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FOREWORD

"Through participation, we lost ‘control’ of the project, and in so doing
gained ownership and sustainability, precious things in our business.”

From a World Bank
Task Manager

Participation is a rich concept, meaning different things to different people
in different settings. For some, it is a matter of principle; for others, a practice;
and, for still others, an end in itself. There is merit in all these interpretations.
However, the Sourcebook follows the definition of pariicipation adopted by the
Bank’s Learning Group on Participatory Development.

*Participation is a process through which stakeholders influence and
share control over development initiatives, and the decisions
and resources which affect them.”

What we wanted to discover in writing this Sourcebook was how this could
be achieved. To do so, we turned to our colleagues who contributed their
experience and advice. It is this experience, its successes and frustrations, which
we have tried to capture for Bank staff.

The Sourcebook is not a policy document on participation; nor is it for
cover-to-cover reading. It does not seek to persuade anyone (other than through
example) to use participatory approaches. In preparing it, we are assuming that
the people reading this Sourcebook have already decided to use participatory
approaches in their professional work.

How you read the Sourcebook is up to you. Once you have dome so,
however, we hope you will find it has strengthened your ideas about
participation and about the ways you do your work. We also hope you agree that
these new ways of working can improve projects, contribute to the development
process, and help reach the poor.
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INTRODUCTION

"It is not that we should simply seek new and better ways for nianaging
society, the economy and the world. The point is that we should
Jundamentally change how we behave."”

Using the Sourcebook

We have written the Participation Sourcebook for
World Bank Task Managers -- and those who work
with them — to help them support participatory
processes in economic and social development.

The Sourcebook is not for cover-to-cover
reading. Instead, it has been formatted so that a busy
person can pull it off the shelf, consult the Table of
Contents, and quickly turn to the section they need.
To facilitate this, the chapters of the Sourcebook are
set up in modular form, with reference licadings
which should allow the reader to dip in and out
according to individual interest and need. Readers
may also wish to supplement the contents of the
Sourcebook with more detailed information on
methods and tools (Annex I), or with information
from the background paper summaries (Amnex II).

What’s in the Sourcebook?
Reflections on Participation

Chapter I brings together the key themes and
common elements on participation. It contains our
reflections on what we have Jearned from the stories
in Chapter II. In this opening chapter, we explore
what participatory development is, and what it means
to use participatory processes to plan and implement
Bank operations. We also discuss the importance of
using participatory approaches in reaching the poor.
This is not an executive summary, but an invitation
to explore the cases which follow.

Shared Experiences

Chapter II contains examples, told in the first
person, of how World Bank staff used, or helped
others use, participatory approaches in Bank-
supported operations. We identified these examples

Yaclav Bavel

through the work of the four-year Bankwide Learning
Group on Participatory Devclopment. In making
selections, we attempted to cover a variety of
countries, sectors and types of activities. We
recognize however, that we have not even come close
to capturing the vast, rich, and varied experiences in
participatory development, even within the Bank.

In compiling these case studies, it became
evident that each example is comtext specific.
Therefore, applying what you find useful in these
examples to other situations will no doubt require
some interpretation and adaptation. You may also
wish to browse through several of these experiences
to see what your colieagues are doing, before settling
on a final approach.

Practice Pointers

Chapter HI draws largely upon Chapter II
experiences to guide the reader through the various
steps of participatory planning and decisionmaking.
These practice pointers provide answers to Guestions
Task Managers mayv have about using participatory
approaches in Bank-supported activities. Given the
context specific and multi-dimensional nature of
participation, we have developed the practice pointers
in a way that gives the reader a menu of options for
each stage of the participatory process based on
actual Bank experiences. This leaves readers free to
decide for themselves which examples are most
relevant to their own situaticn and adapt the ideas
accordingly.

The practice pointers in Chapter I'V focus on one
particular group of stakeholders — the poor — and
some of the common barriers to their participation.
Chapter IV presents the experience of Bank staff and
their government counterparts, and shares approaches
to strengthening the financial and orpanizational
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capacities of the poor. It also discusses ways of
creating an enabling environment for the participation
of all stakeholders, including the poor.

Participatory Techniques

We have included an annex describing a range of
participatory methods, some of which have been used
in the Chapter I1 examples. We have borrowed
techniques freely from those who “invented” them,
and have modified them, when necessary, to fit into
the context of Bank operations.

Technical Paper Summaries

Steering committees comprised mostly of Bank
operational staff prepared background papers on
participation for the Sourcebook. The eighteen papers
fall into three categories: (i) Bank supported activities
and operational tasks, (ii) sectors; and (iii) cross-
cutting issues. Annex II contains summaries of these
papers and their main findings for readers who may
want to explore a specific area or issue in greater
depth.

Page 2



CHAPTER 1
REFLECTIONS: WHAT IS PARTICIPATION?

"Participation is a process through which stakeholders influence and
share control over development initiatives, and the decisions and
resources which affect them.

Some readers who know the Bank well, will
note that the Sourcebook examples which follow are
different from their notions of how the Bank normally
goes about its work. This difference could be in the
style or presentation. In our opinion, however, it is
not a matter of style, but rather the "stance” adopted
by the sponsors and designers in organizing and
carrying out the activity. What is also different is the
explicit recognition and description of the processes
used to plan and implement development activities.

To illustrate what we mean by "stance,” we
refer to the behavior of those who sponsored and
designed the development activities which are
described in Chapter II. For Bank activities, the
central government is usually, but not always, the
sponsor. In these examples, the sponsors and
designers take a stance that places them inside the
local social system being addressed. They
demonstrate a willingness to work collaboratively
with the other key "stakeholders” in carrying out the
steps required to prepare a project for World Bank
financing. Specifically, they:

® identify the strengths and weaknesses of
existing policies, and service and support
systems, i.e., the stakeholders
collaboratively do the analysis and
diagnosis;

decide and articulate what is needed, i.e.,
the stakeholders collaboratively set
objectives;

decide in pragmatic terms, directions,
priorities and institutional responsibilities,
i.e., the stakeholders collaboratively create
a strategy; aad

Participation Learning Group Final Report

® develop, or oversee the development of
project policies, specifications, blueprints,
budgets, and technologies, needed to move
from the present to the future, i.e., the
stakebholders  collaboratively formulate
project tactics.

These steps are carried out for all Bank-financed
projects, be they traditional projects or projects
planned in what we are calling a participatory way.
But the key characteristic of a participatory approach
is the collaborative stance the project sponsors and
designers take in carrying out these steps; and the
fact that stakeholders influence and share control over
the decisions which are made.

External Expert Stance

Bank projects have usually been prepared in a
different manner. We call this more traditional
approach the "external expert stance” to distinguish
it from what we are calling the “participatory
stance.” In the extemal expert stance, the same
activities — setting objectives, diagnosis, etc. — are
undertaken to prepare a project for financing. The
difference is that in the external expert stance, the
project sponsors and designers place themselves
"outside” the local system they are investigating and
making decisions about. They work "outside”, even
if they happen to come from, or live within, the local
system.

Usually, these externally positioned sponsors and
designers are substantive experts in the subject matter
they are investigating. They determine what the
project will look like. They view other stakeholders
mainly as sources of information and opinions. Their
"expert role” includes collecting information and

Page 3
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opinions from the other stakcholders, making sense
out of what they collect, and converting all of it into
a development strategy or project.

The external expert stance is not a World Bank
innovation, but an inherent and deeply imbedded part
of our understanding about how results are produced
and the role people play in producing them.

Listening and Consuitation

Even when working in the external expert stance,
Bank staff, their government colleagues, and the
consultants they hire, listen to and consult with
people in the local system. Admittedly, in the past,
sponsors and designers may not have always listened
to people, or failed to consult the poor and
disadvantaged members of society; but this is
changing. Concerted efforts are now being made to
listen to and consult all concerned stakeholders. The
Bank’s Africa Region’s emphasis on Systematic
Client Consultation is an example of the changes
underway. The inclusion of Beneficiary Assessments
in Poverty Assessments is another exarnple.

We fully support and advocate listening and
consultation -- especially with the poor and
disadvantaged. But we do not equate this with the
process called "participation.” Instead, we recognize
listening and consultation as essential prerequisites
for participation. Because no matter how good the
sponsors and designers are at listening and
consultation, what is missing is learning on the part
of the people in the local system. A person who is
being "listened to” or "consulted with” does not learn
nearly as much as the person doing the listening and
consulting.

By focusing attention on "who-needs-to-learn-
what” in a project and revising our understanding of
how learning occurs, we gain insights into the
reasons why the behavior change dimensions of
Bank-financed projects run into so many problems.
We are also aided in our understanding of what
project design changes are needed in order to enable
social change.

Expert Learning

In the external expert stance, experts design

strategies and projects which require behavior
changes on the part of people within a given system.
Then they tumn these pre-set specifications over to
people who are accustomed to behaving in a
significantly different way and have not learned what
the experts have about how and why their behaviors
need to change. The implementation challenge which
arises in such situations hinges, as far as we can tell,
on the issue of learning. Specifically, how can the
people within a local system learn the value and
rationale of new social behavinrs specified by an
expert?

Behind the well institutionalized practice of
specifying new behaviors in reports and other texts is
the belief that people learn by reading information
about a reality external to them. With this as the
assumption, it is logical to think that presenting
people with a plan is enough to enable them to take
new actions effectively. And if the actions taken turn
out to be ineffective in practice, then we believe it's
necessary to go back and reconstruct our strategy or
project or plan.

But over time, development experience has
shown that when external experts alome acquire,
analyze and process information, and then present
this information in reports, social change usually does
rot take place. Whereas the kind of social learning
that stakeholders generate and internalize during the
participatory planning and/or implementation of a
development activity does enable social change.

Social Learning and Invention

As indicated by the Chapter Il examples, Bank
task managers (TMs) are increasingly supporting
processes where the stakeholders themselves
generate, share and amalyze information, establish
priorities, specify objectives, and develop tactics. The
stakeholders contribute their experience and expertise,
for instance, the experience of what it is to be poor
or female, or the expertise to develop specifications
for a new road or educational program. The
stakeholders learn and develop purpose together.

This "social leaming” is followed by "social
invention.” The stakeholders invent the new practices
and institutional arrangements they are willing to
adopt. In the process, they individually and
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collectively develop insight and understanding of the
new behaviors required to attain the objectives they
set. When all stakeholders work, learn and invent
together, the need for the transfer of expert learning
from one group of stakcholders to another is reduced.

The TMs who prepared the case studies in
Chapter II say that local people often create the really
important parts of the projects. They make a point of
distinguishing between what seemns to outsiders to be
good ideas, and what the local stakeholders invent as
practical and expedient ways to get things of value
done. The implication is that experts standing outside
of, and apart from, the local system often miss
possibilities and opportunities that come naturally to
its members. The Chad Education TM, for example,
points out that he had never thought about parent
education as an important means of improving child
education until the parents themselves proposed it.

Again, this seems sensible. How can experts
positioned outside the local system figure out what
the people in it are willing and able to change? More
importantly, how can they know the speed and depth
with which the local stakeholders are willing to make
these changes? If behavioral and organizational
changes are necessary, then the people whose
behavior has to change should create the change and
commit themselves to it.

Commitment

The absence of sufficient "commitment” in many
of the projects the Bank finances comes, we believe,
mainly from the external expert stance. In this stance,
small groups of experts design a project and then ask
the other stakeholders to commit themselves to it.
Even if these stakeholders make a commitment, they
often have not learned enough to understand fully the
commitment they are being asked to make. Nor have
they learned enough to judge their competence
individually and collectively to fulfill it. We need to
be clear that commitments made under such
circumstances cannot be relied upon.

Through the participatory process, however,
people can make informed commitments. And by
observing the participatory process, assessments can
be made by Bank and Government staff, among
others, about the presence or absence of the
commitment necessary to ensure sustainability.

Page §

In Chapter II, we sce how such a network of
support and commitment generated by participatory
processes can keep a project going in the face of
problems. In the Benin Health example, a strong
network of local health committees is formed during
the initial design phase to set the objectives and
strategies of the project. This network was able to
keep the project going through times of changing
officialdom -- four new Health Ministers in fourteen
months and four different notions about what would
be good for the people. This is because the process
which produced the project was inclusive from the
start, therefore gaining broad based support from all
concerned stakeholders.

Of course, more than commitment is needed.
Economic, financial and technical arrangements must
be in place to deliver on these commitments. But if
these arrangements exist only on paper, or in
agreements made without the understanding of those
stakeholders who must implement and sustain the
project, little will be accomplished.

Popular vs. Stakeholder Participation

When we began preparing the Sourcebook, we
assumed we would be writing about "popular”
participation, that is, the participation of the poor and
others who are disadvantaged in terms of wealth,
education, ethnicity or gender. It seemed obvious to
us to focus on the participation of these poor and
disadvantaged groups because while they are often the
intended "beneficiaries,” they are usually without
voice in the development process.

But as we started documenting the Chapter II
examples, we noted that apart from poor and
disadvantaged people who were directly affected,
there were a range of other stakeholders for Bank
supported operations. These stakeholders could affect
the outcomne of a proposed Bank intervention or were
affected by it, and because of this, their participation
was critical. In addition to those directly affected by
the project, these include:

o the Borrower - elected officials, line agency
staff, local government officials, etc.
Governments, representing borrower member
countries, are the Bank's most significant
partners in that they are shareholders, clients,
and responsible for devising and implementing
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public policies and programs;

indirectly affected groups -- others with an
interest in outcomes such as NGOs, private
seclor organizations, etc.;

the Bank -- Bank management, staff and
shareholders.

We also noted that in our Chapter II examples,
sponsors and designers of development activities had
to work with and through powerful stakeholders in
order to serve the needs of the poorest people.
Attempts to bypass powerful stakecholders often
resulted in opposition from them; and this opposition
usually compounded the problem of getting anything
useful accomplished.

For these reasons, we shifted our focus from
popular participation to stakeholder participation --
the participation of all relevant stakeholders in the
development process. This is a decision which we
have made consciously, and which we think will have
important implications for the way the Bank works.

But while we argue that all stakeholders must
work collaboratively to advance development
projects, we recognize that different stakeholders
have different power, different interests, and different
resources. And for these reasons, we also recognize
that arrangements need to be put in place to level the
playing field and enable different stakeholders to
interact on an equitable and genuinely collaborative
basis. Annex 1 is about the methods and tools which
can be used for this purpose.

Achieving consensus and reconciling key
stakeholder differences is not always easy, and it may
entail risks such as generating or aggravating
conflicts between groups with competing interests and
priorities. Dealing with conflict often requires an
understanding of the underlying societal interests
inhibiting consensus and putting into place
mechanisms for dispute resolution and negotiation.

Reaching the Poor

As the Sourcebook examples illustrate, the poor
face many barriers on a number of different levels
that prevemt them from having a real stake in
development activities. Reaching and engaging the

poor requires special arrangements and efforts by the
sponsors and designers which go beyond those used
to involve government officials and other relatively
powerful stakeholders in participatory processes.

Who are the Poor?

The poor include people located in remote and
impoverished areas, Women and children make up a
large proportion of the very poor, and this group also
includes people marginalized by virtue of their race
and ethnicity, as well as those disadvantaged by
circumstances beyond their control such as disabilities
and natural or man-made disasters. Some of the
poorest people live in countries characterized by
weak governments and civil strife.

Because the poor are generally less educated and
Iess organized than other more powerful stakeholders,
because they are more difficult to reach, and because
the institutions which serve them are often weak,
interventions targeting the poor must often be small-
scale, context-specific, and resource-intensive.

Learning from the Poor

Task Managers, some of whose experiences are
cited in Chapter II, are learning a great deal about
reaching the poor and engaging them in their own
development. Forming an understanding of how to do
this calls, in part, for bottom-up approaches that
begin by involving the poor, and learning from them
about their own needs and priorities.

When we take a look at the types of methods and
approaches that work best at the field level for
engaging and enabling the poor to participate, we see
that these are quite different from the set of
techniques used when relatively sophisticated and
powerful stakeholders are involved. The Chapter II
examples indicate that stakeholder workshops and
other planning methods such as ZOPP and AIC tend
to work well when the objective is to gain ownership
and commitment on the part of stakeholders such as
government officials and staff of internatioaal
agencies. These examples also demonstrate that
workshops can be structured to include the views of
the poor, but this requires conscious and careful

planning.

But, when the primary objective is to learn from
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and collaborate with the poor, a different kind of
dynamic is involved which calls for a different
approach to facilitating participation. These methods
should engage poor people and build their confidence,
knowledge base, and capacity for action. Visual
methods which are carried out in the local setting,
using local materials, and calling upon local
knowledge and expertise as inputs into project design
are often used to good effect.

Building Capacity to Act

Getting the participation of the poor involves a
lot more than finding the right technique. It requires
strengthening the organizational and financial
capacities of the poor so that they can act for
themselves. In searching for ways to build local
capacity, we found it useful to think in terms of a
continuum through which the poor are progressively
empowered.

On one end of this continuum, the poor are
viewed as "beneficiaries” who are the recipients of
services, resources and development interventions. In
this context, community organizing, training, and
one-way flows of resources through grant
mechanisms are often appropriate. While much good
work has been done in this mode, the provision of
benefits delivered to people in this way may not be
sustainable in the long term and may not improve the
capacity of people to act for themselves.

As the capacity of poor people is strengthened
and their voices begin to be heard, they become
"clients”, who are capable of demanding and paying

Page 7

for goods and services from government and private
sector agencies. Under these changed circumstances,
the mechanisms to satisfy their needs will change as
well. In this context, it becomes necessary to move
away from welfare oriented approaches and focus,
rather, on such things as building sustainable, market-
based financial systems, decentralizing authority and
resources, and strengthening local institutions.

We reach the far end of the continuum when
these clients ultimately become the owners and
managers of their assets and activities. This stage
ranks highest in terms of the intensity of participation
involved. A question we asked ourselves while
preparing the Sourcebook was — how can we support
and prepare poor people to own and manage assets
and activities in a sustainable manner? In part, we
found out that the more poor people are involved
upstream in the planning and decisionmaking process,
the more likely they are to own a development
intervention, contribute to it and sustain it. However,
this alone is not sufficient.

Constraints exist at the policy level that impinge
upon the rights of people to organize, to access
information, to engage in contracts, to own and
manage assets, and to participate fully as members of
civil society. Efforts are therefore needed to create an
enabling policy environment which allows all
stakeholders -- especially poor and disadvantaged
oncs — to be part of the definition we noted at the
outset. They too must be enabled to:

"influence and share conirol over
development initiatives and the decisions and
resources which affect them._"




CHAPTER 11
SHARING EXPERIENCES

In preparing the Sourcebook we have discovered
that the best way to lecarn about participation is to
experience it directly. The second best way is by
seeing what others have done in the name of
participation, talking to them, and seeking their
guidance. This Chapter shares the experiences of
individuals who supported participatory approaches in
Bank operational activities. We have documented
these examples to help Task Managers and other
interested parties learn about participation from the
practical experience of their colleagues. They are told
in the first person narrative, most often - but not
always -- by Bank Task Managers, the people with
the overall responsibility for processing Bank projects
and policy work.

No Perfect Models

We do not offer these examples as perfect
models of how, for example, to plan a development
project in a participatory manner. In fact, we believe
that there is no such thing as a "perfect model™ for
participation. The form participation takes is highly
influenced by the overall circumstances and the
unique social context in which action is being taken.

Whatever our initial intuition might have
suggested, we observed that participation has many
faces and ways of showing up in the multi-
dimensional field of development -- a field that
embraces many different types of historical, political,
cultural, sectorai and institutional sestings.

Still Much to be Learned

We recognize that the Bank is in the process of
learning how to introduce participatory approaches
into its work, especially from those practitioners in
developing countries who have been practicing
participation for many years.

Since the Bank has a great deal to learn about
using participatory approaches, you may wonder why
we have not gone outside the institution in search of

examples. The reason is, that at this initial stage, we
feel the Sourccbook will be more useful, relevant,
and convincing to Bank staff and managers if it is
based on actual Bank staff experience with
participatory approaches. By highlighting current
Bank practices, the Sourccbook demonstrates that
participation is not only possible, but already
underway in many Bank-supported activities. We
hope to include examples from other organizations in
future editions of the Sourcebook.

Selection Biases

We selected the following examples from those
we came to know through the work of the Bank’s
four-year Leaming Group on Participatory
Development. We have included examples of
economic and sector work, investment projects, and
a Country Implementation Review -- all of which
were conducted in a participatory manner.

We acknowledge two limitations in the range of
examples presented in this Chapter. The first is that
more of the examples are about participation during
preparation and planning than during implementation.
This does not mean we think the former any more
important than the latter. In fact, we want to be clear
that participation is an iterative process which can
and should be repeated at every stage of the Bauk’s
project cycle. However, this "planning bias™ does
reflect the fact that the Bank has only recently made
an institutional commitment to supporting
participatory approaches and most of the examples we
had to choose from are still in the “honeymoon"
phase of the project cycle. Wherzver we could, we
have tried to include examples of participation during
implementation. But beyond this, we will have to
wait, watch and document as our experience in this
area grows.

Perhaps more importantly, we have found that
not all projects can be planned in detail from the
outset. Many projects deal with stakeholders or sets
of problems for which the exact modalities for
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achieving the set objectives are unknown and
unknowable at the start. These projects require
flexible and iterative planning which can respond to
changing situations and new information as it
becomes available. Such projects need to be
approached in an exploratory mode, in which future
stages are planned in light of the outcome of initial
interventions.

We have selected several examples because they
illustrate how Bank TMs adapted a “"process”
approach for such operations. This entailed piloting
activities; undertaking design concurrently with
implementation; introducing flexible targets,
timeframes and funding mechanisms; and
encouraging other changes in the existing project
cycle and operating procedures. These examples also
document a significant shift in "stance™ away from an
emphasis on mechanistic "things” to an emphasis on
people, processes, and continuous learning.

A second limitation of the Sourcebook lies in the
preponderance of examples that deal with Bank-
financed projects as opposed to policy work. Again,
this reflects the realities of Bank experience with
participation to date. We hope to add more examples
of participatory policy work as our experience grows.

The Many Faces of Participation

In selecting these examples, we have tried to
reflect the impressive diversity of participatory
practices across countries, sectors and types of
activities. For example, there is at least one example
from each Region of the Bank. We have also tried to
represent arange of participatory techniques currently
being used in Bank operations. However, we are well
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aware that for every example we included, there are
probably many other examples that are equally
innovative and instructive. In fact, we have been told
so by dozens of Bank staff who are working in a
participatory manner in countries, sectors, or
activities which have not been included in this version
of the Sourcebook.

Intensity of Participation

Another important criteria for selection was the
level or intensity of participation illustrated by the
examples. Tkis is important because participation is
an elastic term which can mean different things to
different people in different institutions. All the
examples you will read in the Sourcebook are
situations in which the relevant stakeholders have
engaged in collaborative decisionmaking, as opposed
to listening and consultation. In making this
distinction we are emphasizing the point that
participation must involve some degree of shared
control.

Finding Your Way

The matrix on the following pages will guide you
to the examples most appropriate to your needs. You
may wish to read a few of the examples representing
the sector or Region in which you work. Or, you
may choose examples based on participatory
techniques you have heard about, or the type of Bank
activity in which you are involved. However, you
choose to start, you will probably find that reading an
example will stimulate you to read others and draw
your own conclusions about what works and what
does not.

I



COUNTRY

Rural Credit

ACTIvVITY

Project

Guide to Sourcebook Examples

Generic

Prepantion

G. LD

Village Credit
Committees

HIGHLIGHTS

An urgent need exists to inject cash into
impoverished mountain areas and provide
employment opportunities. Prior to Bank-
financed pilot, TM and Albanian
consultants work with rumal farming
communities to design credit delivery
mechanisms suitable for the poor. Sixty-
three village credit funds are created as a
result.

Health

Project

Preparation

G.LD

Village Health
Committees

TM convinces skeptical government
officials and villagers of utility of
participatory approaches by holding
towphall meetings in remote villages. Once
the stakeholders are enlisted, the project is
prepared through participatory planning
workshops. A result of the effort is that
villagers now serve on the boards of
national bodies and carry out important
local health care delivery responsibilities.

Water/Urban

Project

Generic

3 years into
Implementat

G. LD

Homeowner
Condominiums

Participatory subproject design saves a
large loan component targeted at the poor
from cancellation. A new procurement
approach binds engineering firms and
social organizers into joint ventures.
Engincers and social organizers negotiate
design and management of subprojects
with slum dwellers. Women provide
leadership in the slums. Bank integrates

Education

Project

ZOPP

Preparation

Paremt-Teacher
Associations

Government specifically requests
participatory preparation. Preparation time
and cost are very low. No women show up
at planning sessions and intermediaries
represent their own interests instead of
interests of the poor. Implementation
arrangements include capacity building for
parent associations.

COLOMBIA

ESW

AlC

Start of the

NA

‘When Government asks the Bank to help
deal with the bankruptcy of its electric
power sector, TM responds with the
recommendation that Colombians solve the
problem themselves through a
participatory AIC workshop. Workshop
concludes that the main problem is lack of
coordination among the many, diverse
stakcholders. Workshop leads to the
creation of an Energy Board to coordimate
the entire sector, however, lack of follow-
up limits progress.

Techniques:

NA

Q
[ |

AIC
Z0PP
PRA

Not Applicable

Government Stakeholders
Indirectly Affected Stakeholder (include NGOs, intermediary organizations, technical bodies, eic.)
Directly Affected Stakeholders (i.c. those who stand to benefit or lose from Bank-supported operations)

Appreciation, Influence, Control
Objectives Oricnted Project Planning

Participatory Rural Appraisal
Stakcholder Workshop
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Natwral
Resource
Management/
Agriculture

G, LD

Community
Resource

Committees

Bedouin represcnmtives join govemment
officials and consultants on a project design
team. Planning scssions and PRA held in
Bedouin communities. Separate planning
sessions are held for women. Local peaple
develop project implementation arrangements
including community action plans.

INDIA

Forestry

Project

ZOPP

Preparation

Forest
Protection
Committees

Bank helps mainstream the Forest Protection
Committee approach initiated in West Bengal.
Through this approach foresters shift out of a
policing role to a social role that provides
income to poor people and regenerates the
forest. ZOPP workshop brings various
government stakeholders together to
collaboratively identity instititional changes
neceded to support participatory forestry.

Lao PDR

Health

Project

holder
W/shop

Mid-way
through

NA

Government officials, misunderstanding the
Bank’s role, thought it prepared and
implemented projects, much like NGOs have
been doing in Laos. Mid-way through project
preparation, TM used participatory
workshops to engender ownership among
central, state and local govemment
stakeholders.

Hydro-
electric
Resettiement

Project

Generic

Preparation

G LD

Village
Negotiating
Committees

Negotiations between the Government and the
Bank break off, in parnt, over the
Government's reluctance to prepare
participatory rescttiement plans. However
when the Government returns seven months
later, the Bank helps CFE, the national power
company., to develop decentralized outreach
capacity, create appropriate incentives for its
staff, and strengthen public accountability
mechanisms.

Morocco

Women-in-

Beginning
of Study

G.LD

NA

Through meetings and orientation workshops
in participatory methods, TM convinces
skeptical government officials to allow local
women to participate in formulation of WID
strategy paper. Government agrees, but
stipulates that PRA must be carried out by
Moroccans. Government and NGO personnel
receive intensive training to undertake PRA
in rural villages. Rural women are preparing
their own recommendations for inclusion in
the sector report.

| Mozumiowe

Cross-
Sectoral

Country
Implement
ation
Review

Start of the
Review

NA

Task Manager assigned to the resident
mission brings together the various parts of
the government and the Bank to review
implementation problems. Government
participants develop an intra-governmental
network as a result of the workshop. Overall
relationships improve, but many
implementation problems remain due to
difficult country situation. Absence of the full
range of stakeholders, especially politicians
with the power to affect change, limits
effectiveness.

Techniques:

NA

Q
LI |

AIC
ZopPP
PRA
sw

I

Not Applicable
Government Stakeholders
ndirectly Affected Stakeholder (include NGOs, intermediary organizations, technical bodies, cic.)

Directly Affected Stakeholders (i.c. those who stand to benefit or lose from Bank-supported operations)

Appreciation, Influence, Control
QObjectives Oriented Project Planning
Participatory Rural Appraisal
Sectoral Workshop
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Agriculture

When studies reveal that women arc not
benefitting sufficiendy from agricultural
extension services, the Bank brings
govemment mir sstries, and represent-
ativs from str.ce agriculwre line
departments ¢ igether in a three-day
planning worl shop to develop action
plans for implementation of the extension
program. Due to several difficultics,
womzn farmers are unable to participate
dircctly. Female extension agents,
familiar with and able to represent their
needs of women farmers, serve as
surrogates for them in participatory
planning event.

PAXISTAN

PSM/
Urban

Project

Action

Starnt of
Preparation

NA

After piloting burcaucratic reoricntation
of the Water Board, an intervention is
made through the preparation of the
project to transform the core agencies of
the Sindh Province in order w
accomplish policy, financial and
institutional reform. A three-tier
participatory policy planning struchure is
instimtionalized to bring together
burcaucrats and politicians from different
parts of the Sindh govermment.
Accomplishments in the Sindh are being
adopted elsewhere in the country.

Bio-diversity

Project

G LD

Community

Management
Boards

Bank and Government undertake a Joint
Consultative Appraisal Mission arranged
by an NGO upon discovering that expert-
designed legislation and project
overlooked needs and concems of
indigenous communities. NGOs conduct
follow-up meetings with local
stakeholders and participatory
implementation arrangements are inserted
into project to give local residents greater
control over resources and decision-
making in subprojects.

Irrigation

Project

Before

G LD

Irrigation
Associations

In the late *70s, the Filipino National
Irrigation Agency (NIA) leamns how
collaboratively plan and manage
communal irrigation schemes with local
farmers. At the time the Bank makes its
first communal loan to NIA, the agency
has already “mainstreamed” farmer
participation as a standard practice. After
verifying that the participatory practice is
effective, the Bank TM spends most of
bis time helping NIA navigate through
Bank and central government obstacles.

Education

Sector

Preparation
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the political level.

Once govemment education officials
focus on the quality of education instead
of number of classrooms, teachers and
books, attention turns to the local
schools. Workshops are used w give
voice o headmasters and mistresses,
local schools are empowered to create
their own quality cducation programs
with central government funding. The
network of support generated by the
participatory preparation approach keeps
the momentum going during a change at




ALBANIA
RURAL POVERTY ALLEVIATION PILOT PROJECT

Introduction

Albania is the poorest country in Evrope, with an
estimated 1992 per capita GDP of under $400.
Amidst political and economic turmoil, the centrally-
planned economy collapsed in 1992, giving way to a
democratically elected government and ending
Albania’s forty-year isolation from the rest of the
world. Revolution and reform have resulted in an
abrupt transition to a market economy which has had
a dramatic impact on Albania’s rural population.

The dismantling of agricultural cooperatives and
the rapid privatization of land has transformed state
farm workers into private land owners whose average
holding is a meager 1.4 hectares per family. People
are expected to create farms out of their new plots to
provide food for their families, but have been unable
to do so due to a lack of start-up capital to purchase
inputs and supplies. Without the necessary tools,
inputs and opportunities, people were surviving on
not much more than food aid. To make matters
worse, rural infrastructure has been destroyed during
the revolution along with the rural organizations in
charge of its development and maintenance. The
challenge was clear: get village infrastructure up and
running, provide employment opportunities for the
local people, and find a way of injecting cash into the
most impoverished areas — fast.

Designing the Pre-Pilot

The Government's reform program, including the
restructuring of Albania’s entire banking system
would take time to take effect, but in the immediate
term we knew that something had to be done to
address the desperate situation of farming families in
the mountainous areas. There was no existing
capacity within the system to lend small amounts to
3,000 small farmers. Given the urgency of the
situation, we decided o begin immediately with
operational activities. Setting up a formalized,
traditional top-dcwn structure for operations would
have been a long and bureaucratic process, so we
opted for a quicker and more informal route. We
chose to take a "leaming by doing™ approach and
train our Albanian counterparts "on the job" and in
the field.

