting systems more transparent so
that people know where their dollar or their gourde is going. In one town, people were wondering
why they didn't get lights more than 8 to 14 hours every second or third day. We helped them



understand that the problem was that revenues collected for electricity would pay for only about
40 hours of light per month. People now understand that something will have to be done about
collection of revenues, that people are going to have to start paying.

We also made reporting about toll revenues more transparent. This time it had to do with one of
the three major highways in the country, which has so many potholes that you can only go about
5, 10 miles an hour. The toll is 5, 10, or 15 gourdes. Truck drivers, tap-tap drivers, and other
people who use the road met to discuss the rates and how the money should be used. As a result,
people now get a receipt when they pay their tolls, and the amounts collected are posted. Now,
when the potholes get filled, people see that it's their gourdes at work. Again, it's a very basic
system of local governance. But all politics is local, as you know. In all these cases, we have
helped to get these groups going. Sometimes, our local representative may even convene the first
meeting, but thereafter, his/her role is just supportive, trying to find out what is needed. The
groups are very much on their own. We are just providing a little bit of the juice to keep them
functioning.

Early Results

It's too early to claim success, but | think participation has done a lot for us. First, it helps us refine
our strategic plan right from the beginning because it involves real people rather than officialdom.
Second, it adds to our confidence in our program, because it reflects what is happening on the
ground. Third, it reduces the risk of paternalism, a worry for all of us. Fourth, it increases the
likelihood of success because we're doing what's needed versus what we have projected. Next, it
increases the long-term viability because people are involved in the solutions from the beginning.
And most important, it creates the democratic foundation that sustains and will sustain long-term
economic, political, and social development. Whether people like our program or not, almost
everybody likes the decentralization, the hands-on involvement, the flexibility, the ability to
respond to what's there in the community rather than basing activities on a pre-designed plan.
One of our competitive advantages should be that we are closer to the people than any other part
of the U.S. foreign aid, foreign relations package. Sometimes we are, and in others, we know we
could do better.

Discussion Session

Participatory Monitoring
Ann Sweetser: In working for sustainability, are you incorporating any participatory monitoring?

Mark Schneider; For monitoring the emergency jobs program, we ask the local NGOs that are
managing the program whether what was proposed initially has succeeded. And the U.S. PVOs
themselves bring together all the local NGOs that are carrying out the health services in the Comit,
de Sant,, and they look at what is being done.

Rick Barton: In the OTI program we have a couple of ways we're keeping track of what's going on.
For each of our projects, we have a simple front-and-back-page reporting form that asks how
many Haitians and what other organizations are involved and what the political development
component is. We also keep a straightforward count of how many people are going through our
civic education programs. We have yet to decide how we'll review what has happened over the
longer-term, but | expect we'll involve some of the Haitians whom we're working with. | think our
success in doing that is going to be measured on whether we are, in fact, having an influence on
people at the grassroots level.

Lasting Political Change

Derek Singer: President Aristide has said that it is the second democratic election that really
defines whether a democratic transition is going to work. What is OTI doing to lay the basis for
this second election in Haiti?



Rick Barton: A lot of our civic education, which is giving people an increased sense of ownership
and helping to meet some of the rising expectations that surfaced with the return of Aristide, will

help to stabilize the political environment. We will also serve as a platform to facilitate candidate

forums and some of the LAC and Democracy Center initiatives. Our contacts all over the country
should be helpful in the case of later justice or environmental initiatives.

Audience: In Eastern Europe, after the first flush of democracy, the second wave has returned
many of the earlier government technocrats. Are you looking at that in terms of Haiti?

Mark Schneider: | cannot conceive of the Haitian people voting back into power, to take it to the
extreme, the Tonton Macoute or the Mevs. On the other hand, it will be necessary to demonstrate
movement. If over the next year, people don't believe they have more economic opportunity, more
chance to express themselves and participate in the political process, then support for the overall
democratic process could diminish.

Rick Barton: Aristide's refreshingly honest campaign promise--"from misery to poverty with
dignity"--means that we are starting from a basis in reality. Still, the whole situation could easily
unwind. One of Eastern Europe's problems, also true in Haiti, is the thin layer of people who can
speak World Bank and speak USAID and speak whatever else. There is no farm system. Part of
our goal at the local level is to create potential leaders.

OTI Role

Kathleen Campbell: Does OTI see any role for itself in areas where long-term insecurity is an
issue, such as rebel-held areas?

Rick Barton: Brian Atwood said, after we came back from Sarajevo, that we should be a "post-
bullet program.” Still, we are in a couple of such places. In Angola, we're looking for an opening.
We've helped fund the preparation of a demobilization plan through the UN and we're looking at
the land mine situation. We're also in central Bosnia, looking at some of these quick-impact
reconciliation projects between the Muslims and the Croats, not where the Serbs are, and where
there is limited peace.

Hal Gray: Given the limitations in personnel in OTI, how do you institutionalize? Can some of the
work be passed on to the LAC Bureau so that Rick's free to go on to other hot spots? Is the
approach sufficiently proven to form the basis of a full-fledged project? Would it be the same or a
little different, if the development people were running it?

Mark Schneider: In the case of Haiti, we're going to have a transition to the United Nations, with
the UN, most likely, picking up the contract with IOM. Ultimately, the government of Haiti should
take over financing the same kinds of activities. In addition, we've got two local government
projects in which we could replicate the model that's been set up.

Haiti: Favorable Conditions

Mark Schneider: There are three circumstances that helped make the program in Haiti possible.
One is that the three political development goals that Rick mentioned were also part of President
Aristide's proposal, so our program meshed with what was being promoted from the new, restored
democratic government. The second is that the DART team has been a fundamental link between
the military, the incoming civilian government, and our ongoing A.l.D. program. So part of the
needs for safety, food, and shelter were being dealt with. Third, prior to the return of President
Aristide, we had been working through the NGO community, so that our program benefited from a
network of participation that was feeding information and concerns in, and emphasized the need
for this kind of program.

Diane La Voy: I'd like to explore further the issue of notwithstanding authority. Rick, my
understanding is that one of its most important uses, for you, was simply in being able to avoid a
lengthy, competitive bidding process for your principal implementer.



Rick Barton: That's right, but there is another even more valuable factor that has helped us:
having someone, Doug Stafford (AA/Bureau for Humanitarian Response) in particular, who says
at the end of every day, "Are you making a difference?" It's the mind-set that says "Hey, go ahead.
You're the venture capital of this business...get out there and do things....." We don't have to
waste all our time checking and providing reports.

Participation and Public Opinion

Danielle Roziewski: Deputy Secretary of State Strobe Talbot has said, "It's not a question of
what's good for Russia, but whether Russia continues to develop in the manner that's good for
American interests and values." What ramifications do you see the current political climate and
rhetoric having for USAID's ability to continue to facilitate and encourage participation?

Rick Barton: We need to be more assertive about the value of USAID and foreign assistance. We
need to make the larger case that it is a good preventive expenditure; it helps produce a more
stable world. Our success is going to be measured based on whether we are having an influence
on people at the grassroots level. Power to the people seems to be a concept that everybody in
the political spectrum, both liberal Democrats and conservative Republicans, holds as their own.
This program gets away from our tendency to be overly bureaucratic. It gives us the satisfaction of
knowing that we have made something happen.

Mark Schneider: Our assumption is that participation is an essential element in helping to bring
about successful change and development. Ultimately, that is in the United States' national
interest. If it fails, then we will have to face other kinds of crises, use other resources and it will be
both more expensive and contrary to our goals for the international community.

Rick Barton: Haiti is a good example of this principle. It's probably the most popular U.S.
intervention since World War Il. The soldiers have virtually been carried around on the shoulders
of the Haitian people. If you're going to have anything sustainable, the vast majority of the public
has to believe in what's happening. So it's a good measure for our involvement.

The Participation Forum is a series of monthly noontime meetings for USAID personnel to explore
how to put into practice the Administrator's mandate to "build opportunities for participation into
the development processes in which we are involved" ("Statement of Principles on Participatory
Development,” November 16, 1993). Guest speakers from in and outside of USAID describe their
experiences and enter into a general discussion of the theme of the session. A summary of the
meeting is disseminated within USAID by E-mail, and readers are encouraged to engage in an E-
mail dialogue. E-mail should be directed to Diane La Voy. Printed copies of the Forum summaries
will be distributed to participants and attendees from outside of USAID and others interested in
participatory development.




The Participation Forum (No. 10)

Strategies for Community Change:
Top-Down or Bottom-Up?

February 23, 1995

How can donors promote participatory development in urban communities? Participants at the
tenth session of the Participation Forum heard and discussed presentations that approached this
question from two different directions. Kay Pyle of the Inter-American Foundation described the
work of Brazilian NGOs that train members of poor communities to negotiate with local
government and to develop initiatives of their own. Hal Minis, Senior Development Planner for the
Center for International Development, Research Triangle Institute (RTI), described Ivory Coast’s
Municipal Development Support Project and the Tunisia-based Local Government Support Project
efforts aimed at strengthening the skills of both local government and community organizations to
deal with each other. The session was kicked off by David Hales, Director of the Center for the
Environment in the Global Bureau.

Diane La Voy,
Senior Policy Advisor for Participatory Development

Thinking About Participation in Decision Making
David Hales

I"ve spent a lot of time as a regulator, making decisions from the upper levels in an organization
where, in politically correct terms, we would be “participation challenged.” From my perspective as
a decision maker, | think about issues of participation along four continuums. First, as
environmentalists we have a sense of urgency because we realize how fast resources are being
lost, but we also recognize that, to be sustainable, the decisions can't be just top-down. Second,
as North Americans, we tend to want to depend on scientific expertise, but there are other forms
of expertise that we should also bring in, though this may be more difficult. Third, there is the
continuum that runs from a rational decision-making structure to what I might call a traditional
structure. And finally, there's the continuum that deals with benefits and costs. Benefits are often
in one sector and costs in another or benefits are enjoyed by one group, and the costs paid,
sometimes involuntarily, by another.

| suggest these points as guidance. First: decisions are almost always best made by those closest
to the problem and those who have most to lose as the result of a decision-making process.
Second: choices don't exist unless those who are involved in the decision process perceive them
to exist. Finally, the most useful skill that anyone involved in a decision process can cultivate is
the skill of listening.

An NGO-Centered Strategy in Recife, Brazil
Kay Pyle

Recife, in northeast Brazil, provides a case study of how NGOs and community associations can



affect public policy. It's a poor city, with 800,000 of its 1.3 million inhabitants living in favellas. At
the same time, it has a propitious environment for community participation. In part, this reflects
Brazil's 1988 constitution, which has led to regulations that city plans must be made with
community participation. In addition, Recife is located in a region with a history of community
participation and has a sympathetic government, a mayor who has voiced commitments to the
community and involved NGO leaders in his government.

We decided to support community efforts by funding clusters of NGOs, which are numerous in the
region. We felt that this would have a larger, "sum is greater than its parts" effect. We've
supported at least 10 to 15 groups over the past six or seven years. They all work on something
slightly different, but there's a great deal of collaboration in spirit as well as on specific projects.

The result is an impressive community-participation record in Recife. NGOs are providing training
for city workers such as teachers and education department supervisors and have been asked to
staff a number of city departments. An advisory group, required by the constitution, meets every
two weeks to address issues related to the city plan. An organization composed of five NGOs
monitors land use legislation that impacts the poor and holds special meetings to monitor public
budgets. Other institutional networks in Recife involve community leaders as well as NGOs.

People’s Perceptions of Democratic Participation

Citizen participation takes education and organization -- just how much came to light in a survey of
citizens and community leaders carried out by one of the NGOs. People were asked about
community participation and democracy, and it turned out there was a great deal of confusion.
First, people often equated democracy with jobs, decent salaries, housing, and social services.
Second, residents had a low level of community participation; less than 20 percent participated in
any kind of community organization. Third, they saw participation as a way to get services, rather
than as a way to shape public policies and practices. Fourth, they defined participation as voting;
that is, they elect their officials and that constitutes participation, even though the officials may buy
votes or use their offices strictly for patronage. People did not see participation as coming through
institutional channels.