In artempting this, we were entering into
uncharted territory with no prior experience to build
upon. Our first objective was to find out what would
work. For example, what type of credit delivery
mechanism would be most suitable for reaching the
poor? In a typical Bank project, this would have been
done by undertaking a sector study. But in this case,
we couldn’t do studies because there was nothing to
study! Everything was new. We were operating in 2
climate of so many unknowns and uncertainties, that
adopting an experimental and participatory approach
seemed the most sensible way to proceed. In fact,
there was really no other way. We needed to work
with the villagers to test out different ideas and
mechanisms.

This in itself presented a challenge, given that
bottom-up participation was a completely new
approach in a country where everything had been
decided at the top. So, not surprisingly, some
government officials were skeptical and viewed this
approach as a waste of time. After all, “credit
delivery is a complex topic”, they argued, "what
would rural peasants know about such things™?
However, during the course of our discussions, we
realized that there were some key people within the
Ministry of Agriculture who were receptive to this
approach. By building an alliance with them, we
were able to obtuin the support and encouragement
needed to proceed.

Participatory Design of Credit Component

In August 1992, we began a small test project
with seed money from UNDP and Fréres
d’Esperance, a French NGO. Before studying, we
began doing. The availability of flexible funds
allowed us to start experimenting and spending
money right away. We were convinced that the only
way to understand what could work was to see it in
action. We wanted to give money to people and
observe what happened. This would provide us, we
hoped, with the information needed to design a larger
pilot project to be financed by the Bank.

We began by advertising in the national
newspaper for two Albanian counterparts with
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experience in micro-credit to join our team. We hired
a woman, who was a physics professor at the
university, and a second consultant who was an
engineer. We took them to the villages to see how
they interacted with the farming communities. An
important criteria in hiring them was their desire and
ability to work in a participatory manner. Given the
situation, we realized how important this personal
interaction would be to the success of our efforts. I
also brought along two foreign consultants to help us
design the process. Once the team was assembled, we
asked the Ministry of Agriculture to choose a district
not too far from the capital to launch the "pre-pilot”.

We met first with the district authorities and the
commune chiefs who helped us identify the poorest
villages. No official village organization existed at the
time, so we met with the village "chief" and an
informal village council of sorts. We wanted the
meetings to be as informal as possible, and open to
anyone in the village who was interested, so we held
them under a tree where passers-by could join us.

It was difficult at first to get things started.
Working in an Eastern European context posed all
sorts of problems, not the least of which was
explaining the very concept of individual "credit” to
the local farming communities who had never heard
of such a notion. Many were initially frightened by
the idea of assuming personal risk. It was quite a
challenge in the beginning to introduce such foreign
concepts as “inflation” or explain why it was
necessary to charge "interest™ on loans.

These meetings constituted the start of a series of
extensive conversations and repeated interactions
between groups of villagers and the Albanian
members of our team, who were charged with
carrying on the process after the rest of us left. The
fact that we had money available right away was key.
It meant we could start experimenting immediately
with different ideas which were being proposed. Not
only did this expedite the process, but was critical in
establishing our credibility among the inijtially
skeptical village communities.

Village Credit Funds
We concentrated our efforts on four villages

which had shown the greatest interest in collaborating
with us. Through repeated visits, we worked with the

|

local people to come up with a design for the credit
program. My colleagues and I had certain pre-
conceived ideas about what might work. I had prior
experience in Bangladesh with the Grameen Bank,
and then had worked for over thirty years in Africa
where [ also helped to adapt the Grameen model of
group-based rural credit to the local context. Later,
I bad founded an NGO in France to develop credit
for self-employment. So I was influenced by my own
experiences and was therefore thinking along the lines
of a solidarity group-lending approach.

However, when we introduced this notion to the
villagers, we were surprised by their response. While
they were very enthusiastic about the prospect of
receiving credit, they rejected the idea of solidarity
groups outright. To them, it too ciosely resembled
the communist system they had just cast away. But
while they were fed up with cooperatives, they were
eager to restore village solidarity. So they took our
idea and adapted it to suit their needs. The result was
group lending "Albanian style®.

Together, we decided upon a "village credit fund”
(VCF) in which the enti.c village is held accountable
for the loans of its members. In other words, if
anyone in the village defaults, the whole VCF could
be in jeopardy of being cut off. In hindsight, this
approach has proven extremely effective and, thus
far, has resulted in a 100% repayment rate in 62 of
the 63 VCFs. This is quite remarkable in a country
where the repayment rate to formal banking
institutions is a real problem.

Designing this credit component was truly an
interactive process between our team and the
villagers. In one instance, the consultant had just
finished explaining the rationale for charging interest
on loans and was working with the group to
collectively decide vpon an interest rate. The
consultant proposed indexing the interest rate to the
price of 2 cow (which was a commodity of real value
within these communities). Again, the villagers did
not like this idea. They argued that all cows were not
the same and were not worth equal sums of money.
After much discussion, it was decided to index
interest rates to the US dollar.

Village Credit Committees

To ensure that decisionmaking control remained
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at the local level, we jointly decided that each village
would elect a three-person Village Credit Committee
(VCC) to decide who would receive funds and
oversee the disbursement and repayment of loans to
borrowers. Because they were from the village
themselves, the members of the VCC knew the
applicants and could assess their creditworthiness
based on this personal knowledge. The funds were
disbursed from the implementing agency, the Rural
Development Fund (RDF), and deposited in tranches
directly into local branches of the Rural Commercial
Bank to be accessed solely by the VCCs. An RDF
credit officer and a member of the local Rural
Commercial Bank played an advisory role on the
VCCs.

The eligibility criteria for loans were also
developed in conjunction with the villagers. While
there was no specific targeting to ensure that funds
were reaching the poorest families, there was a clear
understanding among the VCCs that the funds were
intended for those least well-off in the villages. The
$500 limit on loans "selected out® those better off
among the group by virtue of being too low for their
purposes. Ultimately, however, it was up to the
VCCs, which held public meetings, to evaluate loan
applications, and to decide who in the village would
receive funds. Interestingly, many VCCs chose to
decrease the amount of the individual loans from
$300 to $200, so that more families could receive
credit sooner rather than later.

Rural Development Fund

It was decided during appraisal that the Rural
Development Program would be best implemented by
an autonomous transition agency that would be
outside government. This decision was based on the
fact that the existing administration did not have the
capacity to carry out the project in a participatory
manner, nor the outreach to interact at the local level
with several thousand small farmers. In another
country, NGOs may have assumed this role, but in
Albania no such NGOs existed. So in January 1993,
the Rural Development Fund (RDF) was established
by government decree. As an autonomous ageacy, it
was given the responsibility for implementing both
the pilot and subsequent full-scale project. It was
given administrative, financial and technical
autonomy, and the authority to enter into contracts.

The RDF is governed by a Board of Trustees who
are the Ministers of the relevant ministries, such as
labor, finance and agriculture, and chaired by the
Deputy Prime Minister. It is run by an Albanian
Executive Director and an Executive Committee
made up of the Heads of the Credit and Infrastructure
Departments. The credit program is decentralized
with credit officers in every participating district.
They attend VCC meetings and follow up on loan
repayment. All decisionmaking conceming the
Village Credit Funds rests at the local level. RDF
engineers also work closely with communes and
villages in the implementation of rural infrastructure
projects which constitute the other major component
of the program. The RDF has now attracted other co-
financiers including the Italian government, the EC
and IFAD.

Monitoring and Evaluation

Establishing a separate department within the
RDF for project monitoring and evaluation has
proven very difficult. At the beginning, the RDF staff
person charged with this responsibility was simply
not the right type of person for the job — not open to
new methods and ideas. Subsequent staff have been
more open-minded, and some progress is now being
made. Mid-way through the pilot project, we
undertook an evaluation in the form of an impact
study. Foreign consultants were hired under the
project to establish the framework for the study, and
a2 team of Albanians — from the large pool of
previous cooperative farm techmical staff - were
trained and hired to carry out the surveys.

Although the establishment of a separate
monitoring and evaluation unit has been slow and
difficult, the small credit program itself continues to
very effectively incorporate participatory monitoring
and feedback. For example, through discussions with
the villagers and Village Credit Committee members,
it was learned that farmers wanted the loan ceiling
raised. In the first phase of the project, most farmers
had used their loans to purchase livestock. Now they
wanted to invest in larger, more capital intensive
items, such as small tractors, mills and transport. As
a direct response to this feedback, the project was
modified and loan ceilings were doubled from $500
to $1,000.
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District Workshops

Regular district seminars and workshops have
done a lot to promote dialogue, information sharing,
and learning among project participants from
different areas. The Albanian consuitant who now
heads the RDF's credit department, organizes training
seminars every 2-3 months which bring together
Village Credit Committee members from various
districts. These are typically two-day workshops held
in a local school with the RDF covering the costs of
transport, food and accommodation for the
participants. During these seminars, representatives
of the various VCCs make presentations on the way
the credit program runs in their villages. They share
new ideas and experiments they are undertaking, and
discuss the obstacles and problems they face.

For example, one VCC went beyond basic credit
and started experimenting with savings mobilization
by soliciting contributions from its members. They
received help in setting up the necessary procedures
from their district credit officer. I was pleased to
learn about this initiative, as we had been planning to
introduce this savings component in the next phase of
the project in 1995. However, we have found that
introducing new ideas and concepts is much easier
when they come from the people themselves. After
all, when local people themselves invent practical
ways to get things of value done, they are more
likely to commit themselves to it. Now that the idea
of savings mobilization has been pianted by one
VCC, it has proven contagious, spreading among
communities as other VCCs are eager to introduce
the concept in their villages. Local people are starting
to really feel that they own the system, and as a
result, are willing to take on greater responsibilities
and risks.

Next Steps

This project, particularly the provision of credit
to small farmers, progressively creates new needs and
is growing and expanding at a rapid pace. Enabling
farmers to purchase livestock has led to the creation
of local "animal health associations”. financed jointly
by the RDF and farmer contributions. These
indigenously derived associations ensure the
vaccination of all livestock and are the first signs of
what I think will be a growing trend toward
diversification of activities and a growing demand for
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technical assistance and larger amounts of capital
lending as farmers branch into animal breeding and
other related activities. Already there is a move
towards off-farm activities which are being financed
under the credit program.

In response to this, the full-scale Rural
Development Project, which is expected to begin in
April 1995, will provide technical support for these
new activities through the creation of a micro-
enterprise support department within the RDF to help
farmers in using the right technology and finding
markets. The upcoming $12 million project will
include the creation of 125 additional Village Credit
Funds throughout Albania.

Time and Money

The participatory preparation of the project
actually took very litrle time. The first preparation
mission was in August 1992 and the project was
passed by the Board in February 1993. There was a
consensus in the Bank that the project was needed
very cuickly, so they agreed that the "pre-pilot”
phase and experience was equivalent to a project
appraisal. Supervision of the project, however, has
been time consuming. This may be partly to do with
its participatory nature (which makes supervision
more complicated than simply going t0 a ministry
with a checklist), but it also has to do with Albania’s
transition economy and the fact that RDF has
financing from five or six donors.

As for the costs of preparation, our experience
has been that participatory preparation costs less than
doing expent studies, because participation involves
local people rather than lots of foreign consultants.
The pre-pilot was paid for by UNDP and Fréres
d’Esperance. The amount allocated for the credit
component during the pre-pilot phase was $20,000.
The project impact study cost about $60,000 most of
which was used to hire a foreign consultant. This was
paid from project funds. The district workshops were

very inexpensive.
On Reflection

An added twist to this project is that we are
operating in an Eastern European environment. And
believe me when I say that it is a cornpletely different
and often difficult context to work in. In this project,
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we had to introduce western management concepts,
but even after two years of repeated interaction and
training, it is clear tha: the Albaniens are still not
comfortable with these concepts of management and
often insist on doing things their way. For example,
our team really took for granted the tradition of
writing down and documenting procedures and
activities, but Albanians have a very "oral" culture.
They don’t understand our fixation onr preparing
agendas or reports. For them, this information is
stored in their heads and they much prefer to tell you
about it than write it down.

Similarly, when it came to recruiting local staff
for the project, the Albanians were baffled by our
request that job descriptions and selection criteria be
drawn up. Furthermore, they were surprised when
we began choosing candidates based on their
professional qualifications. Again, we had taken this
for granted, but soon realized that this was not the
Albanian way. Instead, people are hired on the basis
of their "biography” -- in other words, according to
the political history of their family over the last two
generations. So whether one’s uncle was a good
communist or whether one has any relatives in prison
is given more importance than professional
background.

I am continually reminded that what we take for
granted simply does not correspond to any precise
concept in the Albanian context. In dealing with
procurement and disbursement, I was shocked to
discover that when local communes ordered supplies
from a state enterprise, the standard procedure was to
send a blank cheque, which would eventually be

returned three months later with a fixed price filled
in by the state. After so many years in a centrally
planned system, competitive bidding and western
accounting practices are just not something people
can relate to easily.

Trying to apply Bank regulations in such a
situation is complicated at best. As a Bank task
manager, this means you have to be flexible, be
willing to compromise and adapt, and learn how
business is done "Albanian style”. This understanding
does not develop overnight, but over time a process
of cross-fertilization occurs with each side learning
from the other; and 1 think this is the way it should
be.

I think the reason a great many of these projects
fail is that we try 10 interject our style of doing things
into a context which has a completely different
history, tradition and mode of interaction. The reason
the Albania Rural Poverty Alleviation project has
worked well and has progressed quickly is because
we started very small, with the participation of the
local people, and then scaled-up over time. This has
allowed people to get used to the project, understand
it, feel comfortable with it and claim it as their own.
Of course, this is not possible for all projects. For
example, you would not build a dam with NGO seed
money and piloting, but for this type of rural
development project, this process approach has reaily
worked well.

Maria Nowak is the Task Manager.

ﬂ
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BENIN

HEALTH SERVICES DEVELOPMENT PROJECT

Introduction

In 1972, Benin was the leading innovator in
providing primary health care to rural populations. It
had developed a unique, state-of-the-art primary
health care strategy, covering the entire country. And
ithad developed this strategy itself, with little outside
help. Now, some fifteen years later, Benin’s primary
health care ranked among the poorest in Africa.

Identification Mission

When the Government asked the Bank for help in
this area, we suggested that we start by finding out
why the original strategy failed. In February 1988, I
led an Identification Mission accompanied by a Bank
health management specialist and an architect. As
agreed in advance of our departure, we joined forces
with staff from the Finance, Planning, Health and
Rural Development Ministries. These were the
appropriate stakeholders in Government who had to
work together to provide primary health care.
Although some were a bit skeptical, our government
colleagues agreed that in order to learn more about
the problems in the primary health care system we
had to begin with the local health centers and the
communities they serve.

We decided to visit three districts that were the
focal point of some previous project preparation work
to see to what extent we could build on what had
already been done. Before arriving in a district, we
requested that an open meeting be arranged. The
purpose of the meeting, we said, was to find out what
the people of the community expected from
government by way of primary health care, and what
they were willing to do themselves to have the kind
of health care they wanted. All told, we held eight
meetings which were attended by representatives of
some 32 villages. Sometimes, the entire village
showed up.

Participatory Discussions

Long a Marxist state, Benin was just beginning to
change. Needless to say, local people had some

difficulty in participating in open discussions. Some
said they were too "busy” doing other things to
attend, and no women showed up at all.
Nevertheless, we were able to get across that our
objective was to learn from the people about their
situation and what they felt they needed. We said we
did not want a project that only representéd the
thinking of the World Bank and the central officials.
We asked the community to appoint a committee of
local people — five or so -- who were wise about
money, life, health, and how the community worked.
We also stipulated that at least one or two mothers be
included.

Before organizing the next phase of the work, we
checked back to see if community representatives had
been named. The communities had indeed done this
and presented us with the names of five people from
villages in each of the three districts we had visited.

Preparing the Project

Now that we had identified a good set of village
stakeholders, we set up a workshop to generate a
diagnostic of the existing primary health care system.
A member of the Bank team — the architect -- had
experience in rumning participatory workshops. He
served as the workshop designer and facilitator. The
Minister of Health issued invitations to a two-day
conference in Cotonou, Benin's capital, and we
reserved a hall in the Ministry that was large enough
to accommodate the 80 participants.

About 50 participants came from the various
communities we had visited. They were ordinary
citizens, including about 20 mothers, rather than the
tribal chiefs who usually represent the villages. A few
technical staff from local German and Swiss projects
also attended.

In additicn to the village stakeholders, we invited
officials from the central ministries, from the regional
and district health offices, and from the local health
centers. We did this to be sure that we would be
working on the entire system of health care rather
than just a part of it.
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Brainstorming

On the first day we brainstormed about health
issues and problems. Each participant had the
opportunity to cite a problem. We went around the
room again and again uantil all problems were written
up on sheets of flip chart paper which we mounted on
the walls. The participants then assigned the problems
to several categories they established: buildings and
facilities, medicine, staffing and skills, primary health
care, etc.

We then spent a significant amount of time
discussing the diagnosis of Benin's current health
care system, using the categorized list of problems as
the basis for the discussion. We did this to be sure
that the different kinds of people attending the
confeience — from village mother to high-ranking
government official to World Bank staff member —
understood the problems in the same way.

Small Group Work

After attaining closure on the diagnosis, we
devoted the second day to developing appropriate
ways to solve the problems. To do this, we broke
into small groups, each of which dealt with one of
the major problem areas. We made sure that the
officials responsible for the areas being addressed
were part of the group. The villagers chose for
themselves the groups they wanted to join. As might
be expected, group size tumed out unevenly and
some balancing had to be done. Upon completing the
work, the small groups reported their conclusions to
a plenary session. A discussion of the
recommendations took up the remainder of the day.

A small group of officials from Health, Finance,
Planning, and Rural Development then wrote up the
conclusions of the workshop and shared them with all
participants. The proceedings subsequently served as
healt., sector policy and guided the work of ministry
officials in preparing the specifics of the project
proposal.

Feedback

Before completing the Mission, the joint Bank-
Ministry team again visited the original villages to
discuss the results of the workshop and see whether
the recommendations were what people really

wanted. The villagers supported the work of their
representatives, giving the design team further
confidence that it was on the right track.

Pre-Appraisal

In April 1988, the Bank team returned to Benin
for pre-appraisal. Again we held a workshop with
representatives of the same four stakeholder groups
who had attended the first workshop. This time,
participants reviewed the written project proposal to
ensure that it was consistent with what was learned
and understood several months back. About 65 people
attended the second workshop. We again assigned
small groups to work on the same -categories
identified at the first workshop.

The written proposal was a good reflection of
what the participants wanted. However two new
concerns appeared. The first had to do with who
really represents and speaks for the villages. After
considerable debate, the participants decided that
village representatives should be elected
democratically and that the village should enter into
a legal contract with the Health Ministry defining the
responsibilities of both parties for improving the
health status of the local populations.

The second had to do with implementation
prioriies. The commumities with which we were
working were not necessarily those with the greatest
need. While they recognized that other communities
were in really dire straits, the participants
nevertheless felt that their communities deserved
priority given their involvement. In the final analysis,
all concluded that it would be best to continue
working with the same set of stakeholders during
initial implementation.

Appraisal

The Bank team returned in June 1988 to appraise
a project that now looked like this:

® improve the quality of primary health care
delivery at all levels of the country;

@ develop pilot hygiene and sanitation programs for
disadvantaged urban communities;
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improve sector financial resource mobilization,
allocation and management capabilities;

strengthen institutional capabilities of the Ministry
of Public Health (MOH); and,

improve human resource capabilities in the health
sector.

For a third time, we organized a workshop with
the same stakeholders in order to review the final
version of the project. By that time, we had gone
over it carefully and put it into Bank style and
format. In so doing, we belicved we had not strayed
from what the stakeholders said they wanted and
were willing to do. But the only way we could be
sure was to subject it fully to the scrutiny of those
stakeholders who had been working on this project
since the very beginning. As it tumed out, our
proposal did indeed reflect what they wanted and had
been proposing all along.

Encountering Delays

As we were reviewing the project in Washington
and pgetting ready to invite Government for
negotiations, the Swiss Development Corporation
indicated that it wanted to increase its co-financing
contribution by more than four-fold. Of course we in
the Bank welcome co-financing as a matter of policy,
so we were pleased with the Swiss offer. However,
it meant retuming to Benin for a joint re-appraisal of
the project during which time the Swiss became full
partners in supporting and nurturing the participatory
process. We then had to change the project to
accommodate budget cuts mandated by the structural
adjustment program. As a result, we didn’t begin
negotiations until March 1989. The Board approved
the project in June 1989 and the Credit became
effective in January 1990.

Cost

The Bank’s applied time devoted to this project
from February 1988 to appraisal in June 1988 was
about 43 staff weeks. Appraisal added another 21
staff weeks. Government paid the modest costs of the
three workshops -- in the neighborhood of $6,000.
Preparing this project in a participatory manner was
neither an expensive nor time-consuming proposition.

Implementation Experience

The project just started its fifth year of
implementation. After matters delaying loan
effectiveness were cleared up, the first year went
extremely well. In every respect, the pace of
implementation that year was well above any
reasonable expectation for a project like this. I
attribute this to the high levels of commitment of all
concemed and to the thorough understanding all
stakeholders developed in the process of working
together. This understanding and the commitment it
generates are aftributable, in my opinion, to the
participatory project planning processes we used.

It is unfortunate that implementation ran into
trouble during the second year. A new
democratically-elected government cleaned house at
the center. A whole new team of officials appeared
on the scene, who not only knew nothing about the
project but who also were distrustful of anything done
by the previous government. Thus every aspect of the
project involving the Ministry of Health came to a
halt. However, the dynamism at the local Jevel did
not wane during this period. By the third year we
were pretty much back on track, and the project is
doing well in all important respects.

Second Project

The design and development of a second project,
presented to the Board in May 1995, closely followed
the participatory process which had proven so
effective the first time around. Virtually all meetings
with Government, which occurred during the series
of World Bank missions, were attended by
representatives of all key stakeholder groups
including the villagers. The preparation of this project
was intimately linked with Government efforts to
prepare a revised national health sector strategy for
the period 1995-99, which was the subject of a
Health Sector Round Table held in January 1995. We
were quite successful in encouraging the Government
to give stakeholder participation more prominence in
the sector strategy, both by highlighting
accomplishments to date and by outlining steps to
consolidate and build on successes in this regard. In
order to make an effective contribution to the strategy
from a participation perspective, the Bank mission
undertook numerous field visits, with MOH staff, and
held townhall meetings to discuss the views of the
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various stakehoiders on what the participation
experience has been thus far.

Achievements

With only about 50 percent of the credit

disbursed, and a closing date scheduled for 1997,
assistance under the first project has already resulted
in a number of notable achiecvements, which have
both expanded and clarified the role of various
stakeholders (including the Ministry) in the planning,

financing,

execution and evaluation of sector

activities. For me, the most notable among these
achievements are:

The creation of local health management
committees (COGEC and COGES) with real
authority and autonomy, through which
commmunities manage cost recovery funds and
participate in the planning, implementation and
evaluation of sector activities carried out in health
facilities. Thc members are elected democratically
and anyone may serve, piovided that at least one
member is a woman.

The establishment of a central procurement
agency (Centrale d’'Achar), which assures the
affordability and constant availability of essential
generic drugs at all levels of the health system,
and which is managed by an autonomous Board,
comprised of various stakeholders, including
representatives of local health management
commitiees. Previously drug procurement was
done -- poorly and corruptly -- by the health
ministry itself. Given the fact that no drugs are
produced in Benin for its very small market, this
wasn’t a job that could be handled well by the
private sector. What was needed was a small
cadre of people who could follow the
international pharmaceutical industry and wisely
buy the small quantities Benin needs. The agency
is kept responsive to the communities through the
villagers sitting on its Board.

The establishment of an intersectoral committee
at the national level (Comité National de suivi
d’execution et d'évaluation des programmes du
secteur de la santé -- CNEEP) and departmental
level (Comité Departemental de suivi d ‘execution
et d'évaluation des programmes du secteur de la
santé -- CDEEP). These inter-ministerial

committees undertake periodic assessments of the
progress made in implementing the objectives set
out in the national health strategy. They are
composed of high-level representatives of central
and line Ministries and other key stakeholders.

The reorganization of the MOH, which, following
an organizational audit, encompasses the creation
of three new Direciorates for Planning,
Coordination and Evaluation; Administration and
Finance; and Family Health; and, the
strengthening of Departmental Directorates for
Health to accommodate Government’s intentionto
decentralize sector management and
administration.

Issues

Local Health Committees: After several years of
operation COGES/COGEC have demonstrated
their potential. This experience has also
highlighted issues which still need to be
addressed. For example, some COGES/COGEC
members lack motivation due to a number of
factors, most notably a lack of understanding of
their roles and functions, a lack of skills in
community financial management and in group
animation techniques, a lack of opportunity to
exchange information and ideas at the
departmental and national levels, and (for some)
the lack of financial remuneration. While the
bylaws of the local health management
coramittees state that elections should be held
every (wo years, clections have not been held that
frequently or routinely. Some aspects of financial
management of these committees are not fully
explicit in the bylaws. Furthermore, accounting
capacity is lacking. Also, while COGEC bylaws
piovide for a seat each for one woman and one
youth, elected by their peers to represent their
interests, COGES members are elected from
among the COGEC officers (presidents,
treasurers and secretaries) leaving the possibility
open that women and youth may not be
represented at the sub-prefecture level.

Inter-Sectoral Coordination: The establishment
in 1988 of CNEEP and CDEEP constituted an
important step on the pant of the Government to
improve program coordination and to strengthen
decisionmaking capacity in the MOH. Their

|
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creation was meant to correct weaknesses in the
planning, coordination, monitoring and evaluation
of sector investments, which were largely donor-
driven. Since their creation, these two organs of
intersectoral coordination have not been
sufficiently active, particularly at the departmental
level; they must be revitalized to enable them to
carry out their important functions. Furthermore,
while their membership accommodates
representatives from ather line Ministries and
some NGOs, there is at present no permanent
seat for representatives of the local health
committees, whose perspectives on investment
planning and monitoring would be valuable,

Policy and Institutional Reforms: In addition to
the Bank’s success in strengthening and
concretizing the language on participation in the
draft national health sector strategy for the period
1995-1999, we made two other important
contributions towards the strengthening of
partnerships in health. First, we worked with
Government to prepare a revision to the
administrative text which lays out the bylaws of
COGEC and COGES. Major amendments were
introduced to: (i) expand membership to other
partners working on related issues in the same
commune or sub-prefecture (NGOs, indigenous
social groups, school teachers, personnel working
on relevant development projects such as water
and sanitation. etc.); (ii) to clarify aspects of
financial management and other operations; (iii)
to establish two additional seats on the COGES
and mandate that they be filled by one woman
and one youth; and (d) to specify procedures for
hiring with their own funds independent auditors
to audit their own accounts annually.

We also worked with Government on a draft
decree amending the bylaws and internal
regulations of CNEEP and CDEEP to replace the
1988 decree creating these committees.
Amendments were introduced (i) to specify the
functions and staff profiles for their respective
secretariats; (ii) to provide for the representation
of COGEC and COGES and other key non-
governmental partners in these entities; and (iii)
to streamline its operations. These two texts will
be signed by the time of presentation of this
project to the World Bank’s Board of Executive
Directors.

Capacity Building

Second, direct project support will be given to
COGES/COGEC and CNEEP/CDEEP to strengthen
their capacities. Considerable effort will be warranted
under the project to ensure that:

® operations at these levels are realistic in terms of
the capacity, availability, interests and
comparative advantages of the various partners;

® health managers and other health personneli work
effectively and in cooperation with partners;

® the need for conflict management is appreciated
and effectively met;

® parners will be given the opportunity
occasionally to share experiences and exchange
ideas and best practices with their counterparts at
the various levels of the system; and

¢ information (on the perspectives of the partners
and on the quality and extent of participation)
flows freely and expeditiously, both up and down
the system.

As part of its annual review of sector
performance, CNEEP and CDEEP will evaluate
progress made in building and sustaining participation
of key stakeholders in health and will revise plans for
the coming year accordingly. Central MOH, in
consultation with COGES/COGEC members and
decentralized MOH staff, has compiled a list of
indicators for monitoring performance in this regard.
The project will also support the costs of
strengthening the capacity of CNEEP and CDEEP to
undertake participatory planning and evaluation of
sector activities as well as the costs of their
operations.

Results

While the Benin "case” is very much alive and
ongoing, the participatory approach has already had
positive impact on the lives of community members.
Three years into the first project an independent
survey, directed by a local sociologist, was
commissioned to obtain feedback from people who
participated in preparing the project. Through
interviews and focus groups involving elected village
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representatives and other villagers, local, regional and
central health officials, and the personnel of health
facilities, the following was learned:

® village people now know more about what health
services are available;

there is satisfaction with the increased availability
and decreased cost of drugs through the health
centers (and, as a result, increased utilization of
health services);

people appreciate the local control they now have
over the funds collected by the health facilities
(which now more than cover the replenishment of
drug stocks and, in some cases, even other
essential non-salary operating costs);

the involvement of women in the project is a
strong factor in building community support and
has raised the status of women as community
leaders.

Perhaps the most significant of the findings of this
beneficiary assessment is that local health staff are
performing better. Roles and responsibilities of the
different actors and stakeholders in the sector have
been recast in a significant way, causing the system

of accountabilities to be altered. Increasingly, MOH
staff - particularly service providers -- are
accountable to those they serve (their clients) rather
than exclusively to their superiors in the
administration, which .had been the case in Benin
several years ago. This is due in large part to the fact
that their clients are now involved in the planning of
health sector interventions and in the evaluation of
health sector performance.

Central MOH staff visiting and collaborating with
communities is now becoming much more standard
practice -- even in the absence of World Bank
missions. The participatory approach is evolving
beyond the preparation and implementation of Bank-
financed projects to becoming a permanent way of
doing business for the health sector in Benin.

Michael Azefor, Task Manager of the first project,
was appointed as the Bank’s Resident Representative
in Benin in Cctober 1995.

Denise Vaillancourt is the Task Manager of the
second project.
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Introduction

Just three months after joining the Bank ~ in
February 1992 -- I went on mission to Brazil. The
Mission’s purpose was to decide the fate of a
problem project, quite possibly ending in
cancellation. The problem was clear: the portion of
the project that would provide water and sanitation to
slum communities wasn't moving. There were no
disbursements three years after effectiveness on this
part of the loan (62 % of the total), and there were no
real prospects for disbursing in the foreseeable future.

This project was intended to bring water and
sewerage to some of the most congested and difficult
slums in the world. The notorious favelas of Rio
were among the intended beneficiaries. It seemed to
me that this is exactly the kind of loan the Bank
should be making. Cancellation would be unfortunate.

Frustration

Canceling would surprise no one. My colleagues
in the division, who prepared and appraised the
original project beginning in 1986, were quite
discouraged about its prospects. They had tried time
and time again to get Caixa Economica Federal
(CEF) -- the implementing agency — to move zhead,
all to no avail.

Preparation of this project began in collaboration
with Brazil's National Housing Bank (BNH) - an
institution well known to the Bank and quite
competent at water and sewerage work. But along the
way, BNH ceased to exist by the stroke of a political
pen. CEF, the Brazilian govemnment’s gigantic
national development bank, took over BNH's
responsibilities.

From every appearance, CEF had the ability to
make sound loans for water and sanitation systems.
But as it turned out, management’s heart just wasn’t
in dealing with the slums and the slum dwellers.
Perhaps understandably, as there are few good
experiences to recount about providing water and
sanitation to the favelas and their counterparts

throughout the world. Bills aren't paid, illegal
connections blossom, and care and maintenance are
the exception rather than the rule. For lenders and
water companies alike, serving the slums has been a
losing proposition and few advocates of doing so can
be found in water companies.

Developing Alliances

As I prepared for the mission, I learned that staff
from the Bank’s central Water & Sewerage Division
-- TWUWS — had been visiting Brazil during the past
year to help us get this loan moving. Their interest
was the same as ours: finding ways to prevent the
cancellation of this innovative project.

TWUWS believed that ir.volving slum dwellers in
the design, operation and maintenance of a water and
sewerage system was the only way it could be done
well. TWUWS wanted to do "action-research” in the
area of community participation in water & sewerage
systems, something they called "Structured
Learning.” My own previous experience -- in rural
irrigation for poor farmers -- led me to the same
conclusion about involving the people. Clearly we
were simpatico.