In summary, the researchers concluded that the most important law of a democratic country is not
the constitution but the law of survival. One-third of the residents and leaders felt that the military
period, for instance, was better than the current democracy because they got better services and
the economy was stronger. This illustrates that NGOs and neighborhood organizations need to
understand the perceptions of low-income people and to change those perceptions--this is really
key to promoting democratic participation.

Empowering Neighborhoods Through Information

One community research NGO in Recife, ETAPAS, has developed a model of action-oriented
participatory research involving residents associations in low-income neighborhoods. Typically,
the neighborhood will ask for help and ETAPAS will go out and train people how to do socio-
demographic surveys, how to determine the number of schools, residents, electric lights, paved
streets, bars, churches--everything about the neighborhood. ETAPAS tabulates the results and
incorporates them in illustrated, easy-to-read booklets. These are then given to the community,
and a seminar is held on the findings. The community uses the findings in negotiations with the
city, in meetings, and in efforts to organize itself around various issues.

Using income figures, the surveyors learned not only that hunger was a major problem in this
neighborhood, but where the hungry lived. To meet the immediate crisis, the community arranged
for local supermarkets to donate food and the residents association to distribute it to the poorest
families. To address the problem in a longer-term way through job creation, women with
dressmaking skills were organized, and a community-run credit fund granted them a loan to get
started in business. These women are now marketing their wares.

In another ETAPAS survey, transportation was identified as a major problem: the community was
located on top of a big hill and the bus route was at the bottom. The walk to the bus was long and
sometimes dangerous, running through a high-crime area that was subject to mudslides during
the rainy season.



Using the survey, the community negotiated with the secretary of transportation to have the bus
come to the top of the hill. This seems like a simple solution, but it didn't happen until these
people did the survey, got organized, and decided to negotiate.

Time-Consuming but Effective

I'll summarize the pluses and pitfalls, or challenges, of an NGO-centered strategy. A major
challenge is that we don't live in the community. It takes a lot of effort on the part of the funder to
make good decisions at the community level. It's a time-consuming, labor-intensive process for
community residents to begin to understand the potential of participation. But development takes
place over time and requires ongoing support.

On the plus side, as outsiders, we are in a better position to mobilize the various actors to work
together. Moreover, this kind of development is substantial, meaningful, effective, long-lasting,
and has a good cost benefit. It also avoids providing money to governments, which can be
ineffectual because of either corruption, negligence, or inept management.

Strategies to Make Local Government More
Participatory

Hal Minis

I'd like to talk about facilitating participation in urban development. How do we help promote a
more participatory process, what are the intervention points, and who should our partners be?

Government and Citizens

The general framework that we’re using at RTI, drawn from several of our project experiences,
comprises on one side local government, which includes the elected officials and the staff who
implement policy and provide services, and on the other side citizens, who may represent
themselves individually, in groups, or through NGOs. Local governments deliver services that
should respond to what the citizens want, and the citizens judge whether their streets are paved,
their garbage is collected, and so forth. Local government can also provide information about its
budget, resource allocations, and local conditions. Participation takes different forms: the electoral
process; tax payment or nonpayment; administrative procedures or partnerships set up by the
local government.

In a complex, sophisticated participatory environment, lots of channels of communication exist.
Where we work, local government is fairly closed and there are very few channels of participation.
Our objective has been to build these channels.

One basic strategy is to build communication linkages going both ways, from the community to the
local government and from the local government back to the community. Although this is a
function of the legal framework, more and more we’'re finding that participation really takes place
through the discretionary powers of a local government. What counts is the number and types of
meetings held by the local government, how and where the meetings are held, the kinds of public
hearings that are held, and the number of citizen commissions that are established. In Tunisia,
where we're doing a lot of work, the municipal councils generally meet three or four times a year.
In Chapel Hill, North Carolina, the council meets four or five times a month, and in the evening, so
citizens can attend.

The other basic strategy is to strengthen the capacities of both sides government and citizens to
engage in a process. This involves both skills and behaviors.

Ivory Coast Experience



We worked for several years in the secondary cities of the Ivory Coast attempting to strengthen
municipal capacity and open municipal processes. Our focus was on local government because
this was where the chief constraints lay. The mayors were not accustomed to public meetings.
Consultations took place through the political party. The service directors had the prerogative to
deliver services the way they wanted. People were not aware of potential ways of developing
partnerships between the community and the local government. Neither the mayor nor his staff
had the tools to engage in that kind of dialogue.

In the small cities in which we worked, we took a multifaceted approach to developing more
participatory mechanisms. Mayors in Francophone Africa have a lot of power, so we focused on
increasing the mayor's awareness of the need for participation. There were conferences for the
federation of mayors on techniques for building confidence between local government and
citizens. We sent teams to individual cities to meet with the mayor and the staff and discuss the
city's problems and the potential benefits of participation. We trained staff on budgeting, resource
mobilization, and provision of services. At the same time, teams of social workers carried out
neighborhood assessments, both to increase local awareness about neighborhood conditions and
to learn about needs and complaints. Small booklets and slide shows were developed to promote
awareness of the results. Finally, for the first time in many cases, open public meetings were held
that brought elected officials and staff together with community members. Afterwards, the
municipalities were asked to develop an action plan.

Consultation with municipalities served not only to increase their awareness and gain commitment
but also to get access to town resources such as trucks or a meeting place. Working with
communities resulted in increasing the community's awareness about how they could interact with
the municipality.

This process has produced a variety of results. For example, in one small town, community
awareness of garbage collection problems led to the establishment of a youth association which
collected garbage in the neighborhoods and left it in central locations for municipal pick up. This
greatly improved sanitation and gave work to some of the unemployed youth. Elsewhere, a
municipality provided support to a women's NGO to carry out sanitation activities, after the mayor
learned of the group's interest in becoming involved. In a third example, market vendors and
slaughterhouse operators came to an agreement with the municipality after a dramatic scene at a
public meeting. The authorities, noting that the butchers' payments were low compared to other
cities, had asked the butchers to pay their slaughterhouse fees. The butchers got up, left the
meeting, caucused, and returned with the proposition that if the services in the slaughterhouse
lighting and waste removal were improved, they would pay their fees. This was the first time that
the market vendors and slaughterhouse operators had ever talked to the municipality about their
needs, and the upshot was that the improvements were included in the budget and the capital
investment plan.

The approach of involving NGOs, private-sector interests, market vendors, transporters, butchers,
and the like with the local government officials and staff has proved very successful in Ivory
Coast. It has now been expanded to Mali, Burkina Faso, and Guinea, using local consultants
trained in the Ivory Coast.

Tunisia and Beyond

In Tunisia, the Local Government Support Project aims to improve local governance through
community participation and improvement of municipal capability to implement policy decisions.
We are working with the Federation of Tunisian Cities to produce a guide on municipal
management practices and a newsletter and to plan a conference on working with neighborhood
organizations. We're also beginning a national training program for municipal staff. We did a study
that showed that Tunisia has very few NGOs in urban areas.

In two pilot cities, which are really laboratories for innovation and participatory approaches, the
kick-off activity was a day-long participation roundtable, which brought together elected officials,
staff, and representatives of local NGOs. This was the first time that the three had gathered to
discuss the benefits and the obstacles to partnerships between the local government and local
NGOs. | was amazed at the level of interest and the participation the amount of discussion and
the number of ideas that emerged.



We are also planning an observational tour in the United States for teams from these pilot cities,
and we intend to provide ongoing assistance once participatory activities get underway. One
major activity is CIMEP Community Involvement in Managing Environmental Pollution an
approach that includes community involvement in identifying environmental problems, municipal
and NGO staff training, and discussions by all parties of problems, both at the local and the
national levels.

Just as Ivory Coast has been the laboratory for West Africa, so many of the Tunisian activities
have been the laboratory for broader activities in the Near East North Africa (NENA) region.
USAID’s Regional Housing and Urban Development (RHUDO) Program has sponsored activities
at a regional level which aim at the same objective. A regional conference in Cairo last September
focused on participation theory and policy. A second Cairo conference in June will focus on
implementation. A regional governance and democracy study is examining the status of
participation activities in these other countries, based on the Tunisia framework. There will be
follow-up in some countries, networking and information sharing, and probably another CIMEP
activity in a second country. Using the lessons learned from Tunisia, we're trying to create
momentum for a participatory approach in the entire region.

To summarize, if you work at the local level, particularly in an urban setting, it's critical to work with
NGOs and with the local government. Obstacles to participation exist on both sides, and both
must work together to have effective participatory approaches.

Discussion Session

Trust, Expectations, and Time

Bachir Souhal: In the World Bank, we find that participatory approaches require building trust and
raising expectations in the local communities and institutions. Our approach is to be frank with the
local population. For example, in a project with Bedouin in Egypt, we say that the project is just a
drop of water in the desert; that it could be used to blossom flowers; but there will have to be the
bees if they want to harvest any honey. The message is clear that a process has been started to
prepare the project and that it's their responsibility to carry it out. Each community has a kind of
contract with the project if they want to participate, so there is no paternalism.

Diane LaVoy: The case you cite is described in the World Bank Sourcebook on Participation, isn’t
it? I'd like people to be aware of this resource, which will be in final form in a few months.

Bachir Souhal: Yes, exactly. | titled it, “Gaining by Losing Control"which means a lot.

Audience: In USAID, we also must address the implications of building expectations as we're
building trust. As times become more uncertain, are we really going to be there, in those
communities, participating at the level we now anticipate?

Tony Marcil: Some projects shouldn't be undertaken at all if they can't remain in place for a certain
period of time. At the World Environment Center, we had two projects with five- and three-year
commitments, because that was judged, in consultation with USAID, the period necessary to
make the activities self-sufficient. But after one year in one case, and two in the other, USAID
decided to withdraw from the country. Very, very small amounts of money were involved. If we had
been talking about $10 million, they would have listened because it would have made sense to do
the paperwork to be able to stay there.

La Voy: That's a painful and relevant point as we continue to close USAID missions.

Peter Gottert: Our experience as the Academy for Educational Development running nutrition
communications projects in West Africa has been that there was so much emphasis on showing
results in extremely short periods of time, that this Forum comes as a complete breath of fresh air.
In fact, we did show that working in a participatory manner not only created the most trust, but
also brought about the greatest change between baseline and final evaluation surveys.



Win/Lose Situations

Derick Brinkerhoff: Most of the cases discussed seem like win-win situations, where everybody
comes out ahead. What happens when there are heavy costs, when some people are losers?

Pyle: In Recife, a developer wanted to build a hotel on a point of land that was already being used
by a community of fishermen. The hotel would have provided jobs and tourism and the city
approved the project. The fishermen, however, were concerned about the environmental impact
and acquired help from an expert in environmental mapping from one of our NGOs. Hearings were
held, the hotel complex has not been built, but no final resolution has been reached either. It may
not work out the way one party or the other wants it, but what was important was the atmosphere
of negotiation, that all the people were at the table.

NGOs or Governments?

Mike Lippe: I'd like Kay Pyle to say more about her statement that supporting NGOs “avoids
providing money to governments.” Do you really believe that money should not go to
governments, only to NGOs?

Pyle: No, I think that government is very important. And although our money at the IAF typically
does not go to government, our grants go to NGOs in communities like Recife with potential for
collaboration with the government. We think that's the model of greatest return.

La Voy: The strong NGOs in Brazil that are grantees of the IAF in some ways carry out the
functions that RTI would be carrying out with USAID funding. They are purveyors of that nice mix
of social and technical expertise, and they call in other experts as necessary. Local NGOs have
the advantage of on-the-ground knowledge and, presumably, the potential for sustainability in their
society. On the other hand, they may be locked into the limits of their own knowledge, approach,
and previous struggles and may not be able to bring a fresh look.

I'd like to ask Hal how RTI expects its work to last if they are not cloning themselves into local
institutions of some sort? And similarly, Kay, how does IAF deal with the issue of sustainability?

Minis: Human resource development has to be a fundamental aspect of the project so that the
people who are participating in it learn the necessary skills and techniques. Also, a facilitative
approach, with a lot of consultation among all the concerned parties at all levels, is key to having
people take over the approach themselves.

Pyle: Although the IAF may have to bring in the technical skills, they don't remain behind unless a
training component is built into the project. On the other hand, in our approach, the people we
work with are there after the project is over.