My colleagues in TWUWS had been hard at work
in Brazil identifying allies who wished to move ahead
with this loan and its purpose. They had identified
allies in CEF, in the State and Municipal Water
Companies and in the non-governmental sector.
While they hadn’t yer succeeded in getting the loan
moving, they told me that the new project manager in
CEF -- a veteran from BNH’s W&S department --
was enthusiastic about the project.

Planning the Mission

We wanted to get this project moving, and
moving in the right direction. But at the same time
we had to face reality. On the positive side, we knew
that CEF had lending agreements with eight or so
state water companies (SWCs) and that these
companies wanted to borrow for capital investments.
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We also knew that we had an action oriented person
running the project in CEF, plus allies in the SWCs.

We met with the SWCs, along with CEF, and
laid our cards on the table. We said that we would
have to recommend canceling the low income part of
the loan if the SWCs were unable to submit
borrowing proposals to CEF within the next two
months. We told them if they submilted proposals it
would be possible to convince our management that
things were moving on this loan. But it was up to
them, we said, as only they knew what could be
done,

Our strategy worked. Within two months we had
proposals from six of the eight companies and CEF
knew others were on the way. Unfortunately, the
proposals were wish lists, lacking practical ways to
design water and sewerage systems in the favelas.

The Favela Challenge

Developing an efficieni and effective water and
sewerage system for any favela - and particularly a
Rio favela -- is a real challenge. Rio favelas climb
the high hills surrounding the city. Houses appear to
sit on top of one another, and often actually do.
Population density is extremely high. There is
neither rhyme nor reason to the layout. Virtually
every bit of space is in use by someone, somehow.
The laying of pipes, even underground, most always
intrudes om someone’s sense of ownership.
Adjudicating disputes from the outside is next to
impossible.

At the same time, the laws of hydraulics can’t be
changed. And engineers don’t like to negotiate their
designs with non-engineers. Setting the reservoir
higher than the houses is much cheaper than pumping
the water up to the them. The number of users and
the volumes to be delivered determines the size of the
pipe, regardless of whether there is a convenient
place to lay the pipe. To get to one house, it’s almost
impossible to do so without going through or under
someone else’'s house. Favela populations are not
insignificant. One we are now working with consists
of 30,000 houses. There’s simply no way to do it
without working closely with the people and there’s
no way for a water company to negotiate directly
with 30,000 individual families.

Innovation

In the process of discussing how to proceed, we
came upon an approach that hadn’t been tried before
in Brazil or, for all we know, in any other country.
It struck us that the way to deal simultaneously with
the "hard" and "soft" aspects of this problem was to
get a different kind of team to do the work, We
decided to have the bids require engineering
companies to team up with community participation
NGOs or individual specialists. We discussed this
with our colleagues in the SWCs and found pretty
ready acceptance. The engineeiing and community
participation specialists indicated that they were
willing to give it a try.

The original project wisely established simple and
straight forward criteria for subproject funding:

® cities with populations greater than 50,000;

® areas having per-capita monthly incomes below
$87;

® per-capita investment ceilings of $98 for water
and $140 for sewerage; and,

® stakeholder participation and hygiene education
obligatory parts of the subproject.

What is Stakeholder Participation?

We were pow ready to move. The water
companies started issuing bid solicitations. We then
began to discuss the criteria we would use to approve
projects. Most of the criteria were pretty objective:
city size, income, investment limits. But what about
stakeholder participation? What exactly is it?

We knew that different people had different
interpretations of participation. For some, simply
interviewing potential beneficiaries to establish
demand preferences is participatory. For others,
"informing and educating” constitute participation.
Still others insist that the essence of participation is a
negotiation between the engineers and the
beneficiaries. And still others want to sit down with
the beneficiaries and the engineers to build the system
from scratch using facilitation techniques.
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Being Pragmatic

To be honest, we weren’t sure ourselves what
constituted participation and how to make ex-ante
judgments about it. So we decided to let the water
companies define it and go with their definitions.
Then we would use structured leaming to keep
abreast of what was happening so that we could
systematically learn from this experience. We
structured the learning to track the following:

® methods of "revealing” specific, price sensitive
demand instead of assuming that demand existed
as is normally done;

® hypotheses/assumptions of project design and
community involvement, and how these
influenced speed, cost and effectiveness;

® how the project is managed, e.g., directly by the
SWC or through hired firms;

® who pays for O&M -- users, cross subsidies,
capital subsidies, etc.;

® whether and to what extent institutional
intermediation was used;

® the nature, kind and ease with which collective
choice decisions were arrived at;

® project outcomes; and,

® project impact.

It's now just over two years since my first
mission on this project. There are now some 60-0dd
subprojects under way that account for 65 % of the
original project cost estimate. None is complete,
although some are in the advanced stages of
construction. As expected, different interpretations of
participation are being used and the subprojects are
being designed using different techniques. However,
the most commonly used approaches are two different
aspects of community negotiations, one of which
starts with the design first and then negotiates it with
the community. The second starts with community
involvement from which the design emerges.

Getting Started

Let me describe the latter approach which was
used in the favela called Morro do Estado. Morro is
in a satellite city very close to Rio. We chose Morro
as pilot because it looked somewhat easier than the
other pilot possibilities. One factor in its favor was
small size, about 2,000 families.

Next we had to find someone who could and
would work in Morro. Generally, engineers who
design and build water and sewerage systems hold
extremely negative attitudes about favelas. However,
we had heard of someone who had a reputation for an
understanding of how slums work and for working in
them.

This person is a sanitary engineer by training and
work experience. He comes from Recife -- one of
Brazil’s poorest regions -- where he worked for the
municipal water authority. He is now a consulting
engineer in private practice. When we talked to him
he spoke of favelas and their inhabitants in a different
way than most. He stressed that many were solid,
permanent communities where people had lived for as
long as forty years. He talked about how impressed
he is by the energy and creativity of favela dwellers
who have to, and do, take care of everything
themselves as they receive precious little help from
govemment. He described to us how he had worked
with some favelas to generate affordable and effective
W&S systems on a small scale. When we told him
about our plans for this project, he became interested
and excited over the possibilities.

After reflecting on and comparing his view of
favela dwellers with what we heard from
conventional engineers, we knew he was a big
opportunity for this project. We now had a starting
point. We then began what turned out to be the most
arduous task of getting both the Bank and the
Brazilians to agree to sole-sourcing a design contract
to his firm. It took us four months or so to get all the
agreements and begin the work. We got approval
from the Bank’s Procurement Advisor to hire the
firm as an exception based upon the highly
specialized nature of the work.

|
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Identifying Stakeholders

The first action taken was to leam about the
community, how it was organized and operated. To
do this, the designers had to be present in the
community when the people themselves were present
-- often on weekends and late at night. The initial
phase served to identify who were the key
stakeholders and in particular who were the
community leaders. They came from all walks of life
and places, but mainly were associated with religious,
sports or other kinds of clubs that exist in
communities everywhere.

The Importance of Women

However, it was the women’s clubs that proved
to be the most effective instruments for working with
the community. And the women themselves turned
out to be the key to getting the subproject underway.
In a favela, more often than not, a woman is the
actual head of the household. She is the permanent
feature. The men tend to come and go. The designers
met the women first when they came into the
community and worked with them on a daily basis to
organize local involvement. In a real sense, women
were the local community.

Building Trust

As the designers learned about the community,
the community came to learn about them. The local
people saw the respect the designers had for them.
They saw the designer’s admiration for people willing
to take charge of their lives and do something about
it. To enter the community and gain trust, meant in
part accepting what the official community calls
Javela illegality, including narco-traffic, violence, and
the ubiquitous and illegal informal lottery.

In the process, the designers helped the
community to learn about and understand the water
company: how it operated, what it could and could
not do and the basic hydraulics of water and
sewerage. At the same time the community helped
the designers learn about the them. All individuals
learned together what was possible and not possible,
what they really wanted and how they had to behave
to get what they wanted. So the actual engineering
design of a functioning water and sewerage system
run by a modern SWC, was a social, iterative process

between experts and ordinary people.
Early Procurement Action

Once we were sure that local demand and a
willingness to work things out existed, we started the
procurement process — well before all the details
were worked out. The first step in construction would
be trunk line work that connected the favela with the
SWC’s main trunk lines. The next step would be
connecting the trunk lines to the houses.

Bidding trunk line construction work and pipes
and fittings for house hook-ups, and actually selecting
the contractor made the whole thing real for the
people of Morro. They realized that what we were
doing was not another election year promise. In
clection years, favelas got some partial attention, but
no serious effort was ever made to serve the entire
community. We dissolved the election-year
skepticism through our large-scale, early
procurement. This in turn motivated the local people
further to do what only they could do: organize
themselves to work effectively with the water

company.
Condominium Approach

One of the key learnings for the people in the
community was something called the condominium
approach. At the bottom of it was the understanding
that the water company could not deal directly with
each family in a "helter-skelter® community like
Morro. Instead, families had to band together to
negotiate and commit to operate and maintain the
service to a group of some 20-50 barracos (homes).
In this way of generating and supporting communal
interdependence, affordable solutions could be
worked out. And people could afford what they
wanted and the water company would recover its
capital and operating costs -- a win-win game for all
concerned.

The designers would make the initial suggestions
for organizing a number of barracos into a
condominium and then negotiate the details with those
involved. There had to be, and there indeed was,
flexibility on the part of the designers to
accommodate what the local people wanted by way of
condominium formation and other things too. For
instance, a water tank had to be placed at the highest

d
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point in the favela to service the community. Of
course the several possibilities for locating the tank
were already taken by a house, church or some other
structure that was important to one or all.

A negotiation was required to work out the water-
tank siting problem. But perhaps the word
"negotiation” misses the essence of what really went
on. It wasn’t just the designers negotiating with the
community, but it was aiso and more importantly, the
community working together to take care of both
individual and communal needs.

The Morro do Estado pilot took about six-months
to design at the cost ol about $100,000. This was our
first one, the one where learning was the objeciive.
And a lot of people had to learn: the designers, the
water company, CEF, the Bank and the people in the
favela. While the pilot was going forward, initial
work began in other -- larger and tougher -- favelas
and the learning in the first flowed into the second
and beyond. But the design phase is never really
finished and redesigning goes on with construction
and implementation. What is surprising, perhaps, is
that the adjustments seem to get done with ease and
good will. All have by that time become a team
committed to producing something of real value.

Cost and Time

From time to time 1 ask myself whether this is a
cost effective approach. And I must say I haven’t got
a satisfactory answer yet. The $100,000 design cost
of Morro works out to $15 per capita — intuitively
not a large amount. Moreover -- and very importantly
— we are not only seeing final costs within the
investment parameters set by the original Bank-
financed project, but at amounts substantially below
the subproject estimates prepared by the SWCs.

These final costs -- not just in the pilot but in the
subsequent subprojects — are generally 50% below
(in one case 25% below) the SWC estimates. Of
course design and design costs are one thing.
Whether the system will work well, be sustained and
generate payments that cover the investment and
operating costs are the final tests and we have yet to
get to that stage.

On Reflection

This project is doing more than providing water
and sewerage to a favela, in my opinion. It is a
starting point for individval and community
development. Person after person has told me how
she is looking forward to receiving water bills at
"her" condominium. People aiso say -- without being
asked — that they intend to pay their bills. It’s as if
the existence of a postal address and a water bill with
one’s own name on it, confers a new, permanent
identity in the society. No longer at the margin, no
longer a faceless member of a favela, but a full-
fledged citizen. Beyond that, people in the favela
speak of the possibility of realizing a long-time
dream: having their own telephone number, just like
the "other™ people in the country.

If anything gives me confidence that these
systems will be sustainable, it’s an empowerment that
is almost paipable. Of course, a lot of other things
have to be right for the systems to be sustainable:
governance, economic management, jobs for péople,
and more. Our project can't take care of these things.
Only time will tell.

Abel Mejia was the Task Manager.
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Introduction

Chadians value education highly, and local
involvement and significant local contributions to the
cost of education have been a long standing tradition
in Chad. During the war (1979-82), Chad’s education
system deteriorated seriously. The slow recovery
from the period of disturbances caused local
communities to play an even greater role in the
financing and operation of their schools. An
Education Rehabilitation Project financed by IDA has
been supporting sectoral rehabilitation.

During further disturbances in December 1990,
looting and damage occurred in the building housing
the Ministry of Education. The Ministry lost a great
deal of its records, files and equipment. Schools
throughout the country suffered various kinds of
damage, and books and other teaching materials were
in short supply. In order to rebuild the education
system, the Government of Chad developed an
Education-Training-Employment (ETE) strategy for
1990-2000. Chadians from many backgrounds and
sectors (mainly from the public sphere) and most
major donors helped create this strategy. The new
Minister of Education asked the Bank in 1991 to help
the Government implement its new strategy.

In our initial conversations with the Minister, he
asked that we prepare the new project in a manner
that involved the local people and responded to their
real needs and concerns. We were delighted with the
request and quickly responded in the affirmative.
During our next Mission, we visited local
communities and held discussions with officials and
citizens at the local, regional and national levels. We
then sat down with the officials at the central level to
decide the specific actions and steps needed to plan
the project.

It soon dawned on all of us that although we were
in full agreement with plamning the project
participatorily, none of us really knew how to do it.
We decided that the starting point was finding a tried
and tested methodology with which we would be
comfortable. The Bank offered to find the
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methodology, and as Task Manager for the project,
I undertook the search myself.

Choosing a Methodology

In talking with my Bank colleagues, I learned
about a methodology called ZOPP, that was
originated by GTZ, a German aid agency. I found
that a nearby company offered seminars on ZOPP,
and [ attended one of them along with my Bank
project team members.

ZOPP seemed to fill the bill nicely and the
Project team returned to Chad full of enthusiasm for
sharing what we had learned with our Chadian
partners in the project. At a meeting, we told our
Chadian colleagues that we can use a methodology
called ZOPP, and we proceeded to explain how it
worked. As we described ZOPP, I noticed that
people were giggling and laughing. I asked what was
the matter. They explained, good-naturedly, that in
Chad, the word "ZOPP" was a slang expression with
sexual connotations -- and we all had a good laugh
about it. But they had a more serious problem. They
said we were acting in a typical Bank manmer by
prescribing how to do things.

We got over both these problems in good fashion
by recognizing that ZOPP was the only participatory
methodology we knew. Besides, we explained, ZOPP
is not the usual way of doing things in the Bank, and
we might have to convince Bank management that
using it made good sense. Also, we simply dropped
the ZOPP acronym and replaced it with its English
equivalent "OOPP," or Objectives Oriented Project
Planning.

Identifying the Stakeholders

The first step in the ZOPP methodology is
identifying the stakeholders of the projects and then
beginning to understand what they want. It was a
simple matter to recognize the official stakeholders in
an education project. But we wondered who really
spoke for the local community and whether there are
issues of gender, ethnicity, social class, religion or
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other factors that we had to take into account.
Sous L’Arbre a Palabre

Government organized four regional conferences
attended by high Ministry officials, school inspectors,
school directors and teachers, members of local
school associations, NGOs and women’s groups.
These meetings discussed local primary education
problems and ways to correct them. We were pleased
that two of the meetings were held in a traditional
manner, under a tree -- sous l'arbre a palabre --
where passers-by joined in the discussion.

As a result of these meetings we learned how
seriously Chadians at the local level are involved in,
and committed to, educating their children. One
unexpected benefit for us was learning local people’s
concerns about their ability to collect and account for
educational funds, and about dealing effectively with
the well-educated people who ran the schools and
taught in them. Clearly, local people needed
education on how to run a school and would greatly
welcome this as part of the project. We also noted
how women came and spoke up at these meetings,
often complaining that not enough girls were getting
educated in the country.

Designing the Project

All of this was very helpful, but it still had not
been translated into a project suitable for Bank
financing. To get the contents of the project identified
and to do the detailed preparation, Government
convened a six-day national "OOPP" conference for
participatory project planning. The Minister of
Education invited Ministry staff, regional officials,
NGOs and several of us from the World Bank to a
project planning conference. All told, there were
about 30 people at the conference.

Purposely, Government set the date of the
meeting to coincide with a planned Bank project
mission to the country. In selecting the stakeholders,
we thought that the NGOs would represent the local
people at a conference otherwise attended by
government officials. As it turned out, the NGOs
tended to represent their own interests and it fell to
others to represent the views an . interests of local
people based on what we heard at the regional
conferences. We also learned, to our dismay, that

there were no women present at this meeting because
no onc took any special action to ensure their
presence. Nevertheless the participatory planning
process went rather well, in our opinion, even though
it was the first time any of us used our so-called
OOPP method.

The National "OOPP" Conference

We hired a consuitant from a nearby country to
plan and facilitate the conference. The consultant was
experienced in the OOPP methodology and worked
well with Chadians.

We devoted the first day to identifying
stakeholder interests. We did this simply by asking
and encouraging the participants to express their own
interests, hopes, expectations and fears related to
Chad’s education system and a possible Bank-
financed project. At the end of the day, all of us at
the conference could see pretty clearly how the
potential project activities might affect each
stakeholder.

We spent the second day delineating the specific
problems that existed in providing sound primary
education in Chad. We did this by ineans of a
"problem-tree” that clearly identified the causes of
the probiems the participants mentioned during the
first day. We noted how well the participants worked
together even though this was not their normal way
of working. This is not 1o say that everything went
smoothly. At one point, a Chadian participant said to
onc of us from the Bank: "I am telling you that I
have a headache, and you keep telling me that I have
a footache and you want to force me to take a
medicine for that.” Hearing that made us from the
Bank think twice about our own feeling that we were
really just part of the group.

On the third day, we developed the objectives of
the project. As it turned out this was pretty easily
done by converting the problem-tree into a decision-
tree. Onpe key objective was to reinforce a
decentralized system wherein local communities had
more autonomy and responsibility for their schools,
while central government provided part of the finance
and technical guidance and assistance.

Day four was devoted to developing alternative
ways of attaining the objectives we had decided upon
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the previous day. We did this together listening to
proposals, discussing them and then choosing what
we considered to be the best. We were pleased that
the methodology facilitated reaching a consensus
among a group of people whose interests and views
had differed so severely on the first day.

Days five and six were devoted to developing
logical frameworks for the project and its various
components. The logical framework employs a
Project Planning Matrix that looks like the following:

SUMMARY OF ORECTIVELY MEANS AND
ORJECTIVES/ VERIFIABLE SOURCES OF IMPORTANT
ACTIVITIES INDICATORS VERIFICATION ASSUMPTIONS
Goal
Purpose
Activities
QOutputs

Participants broke into small groups, each
working on one or more goals in a detailed fashion.
Bank staff becaine part of several small groups.

The Project

In Bank project terms, the last two days of work
produced a project with these components:

® Classroom construction (800 primary school
rooms) and rehabilitation (200 class rooms);

Purchase and distribution of primary textbooks
and teacher guides;

Restructuring and improvement of in-service and
pre-service teacher training;

Strengthening primary school management and
inspection;

Development and implementation of a girls’
education program;

Promoting pedagogic improvement projects in
individual schools;

Strengthening the capacity of 100 parent
associations; and
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¢ [nstitutional strengthening of the Ministry of
Education.

Cost and Time

The total project cost is $33.8 million. The Bank
is providing an IDA Credit of $19.3. Eighteen
months elapsed from IEPS to Board Approval in May
1993, well within the standard for Education projects
in Africa. Three fund sources paid for the preparation
of this project. The Bank's budget contributed enough
to pay for the 78 staff-weeks applied to the project by
four Bank staff members and one consultant. We
made six Missions from ID to Appraisal. I believe
these preparation costs are significantly below
average for education projects in our Region. The
previous IDA Credit contributed about $8,000 for the
out-of-pocket costs of the National Conference,
including the fees for the facilitator, who resided in
the CAR. Government’s budget paid for the salaries
and associated costs of the Chadian officials.

Project Quality

Implementation is just beginning (the Credit
became effective on January 18, 1994) so I can not
say much about how the participatory approach has
affected implementation ease and sustainability. But
I can share some immediate results of the
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participatory planning process. It went through the
peer and management review processes quickly and
casily, which pleased us since the project was mainly
prepared by the Chadians. During identification and
preparation, a large number of people within Chad
learned a great deal about what was wrong with their
educational system and what could be done given the
financial constraints of the country. The actual project
was produced by many of the people who will have
to work together to implement it and they really
"own" it. More importantly, they really understand
it. Finally, we have something in it that the local
people really want -- help for parent associations in
interacting with the school directors and teachers. 1
doubt if we would be doing this if it hadn’t been for
the sous !'abre a palabre.

There has been some delay with implementation
due to the economic and political situation in Chad
and the constant change of Ministers and Directors.
In this difficult Chadian context, the broad based
preparation process and the resultant network of
committed stakeholders keeps the project going
through times of changing officialdom.

On Reflection

I think the process of objectives identification and
consensus building brought stakeholders at all levels
together and produced a project plan owned by the
local schools, donors and Government alike. This
project demonstrates, in my opinion, that a
participatory approach can be emploved within the
time frame and procedures of the Bank, if the Bank
and the government have a genuine commitment to
the process. If 1 were to do it over again, I'd first
have a consultant train four or five Chadians in the
ZOPP methodology. Then, with those four or five
trained national facilitators, I'd ask the Chadians to
identify and prepare the project themselves as a basis
for discussion with the Bank about our financing their
project.

Makha Ndao is the Task Manager.
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CoLoMBIA
ELECTRICITY SECTOR REFORM

Introduction

In late 1984, I had a new assignment as the senior
loan officer for Colombia in the Country Programs
Division. Over the holidays, I acted for the Division
Chief while he was on vacation. To my astonishment,
a telegram arrived from the Colombian Finance
Minister saying, in essence: The electricity sector is
bankrupt. Since the Bank has been supporting the
sector for 30 years, can you help us solve this
problem? At first, 1 thought the message was
exaggerated, but after some investigation and a Bank
workshop 1 organized in January to assess the
situation, it was clear that the crisis was real.

Bank Workshop

The workshop consisted of 15 Bank staff familiar
with Colombia, including the relevant division chiefs.
One of the staff was a Colombian power engineer
who had considerable experience in Colombia itself.
The participants determined that a major problem was
the overbuilding of hydroelectric power plants and a
high debt load which, due to a rapid devaluation of
the peso, had suddenly mushroomed from $1.8
billion to $3.5 billion. What should be done? At
around 5 p.m. the group’s thinkiry ;c!lad, thanks to
an engineer who hadn’t said much. "The Colombians
need an institutional mechanism to provide oversight
for the entire energy sector,” he said. Everyome
agreed. A nationwide energy board was proposed as
the solution. In addition, it was time to stop new
construction in the electricity sector such as a planned
$3 billion hydroelectric project called URRA, make
better use of installed capacity, and increase tariffs.

But the trouble was, we weren’t the Colombians.
The Colombian civil service is very competent and
doesn’t welcome outside directives. Only the
Colombians could decide what they were willing to
change and to what extent.

First Mission

So on a mission in February 1985, my task was
to find out if we could find a way of working

together with the Colombians. From my graduate
studies and work on institutional development at the
Bank, I knew about a participatory process called
Appreciation-Influence-Control (A-I-C). I thoughtthis
process might be useful. When I proposed the A-I-C
approach, which required all the stakeholders of the
electricity sector to participate in a search for
solutions, the Colombians were delighted -- inclu .ing
the Minister of Mines and Energy, who was new and
seeking priorities for a work program.

We agreed to schedule a three-day conference in
April, but the Colombians didn’t trust the Bank
enough to include it as a participant. They thought
the Bank was secking the chance to put a new loan in
place. After considerable negotiation, they were
persuaded to change their minds and include Bank
representatives in the conference. While I was back
in Washington, the Bank’s resident representative in
Bogota assisted the government in drawing up a list
of participants and handling the logistics. In the
interim, the Bank sent comments on the URRA
project, the major beneficiary of which was a huge
utility called CORELCA. The Bank’s view — that the
project had no justification and that the electricity
sector needed to diversify away from its heavy
reliance on hydroelectric power -- set off a firestorm.

Conference Preparation

The Bank’s resident representative worked one-
on-one with the Colombians to organize the
conference and did a great job of pulling together the
key stakeholders — that is, the people with the power,
influence and knowledge to change the electricity
sector. These stakeholders included the ministers,
permanent secretaries, heads of the utilities and their
contractors, several mayors (as some of the utilities
were municipal), congressmen, several expert
consultants and members of the opposition party. The
special interest groups who wanted to keep building
more hydroelectric plants also wanted to attend and
were invited. Although the Colombians were initially
reluctant to do so, they accepted the Bank's
suggestion to include six projects Jepartment people
from the Bank and the IDB, as they too were
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stakeholders. These people all accepted the invitation.
So we had all the people who collectively had the
power to change the electricity sector -- a bipartisan
group which we hoped would carry forward any
commitments they made, despite the fact that
elections were a year away. The invitations were
signed by the Ministers of Finance, Mines and
Energy, and Development Planning. I was very
pleased that everything was in order and that the
Colombian stakeholders would have a chance to work
together and find their own solutions. A few days
before the conference, I arrived with two facilitators,
one of whom had developed the A-1-C process, and
another Bank consultant.

Dealing with Opposition

But, when we got to Santa Marta, the small
northern town where the conference was to be held,
we encountered a major problem in the form of a
new member of the local conference team chosen by
the Minister of Planning. The new team member
flatly vetoed the participatory approach already
agreed to. She wanted a conventional "talking heads"
conference and insisted that "the ministers want to
make speeches, not participate in games. " After many
hours of exhausting arguments about the agenda, the
A-I-C consultant and the other facilitator said, "We
can’t run this conference the way you want it. Our
only choice is to pull out. We are leaving tomorrow
morning.” And they left the meeting.

After a final attempt to convince the local team,
I felt [ had run out of options. "If you insist on a
traditional conference, I’ll announce tomorrow at the
opening that we cannot guarantee any results with a
traditional format and therc fore we will have to leave
the management of the conference to you."” With this,
our local counterpart changed her mind, but she still
insisted the ministers would never go along with the
idea of working actively, and equally, with others in
a search for solutions.

Day 1: The A-1-C Conference

We had willingly agreed that the four ministers
would give introductory remarks. This went well and
underscored that the conference was being held under
their auspices.

Then the A-I-C consultant took the floor. He
introduced the process we were about to use. The
conference, he said, would help the participants find
ways to understand and manage three levels of the
environment:

® the internal or controlled environment (of the
organizations which have the power and
responsibility to carry out projects in the
electricity sector).

® the relationship with others outside the electricity
sector who influence, or are influenced by, the
achievement of its purpose (beneficiaries,
contractors, credit companies, advisors, etc.).

® the relevant context that needs to be appreciated
in order to understand the impact of economic,
political and cultural factors on the achievement
of the electricity sector’s purpose.

These three concepts -- Appreciation, Influence
and Control - he explained, form the core of the A-
I-C method. "You will see how the A, the I and the
C piay out in this workshop,” he said. "This is a
different approach to problem solving. It holds a lot
of potential, and I need your commitment to stay with
me for the next 24 hours. After that, if you don’t like
the format we are using, you can go back to a
traditional conference. Here is the assignment:
Imagine now that you are ordinary Colombian
citizens. We have just received news that all the
power plants in the country have been blown up. You
are all out of jobs. Over the next 24 hours, you will
act as ordinary citizens and devise a new electricity
sector, an ideal onpe, that serves the interests of all
Colombian people.”

With this, the conference launched into the
"Appreciative Phase”, designed to understand the
economic, political and cultural context of the
Colombian electricity situation and to stimulate the
group to come up with as many ideas as possible.

The participants were divided into heterogeneous
groups of ten, structured to include people from
across the spectrum of the energy sector and each
with a group facilitator. They were told to come up

Page 34



Colombia: Electricity Sector Reform

with ideas and listen to each other without comment
or judgment. Questions would be allowed but only to
clarify, not to criticize. These guidelines would
cnable them to come "unstuck”™ from the present
dilemma and unleash their creative energies; to invent
without thinking about practicalities, or all the
reasons their ideas would never work. The role
playing as ordinary citizens would also reduce the
power differences among the group. The conferees
agreed to accept the challenge and, within one hour,
the sinall groups were buzzing with ideas.

The press and electronic media were another
matter. Because the Colombians had almost doubled
the panticipants from the number agreed to, the
conference room had proved to be too small. We had
moved onto a verandah, where the many reporters
wailing outside a fence were able to hear the loud
speaker. They took the facilitator’s announcement
literally, and we had quite a time persuading them the
World Bank hadn’t blown up the electricity sector!

The Appreciative Phase

The first assignment to the conferees was to come
up with an ideal future for Colombia. After 10
minutes for individual reflection, they were to go
around the group with each person contributing an
idea. They were to keep going around until all ideas
had been exhausted. One of the group members was
to be chosen as a rapporteur. The facilitator would go
around to ensure that everyone was heard and that
they listened uncritically.

Working in this mode, the groups made lists on
flip charts. They drew illustrations of their visions.
They really had fun. The six ministers, past and
current, participated as equals. The Minister of Mines
and Energy gracefully stepped up to the role of
concerned citizen and was a model for everyone else.

The process enabled all the stakeholders, despite
their relative power positions, to share information
never previously brought together, to learn from each
other and to build a common appreciation of the
entire electricity sector and its relationship to the
broader energy sector and the national economy.
After about an hour, each group sumr-arized its ideas
for the plenary. Common themes emerged, but also
many original ideas to which the plenary was very
receptive.

]

Day 2: The A-I-C Conference

The Appreciative phase continued the next day,
with another assignment for the same small groups.
Using the same process, they were asked to examine
the present realities, both positive and negative.
Again, the groups reported back to the plenary. With
the help of the A-I-C consultant, the plenary was able
to reduce all of the thinking into one overarching
vision: a functioning system that provided electricity
as a basic right of every Colombian citizen.

There was one major disagreement. The manager
of CORELCA, the buge utility which had been
involved in the URRA project, was furious. He stood
up and said that he wanted to discuss URRA, now.
He ignored the facilitators’ attempts to calm him, so
the Minister of Mines and Energy stepped in, saying
"We will get to this issue in proper order. 1 ask you
to wait.” The CORELCA official wouldn’t take his
seat. Finally, the Minister took him aside and told
him that, if he was not willing to participate in the
process, he should leave. So the man did leave. The
rest of the people there agreed that the Minister had
done the right thing.

This completed the Appreciative phase, or the
"A" in A-I-C.

The Influence Phase

Next, we moved to the Influence, the *[" in the
A-1-C, during which the themes and priorities for
change and understanding the potential reaction in the
political environment were discussed. The same
groups formed again. They were to listen fully to
each other first and then debate, pushing the limits of
each idea.

In the middle of the "I" session, each group made
a preliminary report to the plenary, indicating
roughly their agreements and disagreements.
Anticipating the need for synthesis, we had asked the
Budget Director from the Finance Ministry to be both
a facilitator and a synthesizer of the many ideas we
expected would come forth. He was a quiet man
whose leadership qualities were therefore not obvious
-- but we had observed that he had an intuitive grasp
of how the electricity sector worked in its totality. He
reviewed the flip charts and drew lines around the
main themes and viewpoints. Then, with very little
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preparation, fed back a concrete, 20-minute synthesis
of the issues and strategic options. The participants
returned to their groups and continued with more
focus and clarity.

The groups were given some schematics to work
with. First, a stakeholder map to enable them to
analyze the stratcgies they considered necessary to
achieve their ideal outcome. This helped them
consider all of the stakeholders associated with each
strategy and whether each stakeholder would favor or
oppose that strategy. They also produced an A-I-C
table. For each of their strategic priorities, they could
list all the stakeholders in the left hand column and
then indicate whether, in relation to the strategy, the
stakcholder had appreciative, influence or control
power. This gave some indicators of the relative
power of the stakeholders.

At the end of the "I" phase, the groups reported
again to the Plenary and there was a general
discussion. Thanks to the s 'athesizing efforts of the
Budget Director, various main themes had been
identified and options and strategies had been
proposed for each theme, along with an assessment of
the political feasibility of the strategies. One option,
proposed by the Minister of Planning, whose family
happened to own one of the largest engineering firms,
was to privatize the entire electricity sector. The
plenary’s reaction to the idea was very chilly.

Aside from that issue, the plenary looked at the
list of main themes which had emerged from the
group discussions and voted on the top four: a new
direction for policy; finance issues; permanent
improvement in the management of the entire sector;
and a new climate. There was recognition that
investments had to be redirected and, more generally,
that most of the problems could only be resolved with
participation from a broad range of stakeholders. For
instance, the electricity sector was organized along
regional lines and there was no mechanism for taking
a national perspective into account. Colombia needed
an institutional mechanism which could look at the
issues and recommendations emerging from the
conference ~ and also future issues — in the context
of both the whole energy sector and the national
economy. They debated whether there should be a
national board for the electricity sector or for the
overall energy sector but, did not reach a conclusion
during the Influence phase.

Day 3: The Control Phase

The Control Phase, which took place on Day 3,
was structured so tIwt clear outcomes and
commitments emerged from the conference. We
started by putting up flip charts around the room,
each listing one of the main themes developed the day
before. We asked peopie who had thc power to
implement recommendations to volunteer as
"champions” of each theme and form groups. Then
we asked the participants to select the issue they
wanted to work on. They tended to choose the group
in which they had power and a stake or a strong
desire to influence. The groups were instructed to
prepare action plans specifying what would be done
by whom, where and when.

The next moming, the groups reported back to
the plenary. Among the concrete recommendations
were:

® Institutional Reform: A "rector”, or some kind
of governing entity, for managing the electricity
sector in the context of the whole: investment
policy, financial reform, technology, etc.

® New Policy Direction: Freeze on new
construction for five years; diversification from
hydroelectric to other power sources via
conversion of existing power plants (hydroelectric
had gotten 90% of the investments in the sector
over the previous 30 years); and, geographic
divessification (the majority of power generation
was in one watershed).

® Financial Issues: Change in the structure and
levels of tariffs; and external borrowing to buy
time.

The groups reported these conclusions to the
plenary, and they were accepted with very little
debate. They had arrived at a consensus by working
together for the last three days.

During the final session of the conference, the
group focused on next steps and designated a mid-
level task force to prepare a report of the
conclusions. The members were appointed by the
Minister of Mines and Energy and represented all the
stakeholders in the sector. Finally, this Minister took
a microphone with a long cord and walked around the
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room giving it to whomever wanted to speak - and
almost everyone did. The team spirit and commitment
to action could be felt in the air. In one way or
another, they said, "For the first time, we know what
is happening. We came up with the answers and we
know what to do.” As people were making their own
commitments about the future, their voices were
cracking. They pleaded with the Minister and said,
"Please don't drop the ball.” The Minister responded,
“The results of the conference have been brilliant.
You have given me my work plan for the coming
year.”

QOutcomes

The A-I-C conference had fundamentally changed
the climate. The key actors in the sector moved from
a situation of inaction to one in which there was a
commitment to detailed proposals for change. This
can be seen in the many activities that were set in
motion:

® The Task Force completed the report and the
Minister of Mines and Energy held a series of
workshops to review and obtain commitments to
implement the work plan. The report became
input to the govemnment's political negotiation
process in the Parliament.

® The Minister of Mines and Energy began
implementing some of the workshop
recommendations before the final report was
completed. He immediately froze construction,
and set up an interim coordinating body called the
Technical Energy Board. This Board was the
forerunner of the National Energy Board, which
required the approval of Congress. The legislation
was eventually passed. The National Energy
Board, which then replaced the Technical Energy
Board, worked in cooperation with all the entities
in the sector in carrying out energy-wide planning
responsibilities and formulating policies and
investment programs for the sector.

Later, with broad support, the Minister integrated
the electricity and energy sectors and brought
them under his aegis (previously, the electricity
sector had gone around his Ministry, through its
own contacts reporting directly to the Ministers of
Finance and Planning).

® The Minister personally reported the conference
conclusions to the World Bank and IDB and got
their support for the financing of an energy sector
study to help formulate a detailed energy strategy
grounded in the Santa Marta conference report
along with two follow-up workshops to help
design coordination mechanisms and
implementation plans.

® In 1986, the Bank provided a $400,000 Energy
Sector Assessment Management Program
(ESMAP) grant for the work on the detailed
strategy. This was carried out by Colombian
energy experts under the guidance of the
Technical Energy Board and the ESMAP
division. Even though the elections brought a
change in parties, the fact that the conference and
the follow-up had been bipartisan led to the new
government implementing many of the
recommendations detailed in the energy sector

report.

® The new policies set the stage for the Tank, the
IDB and the Export Import Bank of Japan to each
make $300 million loans, thus temporarily
alleviating the financial crisis.

® By the time the Bank’s loan went to the Board, in
autumn 1987, the Colombians had already met
most of the conditions -- which they, themselves,
had proposed in the first place.

® Because of the positions of the participants, they
were able to use their influence at the right time
in the policy process.

® As for the A-I-C process, the Colombians
continued to ask the Bank for help with other key
issues, such as a transportation strategy, an
information system for the country and internal
organization problems of the state petroleum
company. We conducted approximately ten
workshops to deal with these and other matters.

The Colombians persisted with the commitment
their participatory process had produced. However,
in the 1987 Bank reorganization, the key people in
the Country Programs Division moved on to other
jobs. For this reason, the Bank’s follow-up lacked
consistency and did not support all the
recommendations of the A-I-C workshop.
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Subsequent Events

But the process initiated at Santa Marta did not
stop.

In 1987, the Bank's Operations Evaluation
Department undertook an in-depth evaluation of the
history of lending to the power sector and in 1989
issued a report that described a checkered picture.
The report suggested that the Colombians continue
with an internal process to come up with their
solutions. A second strategy session was held in
Santa Marta in 1990. This strategy session led to the
design of a three-year effort to restructure the power
sector.

Unfortunately, Colombia encountered serious
shortages of electricity in the early nineties and all
major cities suffered frequent blackouts. A once-in-a
century drought -- probably caused by "El Nino" —
was the prime cause of the shortages, exacerbated by
the country’s overdependence on hydro generation
and the failure to have maintained the actual
availability of alternative electricity capacity in the
country.

ESMAP then became involved again. Many
workshops and seminars were held involving all the
stakeholders in the electricity sector, and providing
appreciative mechanisms for airing all the views.
These alsoc became the influence mechanisms for
debating many of the structural problems that had
affected performance, such as the risk laden strategy
of too heavy reliance on hydro, lack of a regulatory
mechanism, the mixing of generation and
transmission in the system, and low tariffs. New
policies were adopted to address all these issues
including the privatization of electric utilies. The
National Energy Board, which was originally
designed as an influence mechanism to mediate and
negotiate between the many conflicting parties in the
energy sector, was replaced by the Ministry of Mines
and Energy. The ministry’s role was to work in
cooperation with the national and sector stakeholders
to formulate and negotiate anmual investment
programs for the energy sector as a whole. For the
electricity sector, a new Regulatory Commission,
resembling what was recommended at the first Santa
Marta conference, has now been created and the
Bank has recently made a technical assistance loan to
support the implementation of the Colombian-bred
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reforms.

These activities are detailed in an ESMAP report
entitled Power Sector Restructuring Program Report
No. 169/94 dated November 1994. It devotes a
chapter to the design and implementation of the
process and says "the restructuring of the sector was
made in Colombia, by Colombians, for
Colombians.... The role of ESMAP, the Bank and
foreign consultants was limited strictly to ancillary

support.”

The Manager of the ESMAP program in
Colombia, believes that it was the process adopted by
the Bank, rather than the Bank's technical advice,
which facilitated the change in attitude that led to the
changes in policy. The Bank facilitated a process for
problem-solving, leaving country officials to do their
own diagnostic work and thereby leamn more fully
about their own problems and set their own future
directions.

An energy economist who was one of the small
group facilitators at Santa Marta and is now the
Minister of Mines and Energy, had this to say: "The
participatory process in the power sector started in
Santa Marta in 1985. It has continued, with many,
many seminars, before arriving at a scheme that we
are all pleased with. I believe the participatory
approach was the only route to restructure this
complicated sector. The challenge now is to
implement it. This is my top priority."”

Costs and Time

The costs of the Santa Marta conference were
around $30,000, $25,000 contributed by the
Colombians and $5,000 by the Bank. In addition, six
months of my staff time was devoted to investigating
the electricity sector. ESMAP’s subsequent work was
at an additional cost.

On Reflection

Originally 1 had thought of A-I-C as a good
strategic planning tool. But in Santa Marta it turned
out to be much more than that. It had empowered
those who had to live with the results to take charge
of their own problems and their own future. It had
shown itself to be a self-organizing process, low cost
and repeatable. I thought about what a change this



would be from the development paradigm centered on
the transfer of resources, technology and skills,
where experts defined solutions.

In Colombia, the A-I-C process continued to be
very popular, with many requests emerging from the
different ministries, state-owned enterprises and even
the private sector. All in all, I was able to support ten
of these requests, mostly with money from different
trust funds rather than from the Bank’s own budget
resources. The process achieved three major things:
First, the process proved effective as a means for
pulling together all of the stakeholders for an entire
sector, cnabling them to understand the whole
situation, discuss options and make choices for action
all in a congenial atmosphere. Previous attempts for
organizing problem solving sessions had led to much
acrimony among participants.

Second, it was empowering. When the Colombian
stakeholders saw the totality of the situation, they
realized that they themselves were responsible for the
conditions of the sector, not the Bank, not the IDB,
nor any other external actors. They realized that they
had to take charge of formulating policies and
institutional reforms in the energy sector.

Third, the workshop, short as it was, helped the
Colombian stakeholders to stick with their resolve. I
mentioned how this process, much to our surprise,
engaged people’s emotions at a deeper level than
most conferences. For example, the Colombians
afterwards referred to the workshop as the "Spirit of
Santa Marta.” Over time, in many different settings,
we have seen this team spirit emerge, often expressed
as a feeling of elation and harmony among the
participants, generating the energy to move forward.
These feelings prove to be an important foundation
for the commitment, unity and patience required
during the frequently arduous implementation period.

Colombia: Electricity Sector Reform

On the downside, the participatory process was
not fully understood in the Bank and the two follow-
up workshops that were organized to continue the
influence phase of the process were stopped. The
Colombians, however, did continue the participatory
process for the energy sector. This led to major
reforms in oil exploration policies, domestic oil price
levels, and gas development strategies. The AIC
workshop did fundamentally change directions in the
electricity sector and for a long time to come, the
Santa Marta participants were the initiators of
reforms in Colombia. Leadership emerged as well.
Several of the younger participants at that workshop
later became Ministers.

While there are many things that I would like to
have seen done differently, what was started at Santa
Marta in 1985, and continued in fits and starts by the
Colombians, represents an illustration for me of what
true development is: namely, to augment your
capacity to plan your own future and deal with the
problems you are facing in a democratic, transparent
way. The Colombians have set the pace and paved
the way for doing sector work, policy formulation
and program implementation -- all as one integrated,
democratic process.

After leaving the Bank, I helped form Organizing
for Development, an International Institute (ODII),
devoted to action leamning and democratic approaches
to development. We have implemented the A-I-C
self-organizing process in many countries for both
public and private organizations, at every level of
society, from village to global.

Turid Sato, who was the Task Manager, is now Co-
Director, Organizing for Development, an
International Institute (ODII).
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MATRUH RESOURCE MANAGEMENT PROJECT

——

H

Introduction

Land and water scarcity dominate Egypt’s
agricultural problems. The Nile irrigates over 90% of
the country’s agricultural iand. Unfortunately, there
is limited scope for expanding Nile irrigated land,
although some potential exists in the country’s rainfed
areas. Rainfed farm and grazing land are mainly
worked by poor tribal farmers who sometimes
distrust government, and with whom government
officials have thus far had little effective contact.

In late 1990, the Government asked the Bank to
help identify ways to improve agriculture in the
Matruh Governorate, particularly for poor and remote
farmers. The Governorate is located in Egypt’s
Western Desert bordering on Libya in the West, the
Mediterranean Sea in the North, the Sahara desert in
the South, and the Nile Delta in the East.

Approximately 250,000 people inhabit this large
area. Eighty-five percent are Bedouins, organized as
a traditional Bedouin society, modified during the last
decade as the people moved from a nomadic to a
more sedentary life style. Although Government has
attempted to insert the Bedouin into the mainstream
of the Egyptian society, they remain an isolated,
tribal society whose leadership perform many
administrative and judicial functions. The Bedouin are
among the poorest and most vulnerable Egyptians.

Starting the Work

In October 1990, I led an identification mission to
comply with Government's request for a livestock
project in the Matruh Governorate. The Mission,
including a Bank research specialist and a consultant,
joined staff from Egypt’s Agriculture Livestock and
International Cooperation Departments, for a field
trip to the Governorate. As we traveled the Matruh
Governorate, we noted that the Bedouins are no
longer very nomadic. They had accepted incentives
offered in a government program about a decade ago
to settle into a more sedentary lifestyle. They now
raise mostly sheep and goats which seriously
overgraze the sparse vegetation in the area. Figs,

olives and other crops grow throughout.
Environmental degradation and poor resource
management practices are evident everywhere.
Fortunately, we also had the chance to talk to UN-
FAO volunteers, staff from the Agha Khan
Foundation and GTZ staff who were working in the
area. They were excellent sources of information.

It became clear to the Mission that a traditional
livestock project was not the appropriate solution.
Resource management, particularly the capability to
catch and retain rainwater, had degraded severely
through an endemic cycle of poverty, lack of viable
production alternatives and uncoordinated regional
development. Intuition told us that if things were to
change, local people themselves would have to
change the way they behaved, individually and
collectively. Government would have to learn how to
work with the local people and develop their trust and
confidence. The Bank would have to learn how to
contribute its knowledge and resources to fit what the
local people are capable of and are willing to do.

Getting Time and Money

Upon returning to the Bank, we reported that a
regular livestock project would not suffice. Instead,
the Bank should encourage the Government to
address the fundamentals of npatural resource
management in the area. Initially, the thought was to
ask FAO/CP to prepare the project. However, after
deliberation, the mission recommended something
new — an approach that would have tae central and
local government officials collaborate with Bedouins
in identifying and preparing the project.

This approach would, of course, require both
money and time. Management agreed to the approach
and the time needed, but no money was readily
available to support the special kind of preparation
we felt necessary. 1 offered to search for funds and
came across the Japanese Grant Fund and an old
friend in the UNDP who was interested in what we
were suggesting. We quickly put together and
submitted a Japanese Grant Fund application.
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To our surprise, we quickly got a grant of ¥35
million, the equivalent of $250,000, with virtually no
strings attached. However it proved much more
difficult to get the Government to formally accept the
grant than it was to get the Japanese to grant it. We
faced a long delay, but thanks to courage on the part
of a government official, we were able to move
relatively quickly. The UNDP put up an additional
$100,000. The Bank became the executing agent for
both grants which allowed us to be closely associated
with project preparation. But the local people did the
actual work of identification and preparation, instead
of a team of external experts.

Setting up a Local Task Force

First we established a local task force consisting
of people from the central government (10); local
government and local institutions (20) and the
Bedouin community (10). Local government
authorities chose the Bedouin representatives on the
basis of their judgment about whom the community
trusted and respected. This Task Force stayed intact,
working closely together, throughout the preparation
of the project. To help them with their work, we
hired a UK consulting firm. This firm had the
experience and capability to help prepare the project
participatorily. It also helped the members of the
Task Force prepare the kinds of data and documents
needed by the Bank.

Learning About Matruh

The Task Force - now about 46 persons
including the part-time assistance from the consulting
firm -- set out to learn everything it could about the
Governorate and its people. To start, the members
combed texts of all sorts, some dating back to the
19th Century. Early on 1 had asked government to
collect texts and prepare a local library tha was put
to great use by the Task Force. We learned a great
deal from these texts about geography, topography,
economics, history and culture, but we weren’t
satisfied with that alone. We knew we had to go to
the people, quickly but thoroughly. We decided to
use a technique, called Participatory Rural
Assessment (see Annex 1 for description), that
appeared well suited to our needs. It would provide
a good understanding of the people and what they
needed through intensive and participatory contac:
with them.
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Participatory Rural Assessment

The Task Force formed itself into about seven
teams to learn more about the Governorate and the
Bedouins who inhabit it. We used the following
elements over a three-month period to identify what
should b= in the project and how to implement it. In
each case we sought to have groups of informants
participate with us in developing the information,
policies, activities and institutions that would
constitute a project that would sustainably help the
Bedouins and meet Bank quality standards:

Semi-Structured Interviewing: These guided
interviews were conducted by a Team with Bedouin
households. Usually we interviewed a group of
households together — an extended family or larger
community. Only some topics were predetermined in
our preliminary planning for the interviews, leaving
room for local people to talk about their own interests
in their own way. We always asked open-ended
questions and probed into answers and new topics
opened by those being interviewed. Typically, these
interviews provided data about the household -- how
many in the household; how they are related to each
other in the household; how they are related to
neighboring households; household history; assets
owned; activities engaged in; who does what; who
makes decisions, who controls income, who does the
hard work, and so on.

But these interviews did more than just gather
data. They also gave both sides a feel and
understanding for the other, and thereby generated
vital insights and understandings. For instance, we
learned that the Bedouins are quite entrepreneurial
when they told us how they exported lambs directly
to Saudi Arabia at prices much higher than they could
get locally.

Participatory Mapping: Maps are especially
important in rural development projects where
planning, implementation, monitoring and evaluation
are required. And the best sources of information for
such maps are the people who live and farm an area.
The maps allow us to collect and position a lot of
information and recognize spatial relationships. They
reveal differences in farming practices and pin-point
constraints. The shared generation of a map creates
consensus and facilitates communication among the
respondents. At the same time, it helped the Team
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gain insights into the way people think, their
priorities and their reasons for wanting, or not
wanting, to so something.

Transect Walks: This is a simple device to ensure
that the Team explores and understands fully the
spatial differences in an area (catchment, village,
field) under study. We walked to the periphery along
with a selected group of local people observing
differences in land-use, vegetation, soils, cultural
practices, infrastructure, trees, livestock, water
availability and sc on. Actually, the local people did
the observing while the team recorded their
observations, because local people always see things
outsiders are likely to miss. After the walk, we
produced a transect diagram - a stylized
representation of the area covered by the walk(s).

Seasonal Calendars: These calendars focus on
local livelihood systems. They show month-by-month
patterns of rainfall, crop sequencing, water use,
livestock fodder, income, debt, migration, wild
harvests, labor demand, labor availability, health,
diseases, prices and so on. We put them together
from interviews with local people, using several
different sources to create each calendar. Usually the
calendars were created at a meeting of several
households where people decide amongst themselves
what are the appropriate answers to the various
questions asked. We always created our calendars and
other records on-the-spot, in front of the group, so
that data checking occurred immediately.

Social and Historical Profiles and Time Trends:
We used these techniques to help understand key
changes over the years in land use, erosion, rainfall,
population, tree cover, income opportunities,
common property resources, and so on. We also
asked respondents to forecast how they expect things
to be in the future and how they would like them to
be. Again we always did this with large groups of
Bedouins so as to have a lot of interaction between us
and the Bedouins, and among the Bedouins
themselves. '

Matrix Ranking: We used this technique to learn
from the people what they thought about particular
matters in both absolute and relative terms. We began
these sessions by listing measures about which we
needed their judgments (e.g., possible project
activities). Then we asked a group of local people to

state their negative and positive feelings about the
measures. They were also encouraged to add their
own measures, and then rank-order or assign scores
to the various items on the list. We did this exercise
a number of times with groups of people representing
different tribes, areas and wealth. This helped us
better focus project activities on the poorer segments.
These often turned into brain-storming sessions and
the Team Members became active participants
offering, at times, concepts and suggestions that were
new (o the Bedouins. These sessions produced the
participatory, community-based implementation
arrangements that form an important part of this
project. (See below for a description.)

Focusing on Women

As we went along, we noticed that only men
showed up for meetings with the teams (rot unusual
for a Muslim community). But women are important
for the project because they take care of small
animals, produce crafts for sale, haul water, harvest
wood, and perform many other tasks. We enlisted a
female member of the UK consulting firm and
teamed her with a female, Bedouin veterinarian who
was working on a GTZ project. These two held
meetings with women to cover much of the same
ground covered by the all male meetings described
above.

These vital meetings contributed importantly to
the project. For instance, while women are publicly
silent, we learned that all major decisions were taken
by the men only after they spoke with the oldest
woman in the household. When men say at tribal
meetings "I have to think it over," what they often
mean is they have to first discuss it with the women.
But what we really learned here is that the contents
of the project had to be socially acceptable and that
women would have a strong voice in deciding that it
would be acceptable.

Local Ownership

As I discuss this project, I say "we.” Actually,
my Bank colleagues and I were only involved in a
small part of the actual work, when we could visit on
Mission. The local team and the local community did
the work. The consultants, like the Bank staff, were
present only on certain occasions. Yet all of us who
were engaged in this felt, and indeed were, part of a
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very special community engaged in "inventing" a new
future for the Bedouins of the Matruh Governorate.

The Final Result

It took about one year 1o prepare the project. The
proposed project contained these components, each of
which was thoroughly vetted within the large
preparation team and within the constituencies the
team members represented:

¢ Natural Resource Management aimed primarily
at conserving the water, land and vegetation of

the Matruh Governorate. The project provides
800 underground cisterns, earth and stone
contour dikes on 6200 feddans (a feddan is 1.037
acres); cemented stone or gabion dikes across
wadis to intercept the water flow and create
about 500 feddans of new fruit orchards;
rangeland improvement/management of 14,000
feddans, etc.

® Adaptive Research and Extension focusing on
dry land farming and livestock production

systems, range management, sustainable
agriculture development and training directed to
the local communities. Among other things, four
sub-regional resource centers, built to bring
services (research, extension, credit) closer to the
local communities, would be supported with
adequate staffing, technical assistance, vehicles,
equipment and materials.

¢ Rural Finance, in modest amounts, for small
farmers, the landless and rural women for on-and
off-farm income producing activities.

The project as proposed in the locally produced
feasibility study went through the Bank's project
cycle fully intact and rather rapidly. Negotiations
went particularly well; we started in April and the
Board approved the project in May, 1993. In my
opinion, the ease of negotiations was due to the
understanding and consensus developed in the country
through the participatory preparation process. Further
evidence is that effectiveness, scheduled for the first
quarter of 1994, took place on February 2, 1994, less
than six months after credit signing. Effectiveness
usually takes much longer in Egypt, in part because
Parliament must approve each credit. Parliament was

closed, due to elections, for about half the time it
took for the project to become effective.

More Than Components

The preceding project description leaves out the
most important things. What is special about this
project is its thoroughly participatory and
empowering community-based implementation
arrangements. Community Groups (CGs), which
build upon traditional Bedouin lineage structures --
the bayt - will prepare Community Action Plans so
as to tailor the objectives of the project to local
circumstances and capabilities. Once prepared and
approved, the CG will be involved in implementing
the plan and monitoring results. A condition of credit
effectiveness was the preparation of three such plans.
They were ready on time.

The CG’s will help monitor project outcomes by
adding on-the-scene interpretations to make better
sense of the numbers we usually collect. In addition
to participatory monitoring, we will also be doing
"hi-tech” monitoring using the GIS system. GIS
satellite images will help focus attention on natural
resources and the impact the project has on them.

In addition to community empowerment and
action, trust and respect has been established between
the Bedouins and the Government. I certainly hope it
will prove sustainable, and I'm encouraged by what
some government officials have said to me about how
much they have leamed from the Bedouins in the
process of preparing the project.

Timing and Costs

Identification and preparation started in October
1990 and completed in January 1992. About 3 1/4
years elapsed from the first identification mission to
effectiveness. I hear this is relatively fast for the
Bank, especially in Egypt and in our Region. It cost
about $350,000 to prepare, not counting the cost of
Bank staff time and travel on the project. This
certainly compares well with projects prepared in a
more traditional manner. The real test will be in
implementation speed and the quality of the
outcomes. We are already off to a good start with the
speed of effectiveness.
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On Reflection

Not too long ago, someone asked me what value
participation added to the Matruh Govemorate
project. I said that one important value added was
that the Bedouins realized that we were not
attempting to use them, as had been their previous
experience with outside authorities. This opened the
way for trust to occur, and the trust became mutual
before long. I can not imagine that occurring when a
group of external experts rush in and out gathering
facts and making judgments and quick
recommendations. Equally important, the Bedouins
saw possibilities to take care of what counted for
them, began to think about their situation and made
genuine commitments to do something about it.

Through participation, we lost "control” of the
project, and in so doing gained ownership and
sustainability, precious things in our business. We
also gained more influence with the local people and
they were more open to listening to our suggestions
and to the experiences of other people in the world
that we could provide. Although we learned a lot and

developed understanding and empathy for Bedouin
life, we could not know what would work for them
in the future. Only they can know this.

If I had to do this project over again 1'd do some
things differently, but I would still have it prepared
in a participatory manner. I got a great deal of
support from colleagues in the Bank and the country
while going about this work, But I also sometimes
encountered what 1 consider to be a general lack of
understanding about what participation can do to
make the Bank’s work more effective. It was a tough,
stressful, time-consuming battle to get this project
done. At the same time, it is truly satisfying to be
able to manage a project that generated so much
mutual trust and respect where little had existed
before. In so doing, possibilities opened that did not
appear to be present for the Bedouins or the Egyptian
authorities. And for the Bank too.

Bachir Souhlal is the Task Manager.
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Introduction

I started work on the Andhra Pradesh (AP)
project at its very beginning. This was just after
finishing work on the West Bengal Forestry project.
I learned something important from the West
Bengalis: poor people can protect the forests and earn
income at the same time. In AP we helped
disseminate the idea. But it took us in the Bank a
long time to discover and value this simple but
effective approach.

Forest Cops

The idea of using what are now called Forest
Protection Committees (FPC) began in 1972 in West
Bengal. At that time the role of the State Forest
Department (FD) was mainly to protect the forests
from illegal use by unauthorized persons. Foresters

encroaching on forest lands. And Foresters behaving
like the police were losing the battle to conserve the
forests. While the forests continued to degrade
rapidly, local people became increasingly aggressive
toward the Foresters, whom they generally

Forester who entered with bodily harm.

One Forester had a different idea of how to save
the forests. He felt that people living in the forests
were not thieves. If they could supplement their
incomes through legal forest work and organized
extraction of forest products, he believed they would
not haphazardly destroy the forests. In fact, he

for the people. On its part, the FD would provide
real support to the local people, and receive some of
the economic benefits on behalf of the State.

Personal Courage

Although this Forester -- who now works with us
in the Bank - modestly denies it, others say that he
exhibited extraordinary courage in beginmag this new
approach. Simply going into Arabari put him into
personal danger, Nevertheless, he eventually gained
the trust of the local people. In a participatory
manner, they crafied a way to halt forest degradation,
begin reforestation, and, enable poor people to earn
a legitimate living while conserving the forest.

Dialogue and Negotiation

Developing the new forest management approach
jointly with local people did not happen overnight. It
took about nine months of dialogue and negotiation.
The dialogue started with the Foresters being frank
about the mistakes they had made in forest
management and in dealing with their conflicts with
the people. It was not long before the local people
reciprocated. They admitted breaking the rules and
explained why they felt they had to do so. This led to
joint explorations of future arrangemeats that would
take care of the needs of the people while they, in
turn, took care of the forests. By forming themselves
into a unified, village-based organization - an FPC
— villagers organized themselves to negotiate in one
voice with the FD. And by negotiating among
themselves, the villagers leamned negotiating skills.

Common Interests

Initially the people of Arabari and the FD reached
a verbal understanding about their respective rights
and obligations. Among other things, the agreement
provided equality of contributions and benefits for ail
members of the community. The members of the
FPC took on the duty of keeping the forest free from
poachers. FPC members also agreed to protect the
shoots thrown up by Sal stumps so that they would
eventually become saleable poies.
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Wh:n the poles were harvested, FPC members
got the cills, plus a percentage of the revenues from
the sale of the good poles. But long before the first
Sal harvest, members of the FPC were legitimately
harvesting many non-timber products from what
became "their own forest." And the foresters began
playing a more socially uscful role than that of
"forest cop.” Instead, they were enabling existing
forests to be protected against further degradation,
and could see, with their own eyes, reforestation
beginning in areas that had been all but written-off by
the Department.

Faith in the local people and the new approach
seemed to pay off. Over time, the news of good
results for the local people spread to other
communities. Things then began to change in this
part of West Bengal. More and more people who
lived on the edge of a forest, and depended on it for
firewood and other forms of subsistence, banded
together to form a FPC. However the creation of new
FPCs proceeded siowly because people felt wary of
the delay in getting formal government approval for
benefit sharing.

We go in a Different Direction

When we approved the first forestry project in
West Bengal in 1981, we seem to have entirely
missed the piloting and demonstration of FPCs. The
Bank’s main objective at that time was to support
increased fuel wood production in areas outside
forests. Therefore, the first project mainly supported
the creation of village woodlots, strip plantations and
farm forestry covering about 150,000 hectares at a
project cost of almost $30 million.

A New Idea Spreads

Although not included in the new Bank-financed
project, the FPC approach spread mostly by its own
accord, but in some cases assisted by the local
Foresters. By 1988, over 500 FPCs had been formed
covering an area of over 70,000 hectares. A large
number of FPCs sprung up spontaneously following
a West Bengal Government Order in 1989. This
order fully recognized the verbal agreement between
the Foresters and the local people, which, among
other things, entitled FPC members to 25% of the
final Sal tree harvests. A year later, the number of
FPCs reached 1,250 covering an area of 120,000

hectares, The cost of regencrating the forests in this
manner proved to be remarkably low, about Rs, 250
per hectare, or 5% of the cost of creating a hectare
of plantation trees.

Following the West Bengal success story, the
Government of India urged all State Governments to
adopt the FPC model. So far, fourteen States have
not only adopted but also improved upon this model
of protecting and regenerating degraded lands.
However, it appears that Governments - in India and
elsewhere -- are somehow unwilling to share control
of the good forests with the local people. Instead,
traditional forestry practices ar- being applied to the
good forests, and are not working anywhere near as
well as the FPC approach to conserve the Forest.

Second West Bengal Forest Project

By the time we got around to starting the
preparation of the next forestry project in West
Bengal in 1989, it was clear to us that village
woodlots and strip plantations were neither directly
helping poor people to the extent envisaged, nor
halting the degradation of natural forests.

I was involved in the preparation of the second
‘West Bengal Forestry project which largely supports
the extension and improvement of the FPC
movement, as well as the farm forestry program.
Implementation is not yet complete and the project is
behind target in creating new FPCs in the Northern
part of the State. But the Southern portion is going
well. There are now some 2,350 FPCs (up from just
over 1,700 when the project became effective)
covering over 65% of the degraded forest in the
State, including the entire Southwest (about 335,000
ha.). From the air you can really notice it as you fly
over flourishing green areas that were largely barren
just a few years ago. In 1994, the West Bengal FD
began reorganizing itself to support FPCs.

Andhra Pradesh Forestry Project

I was also part of the January 1991 Identification
Mission for what was to become the Andhra Pradesh
Forestry Project. After a while, I became its Task
Manager. When we arrived, we found that the Forest
Department staff had done a lot of good work in
preparing a proposal for what would be their first
operation with the Bank. Their experience had also
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been with village woodlots and strip plantations --
supported by a bilateral donor who was not extending
its support. The Department was proposing a
continuation of this approach for the new project. The
proposal also contained requests for guns and
ammunition, money to pay the salaries of more staff,
subsidized distribution of seedlings for farm forestry,
improving tree genetics, research, staff training and
the like.

On our part, we explained that the Bank simply
does not finance such things as guns, ammunition and
operating salaries. We said we doubted that
subsidized seedlings would be economically
justifiable. Additionally and more importantly, we
shared the experience in West Bengal, both with
village woodlots and strip plantations on the one hand
and forest protection committecs on the other hand.
We said we understood that India’s overall priority is
to halt the continued degradation of existing forests
and that the Bank is seeking lending operations in
support of it.