Learning North-South or South-South

Gary Hartshorn: Hal, you mentioned participatory tours to the United States. We in the
environmental community have had a lot of success doing south-south interchanges, and it would
seem to me that holds great potential when you're dealing with participatory efforts and capacity
building. Are you doing that?

Minis: In the Tunisia-based project, we've opted for a U.S. study tour because the examples are
so much richer here, even though the context is much different. But | agree that in many cases the
south-south exchange is very critical, and that's certainly the approach we used in West Africa.
We had tours to the Ivory Coast, for example, from Mali, Senegal, and Guinea.

Effects of Past Development Work

William Miner: In both Tunisia and Brazil, there is a history of USAID local development work back
in the '60s and '70s. Did you find residuals of this work, and did it help or hinder the newer efforts?



[Editor: neither speaker could identify specific effects. We invite readers to consider the question
and send their observations.]

Slogans of Partnership?

William Visser: We tend to take for granted that participation is a good thing. But in my own
experience, | find some incisive criticism of the whole notion coming from academic sources,
NGOs, and honest and good government people in developing countries. The argument goes like
this: "Listen: We're not accustomed to democracy. Basic breakthroughs are taking place, and
we're trying to strengthen our own democratic processes. Then along come development
assistance organizations with these slogans of partnerships and participation, which basically
circumvent the rules and the changes that we have established constitutionally. Is it possible that
we are imposing new notions on the south?

Pyle: Since the IAF responds to proposals from community groups, the ideas come from them as
far as | know. With the opening of democracy and increased democratization, we began getting
proposals for the type of projects | discussed today.

La Voy: It's an important point, but the problem is least likely to occur in cases like IAF, which
funds unsolicited proposals and judges them on the longstanding track record of the proponent
organization. The real question is whether the NGOs coming forward may undercut local
government or represent some sort of alternative to representative democracy. In general, the
NGOs that I've known most are certainly not doing this. They're trying to strengthen democratic
government. Many of the NGOs see their roles as organizing, facilitating, strengthening the voice
of people, helping them communicate as citizens within existing governmental structures.

Hales: | would like to comment on the concern that we’re imposing participation on people. | heard
that criticism most often about the civil rights movement in the South in this country. You can hear
it wherever entrenched interests feel threatened by those who would look for effective sharing of
power. | would be a little bit suspicious of the motives behind this concern.

Minis: Certainly, participation is a slogan to a certain extent. But in West Africa, in Ivory Coast
particularly, everyone realized that there was a tremendous institutional crisis. The mayors we
were working with knew that their cities were in serious trouble and they needed to find a new
approach. They entered into the process with some trepidation. But when they saw that garbage
collection was better, that municipal revenues increased, they agreed that it was a better
approach. Tunisia is still a highly centralized country that is facing a delicate political situation, and
it's going to remain centralized. We're trying to adapt the idea of participation and governance to
their context. Let them take the parts they want. If it means working slowly with a couple of NGOs,
fine. But clearly there is a demand.

Communications from the E-mail Bag

Strategies, Challenges, and Practices in Participatory Urban
Development

Local Government and NGOs Complementary Roles

Steven Sharp: “Community decision making can be achieved by mobilizing the energies of both
local government and NGOs. Both have clearly defined roles local government for service delivery
and land-use planning, and NGOs for mobilizing citizens around the common issues. In many
USAID countries, local government is an ineffectual extension of central government, and NGOs
often fill a vacuum in service delivery and articulation of local needs. The issue is not whether
USAID should fund urban services or NGO operations it cannot do either in a sustainable manner.
Rather, USAID should target those areas in the relationships between the two to enable a



participatory process for community decision making. NGOs have a role in mobilizing citizen
participation to make the local government accountable to the citizens. And, for people to have a
stake in their government, it must be seen as a means of making their lives better.”

"Jump-Starting" Participation by Strengthening Local Institutions

Claude Salem: “The following preliminary conclusions grew out of World Bank monitoring of six
community-based pilot projects in Manila and Kathmandu focusing on water and sanitation and on
waste disposal.

“The municipal (institutional) framework is often the most intractable constraint to effective
community action planning: the fragmented and deteriorated state of relations between
elected officials and the informal community leadership structures constitutes a first line of
resistance to any kind of concerted discussion and/or action.

“It is not always clear that the NGOs (or community-based organizations or users’
associations) represent the communities beyond their immediate membership or even their
own leadership. Work with these groups is still effective, but concern remains that
‘community action plans,” which are often derived through a less than representative
process, may not be sustainable in a longer perspective. “These findings lead to the idea
that preliminary actions could be taken to revitalize the role of local institutions that are at
loggerheads or lack strong ‘vital signs’ in order to ‘jump-start’ participation. My question is
whether external agencies can effectively assess the presence or absence of such social
vitality. And if we can't, what is the gap and how do we assist in filling it? “In the 1960s and
1970s, Africa was rife with models and pilot projects in ‘community development’ and
‘animation rurale’ approaches which basically assumed that the rural, traditional
communities needed to be awakened, organized, made to evolve, etc. These models failed
because they did not recognize the multifaceted persistence of traditional societies. It is
most likely that public life existed where external observers failed to see it.

“First, we must acknowledge the existence of such complex underlying social realities in urban
communities. We must then assist fragmented community segments into finding their respective
niche in a nascent public area. Working with public officials, while only part of the answer, can
often be more helpful in encouraging community action than initiating direct work with or by NGOs
to the exclusion of a role for these officials.“Environmental conditions in urban communities have
so deteriorated that development actions need to be more modest, concrete, deliverable in a short
time frame, and sustainable over the long term. This is a tall order: to put ‘product’ and ‘process’ in
a symbiotic relationship rather than as competing options. Yet this is exactly what the communities
we monitored were insistent on doing: ensuring that ‘action on a product’ (some kind of
implementation activity) was concurrent with the establishment of a ‘consultation process’ a kind
of good faith gesture reflecting the external agents' trust in the community's judgment of what is in
their own best interest.”

History Makes Participation a Big Challenge in Russia and Other ENI Countries

Robert Herman: “In contrast to the survey referred to by one of the speakers on local attitudes
about democracy, in Russia and many of the other ENI countries that have made headway in
political reform, citizens are not so much ill-informed as cynical. For many, perhaps a majority,
democracy has become synonymous with political disorder, social upheaval, and declining
economic fortunes. Moreover, with the dominant perception that the locus of causation in their
lives is completely external and with a strong culture of dependence/paternalism, there is little
institutional basis on which to foster a participatory ethic.”

Participation a Must in Population CBD Projects

Richard Cornelius: “In the population sector, operations research suggests that community
participation is important in setting up sustainable systems for community-based distribution
(CBD) of contraceptives. Evidence suggests that CBD systems that are designed and imposed
from the outside may achieve short-term gains in contraceptive use, but they tend to require heavy
financial and technical input from the outside, and are not sustainable. For example, communities
may not be willing to provide any financial support to CBD workers, making it difficult for such
workers to take time off from productive activities to do contraceptive education and distribution.
On the other hand, when community leaders and women are consulted early on concerning the



need and involved in designing the program, they are more likely to get behind an effort to train
and support CBD workers.”

A Problem-Focused Approach

Kristin Loken: “Often local governments are just as weak as the civil society organizations.
Providing assistance to NGOs for programs at the local level without involving local governments
undercuts that local government’s ability to govern and the community's ability to decide priorities
for itself. When our objectives include decentralization, we need to strengthen partnerships
between citizens, local businesses, community groups, and local governments. This will require
assistance in improved management (public and private), training in participatory practices and
decision making, and improved information access, analysis, and utilization. Such assistance
can't be carried out without a problem-focused approach.

“In the 1985 CRS Health Education project in the West Bank, villages that wanted health
educators were required first to organize a town council (if they didn't have one) and then to
decide how they would help pay for (a very small) portion of the program. It always amazed us
how, once the village got this part organized, they were off and running. Within six more months,
they'd have a kindergarten or a generator or whatever else they decided they wanted next. The
key was to get that initial community decision-making process working.“I'm new here in El
Salvador, but as | understand it, through our Municipalities in Action Program, open community
meetings are being held for the first time in some municipalities. It has just started and there’s still
a gap between an open discussion and actual participation in decision making. These meetings,
which are a requirement for access to certain public resources and USAID project support, are
problem-focused. To date, the program has focused more on the local government side of the
partnership, but our next amendment (now under design) will increase support for non-
governmental participation as well.”

(Michael Deal also sent E-mail about this program. He notes that the open town meetings in
nearly all of the 262 municipalities “fostered a strong sense of accountability in locally-elected
officials.”)

Best Practices on Participatory Urban Development

Timothy Alexander: “In Indonesia, the first efforts to integrate community participation in urban
development activities occurred as part of the Kampung Involvement Program (KIP). The program
concentrated on upgrading or providing new microlevel infrastructure to low-income urban
communities. A kampung committee is consulted on priorities and on the layout of services. In
1991, the KIP program in Jakarta began a major effort to expand the role of community
organizations by introducing use of memoranda of understanding between district-level officials,
or Lurahs, and citizen committees, in setting priorities for infrastructure improvements. Success in
overcoming an authoritarian culture, central planning style, and budget-cycle-driven orientation of
local governments has varied widely. Most recently, in about 10 kelurahans, NGOs have begun to
train local government officials on how to organize local leadership groups.

“In the Philippines, a key component of the USAID-supported Community Mortgage Program is
the organization of community associations that enable their members to obtain mortgages for the
purchase and development of their home sites. Over 300 communities with over 35,000 families
have already benefited and the National Home Mortgage Finance Corporation is actively working
with NGOs to expand and improve the program.“RHUDO/Jakarta recently engaged a consultant to
solicit community views of infrastructure priorities. The consultancy aimed at ensuring that
infrastructure proposals favored by the community would be incorporated in the municipality of
Tasikmalaya's (West Java) capital investment plan.

The analysis demonstrated that the local community was willing and able to prioritize needed
infrastructure services, that the consultative process improved the siting of proposed facilities, and
that participatory practices helped to motivate the community to take increased responsibility for
maintenance of the new facilities. However, the consultant found that people at the local level
expected compensation for participating in what they regarded as a governmental function and
that such payments were not an established budget item.”

The Long View



Deborah Prindle: “In 1984, | designed the first multi-year local government training program in
managing community development and working with community groups for Ivory Coast. It’'s nice to
see that the work not only bore fruit but is a model for community participation.”

The Case for Focus on Local Government

Sigifredo Ramirez: “As Hal Minis said, obstacles for participation exist on both sides (NGOs and
local governments). However, a well-oriented and -trained local government is the more
productive, and projects with local governments are more effective and sustainable. NGOs have
neither permanency nor ‘loyalty’ to the community; once the project is completed and/or the funds
are exhausted, the implementing NGO disappears. The local authority is always there. The need
is to place more trust in the local authorities, provide them with the necessary training and
technical assistance, and teach them how to work with their communities in a more effective
manner.“Until | had the opportunity to work with local governments, | believed that it was very
difficult to achieve anything through them. Working with them over the past 15 years has shown
me how wrong | was. Local governments in developing countries need three basic elements:
working capital, training and technical assistance, and trust. If we can achieve those three
elements, we can guarantee local development and effective community participation.”

The Participation Forum is a series of monthly noontime meetings for USAID personnel to explore
how to put into practice the Administrator's mandate to "build opportunities for participation into
the development processes in which we are involved" ("Statement of Principles on Participatory
Development,” November 16, 1993). Guest speakers from in and outside of USAID describe their
experiences and enter into a general discussion of the theme of the session. A summary of the
meeting is disseminated within USAID by E-mail, and readers are encouraged to engage in an E-
mail dialogue. E-mail should be directed to Diane La Voy. Printed copies of the Forum summaries
will be distributed to participants and attendees from outside of USAID and others interested in
participatory development.

February 23, 1995




The Participation Forum (No. 11)

Customer Service Plans-What's New?

March 23, 1995

"Customer surveying," "customer service plans,” "customer outreach": are these terms just
"newspeak” for what we have been doing for years? This Forum session began by focusing briefly
on several examples of innovative, energetic approaches to "customer outreach" and
participation. Against this backdrop, the session focused on the question, "So why do we need
‘customer service plans’?"

Presenters and other participants emphasized the value of making customer outreach a regular
part of operations, of focusing more on the ultimate consumer, and of recognizing the right of the
customer to hold us (and the various partners between the customer and USAID) accountable for
meeting standards to which we've committed ourselves.

Speakers included Sher Plunkett, Customer Service Officer; Diane Russell of USAID’s Center for
Development Information and Evaluation (Nicodeme Tchamou, of the International Institute of
Tropical Agriculture in Cameroon, assisted in the presentation); Cynthia Rozell, Mission Director
for Malawi; Jim Anderson, Mission Director for Niger; and Paul Zeitz, Child Survival Technical
Advisor in the Global Bureau’s Center for Population, Health and Nutrition. Finally, Pamela
Johnson, on loan from USAID to the National Performance Review, and Phyllis Dichter-Forbes,
who leads USAID’s reengineering effort, challenged the group to consider how setting customer
service standards empowers our customers to influence our performance. Lively discussions and
E-mail followed.

Diane La Voy,
Senior Policy Advisor for Participatory Development

Making Our Best Practices Part of the System
Sher Plunkett

"Customer focus," a "core value" in USAID’s reengineering, is probably the most exotic term used
to date for describing the most familiar and the most prized value for all of us working with USAID.

Customer focus as a part of reengineering has essentially two roots: first, the mandate provided
by Executive Order 12862, September 1993, in which the administration mandated all federal
agencies to develop customer service plans; and second, the traditional USAID commitment to
deliver development assistance to poor people while achieving foreign assistance goals. The new
mandate and our traditional focus have twined together nicely as the agency attempts not only to
reengineer internally, but also to convince the American people that what we do is meaningful and
important to our overall foreign policy objectives.

The reengineering task force examined the term "customers" and determined that, in the USAID
context, it meant the end users of our program services: the people whom we exist to serve. A
complication for USAID is that our "ultimate customers" are often linked through a chain of
intermediate customers. Mission people often tend to think of intermediaries, like counterpart
ministries, as their customers, because that’'s who they deal with most. In fact, USAID’s links to its
customers are like those of the manufacturer to wholesaler to retailer to consumer. A customer
service plan looks at the relationship of customer X to customers Y and Z and tries to determine
what USAID can do to help or encourage customer X to reach customers Y and Z. Further, the



plan also looks at customer Z-"the end of the line”-to find out if the services are wanted or being
delivered or both. In other words, in customer service planning, each operating unit in the agency
identifies its customers, traces customer linkages, defines the needs at each link, and analyzes
service gaps between the promise and the performance, through systematic feedback.

USAID has tried to get at this before. The "New Directions" of the 1970s forced us to examine
links down to the end users using techniques like social soundness assessments, social
institutional profiling, and social marketing. These efforts were too low in the scheme of things, too
little, too late in the process, and too marginal to the critical management decisions in our
development assistance. Some say that customer service is what every good project officer does
pay attention to their people. That's true, but it's not currently systematic or institutionalized, and
it's not sustainable, given mission turnover. Reengineering involves taking our best practices,
including customer outreach, customer focus, and customer services, and making them part of the
system. Customer service planning puts resources behind the "customer focus" core value.

Other aspects of the executive order include developing and monitoring service standards and
reporting both to USAID and to the customers, saying, "This is how we think we’re doing. How do
you think we’re doing?"

A Dialogue and Learning System

Diane Russell

Three years ago, | was a research fellow at the International Institute of Tropical Agriculture,
which had opened a new humid forest station in Cameroon. Although we did not call our effort a
"customer service plan,” my Cameroonian associate and | were in fact dealing with farmers as
customers. Our goal was to create a dialogue and a learning system between scientists and
farmers, which would lead to the design and adoption of better technology in the field. We used a
number of different social science tools: a literature review so we could find out what people knew
already about the wants and needs of the customer; interviews with different leaders and
members of our society to identify critical issues, problems, and players; and later, focus groups.
Only after these steps had been taken did we use formal censuses and surveys to give us some
scientific understanding about the population and its needs.

After two years, | turned my job over to my associate, botanist Nicodeme Tchamou, and asked
him to continue with the customer feedback loop that we had started by bringing farmers to the
field to look at experiments and trying to get scientists out to the farmers.

Nicodeme Tchamou: | had a really hard time convincing the scientists to go to the farmers first
and look at their priorities and problems. But it is necessary if we are to achieve the goal of
creating adaptable technology for the farmers. One thing | did was to hire a woman as the fifth
person on our staff. We were four men, but out in the fields, women are responsible for weeding.
My boss thought a woman couldn’t stand such work, but | pointed out that the women farmers are
out in the sun all day, anyway, weeding the fields. So hiring a woman was a way to build a
relationship between farmers and researchers.

Asking Ourselves Whom We Weren’t Talking To
Cynthia Rozell

When Diane La Voy talked about participation at the mission directors conference about a year
ago, my reaction was that, in our plans for developing our country five-year plan, we had all the
bases covered. | kept thinking, "Oh, of course we’re doing that." Back in Malawi, our first reaction
was again that we know what we’re doing; we talk to people; we know what our customers want.

In our ag sector programs, for instance, we have a series of beneficiary surveys. We spend three
months each year with beneficiaries to see what happens with their lives, and we repeat the



process each year in the same villages to look at any changes that have occurred. In our
democracy/governance programs and in our health programs, we go out to villages regularly and
do serious focus group work to get feedback on what's working and what isn’t. In addition, we
have the demographic and health surveys which are important in showing what’s happening in
population and health. Finally, we have public and private sector committees that meet regularly,
quarterly or twice a year, to track the objectives and the results under each of our program areas.

The new government of Malawi has set up another set of systematic consultations--a change after
a 30-year history of little consultation. They’'ve set up 11 poverty alleviation task forces, which
mobilize just about every organized group in Malawi, including the donors, the government, the
semi- government, and the private sector.

We were feeling pretty comfortable until we decided to look at the question differently and ask
ourselves whom we weren't talking to. It didn’t take us long to come up with a substantive, if not
long, list of people who were important to the society of Malawi but were either not direct USAID
beneficiaries or not people directly involved in our programs, people whom we had no systematic
way of reaching. They were traditional leaders, tribal chiefs, village chiefs, religious leaders,
retired people who might have been civil servants for 20 years or more. A problem was that none
of the mission staff is fluent in Chichewa, the language spoken by most of them.

The solution--and this is probably not the right answer in every case--was to ask a Malawian, with
whom we had a longstanding relationship, to help in drawing up a list of people across political
party lines and traditional and modern sector lines. (He happened to be the newly elected vice
president.) We called the list of about 20 people that he prepared for us the Senior Advisory
Group and invited its members to participate during the Country Program Strategic Planning
(CPSP) period.

For most of the mission people, this turned out to be one of their most rewarding experiences in
Malawi. The group met three times during the CPSP. As concerned citizens, they were eager to
participate, though there was nothing in it for any of them: no job, no funding. Their only concern
was with what made development sense for their country. They contributed both a fresh view on
priorities and a validation of what we’d been hearing from our other client groups. This group is
being continued, now that the CPSP process is finished. Once every six months we will sit down
and review progress on some of the strategies they helped us develop.

Niger Experiments with a Customer Survey Plan

Jim Anderson

As a country experimental lab, Niger is developing a customer survey plan as part of our effort to
incorporate the four core values -- customer focus, results orientation, participation, and teamwork
-- into the strategic planning process. Our aim is to make this more than a plan with a list of
targets that can be measured. We want it to become a state of mind. We want our officers to pick
up on where a customer survey is needed to address an issue that has come up in the context of
implementing a program. Our staff must be sensitive to what is happening with their programs
from the standpoint of participation.

The participation plan and its customer survey aspects will require us to reconfigure our human
resources. We need staff with the skills to understand what is going on, to ask the right questions
in the surveys, and to implement what has been learned. Practically speaking, we can't get by with
French in Niger if this is to be a true participatory mission. We need people who know Africa, who
know the Sahel, people with negotiating skills. I'm looking more closely at the criteria that we're
using for selecting our U.S. direct-hire staff. I'm also using our Foreign Service national staff
differently. They have more of the needed skills than do the Americans, and they will have to be
permitted to do things that they are currently prohibited from doing.

We’re moving from an ad hoc to a more systematic way of listening to customers. For example,
we have a microenterprise project that provides investment funds to the rural areas, especially
women, to finance modest activities like purchasing an oil press to enable them to make and sell
peanut oil. If the money isn’t forthcoming, these ladies--half the cooperative--will come into the



capital city and sit on our doorstep telling us that we've got a problem. Now we’ve begun to use
customer surveys to learn about these problems. And when the group feels we are being
responsive, it creates a less confrontational operating style.

Participation in Designing a Child Survival Project

Paul Zeitz

The Process Explained

In Zambia, the child survival project design team | was part of in January and February had a
tricky assignment: we were mandated to design a project that supported the country’s health
reform process and we also were trying to incorporate USAID’s participatory or customer-oriented
approach in our work. Zambia’s reforms, which followed the 1991 elections, seek to devolve
responsibility and resources to the district level. They have strong donor support; however, as with
any radical reform process, there have been bumps in the road. Moreover, some Washington staff
were concerned that a participatory or customer-oriented approach could jeopardize technical
quality. There was also resistance within the mission and lack of experience with participatory
design approaches.

We defined our ultimate customers as the people of Zambia, specifically the mothers and
children. Our partners were health staff at all levels: local, district, provincial, and central as well
as nongovernmental organizations and private sector providers of services and child health
commodities, and other multilateral and bilateral donors. Our core design team included full-time
UNICEF representation and representation of nongovernmental organizations.

We started with key customer or partner and stakeholder interviews. This helped turn around
many who had preconceived, negative views of USAID. We then held a child survival strategy
workshop with the same partners, and again, they were surprised that USAID would openly
discuss its comparative advantages and disadvantages. Then, together with staff from the Ministry
of Health, UNICEF, and NGOs, we spent two weeks in the field. We met with health officers and
staff from the provincial level down to the local health facilities, and we also went to the
community level. In some districts, we held focus group meetings with community leaders and
village representatives; in others, we just walked into the village and had local translators help us
talk with community members. Once we talked with a group of mothers that were waiting for a
vaccination session to start.

Proposed project outputs and indicators were developed and reviewed after the field visits, using
logframing and involving a variety of partners and processes. All the partners then commented on
the design and the proposed outputs at a project design workshop. We are planning for annual
participatory monitoring and evaluation. This will give us the ability to redesign the project
annually, which we need to keep up with the reform process in the government. This approach will
replace the traditional midterm evaluation.

Pros and Cons of the Process

We have built up some goodwill, which should help us implement the project and develop country
ownership of the child health program. | also believe that the technical quality of our design
actually improved. We gained new insights from NGOs and other donors who had been working in
the country for years. Whether sustainability will really increase remains to be seen. But we hope
that the process leads to improved efficiency of donor resources and to genuine coordination and
reduced duplication of efforts.

On the down side, the process took longer than usual and was therefore more expensive. A 10-
person team spent a long time in-country, and meetings were professionally facilitated. There
were delays in designing the project, and the participatory processes kept the technical team from
comparing notes about our own perceptions and experiences. Dealing with such a large number



of people was hard. Because our partners couldn’t be involved in deciding funding allocations,
there was a question as to whether the process was genuinely participatory. Similarly, although
we had a lot of interaction in the field with district- and provincial-level staff, these staff were not
really involved in the workshop decisions.

Another question is whether this approach can continue through project implementation. In our
case, one experienced individual (HPN officer Paul Hartenberger) brought this process to Zambia.
If it hadn’t been for him, it probably would not have occurred. Finally, there is the lingering
question about the technical direction, and therefore the quality, of the work. My opinion is that the
results will be positive. We're evaluating the process, taking a survey of our core team members
and partners, with the intention of building the results into project implementation.

A Government-wide View of Customer Focus
Pam Johnson

From my stint at the National Performance Review, | realize that USAID has been ahead of the
rest of the government in the participatory area. Only a handful of government agencies have had
a clue about the kinds of tools that USAID has been using for years--focus groups and social
marketing, for example. Nobody in the federal government has an assessment tool as valuable as
the demographic and health surveys. USAID has built a knowledge base unique in the federal
government. We have a tremendous amount to be proud of.