Made a Good Start

We left Andhra Pradesh feeling that the prospects
were good for reworking the existing proposal into a
strong project proposal. Qur discussions with the
Department’s leadership were frank and cordial. We
felt that we had persuaded them to prepare a
substantial component along the lines of the FPC
approach, and that they had agreed to take a close
look at existing forestry policies and their effect on
enlisting private support for sound forestry practices.
They also agreed to do further work in advance of
our first preparation mission that we scheduled for
May 1992.

We returned in May to continue the discussion
and see how preparation was going. Not a great deal
of progress had been made from our point of view.
No policy change proposals had been prepared and
while the original proposal had been somewhat
restructured along the lines we discussed, it was still
mainly a *"village woodlots and strip plantations”
project. Nevertheless, there was a strong desire on
the pant of the officials to move ahead with
preparation and what seemed to us to be an openness
to a change in thinking and direction. The officials
asked if they could get some help to prepare the
project to Bank standards and we agreed to see if we

could arrange it,

Upon returning to Washington, we arranged for
a consultant team to be provided through a donor
country consultant trust fund. The Terms of
Reference specified that local consultants also be
engaged. The consultant team spent the Summer
months of 1992 working on the preparation of the
project. Looking back I recognize that I was not
really thinking about having the project prepared in
a participatory manner. Nevertheless, 1 suggested that
the consultant team consider engaging the local
consultants we used on the West Bengal project. In
my opinion, they did excellent work in West Bengal,
The foreign consultants decided to engage the Indian
consultants we used in West Bengal,

Learning Needed

In retrospect, 1 am glad this happened. If this
project was to be done, -a lot of learning by different
stakeholders had to take place both within the FD and
with other organizations working in the target areas.
At least five government agencies would be involved
plas a2 number of NGOs. They had little experience
in working together as a team. Moreover, the
institutional competence in the forestry area was
pretty much limited to policing and tree farming. Of
course, the consultants worked collaboratively with
various officials on the many technical matters that
needed to be covered in the comprehensive forestry
project we had underway. But a key activity carried
out towards the end of preparation proved to be
invaluable for the future of this effort. The local
consultants organized and facilitated a three-day
ZOPP workshop that brought together officials from
the FD and other agencies. The lead foreign
consultants and central government representatives
also attended as participants.

ZOPP Workshop

Prior to the workshop, the consultants interviewed
some 40 officers at various levels and locations in the
involved agencies. The interviews revealed that
important institutional issues needed to be dealt with,
such as coordination among the several independent
departments and agencies that would have to work
together; inadequate institutional capacity to protect
the existing forests; the quality and productivity of
forest work; personnel management and the highly
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»centralized operating format of the Forest
Department. The workshop's stated purpose therefore
became "examining the institutional framework for
the project to identify any gaps that needed to be
filled.” For most participants, this would be the first
time they got to see the whole project, and had a
chance to think about their capacity to carry it out.

While the consultants could have prescribed
policy, structural and procedural "solutions" to these
problems, they knew tbat such prescriptions would
not produce the needed changes. Their experience
told them that when those whose institutional and
individual behavior needs to change grapple with such
problems in a well designed, intensive participatory
leaming experience, the prospects for real change
increase greatly.

The workshop started with a presentation of the
project as it stood after the joint work of the
consultants, FD officials and the local people with
whom the consultants and officials interacted during
field trips. The head of the FD opened the session
(and then participated for the full three days); one of
the foreign consultants described the preparation

process, and one of the deputy heads of the FD
outlined the proposed project. About 25 people
attended.

Participation Analysis

The first order of business for the attendees was
a Participation Analysis. It identified the interests,
expectations and potentials of all the important
groups, organizations and institutions that would be
affected -- one way or another -- by the proposed
project. Almost 60 different groups were identified,
including villagers from adjoining forests, rural
women, cattle owners, tribes, the World Bank, etc.
For each group, a judgment was made about the
project’s positive and negative effects on the group,
and an institution was designated to deal with the
matter. For example, a positive result with respect to
villagers was involvement in the protection and
generation of the forests with the Forest Department
and NGOs working on this through the establishment
of Forest Protection Committees. A negative result
for cattle owners was the reduction of the number of
cattle with the Animal Husbandry unit designated to
handle the matter.
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Problem Tree The portion of the tree dealing with the forest
protection problem cluster is shown in Diagram 1.
The next step was a Problem Analysis and
construction of a "problem tree.” This involved: Objectives Tree
® ‘brainstorming” wherein ecach attendee
contributed one or more problems drawn from

personal experience;

Having completed the problem tree, the next step
in the ZOPP methodology is to create an Objectives
Tree. The Objectives Tree is really a mirror image of
the Problems Tree that indicates what the future will
look like by solving each problem. This is done by
converting the negative conditions in the Problem
Tree to positive conditions in the Objectives Tree,
with the criteria being that an objective must be both
desirable and attainable. Diagram II is the resultant
Objectives Tree for Forest Protection.

® clustering the problems identified during the
brainstorming;

® identifying the cause of each problem; and,

o identifying the consequences if the problem was
not solved.

DIAGRAM II: OBJECTIVES TREE - FOREST PROTECTION
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Action Program

The next session converted objectives into the
specific actions nceded to attain each objective.
Alternative sets were created where possible. For
each set, the group reviewed such matters as policy,
probability of success, timing, resource requirements,
cost-benefit ratio, etc. Box 1 shows several of the
detailed actions selected for Forest Protection.

BOXI: REST PROTECTION ACTIONS
(Partial)

6.2.1 INVOLVEMENT OF LOCAL
POPULATION IN FOREST
PROTECTION

I Rehabilitation of Headloaders (firewood

poachers) into plantation activities.

Participatory management by the villagers.

Reforestation of encroached areas under

the concept of FPC by actively involving

the encrcachers themselves.

V. Training of villages and farmers in the
development of protection forests.

5=

6.22 MEETING THE LOCAL NEEDS
REASONABLY

L Opening up of local fuelwood depots,
bamboo depots and small timber depots.

. Supply of bamboo to local artisans at
subsidized rates.

. Raising fodder plots in the forest adjoining
the villages.

6.23 INTERFACE WITH WELFARE
DEPARTMENTS IN WELFARE
ACTIVITIES

L Participation in implementation of welfare
in tribal areas.

NGO Workshop

A separate two-day workshop was held with FD
staff and representatives of a wide range of NGOs.
Central government staff chaired this workshop which
lent a lot of credibility to the effort. The first session
explained the proposed project to the NGOs and
invited their suggestions and participation. The
discussion then focused on the formation of FPCs
based on a recently issued enabling Government

Order. It also covered how NGOs could contribute to
FPC devclopment. The workshop was fruitful. The
NGOs made many valuable suggestions for how to
modify the proposals and agreed to future
collaboration. And the foresters became less
suspicious of the NGOs.

Second Preparation Mission

When we arrived for the second preparation
Mission at the end of September 1992, we found a
great deal of enthusiasm on the part of all concerned
-~ the officials from the various agencies, the
consultants, the NGOs and others. The project scope,
size and components struck us as sensible and
acceptable to thc Bank. The Forestry Protection
Committee approach had become a major part of the
project.

The results of the workshop gave me confidence
that there was now a quite widespread buy-in to try
the Forest Protection Committee approach. I cannot
say that the ZOPP workshop alone did this. All the
collaborative working together of multi-agency staff
and foreign and local consultants provided an
eavironment for thought, learning and judgment.
Additionally, a team of officials visited the West
Bengal project sites during the Fall. The team was
carefully selected to include staff who opposed the
FPC approach or were skeptical about it along with
those who indicated openness or outright support. All
members of the team came back convinced that the
FPC approach was viable. The question was not
whether but how to go about establishing FPCs.

After retuming to Washington, we began
planning the Pre-Appraisal Mission, set for early
December 1992. In order to ensure ownership and
agreement to the project report prepared by the
consultants, I decided to invite the head of the Forest
Department and the head of the consultant team to
Washington for detailed discussions of the proposal
before Pre-Appraisal. It went very well. The head of
Forest Department and the head consultant were quite
uniform in what they advocated. And what they
proposed made sense to us. The fact that the head of
the Forest Department mentioned to me upon leaving
that there were a few small changes he was
considering in the proposed forestry treatments did
not worry me.
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A Major Breakdown

Preappraisal began in early December as planned,
but we were in for a big surprise. The FD Head
disavowed the previous work and presented us with
a new proposal. It was essentially the same as the
original proposal -- funding for additional FD staff
and a huge component of subsidized seedlings for
distribution had crept back into the project.

It felt like being back to square one. I was
disappointed. The consultants and FD staff who had
been working together were perplexed. When we
went to the ficld, we found staff well informed about
the project and keen to start implementation.
However, the proposals the FD staff had seen were
the latter version issued by the FD Head, not the
ones prepared jointly with the consultants. The
problem was mostly related to general forestry
management and the organizational aspects of the
project. Also, despite earlier enthusiasm about trying
the FPC approach, no further contacts had been made
with NGOs. Except for the preparation of guidelines
for establishing FPCs, little else had been
accomplished.

However, through patient discussion, the situation
turned around. By the timv: we left, we thought we
had agreement on what would and would not be
covered by the project and the steps that had to be
carried out before Appraisal could begin. One of
these steps was to contract the Tribal Cultural
Research Institute to carry out Participatory Rural
Assessments (PRA) to obtain feedback from the
direct beneficiaries on the proposed project.

During the May 1993 appraisal mission we found
ourselves back on the roller coaster. The FD head
kept returning to the essence of the original proposal.
On his priority list were more staff, strip plantations
and seedlings for distribution. It was also very
difficult to persuade his team of the need to adopt
effective, low-cost technologies for forest land
treatments. )

On the positive side, some movement in the
direction of FPCs was apparent. The feedback from
pilot PRAs in the tribal areas was encouraging and
included many specific suggestions for improving the
FPC approach. Training of FD staff in PRA had
started. Furthermore, an order had been issued to set

up at least two FPCs in each range as soon as
possible and a few had already been created. Some of
the new FPCs existed only on paper, but others
(where staff had been trained) were solidly prepared
in the participatory manner that is fundamental to the
success of the FPC approach.

Forcing the Issue

During the mission, our team concluded that we
had a weak basis for a successful Appraisal. What we
really had were two projects. One prepared
collaboratively by senior members of the FD, other
agencies and the consultant team. The other project
belonged to the Head of the FD. Not that they were
mutually exclusive, but the latter still included a
number of proposals that the mission could not
support. This was a difficult situation.

Before departing, I went to the State Forest
Secretary, the person to whom the FD Head reports,
and put the problems on the table. The Secretary
indicated serious concern about the issues and
personal commitment to the FPC approach. He said
he would assess the situation immediately. As it
turned out, he became convinced of the jointly
prepared proposal and confirmed support for it. I
later heard that senior FD officials also went to the
Secretary on their own to express their support for
the proposal they had helped create during the ZOPP
workshop. That is rather extraordinary behavior for
FD civil servants. Perhaps the network of publicly
stated conviction and support created during the
project preparation phase and the ZOPP workshop
prompted people to behave differently.

Resolution

We left again satisfied but still not sure the issues
were finally settled. However we knew they were
when we learned not too long after our return from
Appraisal that a new Head of the FD had been
appointed. We were told that the previous head had
been transferred to another post, allegedly because of
earlier problems and changing state priorities.
Negotiations took place in November 1993 and the
Board approved the project in February 1994. The
project became effective in July 1994. I am no longer
the Task Manager for this project but I understand
from my successor that the project is still on course
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and that there is widespread support for it among
those involved.

Preparation Cost and Time

The timing and costs for this project were fairly
standard for a forestry project in this part of the
world. Preparation took about 20 menths. The Bank
logged 110 staff weeks during this time. The
consultant contract cost approximately $300,000.

On Reflection

The next time I do a project like this, I would
build more participation into the early preparation
phase and the consultants® TOR. I highly recommend
holding a participatory workshop for any project
requiring important institutional change — and I
suspect that includes the vast majority of Bank-
financed projects. It would have been better to have
the ZOPP Workshop right at the beginning of project
preparation rather than three-fourths of the way
through.

It would also have been helpful to allow the FD
more time to internalize the project and conduct pilot
PRAs with villagers, NGOs and other constituents
before proceeding to pre-appraisal. Since this type of
project requires a long lead-time we need to be able
to get project resources at an earlier stage than is
now possible. '

Some disappointing events occurred during this
otherwise rewarding experience. I am not sure I fully
understand why. At times I wonder if the
participatory, collaborative approach used in
preparing this project failed us somehow. After all,
it makes little sense to do a project that lacks the
support of the top person. But in the end, I am
convinced that the participatory approach served us
well. It built a large network of support for what in
every respect is the best way we now know of
protecting forests and helping poor fringe forest
dwellers at the same time.

Ann Clark was the Task Manager.
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Introduction

The Lao People's Democratic Republic (LPDR)
is the tenth poorest nation in the world. Its people
have suffered through decades of war and wrenching
poverty. Just over four million live in this sparsely
populated, agricultural economy. About 60 ethnic
groups share the nation’s limited resources, many
with their own distinct cultural practices. The vast
majority live in rural areas, usually engaging in
subsistence farming. Governmental institutions are
fragile and few modern practices have been adopted.
Many donor agencies and foreign NGOs are assisting
the country.

I began working in the LPDR in 1989. It was my
first experience in a truly poor country, having spent
my previous seven years in the Bank working in
Latin America and the Middle East, mainly in
middle-income countries. I had a lot to learmn about
this kind of country and culture, with rhythms
distinctly different from the Latino and Arabic ones
I knew so well. The Lao have a flowing rhythm that
I have come to appreciate and understand, but about
which I have much to learn.

Health Sector Study

When I transferred from LAC to the Asia
Technical Department I became the Task Manager
for a Health Sector Study. A team of us worked
diligently on this study for about 18 months including
the "in-depth policy dialogue” with the country’s
sectoral leadership. Actually the dialogue was quite
brief and successful. For the Lao, we were merely
another international agency with a report containing
an outsider’s view of what they should do. So they
gracefully obliged according to their culture by
agreeing to the recommendations.

Project Identification

Government had agreed to the development
strategy we recommended, including the identification
of the first health investment project. But I was
uneasy. Agreement came too readily. I invited the

then Vice Minister (now Minister) of Health and his
assistant — my counterpart -- to a meeting at my hotel
in Vientiane so we could talk in an informal setting.
Their medical schooling in France and the informal
venue fortuitously influenced the tone of the
conversation and the behavioral expectations. We had
a long talk about the hezlth needs of the country as
they saw them. From this talk emerged the elements
of what became the Health System Reform and
Malaria Control Project, now (July 1994) ready for
negotiations.

We readily agreed that controlling malaria --
endemic in LPDR -- is an obvious high priority.
Controlling this disease in a country like the LPDR
takes a lot of effort and money, and the Bank is the
obvious donor to finance it. Since the task is
formidable, a phased approach would make the most
sense. Health care delivery, especially for infants,
children and mothers needed major improvement.
The LPDR had scarce capacity in this area. Much
had to be learned about what to do and how to do it.
Ethnic diversity and low population density made the
problem more complex. In addition to improving the
delivery and financing of health, we also agreed that
improving health awareness through education could
provide a big payoff. And finally, we agreed that
strengthening the institutional capabilities at the
central, provincial and district levels was essential.

Upon returning to Washington, our project team
discussed various approaches to getting the project
properly prepared for Bank financing. It was clear
that Government had neither the human resources nor
the money to prepare this kind of project. We would
have to assemble a team of experts to do the job and
find the funds to pay for it. We applied for and got
grants from the Japanese PHRD for a total of $800K.
Belgium contributed about $25K and France $24K
from their consultant trust funds. The Bank put about
145 staff weeks into preparation.

First Preparation Mission

We mounted our first preparation Mission in
October 1990. I took along with me an Architect, a
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Health Economist and specialists in Public Health,
Management and Malaria Control. We did the
preparation work essentially the same way we had
done the carlier sector work -- in the expert mode.

Again we talked to numerous people in the
country: officials at the central and provincial levels;
health practitioners of all kinds, other donors and
NGOs. Preparation went along smoothly. Govemn-
ment supported us, albeit in a passive way in that it
allowed us to go about our work just as if we were
one more agency that had knocked at its door. We
were able to compile the basic data we needed for
analysis and report preparation. What we suggested,
proposed and wrote was fully and readily accepted by
the Minister, the Vice Minister and the other officials
with whom we were working in a close and amicable
fashion.

Third Preparation Mission

Our second preparation mission went as well as
the first. In November 1992 we launched what we
hoped would be the final Preparation Mission. By
that time, we were well enough along to make final
commitments for Pre-Appraisal in March 1993 and
Appraisal in September of the same year.

We all felt we had come to understand this new
(to us) country quitc well. We believed our local
colleagues had also come to know and understand us,
and the institution we represented. Although ours was
the first Bank health operation in the LPDR, the Bank
had been doing business in this country for some time
in other sectors, including two fully disbursed
Structural Adjustment Credits. More importantly, it
seemed to us that our counterparts now had started to
trust us. Indeed they were quite frank and open in
their interactions with us.

A Light Went On

In one of the continuing conversations 1 was
having with the Vice Minister, he started to ask
questions about the Bank, saying he wanted to
understand it better. He went on to say that, in his
opinion, the Bank was another NGO, but perhaps one
that was more thorough and cautious before
beginning its work, and obviously had mor~ money.
When he said this, a light went on. I recog. ced for
the first time why things were going so well. The

Health officials expected us to do what the NGO's do
-- i.e., design and execute our own program in some
part of the country. For some reason, it never really
got across to our counterparts that they would have to
implement, run and sustain the project we were
helping them design.

I returned to Washington in a state of depression.
We had what looked like a great project -- on paper.
My colleagues and 1 were certain this project made
sense for the LPDR. And we knew also from
countless briefings and discussions that our Lao
counterparts agreed with it. But now I realized, their
agreement was only a limited agreement, It mainly
constituted a non-objection to what we were

proposing.

1 saw then that our Lao counterparts never really
got involved in the learning and invention that we
were engaged in and committed to. It was our
project. We, a team of "external experts” had:

® wrestled with the facts of Lao health care to
construct the diagnosis;

® created a vision of how the future might be after
many iterations, debates and arguments among
ourselves;

® crafted a strategy to take the country from its
dismal present to a better future; and,

® we were preparing the tactical blueprints, plans
and budgets to make things happen.

And I recognized that there was simply no way
we could turn over our learning, excitement and
commitment to our Lao counterparts by briefing
them, talking at them or giving them reports to read.
They hadn’t learned very much when we listened to
and consulted with them. If they were to learn — to
grasp and internalize the action possibilities — they
had to do the creating, arguing, debating, and
anguishing that we had d_.ne. Only in that way could
they internalize this and translate it into action.

Shifting to a Participatory Stance
Even though it was late in the process, I had to

shift to a participatory stance and get the help of
people who knew how to prepare a project in a
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participatory manner. I disliked changing course and
mission team composition in midstream. We were a
good team. We had worked well and hard together,
and we had done a very good, "expert-mode," project
preparation. In my Back-to-Office reports 1 had
expressed my concerns about the lack of country
involvement in project design and preparation and
received full support from my managers to make the
necessary changes.

Fortunately, I received an offer from a colleague
at the Bank’s central PHN department who wanted to
do some operational work. He became our new
Public Health specialist. He had vast experience
working at the district leve] in African countries with
poverty levels comparable to the LPDR. He knew
from practical experience as a district medical
director how to get users and decision-makers to
participate in planning and executing their own health
programs. He confirmed my instinct that shifting to
the participatory mode made sense. In addition, I
hired a health planning consultant who also turned out
to have talent in the area of computers. He had many
ideas about using computers to design projects in a
participatory manner.

Over the winter we designed a Health Care
Planning Workbook for use with our Lao
counterparts. This workbook provided a way for our
Lac counterparts to plan a provincial health program
themselves. It contained a series of matrices. Each
was set up to record expected incidence of Lao health
problems for a typical district in the most populous
Lao Province, the one we intended to include in the
project. The incidence data would then indicate the
caseload that health care personnel would have if they
were to take care of all the health needs of the
population they served. Using data the Bank team had
assembled, we completed sample matrices for all
possible elements of a basic health care services
delivery system, as illustrated in the insert table.

The finished workbook -- which we had
translated inmto Lao -- consisted of matrices with
sample data ipsertions and an equal number of pages
without data insertions. We also used' Dbase to
develop a program that would convert workbook data
into such categories as civil works, equipmeﬁt.
supplies, drugs, and staffing. It would then calculate
the corresponding costs and print the results as
investment and operating costs.
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With these two tools in hand, we designed a
strategy to involve Lao health officials and personnel
in the preparation of the project. Indeed, it would
have them do it entirely on their own. Our plan was
to return in March for Pre-appraisal as scheduled. At
that time we would present the workbook to the
counterpart officials in the Ministry, go over it with
them, and train two of their staff in the use of the
workbook. The blank sheets would have to be filled
in - working with their Provincial and District
colleagues -- with accurate local data in time for a
second Pre-appraisal in June.

For the June Pre-appraisal we proposed holding
a five-day participatory workshop involving national
level staff and key officials at the provincial and
district levels. These were, it seemed to us, the main
stakeholders in the LPDR Health Care system. No
doubt it would have been useful to involve some
patients in the workshop. But we decided against it
on the ground that the first priority was to involve the
political and sectoral decision makers in order to
geaerate political commitment and ownership at those
levels.

The Ministry officials accepted our request to
complete the workbook by June and hold a
participatory workshop at that time. We decided to
use some of the PHRD grant to do quick surveys and
collect data in certain specific areas (HIV incidence,
private sector pharmacies, user fees) to help the
effort along. Central and provincial staff would
manage the studies, and hire local people to do them.

Satisfied that we had the Basic Health Services
component on track, I tumed with some apprehension
to the other components. Fortunately, the Health
Education component was being prepared in a
collaborative process with the staff of the Health
Education Institute. I had seen the write-ups of this
component and they looked solid, but I hadn’t paid
attention to the process being used.

Already Using Participation

Tou help prepare the health education component
we had hired a Thai consultant who spoke Lao. She
did her work by holding intensive workshops with the
staff responsible for health education. The staff
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themselves diagnosed the country’s health education
problems, generated a vision of what it should be,
developed strategies to realize the desired future and
then prepared the blueprints. They then went to the

provinces to work with the provincial staff, thereby
giving the central staff the opportunity to apply what
they had learned by doing participatory project
preparation with their provincial colleagues.

She had been doing all along what we just
recently decided to do in the Basic Health Services
component. She was also running training workshops
to build institutional capacity before project
implementation began. It was clear to me that what
was being proposed in this component had a
sufficient amount of learning and commitment behind
it to make the implementation and sustainability risks

acceptable.

I can’t say the same thing for the Malaria Control
component. It was prepared in the expert stance. The
experts had done almost all the work and almost all
the learning; their national counterparts had only
"agreed” to the proposed activities. While it was an
excellent piece of work, somehow we would have to
find a way to shift the stance to participation for this
component so the Lao could decide for themselves,
and learn in the process what should be done and
how to do it.

Second Preappraisal

Upon our return in June, we concentrated on the
Basic Health Services Component and the
participatory workshop. We held this five-day
workshop in one of the two Provinces (Savannakhet)
covered by the project. About 40 people attended,
drawn from national, provincial and district health
care cadres. Two staff from the central level had
been trained by us previously and acted as
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Target
Pop. Incident Frequenvy Caseload Action

Women Pregnancy 4% 1880 Immunize against tetanus
Women Child Spacing 4% 1880 Family Planning
Children < Agel 4% 1880 Fully Immunize

All Cough > 2 3% 1410 Zieh] Test

weeks
All Positive Ziehl 0.3% 141 TB Treatment
Test
=mw

facilitators. A Thai consultant -- fluent in Lao - was
able to understand the discussions and reported back
to us on the flow of the proceed: gs. The provincial
health authorities made the necessary arrangements
and decided whom to invite at each level, taking care
to ensure that the people at the workshop were
representative of the whole.

The three of us from the Bank stayed in the
background, available to participate as resource
persons if asked, but primarily observing the process.
But we also added value. We took along with us a
portable computer, loaded with the Dbase program
our consultant had designed for that purpose, and a
printer. At the end of each moming and afternoon,
we entered the workshop’s consensus numbers,
providing instantaneous feedback on changes in the
workload and cost variables.

Basic Health Services Workshop

On the first day, the facilitators formed the
participants into two heterogeneous groups. For the
entire five days these groups, after discussing and
debating matters among themselves, inserted data into
the blank section of the workbook. The facilitators
ensured that everyone spoke, regardless of level, rank
or function. After both groups had completed their
work, they compared results and negotiated a
consensus position.
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During lunch and dinner, the consultant inserted
the data into the Dbase program. From it, we printed
out the human and financial resources required to
carry out the kind of basic health services program
implicit in the choices made by the workshop
participants. The first run generated a $35 M
program, an amount totally out of the question for a
province of 600,000 people. The participants
concluded that they had been too ambitious, and went
back to the drawing board to reshape the program by
spreading actions over a longer time period. Iteration
2 produced a $20 M program, more realistic but still
too big for the human resources the LPDR could
assemble and train. After further discussions, further
modifications, arguing, debating, reshaping and
computer runs, a program of just under $10M was
developed and agreed to by the participants.

Although I couldn’t understand what was being
said, the excitement running through the room was
impossible to miss. This kind of conceptual planning
was unusual for the Lao, but they picked it up
quickly and used it well. Many said that they had
never worked so hard in their lives, but it was well
worth it. We knew that a great deal of "embodied”
learning took place in the participants. They leamed
what they themselves would have to do to implement
and sustain "their project.” And they learned this
together as the group of people who would have to
work together to implement and sustain the project.

Ownership

Clearly this is what constitutes country ownership
of a Bank-financed project. The Vice Minister we
were working with was very pleased with the
workshop. He promised to do exactly the same thing
in the other Province in July, before we returned for
Appraisal in September. The Vice Minister kept his
promise. The September appraisal went off without
complications.

After returning from appraisal we began the
preparation of the loan package for internal Bank
review. A difficulty at this point in the project cycle
was to write the SAR and MOP with language that
suitably expressed the spirit of the participation mode
and conveyed the essence of the participatory process
used. I kept falling back into old habits and had to
struggle to bridge the gap between participatory
language -- with less precision and more flexibility --

|
|
I
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and Bank standards demanding a higher degree of
certainty, and precise, hard numbers.

Negotiations with the country, originally
scheduled for April 1994, didn’t take place until
August. While the lengthy, time-consuming, multi-
colored process of clearing the SAR, MOP and Legal
documents went on, the Laotians grew increasingly
cager to start implementing their project. I was able
to obtain and apply the resources of a second
Japanese PHRD grant ($600K) to start in-country
capacity building and initiate pre-effectiveness
activities. This was a crucial step because it allowed
us to keep up the momentum, to do additional
learning through piloting and demonstrating before
mainstreaming the project, and especially to fill the
financial void and the lack of on the ground action
between Appraisal and Credit effectiveness.

During that lengthy Bank-processing period (it
will likely be more than one year in this case), the
Basic Health Services Component organized a
workshop to define their 1994 pre-project action
program, organized a study tour to Thailand, started
two pilot health centers, and organized English
language and computer literacy courses. The Health
Education component ran a five week intensive IEC
training course for 30 participants, organized surveys
in three provinces of people’s health knowledge,
practices, and beliefs as an essential condition for
designing health messages and deciding on the most
effective message media. The national leaders of the
Malaria Control Component called together the eight
participating provinces to explain the objectives and
the suggested approach.

Given the LPDR's fragile institutional
infrastructure it was clear that a large infusion of
hands-on expatriate technical assistance would be
needed to assist the country in implementing the
project. Client participation and project ownership are
necessary conditions to have a successfully executed
project, but they may not be sufficient conditions.
Expert advice and assistance is still needed in this
country. Like many countries, the LPDR is reluctant
to use their borrowed money to pay for outside TA.
1 therefore continued to approach bilateral donors and
was successful in cecuring cofinancing from Belgium
for a $2M Technical Assistance grant-in-kind for
project implementation. We plan to use part of this to
generate ownership through participation for the
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malaria component.
Preparation Cost and Time

Interestingly enough, shifting the stance in the
middle of preparation neither added more time nor
cost to preparation. The time and money we spend
(or cause to be spent) on preparation are mainly for
data collection and report preparation to meet the
Bank's internal loan processing requirements,
Workshops, parti-.ipation, collaboration, and the like
are not very costly. The real choice is whether
external experts do it by themselves, or collaborate
with the local stakcholders. And if behavioral change
is the objective, the only way to do it is with the
local stakeholders.

On Reflection

I centainly learned a lot from this experience --
which is far from over. Fortunately, the Lao have
also learned a lot in the process. This learning has
led to a level of involvement, ownership and
commitment that otherwise could not have been
attained. My Lao counterparts say this used to be the
Bank’s project but now it’s ours.

'm not yet willing to place bets on
implementation success or failure. I’'m not sure that
the several months of thinking about the Workbook
approach and two five-day workshops are enough to
generate the kind of embodied learning necessary for
effective implementation and sustainability. We will
need to keep at it through implementation.

I'm going to supervise the Basic Health Services
component by repeating the kinds of workshops we
arranged during implementation. The Laotians have
already set up the Health Management Teams at the

provincial and district to oversce and guide
implementation. Supervision missions and expatriate
technical assistance will work closely with these
teams. In this way, I believe the Bank can effectively
participate with the local people in making the
adjustments and changes always necessary during
implementation.

I'm comfortable with the Health Education
component in the sense that those who will have to
implement it have been working on the design for
about two years, including lots of training.

The use of computers made a great difference.
I've always considered computers good for linear-
thinking: spreadsheets, calculating, word processing.
I had previously used "Timeline” management
software to prepare and monitor a project, but it
never dawned on me that a computer could be used
to facilitate collaboration.

By running the choices the workshop participants
made through the Dbase program, officials from
different levels, different areas and different skills
had a new, common language that united them. As
one or another argued for their functional or
geographic area, the effect on the whole could easily
be seen in the "bottom-line” the data base produced.
I must say that this has helped me see more clearly
how we are imprisoned in our sectoral and functional
views of life. And I also see how this gets in the way
of collaborating with each other to serve the poor
people of developing countries.

Willy De Geyndt is the Task Manager.
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MEexico
HYDROELECTRIC PROJECT

Introduction

1 looked over the dark, smoky, adobe hall, and
wondered how I'd gotten into this situation in the first
place. Qur mission was supposed to be completing
the social and environmental appraisal of two large
hydroelectric dams. Instead, we were cringing behind
a large table, watching a raging argument develop
between the company officials and three or four
hundred angry peasants.

This was not the way to begin a participatory
project.

Why Doesn’t Resettlement Work?

Involuntary resettlement in Mexico differs little
from large-scale resettlement elsewhere in the world.
Large institutions, in this case the national power
company (CFE), acquire land through eminent
domain so they can build hydroelectnc dams,
irrigation systems, highways, and so on. But people
are on that land.

Four built-in characteristics of most resettlement
situations make them inherently difficult. Perhaps the
most significant factor is that it is involuntary. People
do not have the option of 7ot relinquishing their land.
At the same time, while all legal systems require
governments to pay compensation for expropriated
property, in practice, most compensation systems are
determined through administrative rather than market
mechanisms. They usually fall short of providing
enough money to replace what’s been lost, and there
are few opportunities to negotiate better rates.
Resettlement situations typically pit large, powerful,
institutions against poor, weak, and often (though not
always) isolated communities. Information, political
and economic resources, and organization are not
equally balanced.

Unlike most other examples described in this
Sourcebook, the affected communities are not central
to the achievement of project objectives. It doesn’t
matter, for example, if local communities are
committed to developing national energy sources or

not. The people who build a hydroelectric dam
normally don’t want their involvement, only their
departure. Managers of irrigation projects, who might
organize the most participatory water user
associations downstream, don't think of the displaced
people as project participants. Construction
companies that must work against tight budgets and
strict deadlines rarely want to take extra time to plan
and consult with people whose major contribution to
a project will be to get out of its way.