What | didn’t expect to hear was validation of some of the things I've been working on at the NPR:
the implications of what happens when you really start talking and listening to your customers; the
discussions about the importance of the front line, the importance of missions, front-line action
officers, front-line employees; and the need to go out and ask customers what they want.

This is exactly the same kind of thing we're seeing domestically, and | could tell lots of wonderful
stories about it. For example, the IRS surveyed its customers -- which we all are -- and found
things that surprised them and that they didn’t even like to hear. They thought that if they were just
friendlier and nicer, people would like them more. “Well,” people told them, “the less we hear from
you, the happier we are.” They have taken this into account in their business plan and said, “How
can we minimize the impact of our interactions--not make them friendlier and not have everybody
have smiley faces?”

Challenges for USAID

One particular challenge for USAID is how to relate participation in project design and strategic
planning to implementation. For example, what can the director of a health clinic do if a
vaccination campaign is planned and the vaccine hasn’t shown up? Who can he call? How many
steps must he go through to get that vaccine delivered when and where it's needed? One of the
reasons this customer image is so powerful is that we all interact as customers so often in our
daily lives. For example, L.L. Bean wouldn’t be selling too many plaid shirts if it told a customer
trying to order a shirt in size M that he or she should call the Ministry, and the Ministry said to call
the USAID office, and the USAID office had to send a cable, etc. Of course, L.L. Bean doesn't
have 3,000 outlets; they have a centralized supply. The analogy suggests, however, that USAID
must organize to be responsive to the needs of the front line.

Other countries are engaged in the same kind of effort we are. The United Kingdom has drawn up
a citizens’ charter for all of their government offices and has created Charter News, a service
quality newsletter. Some 35 countries were represented at a conference in December 1994 on
services to the citizen. Yesterday, | received a paper from the OECD on service quality initiatives
that examines worldwide what’s going on. The interest is all coming from the same place:
fundamental erosion of trust in government; fundamental problems in terms of resources; new
management styles in the private sector.

The NPR has put together a book of standards for serving the American people. It's the
government’s first collection of customer service standards. USAID is included in the chapter
entitled "States, Localities, and Other Partners" because it resembles the federal government in



that it too depends on partners -- states, localities, and grantees -- to deliver services. We and our
partners are delivering services to the end users that we share.

Service Standards: Committing Ourselves
Phyllis Dichter-Forbes

Though I've heard a lot of positive statements about involving non-USAID people in the work that
we do, I've not heard anything about the standards of a customer service planning process.

We've defined the customer of this agency as the end user, the ultimate beneficiary, the reason
for which we exist. We've identified the U.S. PVOs, the Congress, OMB, and the various
development groups as the stakeholders who, like the shareholders of a corporation, care a lot
about what we do. They give us money to service somebody at the other end. If children don’t get
better educated, if mothers don't have fewer babies, if their children don't survive longer, if people
in the rural areas are not getting richer, then theoretically we have no reason for existing. The
presentations have suggested that it is very difficult to reach the end users. That is exactly what
customer service plans are about--reaching such people both by direct contact and by ensuring
that our grantees, bilateral or NGOs, do so.

It is obvious from today’s presentations that USAID is asking people for their opinions. But have
we started to systematically look at and codify the opinions so that something can result from
them? What can we say has changed as a result of talking to the customers? What did we commit
to? What do the customers know about the changes? For example, using the story about the
district health person and the vaccines, would that person know whom to contact for the
vaccines? Or even that he could make such contacts? | doubt it.

Asking for opinions is important, but so is recognizing that the opinion you've asked for has
validity and should be used in some manner. If it is worthwhile, it commits us to a change. In
USAID, the Office of Procurement agreed to make noncompetitive awards within 90 days and
competitive awards within 150 days. That's their customer standard. It's printed in a booklet. You
can contact them if they’re not doing it. That's a lot different than a procurement officer’s simply
saying to you, “I love you. | want to be a good procurement officer. I'm going to make your grants
in 150 days.”

What about the customers of our services overseas? Whether they are direct customers or
CARE's customers or the Ministry of Health’s customers, are there sets of standards for serving
them that allow them to say, "You said I'm going to have a health service within 10 kilometers. I'm
15 kilometers from a health service, and it's been two years?" If we're supposed to be increasing
child survival and mothers are telling us that it's hard for them to get to clinics, that they're
uncomfortable with the way the clinics are organized, that they don’t feel their children are getting
good services, this is valuable information. We can use it to provide the right kinds of services at
the right times to make more people feel comfortable.

Finally, we ought to be working with our grantees to ensure that they recognize the value of
customer standards and are prepared themselves to conduct their own surveys.

Discussion Session

Addenda to Developing Service Standards

Diane La Voy: Phyllis has made clear that we haven't really emphasized standards. Now, I'd like
to give the presenters a chance to come back a bit at her.

Jim Anderson: To add a point, we haven’t given much thought to how host country officials and
end users can take ownership of the process of participation. For example, if we are not getting
the results we have targeted, we may need to shift resources. But it shouldn’t be us, the donor,



forcing that decision.

Paul Zeitz: Our process focused on partner involvement. To do what you’re proposing, really
getting in there with ultimate beneficiaries, would have been a lot longer and a lot more expensive.

Cynthia Rozell: You need to involve the end users in defining results, the standards. Once the
customers have been involved, everyone who has a role in achieving the result must be part of
the process. If people haven't agreed themselves to perform, whether it's a project or a program
design or a strategic-objective result, they’re not going to be committed to it. Setting up a system
that allows the U.S. to provide drugs at a health clinic in Malawi may respond to a specific
problem at a specific time in the fastest way possible. But the real challenge is to involve all
Malawians who deal in drug procurement and to get their commitment to an end result. That is
time consuming. But it's systematic change.

Phyllis Dichter-Forbes: How many people in this room have taken the recent survey by our Office
of Human Resources? Are you going to feel that you really participated in the change process if
people ask you questions, but a year later nothing really has changed out of it?

Gerry Britan: I'm reminded of how Joe Califano, when he was secretary of HHS, traveled around
the country talking to people about the programs that the department funded. He had great
information on how much money they’d sent to this district, how many people the program served.
But he kept getting blindsided by his audiences, who would tell him about problems with service
delivery or how the services weren’t what he thought. He didn’t know the answers. He needed to
get into much closer touch with his customers. So he set up a series of what were called service
delivery assessments to get a picture of what key programs were actually delivering across the
country to people. He wanted to be able to show up in Chicago and have answers to people’s
questions.

Maybe that’s the most basic thing we have to commit to knowing--at least to develop a standard
for knowing what difference our programs are making among those at whom they are aimed. And
when they’re not making a difference, then feeding the information back into the decision-making
process.

Identifying Truly Representative Advisory Committees

John Magistro: | have a question about involving advisory committees, as was done in Malawi.
How could you be sure that the group that was identified was representative of the groups you
were trying to reach?

Cynthia Rozell: That was a concern. But we weren’t using any one advisory group as the final say
in the end result. The issue is how to systematically bring all the opinions together. In Malawi we
were pleasantly surprised to see the degree of agreement at the beneficiary level on what the
priorities should be.

Learning to Listen, Learning to Reach Women

Diane Russell: Doing customer surveys may require learning to feel comfortable about asking
questions, comfortable about being a little uncomfortable and not knowing what's going to happen,
to take off the tie, throw away the briefcase, and sit for a while just listening to what people say.

Pat Martin: A cautionary note: for 20 years we've been working in women in development, and
we're still not doing a good job of reaching women, of integrating them into the process. It's not
easy. Nico’s example was good. So was the comment about the importance of knowing the
language and country in Niger. We're doing better. But we haven't approached this as
systematically as we should.

Communications from the E-mail Bag



Credibility and Customer Expectations

John Grayzel: "Is USAID ready and capable of responding to its customers’ inputs? The credibility
issue is number one: For example, we do various community sessions and repeatedly the
community brings up a relatively small project, like a water system, that is their first priority.
Usually the priority could be responded to at a relatively minimal cost but the ‘audit-correct’
response is: ‘Oh sorry, that is not in our mandate. Or even worse, ‘We’ll get back to you on that.’
Result; Our credibility in empowering them is dead at the start. Another example: Our customers
want lower transaction costs, but we are still raising the costs. Our smaller and more
disadvantaged customers find the Agency’s new rule that we can give only 30-day instead of 90-
day advances a killer of a requirement. Result: Credibility dead. Somehow we must be prepared
to be rapidly responsive both procedurally and programmatically to reasonable customer desires."

Maria Beebe: “How does a participatory process deal with responses that go beyond a project’s
parameters? How do we as an agency rethink some of the bureaucratic constraints that shackle
our creativity? How do we avoid falling into a trap of ‘asking’ but not being able to respond or
deliver? How do you ‘survey’ without ‘raising false expectations’'?”

Kristin Loken: “How do we open up local participation, especially on needs and problem-definition,
without creating expectations that USAID programs will follow through on the priorities identified?
Some ideas: Make customer surveying at the macro level more of an ongoing activity; combine
efforts with other donors and local universities so that it is not so directly a USAID endeavor; wait
for operating year budget (OYB) levels and then focus customer surveys within approved sectors
and funding levels; include USAID/W people whenever possible to keep everyone informed and
on board.”

Diane La Voy: “I think we can get part of the way toward addressing the issues of heightened
expectations. We should try to avoid setting up situations in which the basic question is, ‘What do
you need?’ Instead, aim to get people’s perspectives on the situations they face (e.g., what are
the reasons that their daughters don'’t attend school?), on their priorities (what are they already
doing or trying to do to address a problem), and on their satisfaction with the services or support
they receive through USAID-backed programs.

“In doing this, it's important to be quite clear, among ourselves and with our various customers
and partners, that we are not assuming that USAID (or any donor) can or should fill all the gaps
that people identify. Rather, the idea is to ensure that all of us engaged in the development
process--customers and partners--understand the situation well in order to make all of our efforts
and investments as effective as possible. Doing some of this customer outreach (surveying) with
and through host-country entities--including communities themselves--can sometimes help set up
more realistic expectations.”

Rewarding Results and Customer-Oriented Behavior

Lynellyn Long: “I like the customer service approach and consider the American taxpayer my
boss. Having read a book on total quality management, | spent a lot of time during my last RFA
(request for applications) ensuring that potential applicants had access to information and
knowledge about the process. Given that a lot of nongovernmental organizations were not
accustomed to working with us, the effort took hours. The payoff was a record number of
exemplary applications.

“My reward was seeing successful, innovative programs that have received lots of publicity and
kudos. Unfortunately, from within, our system is not designed to reward either those grantees or
those who take this initiative. Only a few months later, | have watched all this set aside for larger
political priorities.

“My comments/questions are: (1) How will incentives be structured in the current system to ensure
that customer service-oriented behavior is rewarded? and (2) When will we as an organization be
sufficiently empowered to set an agenda and move forward from start to finish?”

Sanath Reddy: “Accountability does not appear to be as simple as selling a product or



maintenance contract to a customer. In development, success and lasting benefits depend on the
customer’s bringing to the table an input or behavioral change his part of the bargain.
Accountability is a two-way street. If we focus on impacts and results and we achieve them in
large measure, | think the ‘accountability’ test will be answered.”

Suggested General Approaches for Customer Focus and
Participation

Frank Alejandro: “The methodologies and approaches we work on are experimental. During each
presentation, | could not help but think of Odonna Mathews, Customer Service Rep. for Giant
Food Inc., the supermarket chain. She and her colleagues followed a basic framework to put
Giant Food on the map, and they almost tripled Giant shares in the past 15 years or so. This
framework followed accepted principles, keeping the customer in mind:

Identify the customer.

Provide quality service, quality products, and a fair price: the customer is willing to pay for the
service and the product.

Find out how well you are responding to customer needs, through timely focus-group surveys and
interviews (on-site and with sample products, if possible).

Collapse survey data from representative samples of customers (in our case, missions with similar
demographics).

Report findings quickly to customer base or respond accordingly with better service (for the
missions this would include responding fast with vaccines, loans, water, or other interventions
identified by customers).

Reuvisit the cycle and reidentify the customer base (as we all know, the customer never remains
dormant, especially in development work).”

Maria Beebe: “Community-based participation must be planned or it will not happen. Planning and
designing the priority-setting process should take place in collaboration with a multi-stakeholder
group or planning team and involve the following:

Define the level of participation, which will depend on the time and resources made available for
planning and the size, composition, and diversity of the population and its institutional community.

Define target communities and target groups, and include those traditionally underrepresented.

Design the priority-setting process. Consider what activities, methods, and tools are appropriate to
use with each group and the resources and time available.”

“The multi-stakeholder group then implements the plan to consult, as follows:

Conduct a general information campaign, including what to expect and what not to expect from
the priority-setting exercises.

Identify community issues, problems, concerns, and proposals for solutions. Consider surveys,
community meetings, focus groups, participatory radio shows, mapping, etc.

Analyze issues. Consider workshops, force field analysis, environmental scans, SWOT, etc. to
allow for new information and extensive discussion among participants.

Move toward consensus to select a few issues for priority focus. At this point we should be ready
to implement what the community has decided (within the parameters laid out during the planning
process). We should NOT at this point say, ‘We will get our consultants to design a project to
respond to your priorities. It will take us six months to two years to get back to you.”



Frank Pavich: “Recently, | proposed this two-step approach for clarifying the (Cairo) mission’s
‘Customer Focus’: 1) Asking ourselves and our Customers (end-user beneficiaries) questions
about Customer involvement, including ‘How are end-users involved in our projects?’ ‘What do
end-users know about the USAID project and what is expected of them?’ ‘What is the impact of
end-user involvement?’ and ‘What lessons can we learn from analyzing this involvement and the
USAID development process in which they are involved?’ These questions are intended to start
the process of systematic thinking about our Customers. Hopefully they will lead to more
sophisticated approaches as they are discussed. 2) (The Mission’s Participation Forum) will
decide on the final list of questions to reach our Customer Focus objectives as well as
methodologies to be used in finding the answers. We will also consult other Missions and Offices
around the USAID world.”

Recommendations
Favor Host Country Procurement

Joseph Lombardo: “If participation is intended to increase ownership and sustainability, should we
be looking more closely at policies that favor host country contracting and procurement, at least
for procurements like vaccines that are expected to be recurrent needs beyond the life of the
project? For example, procurement of vaccines will not end with the project but can be expected
to become an element of the country’s ongoing program. USAID may be able to procure
commodities faster, but we are undermining the ability of the country to develop the business
relationships with suppliers that the country will need beyond the next project life.

Focus on Customer Involvement During Implementation, Not Design

Paul Hartenberger: “There is a point of diminishing returns regarding numbers of folks involved in
a design process. In Zambia we had at least 125 to 150 persons. You can have all the grassroots
participation in design you want, but if the end result or service is lousy, it's all for naught. | would
build in participation during the implementation phase and consultation during the design process,
to the extent that's feasible.”

Support Missions’ Customer Service

Paul White: “Our strongest asset is our field missions. They are closest to the action, interact on a
daily basis with our main customers, the people in developing countries, and are best able to
understand the needs and identify appropriate development responses. Washington should be
servicing the needs of field officers so that they can better serve beneficiaries in developing
countries. Too often, Washington attempts to determine what should be done, how, over what
time frame, and with which instruments. Washington should spend more time and effort learning
how to support this customer relationship.”

Incorporate Customer Service Plans in Standard Program Document

Barry Burnett: “How would customer service plans be presented to Washington? As part of an
operating unit’s strategic plan, an element in the Results Review and Resources Request (R4)
report, or as a separate document/presentation? | think that they should be incorporated in a
standard program document. This would lead to better integration with the proposed or ongoing
program.”

Values of Participation

John Magistro: “I view the customer survey approach as a fundamental element of doing good
anthropology. | am somewhat biased in believing that any good development work must involve
extensive consultation with the ‘end-user.”

Tulin Pully: “The points that have emerged from Forum participants seem to be right on target. In
Jamaica, we struggled with the same question, ‘Why do we need customer service plans?’ in our
reengineering workshop and pretty much came up with the same points. We developed a draft



customer service plan to make customer outreach a regular part of our operations and
achievement of results. The plan will help us focus more on our customers rather than on the
partners we are used to working with.”

Shirley Hunter: “Direct involvement of our customers or end-users in our agenda will provide
honest feedback on our accomplishments or lack thereof, enabling us to utilize our program funds
more efficiently. We will be able to move ahead or retract an implementing activity on a timely
basis, according to our customer response.”

A Dissenting View: The “"Customer” is the American Taxpayer

James Hester: “We are making a fatal error in defining our beneficiaries as customers. To use the
term ‘customer’ and all that it implies for our beneficiaries, instead of the American taxpayers,
misses the whole point of redesigning government. If USAID is to continue to exist, it has to be
responsible to the American people because it is they whom we serve and it is their money for
which we are being held accountable. Perhaps the term ‘customer’ is not well-suited to our
situation. The standard definition of customer in the dictionary is ‘one who buys goods or
services.” Our programs are grants so there is no buying from the developing countries or even
their citizens. So long as we offer, they will accept because they do not have the power of a
paying customer to take their business to another company that can provide superior goods and
services.

“The American taxpayers are buying increases in export markets, decreased threats to U.S.
national security, and fulfillment of a personal sense of social responsibility to help those less well
off. The crisis that USAID seems to be facing now is that these ‘customers’ are questioning
whether they want to buy this anymore, and if so how much of which parts do they want to buy? “I
understand completely the essential need to work directly with our beneficiaries. Local public
participation is so basic it is amazing to me that USAID did not do it to an even greater extent in
the past, but that is not the point | am making here.”

La Voy: “The commercial paradigm has its limitations, no doubt. Our customers do not themselves
pay. But they are the reason we’re in business. Levi Strauss would be out of business if it focused
its energy primarily on preparing eloquent statements and reports for its investors. It's successful
only to the degree that it can focus on the people who will wear its jeans.

“Feel free to replace customer with ‘beneficiary’ in your own thinking, as long as it leads you to
participation of host country players not just in the sense of consultation, but engagement built on
mutual accountability.”

James Hester: “Participation from host country publics is essential to building quality international
development widgets, which is a must if we are going to get American taxpayers to buy them, but
if we don’t simultaneously get the taxpayers fully participating in telling us what kind and how
many they want us to produce, then they won’t buy our widgets.”

The Participation Forum is a series of monthly noontime meetings for USAID personnel to explore
how to put into practice the Administrator's mandate to "build opportunities for participation into
the development processes in which we are involved" ("Statement of Principles on Participatory
Development,” November 16, 1993). Guest speakers from in and outside of USAID describe their
experiences and enter into a general discussion of the theme of the session. A summary of the
meeting is disseminated within USAID by E-mail, and readers are encouraged to engage in an E-
mail dialogue. E-mail should be directed to Diane La Voy. Printed copies of the Forum summaries
will be distributed to participants and attendees from outside of USAID and others interested in
participatory development.
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From Clientelism to a
"Customer-Service" Orientation

April 20, 1995

Research on successful programs in Northeast Brazil has challenged the current thinking on
public-sector reform, which calls for downsizing, stringently controlling, and otherwise diminishing
the powers of government. MIT development economist Judith Tendler found that government
workers are more likely to be effective if they are allowed to exercise discretion and feel
accountable to the community in which they work. Empowering workers this way requires
transformation at two levels: a change in the structure of the government agency and a change in
the relationship between the worker and the customer that increases the ability of the customer to
hold the worker accountable. In emphasizing the oft-forgotten frontline or field-level worker,
Tendler drew parallels with the corporate reengineering literature, which emphasizes the
importance of worker commitment; of defining workers' jobs broadly and permitting worker
discretion in implementation; of customizing services to customer needs; and of building
relationships of trust between workers and clients. Tendler was introduced by Ramon Daubon,
DAA/LAC.

Diane La Voy,
Senior Policy Advisor for Participatory Development

Switching from the Negative to the Positive
Judith Tendler

I've always been perplexed as to why performance in the public sector is good in some situations
and not good in others. My first focus, 20 years ago here at USAID, was on the failures, on
looking for what didn't work. This became depressing and at a certain point, | became more
interested in trying to understand why and how things that government did that worked were
different from those that didn't. In my most recent research project, | focused on Ceara state in the
northeast part of Brazil because it had had a lot of good press for being innovative and having
good programs that received a lot of international attention.

Four Success Stories from Ceara

Ceara has a population of a little under seven million people. Northeast Brazil is poverty-stricken;
a third to a quarter to a half of the population live below an absolute poverty line. Fifty percent is
rural and earns its living through agriculture. The region is semi-arid and afflicted by droughts.
Like the other states of the region, Ceara's government is known as being clientelistic and corrupt.

In looking at the successes, | wanted an explanation, but one that was not specific to any
particular sector or related to the political leadership. Although there had been two reformist
governors during the period, | believed that the successes had earlier roots.

I looked at programs that had sustained a generally good performance over a six-year period.
These were in four sectors.



One was an outstanding program in preventive health with 7,000 paraprofessional health agents --
sort of barefoot doctors -- who were hired at the minimum wage from their communities. These
people had serious training: three solid months. This was unheard of in the public sector. In only a
few years, infant mortality and other indices of sickness and morbidity had declined dramatically.

The second related to public procurement of goods and services. The state had decided to switch
about a third of its expenditures to small and microenterprises, mainly in the interior. The program
was outstandingly successful. Not only did the costs of the goods and services acquired drop, but
unemployment fell and developmental effects were stimulated in locations where the small firms
were located. The third was a massive, employment-creating public works program instituted in
Ceara because of recurring droughts. The program had a reputation of being clientelistically run,
in terms of both who got jobs and the types of projects and how they were chosen: they were
often within properties of large landowners, or at least the landowners had the principal say in
deciding on the projects.

The fourth was in the agricultural sector, where there had actually been no successes, although
the World Bank had had a succession of major integrated rural development projects for 15 years.
But with 50 percent of the labor force in agriculture, | couldn't overlook the sector. My focus was
several small-farmer associations that substantially increased productivity. The research
examined the state's role in agricultural expansion, credit, and so forth, and why it worked in one
case and not in another.

Public Sector Reform: The Conventional Wisdom

| want to project my own findings against the backdrop of the current thinking about the public
sector and public sector reform views that are held widely in the donor community, in the
academic literature, in this room probably. My representation is crude and it doesn't cover
everything, but it does cover some important things.

Four approaches are now in vogue on how to deal with poor public sector performance in
developing countries. One is simply to downsize the public sector and let others take over some of
its functions. The second is to change policies that make it easy for the remaining civil servants to
misbehave and reduce programs or regulations that give them discretion such as import licenses,
provision of goods and services, and subsidized prices, since these often open the way for graft
and bribes. The third is to subject this downsized public sector to incentives and pressures to
perform. One way is partial privatization, with government agencies competing with private
agencies to deliver services. The other is pressure from consumers and citizens who now have a
greater voice in determining what agencies do and in monitoring them. Finally, overlapping the
third, is the growing interest in decentralization-taking power from the center and turning it over to
local governments, nongovernmental organizations (NGOSs), private firms, citizens. This leads to
the great interest in participation, the idea that the consumer in a sense knows best, or at least
knows considerably more than he's been given credit for.

Reasons for Successes in Ceara.

Turning to the patterns that emerged from the cases in question, it's striking that some of the
programs were successful in agencies that had other programs that were not successful. Others
were parts of programs that were successful in certain municipalities but not in other
municipalities. Four points stood out in the successful cases.

Worker Commitment/Community Respect

Workers in successful programs were incredibly committed to their jobs. Their commitment and
dedication were much higher than in the other programs or than when the same workers were
working in the other programs. They felt appreciated, they felt trusted, and they felt respected, not
only by their supervisors, but by the communities in which they worked and the citizens and
consumers to whom they were providing services. They talked more about the respect they felt
from the citizens than about respect from their supervisors.