Finally, an often underappreciated feature of the
resettlement environment is that the people who will
be displaced are frightened. Most have heard stories
of displacement elsewhere and know that the rosy
visions of new homes and farms often don’t tum out
to be true. For most, losing their land is tantamount
to losing their source of livelihood in an environment
where there are few ways to replace it. For them, a
failed resettlement program isn’t a "lesson learned”
or a lowered rate of return. It’s a leap into poverty.

Because it lies on the extreme margin of the
project landscape, resettlement provides a test case
for development alternatives based on participation.
With such unfavorable preconditions, examples of
successful, participatory resettlement provide a
special kind of evidence for claims about the scope
and potential of participation to improve
development.

Resettlement in Mexico

The Mexico Hydroelectric project was going to be
the first Bank investment project in Mexico’s energy
sector in seventeen years. The country was in dire
need of electricity. Bank involvement was a lnew
opportunity to support long overdue production,
efficiency, and management reforms in the sector.
The project, conceived to be the first of four large
loans that would be made over the next two years,
consisted of the Aguamilpa and Zimapan hydro-
electric dam projects and a variety of policy and
institutional reforms. Hence, it provided an important
opportunity to piggyback social and environmental
reforms onto a major development program.

Page 59



Participation Sourcebook

The resettiement plans developed for the 3,000
people who would be displaced by the Mexico
Hydroelectric Project were neither better nor worse
than the typical resettlement component. At the point
when the Bank became involved, project technical
planning (dams, powerhouses, roads, etc.) had
advanced well beyond the resettlement plans - which
were little more than skeletal copies of a standard
(and unsuccessful) resettlement package that had been
tried elsewhere in the country. They included
unrealistic proposals for long-distance relay irrigation
to sites which subsequent researct showed were
unsuitable for agriculture, or breeding new, dwarf
fruit-tree varicties that could adapt to the harsh
mountain environment where the people were
expected to move. Heavily influenced by the
engineering strengths of CFE, the resettlement plans
showed few signs of having been developed or
modified through discussions with those whese lives
they would profoundly change.

But why should resettlement be treated like this?
Wasn't there a better way? The task manager, project
lawyer, and I thought there was. I’d already worked
on enough operations to know that few technical
agencies have as full a control over resettlement
situations as they think they do. Diversifying skills
and increasing participation are not just
philosophically good principles; they’re necessities.
And Mexico has some of the finest social scientists,
community development experts, and participation
specialists in the developed or developing world.
Though CFE didn’t know it, Mexican social scientists
have generated one of the world’s richest literatures
on resettlement and its solutions. The skills and
knowledge were there; now we, CFE and the Bank,
had to learn how to work with them.

Although the project was already in negotiations,
our team introduced tight conditions to require the
company to develop an organizational structure and
obtain professionals skills that would be conducive to

participatory planning.

The Mexican delegation balked, but the Bank held
firm. Its resolution was helped, I have to admit, by
an equally intractable procurement problem.
Negotiations broke down, and for the next seven
months the project sponsors tried to raise money
privately.

Many things had changed when they returned to
the Bank seven months later, A national election had
triggered a national political crisis, followed by a
nationwide campaign to improve local participation in
development. Our counterparts were now much more
receptive to our ideas about what needed to be done.
Helped by late night beers, we spent long hours in
discussions about a new approach to resettlement --
an approach based on creating an institutional
capacity for consultation and participation.

Developing Capacity —
or Harnessing it

We began by asking three basic questions which
we thought lay at the root of the resettlement
problem. The first was whether the company knew
enough about the people being displaced and their
needs to prepare a good resettlement plan. The
second was whether the company had the skills and
experience to manage a participatory resettlement
program. The third was about what channels were
available for the people being resettled to make sure
that agreements were respected and information
flowed to decision makers when construction
schedules began tightening,

Field level information was strikingly incomplete.
But more importaut than the lack of good planning
information was the conspicuous lack of contact with
the villagers being resettled. The company’s planning
teams had been set up to plan the resettlement
programs and explain them to the villagers. They
weren't equipped to learn from them or to
collaboratively decide how they might want the
resettlement to proceed.

New teams were recruited. This time they came
with very different skills and experiences. Mixed
groups of young professionals, some from university,
others from NGOs, and from social work and a]pplwd
science backgrounds, were sent into the femote
villages with terms of reference that required them to
stay there for three weeks out of every four. The
problem changed from one of getting the staff to
listen to the people, to one of getting them to stop
listening long enough to write something down.

If giving villagers a "voice” proved surprisingly
easy, developing an institutional framework to act on
the information proved surprisingly difficult. Yet
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there would be litde point in having highly
participatory fieldwork if thc information were lost in
some office building. Virtually all of our involvement
in the project was about revising the institutional
design for participation, rather than “doing"
participation ourselves. CFE's organizational shakeup
created a new, high-level Social Development Office
that reported directly to the company management.
Similarly, each project had its own, on-site high level
office that reported to the engincer in charge of
construction.

Why was the company receptive to these changes?
Undoubtedly the size of the Bank loan helped. It was
believed that this would be the first of four projected
500 million dollar lending operations to the Mexican
energy sector in seventeen years. But other factors
were equally important. The new company president
came from a political background and had already
introduced several organizational reforms. Other
changes taking place in the country’s own
development dialogue were leading to more
requirements for environmental and social impact
analysis. Given the virtual nonexistence of such units
within CFE, the plan we’d developed during
negotiations was as good a start as any.

Filling in the organizational boxes with qualified
staff was the next step. In my experience, companies
that are generally well run, such as utilities and
parastatals, can attract and direct good staff once they
understand what is required. After some discussion
over which qualifications were relevant for the new
position, CFE assembled a good group of
experienced planners, economists, and social
scientists to staff the new unit.

Making sure that the company included units with
enough incentives and weight to do resettlement right
was part of the solution to the problem of power
imbalances. However we wanted to make sure that
there were independent sources of information and
appeal as well. Each state government formed a
"Comite de Concertacion” involving different line
agencies and headed by the governor to review and
assist with the reseitlement plans. The National Indian
Institute -- a branch of the Education Ministry --
provided field monitoring. The company also
appointed a senior, independent reseitlement adviser
(an internationally famous Mexican social scientist) to
the comvany president to conduct intermittent field

reviews of the project.
Making the Strategy into a Program

The two projects took very different approaches to
turning the general resettlement strategy into on-the-
ground programs. Most of the people affected by the
Aguamilpa project were Huichol Indians, a group
known for their wonderful artistry and symbolically
rich rituals, but also among the most desperately poor
people in the country. Aguamilpa's first attempt to
organize group meetings and discussions about
resettlement among the Huichol met with near
complete failure. Villagers had no tradition of group
meetings with outsiders; virtually the only such
experience they’'d ever had was when they were
summoned by local governments to learn that their
houses would be sprayed for malaria and yellow
fever.

The project’s independent adviser quickly
recognized that a more culturally appropriate
approach was needed. The company increased the
number of small field teams, and initiated house-to-
house visits to the remote settlements dispersed in the
high Sierra Madre Occidental. Local community
leaders were offering to help. The project gradually
built a series of basic service programs such as
health, cultural recreation, and basic needs that
developed trust before they moved into the
resettlement discussion. After years of top-down
planning, the Huicholes, for the first time, began
contributing their ideas about good locations, proper
housing designs, and where to find the right priests
(mara’kames) for a proper inauguration. The video
we made of the project ends with a small group of
beautifully costumed old men, some cf the Huicholes
most respected mara 'kames, blessing the large dam
and new villages.

Zimapan was a very different kettle of fish. Lying
in Mexico’s central plateau, the communities have
marched across the pages of Mexican history for
hundreds of years. The irrigated orchards that would
soon be flooded, for example, were expropriated
from large haciendas and given by a grateful
government to its revolutionary supporters during
Mexico’s great agrarian reform of the 1930s. For
centuries they’d lived in a hostile symbiosis with the
outside world: they depended on employment in the
large grain haciendas of the rich, yet internally
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they’d had to repress dissension in order to avoid
losing their lands to hungry outsiders. Unlike the
Huichol, they were used to collective action. The
¢gjido assembly hall, where we had first met the
villagers, was the forum for all secular decision-
making,

More recent developments had led to some deep
cracks in the social structure, Seasonal migration to
Mexico City and the United States reduced many
people’s ties to the land. The poor harvests and
shared poverty of former years was giving way to a
new crop of parabolic antennas on adobe huts.
Dissatisfaction with the religious hierarchy had
plowed the way for extensive evangelization by
Protestant missionaries, further dividing the
communities.

The participation strategy there was more
sophisticated than in Aguamilpa becanse the strategy
itself was negotiated locally. Community antagonism
towards the first resettlement proposals had been so
intense that people haa repudiated their official
leaders, who had acceded to the company’s plan, and
formed their own leadership. This evolved into a
"negotiating committee " that developed a protocol for
all resettlement discussions with CFE: full disclosure
of information, joint financial audits, no individual
deal-making, and so on. While the new resettlement
unit was allowed to field social workers, the only
binding arrangements were those signed jointly in the
monthly meetings in the assembly halls. Saul Alinsky
would have been proud.

The Resettlement Summit

The company as well as the villagers liked the
new arrangements. Field tensions quickly diminished.
Particularly in Aguamilpa, the farmers came to trust
the new teams and even started coming to them for
advice. As the new social development staff started to
think about long-term social impacts caused by CFE’s
development program, the company decided to hold
a national resettlement conference to discuss the
approach being developed for Aguamilpa and
Zimapan in light of resettlement elsewhere. The
conference brought together engineers, researchers,
activist groups, and academics.

The morc open, more participatory approach drew
favorable reviews from unexpected quarters. Articles

in national and international newspapers compared
progress in Aguamilpa and Zimapan favorably with
resettlement elsewhere. Visitors from as far away as
the U.S. and South America were also struck by the
high degree of local involvement in the initial
program.

Institutional Resistance

The first sign that implementation would not be all
milk and honey came when a new head of the social
development unit was appointed. Concurrently
serving as political adviser to the company president,
he removed many of the most competent staff. Field
morale plummeted. The company also decided that it
did not like reporting to independent monitors, whose
analyses couldn’t easily be discarded when they
reported bad performance. Antagonisms with
Zimapan villagers flared up again when villagers
were excluded from the company’s replacement land
selection committee. The company, unused to so
much outside scrutiny, was reasserting itself.

Relations with the Bank also became more brittle.
Reports by the independent monitors showed that
several of the agreements reached w.a the
communities (and us) were not being fully
implemented. At times, Bank pressure seemed to be
the only way to induce a response.

Problems with Participation

It wasn’t just the power company’s intransigence
that made for difficulties. Village-level problems also
made the participatory strategy hard to implement.
Two problems stood out. First, despite their small
size, the communities themselves were highly
factionalized. Participation was defined as much by
who didn’t want to work together as by who wanted
to make joint agreements. Second, the communities
were highly stratified. One group of farmers was
desperately dependent on land, particularly bn the
irrigated fruit orchards that would be destroyed by
the reservoir. The second, more diverse group
consisted largely of land-poor or even landless
laborers who had left the communities to work as
braceros in the United States. Although most of these
people had started off poor, many had become
relatively wealthy once they received green cards that
gave them access to regular seasonal employment.
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As long as the issues confronting the communities
were general oncs that applied to everybody,
community leadership could negotiate fair deals on
behalf of everyone. But once the big issues were
resolved, private decal-making and special
arrangements guided by the interests of the rich
became an increasing problem. Poor people were
increasingly excluded from resettlement decision-
making, and over time a new, small elite developed
within the community that jealously guarded its
monopoly of puwer, sometimes through force.

Women’s Voices

Rich and poor weren’t the only fracture lines in
Zimapan. When CFE began its first community
consultations, many of the participants were women,
because their husbands were off in the United States
or other parts of Mexico for the agricultural harvest.
Initially too shy to speak up in public meetings, they
became more assertive over time. Even some of the
resettlement demands changed. Once the women had
a chance to say what they wanted, negotiations had to
include not just requests for land, but also some
credit to open sewing shops or a small bakery.

This didn't last long, however. As the
consultations began to produce tangible actions, the
attended meetings, and women were increasingly
scarce in the monthly meetings. The social workers,
who were mostly young women, continued to visit
their homes and transmit their requests for schooling,
health, and other services that rarely occurred to the
men who now dominated the meetings. Women never
again had the same voice in the big negotiations with
CFE.

So What Happened?

I left the project about two years after the first
villages were moved to make way for the coffer
dams, though I've tried to maintain some contact with
the Bank staff and consultants who have taken over.

Aguamilpa supervision reports that resettlement is
working well, a particularly encouraging outcome
because the Huicholes were especially vulnerable to
the debilitating effects of mishandled resettlement.
During my last mission there, not only had all of the
resettled families remained in their new sites, but
relatives had started to move into the area.

|I
|

Resettlement in Zimapan’s main villages got off to
a bad start when people from the largest town
discovered that one of the ranches bought by the
project’s land selection team lacked the promised
irrigation water. Furthermore, as the villagers studied
their new, irrigated, highly capitalized ranches on
which they'd formerly been low-paid workers, they
realized that they didn't have the skills or experience
to run them. Coming at the same time as Mexico's
dissolution of common property efido, the villagers
opted to sell the replacement farms negotiated with
the company rather than move there, despite their
original agreements. It seemed less risky to combine
rainfed farming with seasonal emigration back in
their home villages. In other villages, where the
approach evolved to the point where farmers could
select their own land, it appears that resettlement
went smoothly.

Compensation payments provided another flash
point. Initial under-assessments by the company were
suddenly matched by an equally absurd over-
assessment by the community’s negotiating
commiftee. Company threats were matched by
community visits to legislators and on-site work
stoppages. For the first time, compensation rates
were renegotiated and assessments raised to reflect
the real costs of replacing them.

Dollars and Sense

There is no easy way to measure accurately the
costs of our more participatory approach to
resettlement. On the Bank’s side, the costs consisted
of little more than taking me along on regular
missions. Our role wasn’t to do the participation,
only to help the company form and implement a more
participatory program. Incremental costs for the
Bank, therefore, came to about twelve weeks of staff
time over the two years that I was with the project.

The cost issue is less clear when it comes to the
borrower. The two projects have been the most
expensive resettlement operations they've ever
financed, costing at least double the most expensive
previous program. There’s no question that the higher
resettlement costs are due to greater participation;
negotiation forced compensation rates up considerably
— at least to market rates and probably somewhat
beyond them. The company also had to form social
and environmental impact units at a time when the
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Bank was otherwisc recommending substantial staff
slimming.

Project costs must be weighed against the benefits
gained from the new approach. Aguamilpa and
Zimapan are among the few large dams ever
completed on time in Mexico. While not every delay
in the other projects can be attributed to fractious
resettlement, a lot can be. In roughly the same time
period as Aguamilpa and Zimapan were being built,
two other large dams -- not financed by the Bank -
were cancelled entirely because of resettlement
protests that blossomed into armed confrontations and
marches into Mexico City. Because of the enormous
costs of dam construction -- nearly a billion dollars
for the two projects - each year’s delay in project
commissioning would have implied foregone benefits
that exceeded the total cost of our entire participatory
resettlement package by orders of magnitude.

I think that the program’s social benefits exceeded
the economic savings. The project's "participatory
stance” led to happier people, not just among the
resettlers but among the technmical staff as well.
During supervision we repeatedly met field engineers
and supervisors who commented how relieved they
were to be working on a project where they didn’t
feel surrounded by hostile, bitter people.

Finally, 1 think that the nation as a whole
benefited. There isn’t any real way to capture the true
costs of using state power to force resettlement, but
they're high. Resettlement colonies in other projects
we visited were often squalid places, mired in
poverty and unhappiness. The children of Aguamilpa
and Zimapan are already back in newly built schools,
on their way to becoming the country’s next
generation of engineers, economists, and perhaps
even anthropologists.

On Reflection

This is not a case where hindsight produces a
much clearer vision of what could have been done
differently. Certainly it would have been better to
begin the more participatory approach earlier instead
of having to rebuild from a fragile and already
confrontational base. Yet many of the project’s
problems were not really related to planning.

My experiences in Aguamilpa and Zimapan taught
me a lot about participation and development. More
than ever before, I'm convinced that people make the
projects. Yet good people trapped in powerless
positions can achieve little. Resettlement in
Aguamilpa and Zimapan worked because the power
company hired good people and gave them a mandate
and sufficient resources to do what they already knew
how to do. Once the ficld teams were in place, many
of the ideas they came up with were much different
from what I would have suggested, but usually they
wcre better.

Resettlement also worked because community
consultation and dissemination of information was so
much better than in any previous resettlement
program. People may not always have agreed with
what happened, but they were rarely surprised by it.
Furthermore, because there was so much more
openness about what was supposed to happen, NGOs
and other state and national agencies were able to
pressure Mexico’s civil institutions. Peasant
resistance comrnittees visiting state capitals may have
been troublesome to project managers, but they
returned resettlement to the national political system,
where it belongs.

Not all the lessons are positive ones. Pressed by
time and swept up in the enthusiasm and camaraderie
of a new idea, we didn’t operate with a clear
understanding of the limits of our participatory
approach, nor with an objective assessment of our
role in making it happen. Field visits by Bank staff
led to local beliefs that the Bank was on “their side”.
Such sentiments led to strong resentments in
government agencies, and raised legitimate questions
about the Bank’s proper 1ole.

How ir -~ortant to the overall outcome was, in
fact, the Bank’s work in introducing a more
participatory approach to the project? It’s difficult to
step back enough to provide a fully objective
evaluation, but I think there were a limited number of
critical interventions made by the Bank that paved the
way for new ideas. I think that the Bank’s big
comparative advantage comes from its focus on
policies and institutions, not in "doing" participation
per se. We helped create the enabling environment
that provided incentives and opportunities for CFE
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staff to work with the communities, insisted that the
company assign qualified staff, and introduced
cleaner lines for decisionmaking. We played almost
no role in developing the specific participatory
methodologies and activities.

That said, there's no question that the Bank’s
signals were heard throughout the power company.
Details of the long discussion of resettlement at the
Eank's Board were known by every engineer we met.
As the project advanced, the Bank’s Mexico
Department director and the energy division chief
gave the project a big boost by visiting the
communities and meeting spontaneously with some
very surprised resettlers. These visits were as
important for the impression they made on CFE
management as for any facts they found in the field.
Perhaps most important of all was that the task
manager made a strong point of visiting the field sites
on virtually every supervision mission, no matter how
brief it was. Knowing that the Bank would come led
to flurries of activity before and after our missions,
during which some of the annoying problems that had
been lingering on through bureaucratic inertia were
magically solved on the spot.

The other big mistake we and CFE made in the
project was in not thinking carefully enough about the
implications of community stratification. Particularly
in Zimapan, most of our assumptions about
communities’ abilities to make satisfactory collective
choices turned out to be wrong. "Letting them
decide” often turned into a way for unequal village
social systems to become even more unequal.

Could we or CFE have done much more about it
than we did? I'm not sure. In their few, short years
of life, development projects cannot undo social
systems that have developed over centuries, and this
applies as much to the big bureaucracies we work
with as it does to the small communities affected by
projects such as this one. I'm not convinced that we
have the analytical and operational tools we need to
deal with the local level problems of conflict and
inequality that we face once we get through the
higher level problems.

Several years after I left the project, I asked my
counterparts in the different agencies what they
thought we’d done well and where they felt we made
big mistakes. Somewhat to my chagrin, nobody

singled out the Bank’s use of a field anthropologist
with years of experience working in central Mexico
as being especially important. Instead, they focused
on the Bank's "weight", the fact that such clear
signals about participation came down to their own
management, More than anything else, they said, the
consistency of our overall message opened up a space
for them to try new ideas, often despite strong
internal opposition to changing the status quo. One
senior engineer, who strongly supported the changes,
told me that he believed that the Bank has a lot more
power to introduce changes than the Bank thinks it
does, and a lot less than the government thinks it
does. The question was whether the Bank had a clear
cnough strategy and the resolve to make institutions
like his more open to a participatory approach.

They also liked some of our technical exchanges.
Early into the project, I helped organize a visit to the
Hopi-Navaho relocation program in the United States
so our Mexican team could see how developed
countries also mess up resettlement. They used that
trip well, commenting self-consciously about the
difference between the different levels of community
participation in the program and adapting that
program’s creative approach to participatory
monitoring of housing construction. We also mailed
down a huge amount of literature on participation and
resettlement that was copied and circulated.

What they liked least was the Bank’s lack of self-
awareness during field visits. They thought we were
fair game for everybody who wanted to manipulate
the missions — from project heads who warned staff
not to relay bad news, to wily farmers who saw a
chance to get a new round of concessions. Some of
the more thoughtful people noted that because of the
project’s size, CFE, and by extension the Bank,
transformed and often, in effect, replaced traditional
conduits and mechanisms for local decisionmaking.
Neither the Bank nor the company, they said, had
ever understood the ramifications of these changes on
a regional environment. These are good points that I
return to often.

Finally, I have to say that introducing a
participatory approach was not all fun and games.
Old ways fight back. We had our share of good
times, and many of my counterparts who developed
the project remain not only close friends but also
people who have gone on to reform projects
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elsewhere in Mexico. Still, it would be naive in the
extreme to claim that all it took was a launch
workshop and participatory training to get the new
approach adopted. "Buy-in" and "ownership" are part
of the story, but so are Bank pressure and willingness
to stand firm on agreements.

Scott Guggenhelm was one of the social scientists
working on this project.
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MoRrocco
WOMEN IN DEVELOPMENT SECTOR STRATEGY

Introduction

"Why not ask the women themselves?" This was
the question that kept running through my mind as I
sat around the table one afternoon with members of
my division. We had been called together to discuss
an Issues Paper which had been prepared as a
forerunner to the Morocco Women In Development
(WID) sector study. Here we were, sitting in
Washington, talking about all the different things that
could be done to help the women of Morocco, yet no
one thought to ask the women what they wanted. So
when it came my turn to comment, I expressed this
thought. My Division Chief immediately endorsed it.
Both he and our Director were very receptive to the
idea of a bottom-up approach. Shortly after our
discussion, I was asked to manage the Morocco WID
Sector Study.

Starting in a "Cold Climate"

Since participatory sector studies were not
customary in Morocco, 1 realized we would have to
start by bringing together key Moroccan stakeholders
from government, academia and the NGO community
to share their experiences in working with women,
and get their ideas on how we should proceed with
the study. In order to do this, we organized a one-day
workshop in July 1993 in Rabat. This event marked
the beginning of the preparation process for the
study. It was also the start of a long and involved
effort to build consensus for participation at all levels
in the country, and within the Bank.

Now you have to understand that we were starting
all this in a very "cold climate”. The government
finds the question of women’s economic
independence to be controversial, and up until this
point had been reluctant to even discuss it with the
Bank. Direct participation of the local population in
development strategies is alsc a sensitive issue. As a
result of these factors, getting the Ministries to attend
a workshop on women’s development turned out to
be much more complicated than first envisioned.

Identifying Stakeholders

The first step was figuring out whom to invite,
We knew we wanted to involve all those working
with or interested in the affairs of women. In terms
of government stakeholders, we invited all relevant
Ministries, which numbered nine in total. We also
had local consultants compile lists of all NGOs and
academic institutions which were doing work in this
area. By the end of this process, we had identified all
potentially interested parties -- or so we thought.

Our government counterpart for the study was the
Ministry of Agriculture. However, due to the nature
of the topic, we were faced with a prevailing
reluctance on the part of the other ministries to
participate in such an event. Nevertheless, I persisted
in organizing this meeting because I believed that
without a consensus at the ministry level, we would
never achieve the support and legitimacy needed to
move the process forward. I soon realized that I
would have to change tactics in order to bring the
different ministries to the table. So, instead of billing
this as a high profile workshop, I decided to present
it in a much less threatening way, as a "joint
discussion” with those involved in women’s activities.
I visited each ministry personally and asked them to
attend an informal gathering to discuss the issues. On
the day of the workshop over 60 people attended
when we had anticipated only 22. Not only was every
ministry we visited represented, but participants from
women’s NGOs and other groups we hadn’t known
existed heard about the meeting and turned up. I think
these were a combination of people who were
genuinely interested and those who were just curious
to see what the Bank was doing.

The First Workshop

The objectives of this first workshop were to
determine priority areas for the sector study and
discuss a participatory approach that would enable us
to identify women's perceptions of their own
development. I should mention that this was the very
first time that government officials and NGOs had sat
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down together at the same table to discuss women's
issues. I think the neutral banner of the World Bank
helped in facilitating dialogue between the two sides,
Through the course of the afternoon, I could see that
people were gradually shedding much of their initial
skepticism, and were beginning to think more along
the lines of cooperation towards a common goal.

By the end of the workshop, the group had
endorsed the usc of a participatory approach. In
terms of priorities, different views emerged during
the debate. These views were integrated with those of
Bank consultants who were preparing the background
document based on a review of existing literature.
Out of this emerged four principal areas of
concentration in order of importance: (i) literacy &
education; (ii) labor-saving technologies; (iii)
maternity health & preventive health care; and (iv)
access to credit.

This list represented OUR collective view of
THEIR priorities. Now the big question was: would
women come up with the same priorities? And if
not, whose view counts? Additionally, how would we
reconcile these differences in views not only between
US and THEM, but also between various parts of the
country, as it was also quite possible that views
would differ between regions.

Choosing a Technique

When I returned to Washington, 1 was cautiously
happy about the peneral consensus on using a
participatory approach for the strategy development.
The next step was choosing the right technique. I
believed that local women are probably the best
experts around when it comes to knowing what they
need, and what they are {or are not) willing to do to
bring about the desired changes in their communities.
I knew I needed an approach that would not only
allow us to talk with women about what was
important to them, but go beyond this to actively
involve them in the policy formulation process. This
was my shopping list, but I didn’t know where to
look.

I mentioned this to a Bank colleague one
afternoon over a cup of tea. He suggested that 1
consider using Participatory Rural Appraisal (PRA)
methodologies. This was completely new to me, but
I decided to look into it. The first thing I did was call

Robert Chambers at IDS in Sussex. After an
encouraging conversation, he graciously sent me all
sorts of materials on PRA. I immersed myself in it.
I was drawn by the seeming dynamism of the process
and the way it allowed people to modify their views
as their contexts and priorities changed. This seemed
well suited for our purposes, but I still had many
questions. What was the applicability of PRA to the
final product? How could we correlate qualitative
responses with "scientific” data? Is it worth the extra
time, money and effort? Will the Moroccans want it?
Where will the money come from? Could this be
done on a large scale? While I still remained a bit
skeptical, this seemed worth a try — particularly after
a comparison with other approaches. A few weeks
later I hired two PRA experts and took them with me
to Morocco for the second workshop.

The Second Stakeholder Workshop

We held the second workshop in November 1993
with approximately the same set of stakeholders. This
time around, the purpose was to discuss the specifics
of undertaking participatory field work and the
possibility of using PRA. One of the PRA consultants
introduced the participants to the basic principles of
PRA and explained how it could be used to contribute
to the study. There was a great deal of debate
following her presentation. They were many
questions about how the regions would be selected for
the PRA and who was going to conduct it. There was
also a prevailing concern that the results would be
qualitative and not "scientific”. How wouid this type
of information be incorporated into the rest of the
study?

The consultants and 1 did our best in responding
to the questions and concerns. During this discussion,
we made a point not to try to influence the
participants in any one direction. I certainly didn’t
have all the answers as this was new to me as well.
I simply presented the pros and cons of using the
methodology, and why I thought it made sense within
the context of Morocco. Then I asked them what they
thought.

As I look back, I see that detachment is a very
important principle when presenting options,
particularly on the part of the Bank. The Moroccans
are particularly sensitive about having anything be
*assumed” or forced upon them. So I made it clear
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that they could take it or lcave it -- the choice was
theirs. This approach put the Moroccans immediately
at ease. It let them know that they were in control
and that nothing would happen without their
approval. This rcally set the "learning” mood. From
this point on we were flooded with questions and
ideas. Everyone was interested and eager to know
more. We received many suggestions reparding
regional site sclections for the PRA.

A New Dilemma

The main outcome of the one-day workshop was
a general consensus on giving PRA a try. However,
there was a very strong view across the board --
coming from government ministries in particular --
that Moroccans should be the ones to carry out the
PRA, not foreign consultants. First, it was felt that
talking to local people is a senmsitive matter and
should be done by Moroccans. Second, it was an
issue of capacity building within the country. This
left me in a difficult position. I knew that there
weren’t many PRA experts worldwide, let alone
within Morocco. How was I going to find twenty or
s0 Moroccans experienced in this area?

In the end, there was really only one option. We
would have to train local people to do this. As you
probably know, training programs — let alone PRAs
— are not commonly a part of Bank-financed ESW
exercises. As such, this issue was debated quite
vigorously at the Department and Regional level at
the Bank. My managers were not as concerned about
the methodology per se, but were more concerned
about the cost effectiveness of incorporating local
level participation in a sector study. I would have to
do some convincing in order to get the funds to do
this work.

Presenting the Pros and Cons

At a seminar on gender hosted by the Regional
Vice-President (RVP), I was given the opportunity to
talk about the sector study. At this time, ] mentioned
the problems of finding funds for participatory work.
I ran through the benefits versus the costs of using a
participatory approach which, in my view, were the
following: (i) it would lead to a greater dialogue
between government and non-government institutions
(something which was currently lacking in the
country); (ii) it would lead to greater ownership of

the stratcgy by Moroccans at every level; (iii) it
would contribute towards the empowerment of people
in rural and poor urban communities by giving them
an opportunity to assess their own needs and propose
solutions; and (iv) it would likely lead to better
implementation and sustainability of follow-on
projects.

Then of course, there were the coms: (i)
participation may be time and resource intensive; (ii)
it raises expectations among local populations which
may not be fulfilled if projects are not forthcoming;
(iii) itis organizationally and logistically troublesome,
and (iv) because methodologies used are not
"scientific”, the legitimacy of the results may be
questioned by various experts. Fortunately, the
conclusion drawn from all this was that the benefits
of participation were likely to exceed its costs in
terms of extra time and resources required. The RVP
special gender fund provided the critical funding we
needed to move ahead.

Testing our Hypothesis

In February of 1994, we decided to run a pilot
PRA session. I had heard that GTZ was running a
program in the Zagora area and had established a
relationship with the local population there. I
contacted the head the program and he offered his
staff to carry out the pilot. We hired a PRA
consultant from Singapore and she joined two local
women from GTZ and one from the local university
in carrying out the 4-day exercise in the rural village
of Tinfu. In this way, we were able to "piggyback"”
on the work of GTZ. All this, however, was done in
conjunction with the Ministry of Agriculture, our
counterpart for the study. From the pilot we learned
that men’s and women’s views are different. Whereas
men wanted to build bridges and roads, women’s top
priorities were clinics, ambulances, electricity,
running water, and collective ovens. This showed us
that women's time horizons are very short and that
their greatest concerns lie in meeting their immediate
needs and removing the burdens of their daily
drudgery. And while rural women valued girls’
education, they viewed it as a longer term need,
achievable only after their most pressing basic needs
had been met. This was a significant finding given
that WE -- i.e. government, NGOs, academics, Bank
experts -- as well as quantitative studies, had all
identified education as the first priority above all else.
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These results confirmed my belief that we were
moving in the right direction and that we would learn
a great deal by conducting PRA on a wider scale.
However, the central problem of how we would
integrate this information with the formal quantitative
sector analysis remained to be seen.

Doubts Start Creeping In

Task Managers who have supported participatory
processes will tell you that it’s very hard to do when
you are only in the country for a few weeks at a
time. 1 quickly found out that these type of
undertakings are dynamic and require continuous
interaction with the different stakeholders.
Participatory ESW is a completely new concept in
Morocco, particularly when it attempts to bring local
stakeholders into the policy dialogue. And with
anything new, there are bound to be a lot of
questions. So when new personnel in certain
Ministries began to ask questions -- and I was not
there to answer them — they started making
assumptions. Unknown to me or my Bank colleagues,
these misunderstandings and lack of in-country
presence would lead to difficuities down the road.

General Orientation Workshop

Meanwhile, I was back in Washington busily
preparing for the two PRA training workshops. The
first was a three-day general orientation workshop
held for government staff, NGOs, academics and a
few members of the bilateral donor community. Its
theme was "Using Participatory Methods.” We
intentionally held it in the South of Morocco away
from Rabat, in a town called Ouarzazate, so that
fewer people would attend. The interest was so great,
however, that despite the inconvenience of travel and
expense -- which had to be borne by the participants
-- over 100 people showed up. Sixty participants
were from government (it is interesting to note that
this was a significant increase from the 10 who had
attended the first workshop and 20 who had attended
the second).

The workshop began with an overview of the
Government of Morocco’s Strategy for Integrating
Women in Development and the role of the Economic
and Sector study. This was followed by a
presentation on the importance of participatory
methods in the preparation of the sector study and the

strengths and weaknesses of PRA versus conventional
survey research methods. Next came the fun part -
the interactive and practical exercises.

Guess Who Knows?

Much of PRA training is based on the concept of
"embodied learning” through social interactions,
game-playing, group dynamics, etc. We wanted to
get people to shed their preconceptions and start
thinking in new ways about whose knowledge counts.
To set the right mood, we began with a warm-up
exercise that 1 have since nmamed "Guess who
knows?"

With the exception of two people, the group was
asked to gather in a circle and join hands. They were
instructed not to let go or change the positions of
their grip during the exercise. Next the facilitator
asked them to entangle themselves any which way.
They found this to be quite a lot of fun, and came up
with all sorts of contortions! The two outsiders were
then asked to help untangle the mess. They were not
allowed to touch — only give instructions as to who
should do what. We started timing the process: six
minutes to sort out the confusion.

Next, the group was asked to repeat the exercise
and entangle themselves once again. This time it was
the facilitator’s turn to give instruction, but she
simply said to them, "Untangle yourselves!” Again
we timed it. "Just over 10 seconds!” the facilitator
announced. "What do you think of this?" The group
was surprised and excited. They broke up into small
groups to discuss. One conclusion was that "local
people know better how to get out of their own
because they live in it." Another conclusion was that
it took more time for outsiders to sort things out,
despite their good intentions. Others, however,
questioned whether this really represents what occurs
in reality. This led the group to question "what is our
role as outsiders?”

The facilitators initiated a discussion around the
role played by external experts in the development
process. Through discussion, participants concluded
that they have another, more effective role to play as
“catalysts” or “facilitators" as opposed to leaders of
the development process. The exercise helped them
to understand that when people are given the
opportunity and encouragement to help themselves,
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they learn how to do it in the process. By the end of
the session, there was general consensus that
behavioral change on our part was imperative in
assessing the question of "whose view counts?”.

The remainder of the seminar consisted of many
such activities which the participants enjoyed and
ranked highly during the evaluation as preferable to
the lecture format. The participants felt that learning
about PRA by doing some of the actual group
exercises such as mapping, ranking and drawing
matrices helped them better appreciate the value of
participatory methods, I am certain that these
interactions contributed toward a level of
understanding and commitment on the part of the
participants that no amount of lectures or book
reading could have achieved. It was no wonder that
what followed was a flood of interest in the upcoming
intensive PRA training workshop.

A Flood of Interest

It was an embarrassment of riches. Everyone
wanted to attend and we only had spots for 20-30
people. 1 was amazed that so many would go
voluntarily into a village setting and endure such
rough conditions. This was a bare bones village with
no electricity or running water. We had asked each
ministry to restrict their nominations to two people
and each NGO to one person. Even then we ended up
with 34 (33 women and one man) and a long waiting
list. There were many people who came up to me
persorally that afternoon and expressed their
disappointment in not being chosen for the training.
None of us could have predicted such a level of
demand for training in participatory techniques. In
providing this training, the Bank is helping to build
capacity within the country to undertake participatory
work.

Training in 2 Village Setting

For the 10-day intensive PRA training we wanted
the participants to live in a rural setting. We decided
to hold the training in Sidi-Filah, a village two hours
east of Quarzazate which was accessible only by dirt
road. All the participants, trainers, and Bank staffers
(a total of some 50 people) were to stay with village
families. The reason being that we wanted to see if
trainees could endure such living conditions for

|
|

extended periods of time. We felt it would also give
them an opportunity to test some of the methods they
were learning. It was agreed that at the end of the ten
days, twenty people would be selected to go out and
do the field PRA,

Preparations for the training were going
smoothly, but on the other side -- the bureaucratic
side - we were experiencing lots of problems. We
discovered that going into the field and talking to
local people required a "visa" from the government.
It took yet another round of personal phone calls and
letters to get most ministries to agree. However, the
Ministry of Economic Affairs and Statistics -- the key
ministry when it came to fieldwork and research --
did not respond. We were not sure until the last
minute, whether the field mission would go through.

A Sudden Breakdown

When I armrived in Ouarzazate for the training
mission, I was informed that a new person had just
taken over as Bank Liaison with the Government.
Apparently, he was under the impression that the
Bank was trying to circumvent the government and
go directly to the people. These misunderstandings
had in turn been passed on to the Director of
Statistics -- the man in charge of granting our
clearance. He was very angry and wary of our
motives. He felt that we were trying to carry out the
field work without his knowledge. This was in spite
of the fact that a representative from the Department
of Statistics had agreed to the PRA at the November
workshop. I decided to fly to Rabat to request
permission to proceed.

In the meantime, the Governor of Ouarzazate,
who had attended the opening of the training
workshop, had become very interested in the
program. His presence at the opening session had
given our project national television and media
coverage. lronically, all this attention served only to
fuel the suspicion of central authorities and made
things worse for us back in Rabat. To add to the
difficulty of my situation, the Governor himself asked
me to proceed with the PRA activities in Ouarzazate
regardless of whether or not we received permission
to do so from the central government. I thanked him
for his support, but knew, instinctively, that I was
better off not making any promises. We had been
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working in an environment of uncertainty from the
beginning. There was no telling what would happen
next.

Back to Square One

"Final clearance has been denied.” This was the
message I received upon arrival in Rabat. I was in
disbelief as the ncw Bank Liaison and Director of
Statistics started raising the same old issues and
questions that we had been answering for the past
year. It was as if | was starting from the very
beginning. What were we doing in Ouarzazate? And
what was the Bank doing siding with regional
governments? Furthermore, the Director didn't
understand our methodology and was not in
agreement with some of the selection criteria and the
regions we had chosen for the study. He was angry
because he perceived us as flouting the authority of
the central government. Again, I did not try to debate
him on the issues or defend my position. I simply
presented him with the pros and cons of the PRA
methodology and the rationale for wanting to involve
local women in formulation of the sector strategy.
After this I said, "If you don’t think we should
proceed with this, I don’t either. This entire effort
has been based on consensus. Your support of this is
very important. We will do what we can to convince
you, but if you do not agree, we are willing to
withdraw the team.”

With that, the attitude of the Director changed
dramatically. He had been afraid that the Bank was
trying to run the show and was visibly relieved to
realize that the Moroccans were in the driver’s seat,
From this point on, he was much more receptive to
everything I said. At first he asked us to hold off
while the government undertook their national census.
This would mean a delay of over four months and
possibly much longer. I decided to present him with
the risks of delaying versus the benefits of doing.
First of all, I explained, the newly-trained Moroccans
might forget what they had learned if the PRA was
postponed; secondly, the outside trainers were
already in the country and I was not sure they would
be available if we did this later; thirdly, if there was
too much delay the Bank might decide to withdraw its
support for the study due to a perceived lack of
Government interest; and finally, there were several
critical projects coming down the pipeline that would
need a strategy for integrating women.

Little by little 1 could sense his reluctance
dissipating. The last obstacle to overcome was the
sclection of regions. At this point I realized how
worthwhile it had been to spend the extra time and
encrgy developing the eclaborate (thirty-point)
selection criteria and site designation through a
process of consensus, The broad-based support we
had garnered by involving the various ministries from
the start gave legitimacy to the site selection process.
In the end, the Director made only one change to our
regional lists. We received our visa for PRA the
following day.

Carrying Out Participatory Rural
Appraisal

Now that the Director of Statistics had given his
final approval, we were ready to begin. The PRA
was conducted over a four month period and covered
five rural and two urban regions. The trainees were
divided into teams of three. We sent five teams to
rural areas and the remaining five people went to
urban areas. Within each region, the teams covered
four or five douars, or villages, often located in
isolated regions and desert communities. The first
step was to meet with the local authorities and bring
them on board. We explained what we had come to
do and asked for their assistance in selecting which
villages within their region would be most suitable
for the PRA. We found that gaining their support
from the beginning ultimately ensured that our work
in the douars progressed smoothly.

Most douars contained anywhere from fifty to
one hundred families. In doing the PRA, our
objective was to bring together members of the
communi'y -- both men and women -- in an open
dialogue in order to generate learning and spark
innovative thinking on a wide variety of issues. The
team used a number of techniques including open-
ended interviewing, focus group discussions, matrix
ranking, mapping and seasonal and historical
diagramming to bring out the rich experiences and
local knowledge of the villagers.

This was a highly interactive process in which the
participants were able to modify their views as the
PRA went along — adding to their previous models or
maps, shifting priorities, rethinking their strategies
and inventing new options — as they bepan to view
and discuss their problems, constraints and
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opportunities in new ways. The process was iterative
and continuous. Each exercise built upon the
information and ideas generated within the previous
one. For example, during a focus group discussion
women identified certain top priorities, but were
undecided as to which of these was most important.
The matrix ranking exercise helped them clarify their
priorities and think through the choices they were
making by giving each a fixed number of points
(representing money) and asking them to allocate
these among a list of needs which they had identified
earlier. When asked to look at the same issue in a
different way, some women found that they valued
one item more than another and as a group began to
articulate and understand the reasons why. It was a
learning experience for the team as well as the
participants to see how their responses changed and
evolved during the course of the PRA.

Empowering Women

In our efforts to discuss problems and find
solutions to the constraints facing local women, we
were always careful to include the men and work
with them as well. We realized the importance of
their participation in this effort and the need to
sensitize them to the hardships women face. These
group interactions helped them to understand how
constraints on women impact upon the family and the
village as a whole. In this way, they became part of
any collective solutions. So while women remained
the focus of our study, we knew it was essential that
those who held the power — the village men -- were
involved in the process. It was clear that without their
support, change would be impossible.

Having said this, we noted that the organizing of
women into focus groups for discussion and decision-
making had empowering effects on them and, in at
least one instance, gave them the confidence to take
the initiative in improving their circumstances.
Shortly after the PRA was completed in one village,
local authorities visited the ccmmunity. As was
customary at such meetings, the men were seated at
the front of the room and the women gathered at tk=
rear. On this occasion the representative of the local
people was quite vocal in expressing the community’s
desire for the installation of tube wells (in locations
situated conveniently near his own home).

Suddenly, a woman at the rear stood up and
voiced her objection to this request. As a result of the
information generated during the PRA, she was much
more aware of what was good for the village as a
whole. Along with other women, she had worked
through a cost/benefit analysis type of exercise which
showed that a tube well would only benefit a few.
She then put forth her own suggestion for a collective
oven which she argued would benefit many more of
the families in the village. She received support in
this from many of the other village women, who then
also felt encouraged to speak. These women had
gained strength from having done their own analysis
and examining the pros and cons of various options.
The consensus they had built around these priorities
during group discussions and focus groups gave them
the power to speak and the knowledge to defend their
choices. We heard many similar stories from team
members returning from their different regions
following the completion of the PRA.

Next Steps

The next step will be to bring representatives of
the women who participated in the PRA together with
senior ministry officials to present the priorities and
strategies for their own betterment which they
themselves have devised. While we have taken our
PRA results and synthesized them, we will be
presenting the information in a language and format
that has been filtered and formalized through our
lens. But I believe it’s equally important (and more
powerful) for local women to make a presentation of
their own findings using their own locally constructed
floor diagrams and models. I think there are lots of
people who assume that local people can’t solve their
own problems. My guess is that it will be quite a
revelation for many to see that village women not
only have the capacity to identify constraints and
invent solutions, but that they can be quite good at
quantitative analysis as well.

The locally-derived strategies which will be
presented to Moroccan policymakers will constitute a
fresh source of information. In terms of the sector
study, we will use these findings to enrich the
strategy document and refine some of our
assumptions. Not only will this input influence sector
recommendations, but it will be available to help
guide the future work of the participating ministries.
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On Reflection

We are not at the finish line yet -- and the months
ahead may still bring further uncertainties -- but I can
say that introducing participatory ESW in Morocco
has not been easy. We have made many mistakes
along the way, but I know that’s part of the learning
process. Hopefully, by the end, we will have insights
to share with those who are interested in undertaking
similar participatory sector studies.

Already I can sec the impact that this consensus-
building process has had on everyone involved:
government ministries, who only last year showed
marginal interest in this initiative, are now eager to
be the main conductors and sponsors of this study;
a broad range of government officials and NGO
personnel have been exposed to a variety of
participatory methods and techniques; a smaller group

of their representatives have received PRA training
and field experience which they will be able to pass
on to others in the country; and the Director of
Statistics is now in favor of utilizing PRA on a larger
scale in Morocco -- perhaps within the context of the
nationwide census.

All of these things lead me to believe that what
has started here is an irreversible process.
Participation in the context of ESW has not only
generated interest, ownership and collaboration
among different government agencies, NGOs, and
research institutions, but more importantly it has
opened up a realm of possibilities for involving local
people in their own development.

Sunita Gandhi is the Task Manager.
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COUNTRY IMPLEMENTATION REVIEW

Introduction

Mozambiquc has been at war since 1964, first to
gain independence from Portugal in 1974, but then
again for some 15 years, in a civil war. This means
that anyone under the age of 20 -- about half the
population -- does not know what it means to live in
peacc. My first exposure to this country at war was
in December 1988 while on a Bank Mission to
Maputo. Maputo was then a desolate city. Shops and
houses had been boarded up and abandoned by their
owners. Few cars were in sight. People got around
on foot. Telephone service was erratic and electricity
and water, sometime things. Food and other
amenities were very scarce.

Taking Up Residence in Maputo

Two years later, I was assigned to the Bank’s
new Resident Mission in Maputo. By then, things had
improved somewhat. But it was still a difficult place
to live. But more than anything else, the difficulties
and frustrations revolved around getting things done
at work. I did not realize just how difficult it was in
Mozambique until I lived there. Previously I came as
a member of a Bank Mission. The Mozambique
officials looked after Bank missions well. I now know
that the attention we received was at a great sacrifice
to an official’'s governmental and personal
responsibilities that had to be set aside when Bank
(and other donor) Missions were around.

Extraordinary Efforts Required

But we in the Resident Mission had to work with
the government day-by-day. Without extraordinary
efforts, even simple things could not get done.
Picking up the telephone seldom resulted in reaching
the right person, or even any person. If [ wanted to
get something to someone, I had it semt by
messenger. And if I wanted to see someone, sefting
up the meeting could take a lot of time. Living and
working in Maputo allowed me to understand, in a
different way. why the Mozambique portfolio had so
many implementation problems. A generation of war
simply does not produce the kind of policy and

administrative environment needed to implement,
much less sustain, good development projects.

While the war was a handy scapegoat on which to
blame problems, I also realized it was more than just
the war that was causing the problems. Clearly, there
is too little communication among the vaiious parts of
the government, and that was not really a
consequence cf the war.

Recognizing the Problem

Donor-financed projects almost always have
project implementation or coordination units staffed
with well paid, competent people. The fact that these
people often come from the government service
weakens the service and demotivates those left
behind. No two donors follow the same procedutes,
thereby immensely complicating administrative
actions in government. No wonder there are
implementation problems. Maybe we are part of the
problem also, and maybe we can do something about
it.

In addition, the administrative system was very
hierarchical, operating on archaic rules and
regulations often based on old Portuguese codes.
Virtually all the decisions were made at the very top.

Then, in January 1991, I returned to Washington
to attend the Mozambique Country Team (MCT)
retreat. The retreat’s purpose was team-building. We
chose to "build" our team by working on a real piece
of work: designing the format for the next
Mozambique Country Implementation Review (CIR),
scheduled for February 1991 in Maputo. We also
sought to clarify the roles, functions, and decision-
making powers of the country team versus the
divisional team. The seminar was facilitated in a way
that had some MCT members playing the roles of
various government officials while others played
normal Bank roles.

Insights and Possibilities Emerge

Something important happened at this unusual
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retreat. By identifying and playing the roles of the
various stakeholders in government, the entire
country team together realized the lack of unity in the
government of Mozambique. We began to see that we
might be able to use the upcoming CIR to bring
together the various parts of government. We hoped
to get the corc ministrics, line ministries and the
PIUs of Bank-financed projects talking to each other
about the real implementation problems being faced.
In doing so, we thought, it might be possible to
develop a network of support for implementing Bank-
financed projects.

Having been put in the ficld to improve
implementation, I had the responsibility for designing
and organizing the CIR. I thought to myself, perhaps
this would be the real start in Mozambique of what
the Region is calling an "implementation culture.”
The more ] think about it, culture is a good word.
Culture includes everybody. And clearly, everybody
must work together and learn to understand each
other’s constraints in order to implement a project in
Mozambique.

Designing a Participatory CIR

The facilitator of the MCT team building retreat
did a great job. I asked him if he could help me
design and facilitate a participatory CIR for
Mozambique, on very short notice. We would use a
workshop format where all participants - government
and Bank — would work together intensively on the
problems hindering project implementation.
Fortunately this facilitator had become very interested
in what we were doing, and reshuffled his workload
to be with us.

I hurriedly put together some materials about the
Bank’s Mozambique portfolio, a draft schedule for
the CIR, and two process and outcome scenarios.
One scenario was with Bank and government staff
learning together how to correct implementation
problems and committing themselves to doing so. The
other scenario was that the Bank would study the
problems, report them to povernment and recommend
the solutions. I gave them to our facilitator for
reading on the plane. I also shared them with my
country team colleagues to get every one thinking
about it, and to see the differences in the
"participatory™ scenario, and the "Bank-mainly-does-
it" scenario. in order to push the participatory

scenario, 1 asked the Central Bank to invite all the
coordinators of Bank financed projects to a meeting
to find out the topics they wanted on the agenda. The
four agenda points identified during that meeting
were maintained throughout the process.

Identifying the Stakeholders

The first step was to determine who should be
invited and find a way to get them there, At the MCT
retreat we had already identified the Bank
participants, about 15 in all. We wanted a large Bank
contingent to ensure that we talked not only to the
government officials, bt also to each other. On the
country side, we targeted the core ministries and the
agencies implementing Bank projects. Our target was
to get, at 2 minimum, all the Central Bank and
Finance Ministry staff handling World Bank projects,
plus the project director and/or coordinator of each
Bank project from the implementing agencies.

All told, the minimum workshop would have
about 60 participants. We decided to limit it only to
the Bank’s work because we felt we had a lot to do
in developing a better working relationship with our
counterparts. Once a sounder relationship was
established, we could then invite other donors.

Convening the CIR Workshop

Once the facilitator arrived, we quickly got to
work. We went over our invitation list with the
Governor of the Central Bank and discussed the way
we wanted to run the CIR. We asked the Govemnor to
issue the invitations and stress the importance of
attending,

We set the CIR for February 26 through March
1 - four full days. A seminary just outside Maputo
afforded adequate space and isolation from day-to-day
work pressures. The Resident Mission provided the
supplies, mainly flip charts, magic markers, and the
like. The seminary previded simple but adequate
food. Buses brought the participants in the morning
and returned them to the city in the evening.

Getting Started

The Vice Governor of Banco Mozambique and
the World Bank Resident Representative opened the
session. Both made short, appropriate speeches
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welcoming the participants and stating the objectives
of the workshop as:

¢ identifying obstacles to project implementation;

finding ways to overcome the obstacles;

incorporating what we learned into ongoing and
future projects; and,

creating a spirit of teamwork and constructive
dialogue among all concerned.

Warm Up Exercise

We used a "White Card" exercise to get people
acquainted with each other and accustomed to the
openness and informality of the session. The purpose
was to break the old mold of extreme formalism in
working together. We gave each person four blank
cards and asked each to write one important
implementation problem on each card. Next we
shuffled the cards 2ad displayed them on the floor.
We asked the participants to choose any four cards
that interested them -- except their own -- and begin
a discussion with another participant not known to
them.

After the discussions, the participants
"brainstormed” and categorized a list of major
problems. This list then became the agenda for the
CIR:

® role of Project Implementation Agencies;

Procurermnent;

disbursements; and,

planning and monitoring (budget, accounting,
audit, evaluation).

Working Together

The opening session worked. People were in a
different mood by the end of the session. I could see
this clearly by the way people spoke to each other
and to the whole, paying less attention to rank or
organizational location. Importantly, the participants
set the agenda for the CIR instead of having it set for
them by the organizers of the cvent. Perhaps this may

seem unexceptional (o some, but for many, perhaps
most of the participants, this is the first time they
attended a meeting or seminar where the agenda was
theirs to create.

We set up small groups to work on the various
parts of the agenda. We -- the organizers -- assigned
the participants to the various work groups. We had
multiple groups working on each issue. At the end of
the session, each group made a report of its findings,
conclusions and recommendations to a plenary
session. The plenary then discussed the validity of the
findings and the utility of the recommendations.

We repeated this format until we completed each
of the four agenda items. We, as the organizers,
maintained control over the assignment of participants
to the various groups. We did this in order to give as
many participants as possible the opportunity and
experience of working with different people. I must
say we got a lot of opposition to this. The small
groups wanted to stay together after they had gone
through the difficult process of establishing a way of
working together and had worked out their "internal”
hierarchy. Nevertheless, we stuck to our guns.

On the afternoon of the third day, representatives
of the small groups began to work on the preparation
of an annex to the CIR final report summarizing the
discussions about each agenda item. While this was
going on, an executive committee consisting of the
Operations Advisor and Resident Representative on
the Bank’s side, and senior Central Bank and project
officials for the government, was formed to prepare
a summary report. We set up each group with a
balanced representation of government and Bank
officials 25 well as both core and line ministry
government representatives. The flip charts from the
previous small group presentations were available as
input, as well as the charts prepared by the facilitator
during the plenary discussions.

Local Participants Take the
Initiative

At the initiative of several local people, we
established two new agenda items, and set up groups
to deal with these neglected matters. As one of these
focused on "Information Needs,” we asked the
Director of Planning to work with them. The second
dealt with "Pay and Remuneration" issues, so a
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Ministry of Finance representative joined the group
to present government’s latest thinking on this matter.

The work of report preparation and the new
agenda items started on the afternoon of the third
day, and continued during the moming of the fourth
day. The "Pay and Remuneration” group decided to
split itself in two, with working level staff of the
central bank constituting the second group. By lunch,
each of the groups had completed its work of
preparing anncxes and the summary report. After
lunch we conducted an evaluation session, again
using the "White Card” approach. We distributed the
final report at the end of the evaluation session.

Tough Talk from a Minister

The Ministers of Health and Education, the Vice
Minister of Agriculture and the Vice Govemor of the
Central Bank came to the closing session. Each
working group made a brief presentation of what the
annexes and the summary report concluded. The
Minister of Health closed the session and took a
tough stance on the need for change in the way the
Bank organized and sent Missions to Mozambique.
The Minister urged the Bank to ensure that its
Mission members know about the country before
arrival and also know the whole development plan.
This would, he said, reduce the burden on
government officials to “educate” Bank Mission
members.

The Minster’s tough talk took some of the
participants by surprise as it is normal for such
sessions to end with platitudes. I felt good about it, as
it signaled to me that we had accomplished our
objective of creating a new atmosphere of openness
and frankness with one another.

Results

We all learned a lot at this session. The
recommendations constituted a very long list. Some
of the important ones were:

® There should always be a unit responsible for
project implementation. Such a unit can be placed
inside the ministry if the project deals with only
one agency or outside if the project deals with
several ministries/agencies.

® PIU functions should be harmonized with those of
the ministry, which implies at times that project
implementation will be slower and that there is
only a gradual improvement in the capacity of
existing ministries.

® The dilemma between capacity building and
project implementation needs to be addressed
explicitly. PIUs should only coordinate
implementation. They should not be implementing
bodies. This needs to be addressed in all new
projects. The question of salary and remuneration
also needs to be looked into seriously as it is
causing distortions within the government.

® The World Bank needs to standardize its criteria
and ecliminate delays in responding to no
objections to procurement. It should continue to
offer training courses; develop standard contracts
for technical assistance; create a procurement
library in Mozambique; establish a system to
back-up TMs so someone is always present at
Headquarters to handle procurement requests.

® The Central Bank's capacity to handle
disbursement and payment requests should be
decentralized. PIUs should be trained to handle
the disbursement and payment requests
themselves. Central Bank staff working with the
public will be instructed to be more polite.

® The Ministry of Finance and the National
Planning Commission should be actively involved
in project preparation to enable sectors to propose
realistic investment programs that will receive an
adequate recurrent budget. The Ministry of
Finance and the World Bank should harmonize
the accounting requirements. And in order to
solve the huge backlog of audits, the Central
Bank will recruit one audit agency to carry out
audits for all projects.

I think that some of these recommendations would
have been much less frank if we had done a CIR in
the regular way. On the other hand, there was so
much anger and frustration among the PIUs with the
centralized decisionmaking system that it would have
been hard to constrain even if we wanted to.

With four years’ hindsight, and three CIRs under
my belt, it is very clear that "power” was the real
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issue. The central bank and foreign exchange control
department resisted any attempt to devolve
responsibility or delegate decisionmaking to the line
agencies.

Evaluation

My immediate evaluation of this participatory
CIR was positive. In my opinion, the CIR achieved
its three, albeit modest, objectives of: (i) identifying
olstacles to project implementation; (ii) finding ways
to overcome the obstacles; and (iii) creating a spirit
of teamwork, openness and constructive dialogue
among all concerned.

We would, of course, have to wait to see what
effect the CIR would have on the design of new
projects, but we all knew what we had to do.

The participants evaluated the experience
positively as measured by the fact that positive
comments were double negative comments on the
white cards prepared for the evaluation discussion. In
my opinion, the following techniques enabled real
participation to occur in an otherwise formal,
hierarchical society:

the "white card” exercises, because they broke
the formal meeting custom in Mozambique;

assigning people to groups in a way that provided
the opportunity for everyone to work seriously
with every other person at some point;

asking the participants to set the CIR agenda;

having everyone participate in writing the final
report; and,

using a skilled, experienced facilitator (even
though the facilitator did not speak Portuguese.)

One of the local participants captured the essence
of what I believe the seminar produced, by saying:
"It will be years before the public administration will
work efficiently in our country. For the foreseeable
future, work will be accomplished based on who you
know, and now we have created a network of
personal contacts that will facilitate project
implementation in the future.”

Costs

As 1 calculate it, this CIR cost approximately
50% more than if we had sent just a few key Bank
staff. Most of this cost came from the unusually large
number of Bank participants we sent to the CIR and
the additional two days we spent on it. In my
opinion, this was time and money well spent.

On Reflection

Some people seem to think that we have a choice
in our business between participatory and non-
participatory approaches in going about our work. I
do not see it that way. We have no choice but to
practice participation because development is a social
process. It occurs when people come together and
choose new behaviors that they have leamed about by
working together. There is simply no other way to
build ownership and a productive network of
relationships other than by involving the relevant
stakeholders in participatory sessions such as this. In
the final analysis, it is the process of collaboration
that creates ownership and lasting relationships.

We did the next CIR in October 1992, in
essentially the same manner as the 1991 CIR, and, in
my opinion, it worked well. However, there was
quite a bit of opposition from the Central Bank to the
"informality” of the process. They clearly let us
know that they preferred very formal and well-
rehearsed meetings. While we dropped the "games*”
to accommodate the Central Bank, we went further in
the second CiR with the flexible agenda. In part this
was forced on us by events. The Mozambique peace
accord was ratified on the first day of the CIR and
the second was declared a public holiday. We
therefore concentrated on the “essence”: a series of
negotiations between stakeholders to enter into
"contracts” to remove the implementation bottlenecks
identified during the CIR. For instance, a group of
project coordinators would walk into the small room
where the Ministry of Finance staff was located and
try to get Finance Ministry staff to commit
themselves to a period for contract clearing, while the
project coordinators would commit themselves to
sending in the whole dossier for a contract.

Unquestionably, what we started in 91 still
permeates the way Bank and government officials
interact. Compared to other country teams or other
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CIRs that I attended in neighboring countries,
hierarchical formalism is much less present in both
the formal and informal interactions between the
Bank and government officials.

However, the overall record of implementation
progress has not improved dramatically.
Implementation breakdowns still occur much too
often. We now resolve breakdowns faster through the
network established during the CIRs. But systemic
administrative problems still exist. Maybe the
participant at the first CIR sized up the future well in
saying it will be years before the system is efficient.

But I feel that the main reason we have not made
more progress is our failure to engage the political
level -- the Ministers -- in the participatory process
and network. They are willing to come to the start
and finish, but are apparently unwilling to engage in
the social learning and invention that goes on during
the participatory process. Officials at the lower levels
are not able to make major changes without the
support of the political level. Involving the political
level in the participatory process is, as I see, a major
challenge that we must learn to overcome.

The reason the political level was not engaged
successfully also has to do with the fact that until
quite recently, the implementation culture had not
really permeated the Bank. If we only raise
implementation issues every 18 months, and spend
the rest of the time on lending and economic policy,
the message is clear: implementation is really not so
important.

The third and most recent CIR (July 1994), now
renamed Country Portfolio Progress Review (CPPR),
was a good example of how one can get the message
across that implementation is important. The Bank
sent one single message: until you get implementation
moving (defined as getting disbursements up), there
will be no new lending. This CPPR did have the
continuing participation of political officials, and the
coordination and implementation staff considered
their participation a positive sign.

I think even more could be done to develop an
implementation culture. This probably includes
broadening the dialogue by including other
stakeholders who can affect acuion on the ground such
as donors, non-governmental organizations and
beneficiary representatives.

Jacomina de Regpt was the Task Manager.




NIGERIA
WOMEN IN AGRICULTURE

Introduction

In Nigeria, women play a dominant role in
agricultural production. This was confirmed by the
findings of a UNDP-financed study with which I
became involved when I joined PHRWD in 1987.
The study revealed that women comprise between 60-
80% of the agricultural labor force in Nigeria,
depending on the region, and produce two-thirds of
the food crops. Yet despite the facts, widespread
assumptions that men -- and not women - make the
key farm management decisions have prevailed. As
a result, agricultural extension services in Nigeria (as
in other African countries) have traditionally been
focused on men and their farm production needs,
while neglecting the female half of the production
force. Most extension messages targeted at women
emphasized their domestic role with topics on child
care and family nutrition.

It became clear that despite a decade of Bank
assistance in building up Nigeria’s agricultural
extension service, women were receiving minimal
assistance and information from extension agents.
The study caught the eye of the Head of the Federal
Agriculture Coordinating Unit (FACU) and the Bank
Division Chief on Agriculture who were both
committed to finding a solution. In 1988, their
support led to the creation of Women in Agriculture
(WIA) programs within the existing state Agricultural
Development Projects (ADPs) in an attempt to
address the gender-related deficiencies within the
existing extension prugram. The ADPs were created
in the 1970s with funding assistance from the Bank.
Their overarching objective was, and continues to be,
increasing the production of both food and industrial
crops by stimulating agricultural production at the
small farmer level.

Up until this point, the ADPs had contained only
a home economics wing responsible for home-related
women's activities. The WIA program, which was
launched as a pilot (again with UNDP funds), sought
to improve agricultural extension services for women.
Existing home economics agents were retrained in
agriculture and extension methodologies and special

emphasis was placed on women'’s activities. Pilot
efforts were initiated in different areas and were
intended to supplement our ongoing sector studies as
well as provide practical insights on how to change
extension services to meet the needs of women. As
Task Manager of this research project, I worked with
Bank project staff and with FACU in the development
of program guidelines for assisting women farmers.