Customized Services: Worker Discretion and Trust

Surprisingly, these workers were working in a much more customized way with beneficiaries or
groups of beneficiaries than that usually associated with the public sector. Agricultural extension
agents, for example, instead of giving a standardized message of how to improve productivity, of
how far apart rows of beans should be planted, were working in the opposite way. Individual
groups of farmers were telling agents where they needed help: "We have a problem with a fungus
in the beans and we want you to help us with that." The extension agent would do the research
and return with an answer. The same thing happened in small enterprise areas. Instead of giving
courses, the business extension agent was working on the shop floor with the individual firms,
focusing, for example, on a public procurement for 1,000 desks with 12 firms all located near each
other. It was very customized work, different from the usual perceptions of how the public sector
works. Customized work involves discretion. Workers have more discretion than usual and need a
wider range of skills.

Trust: Community Pressure to Perform

Did increasing worker discretion mean more bribery, corruption, and graft or "rent-seeking"? Did it
introduce greater problems of monitoring and supervision? In fact, the pressures on government
agents to perform were greater than usual, but not through improved formal supervision and
monitoring. What happened was an interesting combination of monitoring and trust. The
pressures came from outside, from the citizens and the clients of these agencies. In some
instances, one agency would watch another. This customized approach fostered trusting
relationships between the workers and the citizens. Workers performed, not just because they
were being watched by the citizens who were monitoring their performance, but because they
wanted to please the people they were working for. In sum, the result is a combination of
watchfulness and monitoring, in which people who already trust officials make sure they don't do
anything wrong.

Publicity Improves Morale, Raises Consciousness, and Provides
Constraints

One of the most important pieces of the puzzle relates to something the state government was
doing, perhaps without understanding the positive impact it was having. The government started
making public relations gestures: giving prizes for good performance and advertising it in the
paper, inviting delegations of congressmen to visit the projects. The motive was to boast about
their successes, pure PR. They were extremely effective and efficient as PR agents in a part of
the country that journalists don't normally pass through. Within five or six months, articles
appeared in the London Economist, Newsweek magazine, Time magazine, the Christian Science
Monitor, the Washington Post, the New York Times. The effect was that the workers felt
tremendously recognized, ennobled. They felt that they were working in very important programs.
They were helping to save babies from dying; to give employment to the unemployed; to move
their state out of backwardness. In the health area, the state gave prizes for the municipality with
the biggest drop in infant mortality, the biggest gain in immunization rates. In part, this was for a
different reason: it was an effort to entice these municipalities to collect data. Meanwhile, the
prizes again made these workers feel tremendously recognized and appreciated.

Another action, which had the same effect as the publicity, was that at the outset the state
advertised the programs, particularly through radio, which is the most widely used medium in the
interior. This served both to raise the consciousness of local people and to clarify the programs,
informing the community of what it should expect from the workers. In terms of liberation theology
-- coming not from the liberation church, mind you, but from the state -- the message was: "You
have the right to demand things from your government. You have the right not to be
underdeveloped. You have a right not to have your babies die. You have to stand up for your
rights. You are equal as citizens, and you have a right to demand these things from your
government.”

In terms of spelling out the purpose of the program, they said, "This is your health program now.
These are the workers who are working in it, and this is what they should be doing. They should
be at work from 9 to 5. They should be living in the communities where they work. They will be



walking around with a uniform of blue jeans and a white T-shirt with the name of the health
program on it. They will be wearing a blue backpack, because they'll be coming into your
households, where they will carry the health supplies. And, most important, they are not allowed to
distribute campaign literature. They are not allowed to distribute campaign literature when they
come to your house."

It's common knowledge that field agents of government services often distribute campaign
literature and campaign for local officials. This is clientelism; this is the problem. In this case, the
government made clear that if any agent had come from another community, or was distributing
literature, he or she was to be reported to a supervisor, or the government directly. The message
was repeated during training of the workers, and even to job applicants. In short, this was a
combination of consciousness raising, inspiration, promising better lives, and teaching how to
monitor.

Finally, the government exercised a certain power over the mayors by explaining publicly what
their role should be, including what positions they should fill and what percentage of municipal
funds should be spent on the program. Citizens were urged to complain directly to the mayor if
these stipulations weren't met, and if that didn't work, not to vote for him in the next election. This
was extremely effective.

Overturning Conventional Wisdom on the Public Sector

In many ways these programs, though they appear decentralized, were really just the opposite.
They worked because the state government was in a sense putting a squeeze on the
municipalities, trying to force them to do what they were supposed to do in accordance with some
grand plan for decentralization.

Likewise, these programs were not participatory in the usual sense. They were not designed in a
bottom-up way; they were top-down. They had participatory effects, however, because once
people know they have a right to make demands of their government in health or public
procurement, they start to do so in other areas as well.

Finally, to compare these findings with the current wisdom on public sector reform: it must be fairly
obvious by now that the interest in reducing the size of the public sector has tended to crowd out
concerns with how to work with the public sector that's left. Moreover, the focus here was giving
greater discretion to the remaining government workers, not less. Third, the focus in these cases
was on customization, not the usual resort to standardization to deliver services to large numbers
of people. Fourth, these programs were not strictly customer driven. Rather, they were a complex
combination of top-down and listening to the people or doing what the people wanted.
Suggestions for improvements in programs were based primarily on listening to the workers and
managers.

Lessons from the Private Sector

To conclude, though these findings are a little surprising in terms of how we think about public
sector reform in developing countries, they are in certain ways obvious to anybody who has been
reading or thinking about the reform of large corporations in the private sector in the industrialized
world. Particularly in the last 10 years, research has come up with similar findings about what
leads to high productivity or increased productivity in firms that are restructuring. The keys are the
centrality of worker commitment to the job; multi-skilled, multi- tasked jobs, or people doing
several things instead of just a few standardized things; customization to achieve what the
consumer wants; the centrality of trusting relations between either firms and their clients or
workers and their clients or firms and their customer firms. Various terms are used: flexible
specialization, worker participation, quality circles, loose coupling between units in large firms. But
the findings are familiar.

Discussion Session

Training Public Sector Personnel to Work Effectively with



Communities

May Yacoob: Our concern in the Environmental Health Project and its predecessor, the Water and
Sanitation for Health (WASH) Project, is how to create local committees that are able to manage
infrastructure effectively over long periods of time. For about five years, we looked to the public
sector. When this wasn't working, we turned to the NGOs, but we became disenchanted here too,
although in Latin America, the experience was far superior to that in Africa, North Africa, or the
Middle East. About seven years ago, we determined that the public sector must become involved
if communities are to change the way they use water and their environmental resources to attain
health improvements. Now our focus is to train public sector personnel in the specific, well-
targeted skills they need to make them more adaptive. This should enable them to return to
communities where they have not been in 20 years because they're afraid of the demands that
people will make on them; they don't know where to begin because the rural and peri-urban areas
have expanded so greatly.

After five unsuccessful years in Belize, during which USAID invested in putting in water systems,
developing health messages for health workers to deliver to people at specific times, spraying,
and setting targets, we turned during the project's final year to creating the enabling conditions for
the public sector to work in teams. Public sector staff were trained in how to identify high-risk
behaviors and local resources they could harness, how to solve problems, and how to
communicate sensitively with community members. We found that the teams at the periphery
needed the support of their supervisors, and we had the teams inform the policy makers precisely
of the constraints they were facing and their needs.

The exciting news is that this happened three years ago, and instead of its dwindling to nothing,
the teams have expanded to include other teams, other ministries: agriculture, education. The
supervisors, the policymakers at the national level, are delighted with the input of the technical
staff. Based on this experience, we're creating a municipal management training center in Tunisia
for the entire Near East and North Africa region which will develop municipal technical teams to
work with communities in peri-urban areas.

Lessons on Accountability from Nepal, Thailand, and Bangladesh

Mike Calavan: Some case studies in Nepal, Thailand, and Bangladesh raise certain points that
weren't underlined in the presentation but which strike me as important. One is that in the
centralized public sector programs discussed, the people who were doing the work on the ground,
face-to-face with customers, were locals. Using locals explains, | think, why a lot of public sector
programs have worked in many parts of Thailand and haven't worked so well in the mountains of
Nepal. In Thailand, most of the school teachers, the extension agent for the local traditional
irrigation systems, the person from the agricultural bank, are all locals, they speak the same
language, they understand the local traditions, they know from the bottom up how to interact with
people. This means better accountability than if a person comes from another part of the country.
In the hills of Nepal, however, a young Brahman man from the lowlands may be expected to
interact with young women from a different cultural group who are far more sexually experienced
than he is about family planning, for instance. He doesn't have a clue and he doesn't know where
to begin.

Another point: in the health program, the people from the center, from the state level, began with
the most receptive local areas. We very seldom do this in our programs. Particularly when we're
sensitive to poverty alleviation, we often work with areas, localities, and local leaders who are the
least promising. Beginning with those who are most enthused means better prospects for some
success. The neighboring municipalities will see those successes and want to get on board
eventually.

Finally, you stressed the importance of people understanding what the program is supposed to do.
This adds an important extra-bureaucratic accountability to those internal accountability
mechanisms like computers and management information systems that receive so much attention.
Without external accountability, even for central public sector programs, there is very little
accountability at all.

Judith Tendler: On the subject of using local people, it is true that using locals can be
advantageous, but at the same time, the concern remains that people from a given area may be



more vulnerable to corruption and bribery. It's a complex issue.

"Sharing Information is Power"

Eric Chetwynd: In the Municipal Finance and Management (MFM) project in the Newly
Independent States, we work with city leaders: the finance director, the mayors, vice mayors, and
so forth, in an effort to improve municipal management, make it more open, more accountable.
When we bring these leaders to the United States on study tours, they are very, very surprised at
the degree of openness and patrticipation in this country, at the degree of neighborhood
participation. Where they come from, over the past 70 years, the code has been to retain
information as a way of retaining power and minimizing risk.

When these leaders go back and work on specific programs sponsored by MFM, they actually do
get a sense that sharing information is power. In some instances, mayors have held news
conferences in which they've talked about their budget process. Or they publish details about the
budget in the newspaper and they'll answer questions. There have been call-in shows. It's
heartening, in an area of the world where information has been so tightly controlled, to see people
beginning to exercise the power of sharing information.

Integration of Services

Meri Sinnett: In the Mothercare project in Guatemala, a team approach was used to address the
problem of neonatal mortality. When a woman was referred to a clinic, the traditional birth
attendant (TBA) would go along and if surgery were necessary, the mother, the TBA, the nurse
and the doctor would all go in together. They formed an integrated team instead of a
segmentalized system. The woman was treated in a very respectful manner. Between 1989 and
1992, neonatal deaths decreased by 17 percent, and the approach is being replicated. | think the
integration of services is important.

Gender and Performance: Men and Women's Employment as
Health Agents

Pat Martin: In your article on the Ceara health program ["Trust in a Rent-Seeking World: Health
and Government Transformed in Northeast Brazil," J. Tendler and S. Freedheim, from World
Development, December 1994, copies available at the forum], you write that the supervisors and
the vast majority of the health workers are women. Do you have any comments on the extent to
which gender influenced performance?

Judith Tendler: I'll defer to Sarah Freedheim, with whom | collaborated on the article, because she
looked at a program in a neighboring state which replicated the Ceara program except that the
agents were not women. | had thought that one of the reasons the Ceara program worked was the
use of women agents.

Sarah Freedheim: In Ceara, one of the requirements of the program was that 95 percent of the
health agents had to be women-both because they were trying to provide employment for women
and because they thought local women would be more open to discussing the intimate subjects
involved with women agents. In the rest of Northeast Brazil, the requirement was viewed as
discriminatory and it was thought that men would oppose it. | found that using males as health
agents had some positive aspects. For the first time, men became involved in health issues that
we normally think have an impact on women; they became knowledgeable about breast feeding,
about the health of their children, about nutrition. To avoid the awkward issue of a male showing a
woman how to breast- feed (very few did), the agents would talk with the father and mother
together, engage the entire family.

Many of the health agents and supervisors of health agents liked working with men, because they
found that men have more time as well as more energy to bike from place to place and from
house to house. They were also able to mobilize the community and obtain amenities like
electricity or pavement. Perhaps this was because they weren't as good as women at dealing with
the health issues and so they relied on other ways of mobilizing the community.



In Ceara, people were appalled when they learned that men were being used in other places.
They see one of program'’s purposes as employing women. It's an interesting issue that needs to
be studied further.

Judith Tendler: None of the other programs that we looked at dealt directly with women or had
large numbers of women workers.

Public Participation in HPN Programs

Dick Cornelius: In the provision of family planning and primary health care services by community
workers, | can cite three parallels to your theme of the importance of public participation.

The first is that health workers are drawn from the community; they speak the language and are
known by the clients. When communities provide some compensation, the effect is to set up a
certain amount of mutual accountability between the worker and the clients.

The second parallel is our emphasis on repeat household visits, to establish a strong rapport and
a kind of a client-service motivation on the part of the worker. Such contacts have helped motivate
workers to do a good job.

Finally, and this may differ a bit, we found the most successful programs tend to be those in which
community leaders and clients participate in problem identification and solution. If local leaders
and local clients believed they had a hand in developing the program, the programs tended to be
more successful. You said the programs you started were not so participatory, but you also
mentioned customized approaches. There must have been some communication with local clients
and leaders in developing these customized approaches.

Challenge for USAID

Judith Tendler: I'd like to close with a question: what can or should USAID do in this more
minimalist era? | worked for USAID at a time when money couldn't be spent fast enough. Now, I'm
curious what your clients think you ought to be doing and what you're best at helping them with. |
don't know if any evaluations of this nature or research on your own programs have taken place.
I've never done any, but in conversations with people in the field, I'm always struck that what
clients appreciate is totally different from what | would have expected.

Communications from the E-mail Bag

Government Workers: The Missing Link in Local Participation

Frank Pavich: "Too often host governments are seen as the bad guys; those who would prohibit
citizens' access to information and other public resources; those who do not encourage
participation at the local level. My experience proved otherwise and supports Tendler's findings
that (some) public servants are committed to their work and that their work can support local
participation initiatives. Limiting factors are host country laws, regulations, and bureaucratic
procedures. But there is local flexibility.

"A great deal can be done to promote local participation within a centralized administrative system
if there is willingness to allow lower levels to develop the means. In Pakistan we used focus
groups to bring different levels of provincial government and local people together to form
governing boards for local NGOs.

"In Egypt we are doing research with local administration, elected local officials, and USAID
customers to develop a model of participation. Even in this highly centralized administrative
system, it is possible for local participation to take place.

"While decentralization may be a highly desirable objective, it cannot be achieved in a quick way



-- it's too risky for the government. We should look to a transitional approach which capitalizes on
existing opportunities for participation while we study the administrative system to find ways for it
to work more effectively through improved information systems, information technology, and
training. A decentralized administrative system needs trained and experienced staff and citizen
leadership to make it work."

Robert Herman: "Tendler's focus on frontline government workers is to be applauded, for they are
often the missing link in the participation/local empowerment story. A famous book called 'Bringing
the State Back In' points out that the role of the state as a political actor has been given short
shrift (for a variety of reasons, including the turn to more sociological approaches in political
science). Similarly, Tendler reminded us about how an enlightened government can facilitate
grassroots empowerment and how government authorities can encourage pressure from below for
more responsive institutions."

James Hester: "Successful programs (long-term) require government employees to be
appreciated and respected by their governments. Failure to give them their due is a serious
problem both in our client countries and here at home."

Deja Vu

Jerry Van Sant: "Most of what | read in the Forum meeting summaries sounds familiar to those of
us who were involved in development in the '80s, especially the early '80s. The ample
participation literature of the '70s and '80s addressed such issues as:

1. Participation throughout the project cycle (implementation and assessment, not just
design);

Participation in policy dialogue and policy determination;

Blending local knowledge with external technical knowledge;

The role of NGOs and community organizations as intermediaries;

The importance of the culture of organizations and agencies employing staff who have
interaction with beneficiaries;

Empowering people; and

Decentralization (which became a dirty word in the late '80s).
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"What has changed is the application of these ideas to additional areas of USAID involvement, for
example, community participation in environmental risk assessment and the link of participation to
local governance. Here there is a body of knowledge from U.S. domestic experience that is
genuinely new to the international development discussion. But a lot of this is not new. We
struggle simply to get back to where we left off."

Diane La Voy: "There is significance in 1) applying the ideas to broader arenas, such as our
internal management reforms (trying to become customer driven); and in 2) making these
principles Agency policy from day one."

Dirk Dijkerman: "A lot of this talk smacks of a repeat of the ‘community development' literature of
the 1950s and the 'basic human needs/integrated rural development' literature of the 1970s. In
both of those previous 'cycles' of USAID's endless swings to improving its people-level impact,
there is a lot that could be learned as we repeat ourselves. This current customer focus is in many
ways little different. The farming systems research literature of the 1970s is -- a little bit of a
simplification here -- an attempt to get researchers to interact as equals and listen to farmers'
needs, e.g., deal directly with the customer."

Experience with Host Country Public Sector Projects

Dana Vogel: "The public sector, for all of its problems, including corruption, is a major stakeholder
and provider of services in many countries, and | think it tries to respond to client (beneficiary)
needs. In Tanzania, the MOH is the source of supply for over 70 percent of family planning clients.
It has the primary role in setting strategic targets, establishing national guidelines and standards
for service provision, and establishing national training curricula for the training of family planning
personnel. Workers are employed by either the central or local governments and are definitely
accountable to the community. For most facilities, the staff are deployed from the locality and are



paid by municipalities or other local government departments. The MOH has sought to empower
the beneficiaries by increasing the amount of information available on family planning and their
rights as clients to safe, effective family planning methods. Again, central government takes the
lead in this and tries to instill these precepts in the service providers. Many programs in health are
designed from the community level.

"USAID should explore ways of collaborating and supporting selected parts of central government,
perhaps with an eye to creating more autonomy for some of these more effective branches. In
Tanzania, where the government has been particularly responsive to client needs in health and
education, a rejuvenated, and probably much smaller, government infrastructure is needed now
that can still provide services needed by those unable to access more costly private sector
services."

Paul Delay: "In Africa, especially Kenya, increased participation/'ownership' is being achieved by
providing district health boards (on which local community leaders serve) with ongoing health
surveillance statistics, e.g., deaths from measles for the district, etc. Normally these types of
statistics remain within the public sector. Sharing this information with local leaders fosters a
sense of accountability and prioritization of health problems on which to base dialogues between
the district health councils and public sector officials.”

Joel Kolker: "The government of Indonesia just recently announced a comprehensive
decentralization plan which targets one city in each of the 26 provinces for special devolved
authority. The idea is that, based on these 'demonstration’ cities, additional authority would be
devolved to all local government units throughout the country. The GOI has given this a lot of
attention in the press, and the key ministries, including Home Affairs, Finance, and Public Works,
are all involved. We have some concerns but support the GOI's overall efforts.”

Re Forum #10: Strategies for Community Change: Top-Down or
Bottom-Up?

Ron Bonner: "Just a brief tidbit from the field on the subject of Forum 10. In this month's
Education Discussion Group for Ethiopia, four interesting common themes emerged:

1. Communities need to be more than initially consulted. They must actually take a
management and oversight role of the activities being implemented in their localities.

2. To the extent possible, NGOs should integrate local experience (culture, art, drama,
history, etc.) into the development and implementation of their activities.

3. Inall cases, villages were asked to make tangible contributions to the NGO efforts as a
way to build ownership.

4. Even in sectorally focused activities such as education, NGOs must be willing to contribute
to other development needs of the community. Such help does not take much or any
additional resources, but should convey the NGOs' concern for the communities' welfare
generally."

Diane La Voy: "Two powerful ideas there: 1) participation involves a lot more than consultation at
root, it's a matter of assisting (perhaps engendering) and building upon local initiative; and 2)
people (and communities) don't come neatly divided into sectoral interests."

Eugene Szepesy: "In the summary of Forum 10, Kay Pyle's assertion that promoting democratic
participation is about changing the perceptions of low-income people seems very strange, as does
her implication that there is something wrong with, i.e., people are 'confused' when they believe
participation should result in jobs, decent salaries, housing, and social services...and receipt of
services. What does she put forth as a better reason/justification for people to want democracy
and participation?"

Re Forum #6: Improving Technical Rigor Through Participation

John Daly: "In reading Gene Brantly's remarks about the risk assessment in Ecuador, | was
surprised that Ecuadorian epidemiologists were not included in the environmental health risk
assessment and by the absence of discussion about Ecuadorian social scientists. Not only can
local professionals play an important role in increasing the technical soundness of USAID work in-



country, but their involvement means the work is more likely to be sustained."

Ruth Buckley: "In response to Nena Vreeland's and Joe Lombardo's E-mail dialogue, | agree that
participation and gaining specific sectoral outcomes do not have to be contradictory. | recently
worked with the Ministry of Education (central and regional), USAID/Namibia, and Namibian
teachers and learners to develop a basic education project. It was the most participatory effort |
have been involved with to date. It was, however, not without drawbacks:

1. Participation by potential host communities was elicited after the initial parameters of the
project had been designed,;

2. The project ended up at a different place than the mission and external design team had
originally hoped;

3. The design took up too much of too many senior education officials' time;

4. The final design and resulting jointly developed scope of work did not initially lend
themselves to performance-based contracting. Notwithstanding, the process defined
specific sectoral outcomes which are socially, politically, and economically sound and
economically sound.

The Participation Forum is a series of monthly noontime meetings for USAID personnel to explore
how to put into practice the Administrator's mandate to "build opportunities for participation into
the development processes in which we are involved" ("Statement of Principles on Participatory
Development,” November 16, 1993). Guest speakers from in and outside of USAID describe their
experiences and enter into a general discussion of the theme of the session. A summary of the
meeting is disseminated within USAID by E-mail, and readers are encouraged to engage in an E-
mail dialogue. E-mail should be directed to Diane La Voy. Printed copies of the Forum summaries
will be distributed to participants and attendees from outside of USAID and others interested in
participatory development.
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Do We Need To Practice What We Preach?

May 18, 1995

Long-time participation practitioners at USAID argue that to be able to engage host-country
people in development processes that affect them, we need to build participation more into the
internal workings of the Agency. The thirteenth session of the Participation Forum tries to get a
handle on this reasonable sounding proposition by examining the linkages between internal and
external participation.

Such linkages do appear to exist for people implementing development activities on the front
lines. In Forum Twelve, Judith Tendler discussed her findings about good public sector programs
in northeast Brazil. She found that when workers felt empowered and were given some latitude by
their own agencies, they were able to develop relationships of trust and mutual accountability with
their clients.

But do these linkages hold true for USAID? Forum participants tackled the question experientially
through an exercise in active listening led by Camille Cates Barnett of Research Triangle Institute,
who, as city manager of Austin, Texas, led that city through a customer-oriented reinvention. The
forum session was closed by Frank Almaguer, DAA/M for Human Resources. A wealth of
additional insights about practicing what we preach have come in by E-mail.

Diane La Voy,
Senior Policy Advisor for Participatory Development

Opening Presentation
What Has Become Clear about Participation

Camille Cates Barnett

I would like to share with you my experience with government organizations that walk their talk on
participation that say they believe in participation and teamwork and practice what they preach.
Things work differently in these organizations. They have more fun. Politicians like them better.
They work better, cost less, and are better for the people who work for them.

Having watched the change process take place in many settings over the years reminds me of
something Ralph Waldo Emerson used to say. When he'd meet friends he hadn't seen in a while,
he wouldn't greet them the way you or | would: How are you? How's it going? or these days, You
still here? Emerson would greet them with this question: What has become clear to you since we
last met?

What has become clear to me is that participation is a value, not
just a skill.

Working to build values is different from working to build skills. Enhancing participation must be
approached as a culture change, not a training program.



Values are shared. Not everyone shares the values. Practicing skills can encourage changes in
values.

Values are transmitted. People watch what you do, not just what you say. Renaming a committee
a team doesn't make it one. Jargon doesn't build credibility; action does.

Values are powerful. Complex organizations are run by systems of values. Employee relations are
a mirror image of customer relations. How we treat workers is how they treat customers. People
who experience participation can better promote participation to others.

What has become clear to me is that participation needs a
purpose.

Is participation an end or a means? If participation is a value, is it always a good? Should we have
participation for participation's sake? Is there supposed to be only one right way 