Bringing Stakeholders Together

From the beginning I knew this was going to be
a process of learning by doing. We had many
questions but few ready answers. Through the pilot
programs we worked with local ADP staff to test out
different approaches. About a year into our action
research it was clear to us that Iocal people had better
ideas than we did about what could work. We had
been hearing accounts about different WIA initiatives
in each state. These seemed to be occurring in a
sporadic, ad hoc way with some ADPs making
tremendous progress and others doing nothing at all.
We decided to bring everyone together in a National
Planning Workshop to take stock of various WIA
initiatives around the country, share lessons and
experiences among regions, and develop three-year
action plans for each state. We approached FACU
with the idea of inviting local level stakeholders to
join national and state agriculture development
officials and Bank agricultural staff at the workshop.
Again, the Director of FACU was very supportive.
He felt strongly that those at the policy level (himself
included) should better understand women’s
constraints at the local level before any
recommendations for policy reform were made. He
believed that this was best achieved by broadening
the policy dialogue and bringing a range of differemt
stakeholders into the learning and decisionmaking
process. It was his enthusiasm and keen support for
this initiative that made the workshop a reality.

Giving Voice to Women Farmers
In Nigeria, female farmers are often among the

voiceless -- particularly when it comes to influencing
agricultural policies and projects. We were
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determined to give them voice in the WIA policy
reform process, but were uncertain about the best
way to achieve this. We considered bringing women
farmers from across the country to participate directly
in the workshop, but this was problematic for a
number of reasons. The political situation in Nigeria
at the time was extremely volatile and made in-
country travel very ditficult. Strikes and riots had
broken out in many parts of the country and military
troops were everywhere. There was no reliable
w - of public transport, particularly in the rural
are. ' oreover, the majority of these women had
neve. ... velled outside their villages and many would
have to travel with their babies. Getting the
permission of their husbands to come to the capital
posed yet another obstacle.

In addition to logistical difficulties, the other
factors we had to take into consideration related to
the effectiveness of women farmers as participants in
this high-level forum. We had to take into account
that this would be an entirely new and potentially
overwhelming situation for them in which they would
have to interact with powerful stakeholders such as
Ministers and senior government officials. We were
also uncertain of their ability to articulate their
problems and needs effectively in this type of
context.

For all these reasons, the solution appeared to lie
with the female extension agents who interacted with
women farmers on a regular basis. These women
were accustomed to working with male bureaucrats,
travelling alone, and were better able to articulate
constraints faced by women farmers and propose
solutions on their behalf. We felt confident that these
women extension agents were well qualified to
represent the interests of women farmers because
they were from the same areas and often were
farmers themselves. They had first hand knowledge
of the situation and good working relations with the
women farmers. Although it should never be assumed
that certain groups will accurately represent the
interests of others, in this case we had every reason
to believe that female extension agents would serve as
reliable proxies.

First National Planning Workshop

In the days preceding the July 1989 workshop,
demonstrations against the government had broken

out in many cities, making travel to the capital even
more difficult. On the very day it was to begin there
was an attempted coup in Lagos. 1 wondered if
anyone was going to show up. But to our surprise,
some 64 participants -- mostly women -- from all
over Nigeria made their way to the workshop.
Sixteen ADPs were represented in total. The
delegates were primarily the female heads of the WIA
units, Chief Extension Officers, and ADP project
managers (mostly men). Senior ministers and officials
from the sponsoring government departments of
FACU and FDARD (Federal Department of
Agricultural and Rural Development) were also
present. The Bank was represented by the Project
Division and the Resident Mission.

The three-day event started with opening remarks
and greetings from the Head of FACU, the Resident
Mission representative, and myself. We devoted the
first day to defining problems. Each WIA
representative presented her assessment of the types
of problems encountered by women farmers in her
respective ADP, explaining how extension services
were currently meeting local needs and how they
could be improved. Believe me when I tell you that
these women were impressive! They were well-
informed, dedicated, dynamic and articulate. They all
came with prepared presentations and blew us away!
The Head of FACU was visibly impressed. He had
originally told us he could only attend for the first
hour, but ended up staying the entire three days. The
excitement and energy in the room was almost
tangible. It was a great learning experience for
everyone and a real eye-opener to see the innovative
things that local women were doing to meet their
needs. This sharing of ideas and practices opened up
a realm of new possibilities, providing participants
with a range of options they may have not previously
considered. The presentations were followed by a
plenary session during which the common problems
and constraints that had been expressed throughout
the day were discussed.

Strategic and Tactical Planning

On the second day the participants broke up into
teams to undertake strategic and tactical planning.
They were asked to come up with 3-year action plans
for integrating women into the mainstream of ADP
activities for their respective areas. Each team was
made up of three or four state ADPs which we
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grouped into FACU regions: North East (Jos), North
West (Kaduna) South East (Enugu) and South West
(Benin). Each state ADP was represented -- at
minimum -- by a WIA person and a Senior ADP
Manager. We felt it was critical to have ADP
managers involved in order to build ownership of the
plans by management. Once participants had devised
their strategies, we asked them to be as specific as
possible, detailing activities, training, logistics,
staffing, timetables, and of course, budgets. The
teams worked throughout the day and into the night.
As technical specialists, those of us from the Bank,
FACU, FDARD, and the Resident Mission served as
resource people. We went around from group to
group, listening, offering suggestions and giving
technical advice where needed in shaping the tactical
plans. The whole process was very informal. We all
buddled around tables and worked out the three-year
plans with not much more than pencils and paper.

Collaborative Decisionmaking

Participants were actively brainstorming,
discussing and exchanging all sorts of ideas. They
were sharing experiences with other team members
and getting ideas for their own programs by learning
what others were doing to address similar problems
in their states. Appropriate technology and creative
inventions were constantly being exchanged among
the women. Extension agents from one state
presented a new gadget that they had developed with
women farmers for feeding chickens and channeling
their droppings into fish ponds. Others had invented
different kinds of weeders or had other types of
farming innovations and tips to share. Another group,
through their own initiative, had started a cooperative
woodlot and were charging a fee for fuelwood. Yet
another had organized a nursery and were selling tree
seedlings to earn income. It was obvious that there
was a lot of knowledge floating around at this
workshop — it was just a matter of pulling it together.
We found that combining this local knowledge and
creativity with technical expertise of the government
and the Bank worked extremely well in producing
plans that were locally tailored, financially viable and
technically sound.

The interesting thing about these small group
arrangements was that it broke the formal office

hierarchy that existed between the female extension
agents and their ADP managers who were male. 1
think this was largely attributable to the fact that this
was a pressure situation. The stakes were high. Each
team had to make a presentation in front of everyone
the next day and they obviously wanted to do a good
Jjob. This forced them to cooperate and work together
to come up with a detailed plan of activities, a way to
pay for them, and indicators to measure how their
objectives were being met. The direct interaction
between extension agents and managers was key. For
one thing, it helped the men recognize that the
women were experts too and had valuable knowledge
about the situation of women farms  to contribute.
Both realized that they needed each other'’s
experience and knowledge to get the job done. While
the women could put forth their perspectives based on
first hand experiences in the field, managers could
put a budgetary perspective on solutions being
proposed, while gaining an understanding of the
impact their decisions would have on women farmers.

This iterative process of learning and negotiation
sensitized all sides to the potential advantages and
disadvantages of proposed reforms. I noticed that at
first, many managers felt uneasy about making
commitments to budget items. They protested that
they did not have the authority. This was another
instance where the presence of the Head of FACU
came in handy. He was able to assure them that
making tentative commitments was, in fact, alright
and that budgetary decisions would be formalized
later. :

Building Ownership

On the final day of the workshop each ADP
presented its action plan, covering staffing and
training needs, organizational structure, logistical
support, and proposed income-earning activities for
womnen farmers. This time, presentations were made
by the Program Managers rather than the extension
agents, as we felt it was critical for management to
feel ownership of the plan. We knew without the
personal involvement and commitment of the ADP
managers to the reforms being proposed, the
likelihood of changes being implemented was
minimal. Bringing about change in favor of women
farmers required ownership by both men and women
at all levels. We knew from past experience that
sensitizing or empowering one set of stakeholders to
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take action while leaving other key players out of the
process could lead to problems down the road or
worse, no action at all. Therefore, by publicly
presenting action plans -- in the presence of other
stakcholders at the plenary -- each state ADP was
demonstrating their commitment to take action in
improving services for women farmers. The Head of
FACU was so enthused after hearing the innovative
action proposals that he ton made a public
commitment to move forward with the WIA program.
He emphasized the need to set up an institutional
framework to capture and maintain the momentum
generated at the workshop and to help implement and
track the progress of these programs.

Organizational Changes

Fortunately, the ADP structure within which the
WIA program was to be housed was very
decentralized and, in this sense, already conducive to
supporting localized, participatory activities. Each
state ADP has field offices staffed by local extension
agents with FACU playing a coordinating role from
the capital. Through its establishment, the WIA a
program ensured that extension services in every state
in Nigeria now have female extension workers at
every level of operation from state headquarters in
the capital down to the villages. The structure of the
WIA program itself is also decentralized and
integrated into the extension service.

At headquarters, the WIA Head holds the rank of
Deputy Director within the State ADP and is
responsible for the overall planning and
implementation of the WIA program. She is assisted
by Subject Matter Specialists (SMS) who work for
WIA at the zonal level, supervising and monitoring
the implementation of the WIA programs in their
zone. SMS interact with research and technology
institutions, participate in problem identification and
field training, and provide support to WIA Block
Extension Agents (BEAs). At the block level, BEAs
work directly with women farmers, identifying and
organizing women into groups in the 8-cell blocks
and registering groups into cooperative societies. The
formation of WIA farmers' groups facilitates the
dissemination of agricultural innovations and provides
women farmers with better access to farm inputs and
credit than they would have as individuals.

Staffing and Training

One outcome of the workshop was that it resulted
in a large-scale administrative "switch-over” taken in
cooperation between the key government ministry and
the state ADPs. While it was envisioned that all WIA
agents have -- at minimum -- a diploma in general
agriculture, in practice there were too few women
with these qualifications. To resolve this, a large
cadre of existing Home Economic agents were
redirected into the agriculture wing of the ADPs and
retrained to become WIA agents. Building on this
existing cadre meant that a huge number of women
agents were mainstreamed into the agricultural
department with no net addition to the ranks of civil
service.

Women’s extension services received a higher
profile and resources were devoted to training the
new WIA agents in agriculure and extension
methodologies. In states which have a shortage of
qualified female staff, male agents try to work with
women in groups (although it is generally found that
women agents are better conduits for technology
dissemination for a variety of reasons).

Following the national planning workshop, a
female extension agent who had demonstrated strong
leadership skills and dynamism at the workshop was
hired to be the Bank liaison for the WIA program.
She was charged with tracking the activities and
progress of implementation in each state. Her
firsthand knowledge of the situation, technical
expertise, and personal drive proved critical to the
success of the program. As WIA coordinator, she
divides her time between the resident mission and the
field, and has proved extremely helpful in facilitating
Bank supervision missions.

Incentives

All staff assigned to the ADPs come from state
ministries of agriculture, other relevant departments
or parastatals. Because they are existing government
staff, the project does not have to pay for their
salaries. However, in order to attract and motivate
WIA staff, they receive a salary one grade level
higher than their ministry counterparts, as well as
transportation and medical allowances. In general,
ADP staff enjoy better conditions of service than
their ministry counterparts.
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Building on Existing Participatory
Structures

About one third of Nigerian women belong to
cooperative societics or other locally organized
associations. Members may be united by common
age, religion, trade or ecconomic activity. Some
groups are very informal and temporary, while others
have well established principles and operating
procedures. The functions of such groups in rural
areas include rotating credit and savings, sharing
labor, borrowing money through cooperatives and
group farming. The institutionalization of such
women's groups started with the ADP system. Under
the auspices of the newly established state WIA
programs, these groups were targeted by state ADP
field staff to initiate and execute project activities.
The WIA program helps to build the capacity of these
local groups by assisting them to register as
cooperative societies in order to qualify for credit and
farm inputs and be recognized by other institutions
and NGOs.

The WIA program has three different ways of
targeting women’s groups and building their capacity.
It works with pre-existing organizations in which
members are already pursuing a specific goal such as
credit or communal work. Second, WIA agents help
organize women into blocks or cells so that they can
receive ADP assistance. Thirdly, the ADP system
uses NGOs to identify women beneficiary groups.
There are currently over 5,000 of such groups in
Nigeria, and more are being organized.

Participation in Subprojects

The WIA program which emerged from the
workshop envisions a system where WIA agents work
with groups of women in their area of operation.
Each women’s group elects four key leaders: a
president, secretary, treasurer and adviser. Decision-
making authority rests with the group although at
certain times, the elected officers can make decisions
on the group’s behalf. The women participate in all
aspects of the project from identification to planning
and implementation. WIA agents assist them in
selecting the type of project they want to engage in
such as cassava processing, groundnut oil production,
ram fattening, etc., depending on which enterprise
will be most successful in their locality. A multi-
disciplinary approach is taken during planning and

implementation. Block extension supervisors,
technical specialists and other resource persons from
ADP field offices advise the women’s group on a
regular basis, providing technical inputs when
necessary and monitoring their progress. Local
women'’s groups are not required to obtain official
status to participate in WIA activities or receive
assistance from ADP officials. In fact, the majority
of women reached by this program are members of
informal groups.

Follow Up and Replanning

Eighteen months after the first workshop, a
Second National Workshop of the WIA Program was
convened to take stock of the Action Plans’
implementation. The same groups of stakeholders
were brought together to share their experiences,
successes, 4nd problems. By this time, all states had
an ongoing WIA program, although some had started
more recently than others. Objectives of the follow-
up workshop included problem identification,
replanning, and making mid-course modifications for
the following year based on what had been learned.
New annual targets for the WIA program, including
the number of female farmer groups were collectively
set.

The preliminary findings of a mid-term rural
household survey, which had been conducted between
workshops to monitor progress and measure
achievements of the WIA program, were
disseminated and discussed at the conference. The
survey was carried out in three different parts of the
country and revealed that WIA frontline agents were
an effective channel of communication and feedback
on the needs of women farmers. The increased
demands from the women for information and
technology had been stimulating the supply from the
WIA units and FACU.

Recommendations and action plans emanating
from the first participatory planning workshop had
led 1o several positive results. The number of female
extension agents doubled in the time between the two
workshops and the number of female farmers in
contact with the extension services tripled. Better
diagnosis of information and technology needs by
gender was being undertaken and male extension
workers were being trained in women’s activities.
Female extensi~= agents had been successful in
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introducing male agents to women farmers and a
concerted effort to register women's groups as
cooperatives with legal status had facilitated their
access to bank credit and inputs.

Workshop participants also identified mobility
problems and a lack of appropriate technologies
among the main constraints that needed to be
addressed in the coming year. While many states had
an increased number of women agents, the;, were still
not reaching their targets due differential access to
transportation. Men tended to monopolize the
available vehicles and whenever there was a shortage
of fuel for mopeds, male extension agents were given
preference. In addition, not enough progress had been
made in developing appropriate tools and equipment
to relieve women farmers of some of their most basic
Iabor and energy constraints. Provisions to correct
and address these problems were designed into the
following year’s action plans along with any other
activities which had not been achieved in the previous
year. Both the Bank and the government found this
participatory approach to project planning and
replanning to be an effective way of translating field
knowledge into specific action for improving
women’s productivity in agriculture.

Costs

The initial PHWRD study that revealed the
ineffectiveness of the extension program in reaching
women farmers and the pilot projects that were
lannched to test various approaches were funded by
UNDP at an approximate cost of $40,000 which
included the hiring of two Bank consultants and two
missions. The first National Planning Workshop and
the follow-up workshop held 18 months later wer=
paid for by FACU at an estimated cost of $10,000
each. UNDP funded the mid-term rural household
survey undertaken between workshops at an
approximate cost of $65,000.

Reflections

Frankly, the program developed better than we’d
expected, and this is due primarily to the dynamism
and resourcefulness of the Nigerian women. Also
important was the support of Bank project staff and

Nigerian government officials. However, we did
encounter some difficulties along the way. Some staff
both in the Bank and the government were less than
enthusiastic, and constantly questioned the need for
such an "emphasis on women”. But the momentum
generated by the workshop was difficult to stop. It
created a much greater awareness amongst policy
makers about the needs of women farmers, led to a
rise in the number of women extension agents, and
resulted in a significant increase in the percentage of
women reached by the extension system. I have no
doubt that the program has benefitted both the
agricultural sector and the activities of rural women
considerably. Women farmers have increased their
standard of living through improved production which
is a direct result of the new technologies now within
their grasp. It is also heartening to see that women
farmers now visit the ADP headquarters regularly to
express their grievances and dissatisfaction about such
things as the method of fertilizer distribution, for
example. Until recently, women were rarely heard

-- only seen -- and in this sense the WIA program has
dramaticaily increased their voice and participation.

However, the program has not been without its
problems. While the workshop generated financial
support for the WIA program through annually
budgeted activities, the reality has been that many of
these activities are not being fully implemented.
Priority is often given to other activities of the
Extension or Technical Services Department and
WIA comes last in the allocation of resources. Some
states are also experiencing difficulty with hiring and
keeping adequate numbers of qualified female agents.
Staff relocation poses a significant problem as many
married women are unwilling to move from city
centers to the more remote rural areas. Employing
married women from Local Government Areas
(LGAs) is being considered as a possible way of
reducing this problem. Currently, both FACU and the
Bank are working with the ADPs to develop
strategies that will address these deficiencies and
allow the WIA program to realize its full potential.

Katrine Saito is the Task Manager.
Esther Gadzama, Resident Mission (Lagos).
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SINDH SPECIAL DEVELOPMENT PROJECT

Introduction

At the time of the 1987 reorganization, I'd been
with the Bank about ten years. The reorganization
produced a lot of problems for the staff. But it also
provided me a useful opportunity.

By that time, I had come to the conclusion that
we couldn’t help our clients produce sustainable
development through episodic missions, dedicated to
producing yet another project as quickly as possible.
In manv cases, our borrowers lacked the governance
and institutional capacity to implement development
investments properly, much less sustain them.
Tacking technical assistance onto large investment
loans didn't do the job -- indeed, as fragile
institutions attempted to implement the loans we
typically make in the urban sector, their institutional
capacity often diminished.

So, when my time came to be "rehired” in "87, 1
said that I would really like to make a long-term
commitment to one country, in fact, to one part of
one country — the Sindh, in Pakistan. I hoped to be
able to penetrate the system in which we did our
work, get to know the people well and find a way to
build the needed governance and institutional capacity
before we started lending. That's how what became
known as the Sindh Special Development Project
(SSDP) got started.

I knew then — and even more so upon looking
back - that the people of the Sindh - elected
officials, bureaucrats and citizens — would have to
collaborate to devise the answers about how to build
this capacity. We would have to learn together while
doing.

Starting Wor'. in the Sindh

Pakistan -- a country I had worked in a number
of times — began to change in the late eighties. In
1988, the first democratic national elections occurred,
after decades of authoritarian rule. By the early
1990s, the government had begun the process of

privatizing, .reforming currency controls, improving

taxation, reducing trade barriers and promoting
exports. These changes had accelerated a mass
movement to the cities and a strain on infrastructure
- with shortages in water supply, sanitation, energy,
transport and communications.

I was very pleased about the opportunity to work
in the Sindh Province, which includes Karachi as its
capital. Karachi, is less traditional than some other
Pakistani cities, full of people from elsewhere and
bursting with energy and opportunities. With an
estimated population of 10 million, it is also the
country’s largest industrial, commercial and financial
center, with the worst urban problems.

While the Government of the Sindh {GOS) needed
large infusions of capital to deal with these problems,
it had a reputation for poor management and, by all
accounts, was not in a good position to handle major
infrastructure projects. Although I am trained in
engineering and finance, my interest in the Sindh was
in figuring out how could we put institutional capacity
in place so that the provincial governance system and
the policymaking machinery would be able to sustain
the Bank’s investments. That was the challenge.

Karachi Water Board

In 1987, we were preparing a new water project
with the Karachi Water and Sewerage Board
(KWSB). Like the GOS, KWSB also had a reputation
for poor management. Without considerable change,
it was in a weak position to absorb major Bank loans
which it was going to need to meet the demand for
water and sewerage. Fortunately, our discussions
with KWSB's senior management team led to an
agreement to undertake an institutional reform
program. To support the reform, KWSB applied for
a British Overseas Development Administration
(ODA) grant.

We needed to find a way to help KWSB
understand its problems and develop a transparent,
effective organizational style. Instead of doing an
expert study, I was interested in using an organization
development approach to the transformation. But, of
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course, this approach would not work unless the
KWSB managers were willing to change both the
organization and themseives. And their changes
could only be effective after they had gained fresh
insight into the organization’s deficiencies and why
they needed to change their own behaviors.

Creating a Learning Mood

On my second mission, I brought along an
organization development consultant I believed could
give KWSB the help it needed. Early on, an
opportunity presented itself. I was attending a rather
sensitive meeting with the senior staff and a sanitary
engineer from the Bank. The chief engineers from
two separate departments of KWSB were reporting
about their projects to senior management. These
projects had run into delays and mistakes which came
out into the open during the meeting. My questioning
brought out the fact that these delays and mistakes
were due primarily to institutional and organizational
problems. Given that the two separate and unrelated
departments had similar difficulties, I point~d out that
KWSB's problems appeared to be systemic. Staffed
mostly by engineers, KWSB did not have the practice
of looking at the way it managed itself. It didn’t take
long for the entire room to erupt into a heated
argument where everyone started blaming something
on someone else.

I had previously asked the consultant to wait
outside, since the meeting was sensitive and he was
new and unknown to the KWSB. At the point where
things got really out of hand, I slipped into the hall
and invited him to come in. At first, the presence of
a stranger dampened the conflict but it soon flared up
again, with people attacking each other and making
excuses for themseives. I took the opportunity to
introduce the consultant as someone who might be
able to help. The group gave him the floor. He asked
everyone to take a blank sheet of paper and
anonymously write a list of KWSB's organizational
problems. He shuffled the papers, summarized the
lists on & chalk board, fed back what the managers
were saying, pointed out that there appeared to be
considerable agreement about the problems, and made
some suggestions about what might be done.

The senior management team calmed down and
began to discuss KWSB’s ‘nternal organization and
managerial behavior -- its real problems — probably

for the first time. They indicated strong interest in
working with the consultant, We went back to the
hotel very excited, because the group that had the
power to make decisions and change the organization
was now ready to take action. We asked ourselves
whether a similar process could be undertaken with
the Provincial Cabinet and administrative departments
where even broader institutional problems existed.

Ground Rules

Using the ODA grant, KWSB hired the consuttant
on a long-term contract. The ground rules were: his
role would be that of a facilitator, always helping
KWSB understand itself and search for ways to
change. To help the senior management team see
what was going on, he would reflect back to them
what had happened in their recent meetings or events.
He would help them internalize important learnings.
But the decisions would always be theirs.

During the first months, however, distrust of the
consultant kept bubbling up. We had expected this
and dealt with it through open communication,
reflecting back any veiled suspicion and reiterating
the consultant’s purpose -- he was there to help the
organization understand its own functioning and tke
problems this was causing them. Along the way, he
would help them leam of ways to correct it. We
stressed he was also there to help the Bank team
learn so that we could be of assistance. Yes, he
would be 2 liaison for the Bank -- but not a spy.

Working for both the Bank Task Manage and
KWSB’s Managing Director remained a duiicate
matter for the consultant. He had to be clear which
information could be relayed to whom. Over time, a
high level of trust developed among the three of us.
To keep it that way, both the Managing Director and
I grew to understand this meant the consultant had to
be very discreet. The consultant, I must say, <id not
let either of us down.

Action Research

The process the consultant brought to KWSB was
action research. He and I had learned about this
technique at the National Training Laboratory, where
we had both separately spent several years studying
organizational, group and individual behavior change.
Action research is a process which helps people
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change their organizations and solve their problems
by carrying out their own data collection, diagnosis,
planning and evaluation -- learning while doing. The
role of the outsider is that of facilitator rather than
expert.

Realities of the Informal Organization

At KWSB, the senior management team and the
consultant began by using action research to map
strategic pathways of power and influence to
understand how the managers actually got things
done. When I was there on mission, I participated.

The senior management team discussed the
findings in group meetings and one-on-one sessions
with the consultant. Gradually, the recognition spread
that, for the last four years, they had been running
KWSB as an amalgam of three organizations -- which
is how KWSB came into existence — with three
different service rules, medical insurance plans and
pension plans. There were no staff meetings. The
Managing Director would hold six meetings at once,
with anyone permitted to enter his office. This
resulted in grid lock. For example, to authorize
payment to contractors took 174 clerical steps.
Customers didn’t pay their water bills. Government
agencies, not individuals and businesses, were the
worst offenders. The agencies played a ping pong
game: the electric power agency didn’t pay for its
water; the water agency didn'’t pay its power bills;
the telephone company didn’t pay for its electricity or
its water, and so forth.

Deepening the Change Process

We had started at the top of the organization,
working with the Managing Director and the
department heads, because that is where we had
access. As these leaders became more committed, the
collaborative probe went deeper into the organization,
drawing in division managers, section chiefs, and
supervisory and executing engineers and their
assistants.

We didn’t work exclusively with each tier. At any
given meeting, we tried to model openness by
including several levels and constantly encouraging
those lower down to give feedback and participate in
decisions. We also saw to it that documents which we
gave out were widely distributed and not withheld by

any manager from his staff. One outcome was that
the lower level people took more and more
responsibility in meetings, sharing more, assuming
leadership roles more assertively and so forth. It was
truly inspiring to see this develop over time.

The consultant kept feeding back to the senior
management team what everyone was learning and
thereby stimulating discussion and helping the
managers at all levels recognize that they were
empowered to make changes.

In addition, the consultant and I conducted many
informal discussions with the senior management
team, helping them see, without being threatened,
how their behaviors worked and didn’t work,
recommending new management techniques and
helping them internalize learning and invent
collaborative ways of getting things done.

Organization Study

Throughout this process, the organization was
articulating its own issues and finding much more
commonality than any one had anticipated. After
about a year, the senior management team and top
staff were ready to assume responsibility for KWSB’s
problems and move to goal setting and action plans.
After discussion with staff, the senior management
team hired a local consulting firm to undertake an
Organization Study in 1990.

The Organization Study became the principal tool
for driving the reform/modernization effort forward.
It provided a comprehensive organizational diagnosis
and recommendations to the KWSB Board of
Directors. The Board of Directors and the senior
management team committed themselves to almost all
of the recommendations in the Organization Study
and set out to implement them. The steps taken over
the next two years either came out of the
Organization Study or evolved as the KWSB
managers reflected together, and with those lower
down in the hierarchy, and made adjustments based
on what they had learned.

Water Project Resuits
The most dramatic result of the new

organizational style, transparency and collaborative
processes has been solvency. The KWSB increased

Page 89



Participation Sourcebook

water tariffs fivefold between 1987 and 1993 and
improved collections by 40%. The most recent tariff
increase, two years ago, enabled the authority for the
first time to cover all of its operating costs except
depreciation. Most of these tariff increases occurred
in the absence of additional water supply. Until new
supply is commissioned in 1997, the emphasis will be
on reducing current expenditures.

The Sindh Special Development
Project (SSDP)

As word got around of the improved performance
of the Water Authority, other governmental
institutions began asking the Bank to help them
improve their performance. The time was ripe for
major change. The federal pgovernment was
experiencing great fiscal imbalances and had to
tighten up on discretionary grants and bailouts to the
provinces. In 1988, an urban-based political party,
with strong interests in improving the conditions of
urban Sindh, became the majority party in the GOS
assembly and took over the Cabinet. These factors
came together to focus serious attention on urban
development and, as the SSDP progressed, the Sindh
Cabinet naturally took an active interest.

Preparation

I should be able to state a date when we began to
prepare the SSDP but the learning approach we used
makes that a bit difficult. Again, we had to obtain
funding. In 1990, we got a grant from the Bank’s
Japanese grant facility (the precursor of the PHRD
Fund). But we couldn’t spend the money until the
GOS and the Government of Pakistan (GOP) had
formally accepted the grant. The GOS took three
months to approve the legal agreement and there was
a seven month delay with the GOP.

Waiting for Funding

While we were waiting for the approvals, we kept
preparation going with bailing wire and trust. The
KWSB consultant and several Pakistanis at times had
to wait quite a few months for their pay. To cover
other expenses, we were able to hold things together
by using technical assistance money from a couple of
other projects.

We began to lay the groundwork for the

provincial fiscal and administrative reform program
which we expected would be the comerstone of the
SSDP. This experience gave us insight into the ad-
hoc, arbitrary way the GOS developed policies --
similar to KWSB several years earlier. There was no
institutionalized means for collaborative policy
formulation within the bureaucracy, much less
between the bureaucrats, the politicians and the
public. In effect, policy was formulated in
"stovepipes" consisting of each department and its
minister. There was little, if any, lateral consultation
and certainly none with the public at large.

Working with the Entire GOS

In January 1991, the final grant approval came
through, and work intensified on preparation of the
policy reform program, thanks to the leadership of
the Minister for Planning and Development, who saw
the reforms as contributing to the administration’s
platform of improving urban infrastructure and
services.

During that year, we used the same participatory
techniques we had used in the KWSB project, but
working with the whole government rather than just
one agency was more complex. To help GOS come
to terms with this complexity, we conceived of policy
as being formulated at three levels — technical,
administrative (including legal and regulatory) and
political -- and then helped create the institutional
apparatus to make it work. We started with ad-hoc
working groups at the department level. These groups
each made recommendations to their Minister. After
discussion and modification, the Minister then
negotiated the recommendations via meetings and
informal discussions with other members of the
Cabinet.

The recommendations amounted to a broad and
detailed reform program, covering five urban
subsectors: land management, urban transport, urban
environment, water and sanitation and municipal
development. In addition, the GOS would focus on
strengthening its taxation and financial management.
While the details were to be spelled out during
implementation, the ad hoc working committees
proposed some far-reaching strategies, such as
property tax reform based on market value, an across
the board labor redundancy program, the privatization
of the Karachi Transit Corporation and a provincial
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urban environment program. The Cabinet members
supported these proposals. The GOS anticipated the
program would take about two decades to implement.

Reform Package and Memorandum of
Agreement

The Bank team was very happy with the effective
work of the ad hoc committees and the support the
Ministers were able to generate. The process, and the
learning which had resulted, represented significant
strides in both the reform and the collaborative
decisionmaking process. But all of this was too
informal. Despite the consultations, we were worried
that the Cabinet was still not adequately involved. A
lasting process and structure for turning the
recommendations from the Departments into official
policy still needed to be created. There was much
more work to be done to institutionalize the decision-
making process so that the politicians and bureaucrats
cauld collaborate with each other.

Given that the Bank team often was the only
constant in the picture, moving ahead was not easy.
The GOS itself experienced almost perpetual turmoil.
There were new ministers all the time and, except for
1991 and early 1992, their involvement was sporadic.
Nevertheless, as early as mid-1991, key Cabinet
members were telling the Bank team that they needed
a formal policymaking structure and process to link
the various government entities to each other and to
the public -- a structure and process which would
survive the GOS’s perennial political changes.

In June 1991, I went on a mission to Karachi to
appraise the project. As I pondered the problems, I
thought about a three-tier institutional arrangement
which would bring bureaucrats from different levels
and politicians together in the policymaking process.
The good working relationship which was now in
place between the senior officials and the Bank gave
me the courage to suggest my idea. The people we
were meeting with -- the Chief Secretary, the
Minister of Planning and Development and the Chief
Minister - were very interested.

We agreed to incorporate this three-tier
arrangement and the basic content of the policy
reform program into a memorandum of agreement
(MOA) between the mission and the GOS.

Pakistan: Sindh Special Development

New Cabinet

But in June 1992, all the Ministers I had been
working with were gone -- the entire Cabinet
resigned to protest a military intervention in the
Sindh. So we had a new Cabinet and a new Chief
Minister for planning and development. In September
1992, the new Chief Minister signed the MOA. I
know the GOS well enough to say that, thanks to the
broad participation of the chief secretaries, the
assistant chief secretaries and the other levels of the
bureaucracy in the departmental ad hoc working
committees, the ideas in the MOA had support which
survived the government change. Without that, the
new Chief Minister would never have signed. Eleven
months later, we negotiated the project, including the
policy reform program, witkout 2 hitch.

Three-Tier Arrangement

The institutional arrangement the GOS agreed to
consists of three tiers. Each tier has a particular
function and mzkes recommendations to the next tier
up in the chain:

® Ad hoc interdepartmental working groups to look
at the core functions of government. Comprised
of middle level civil servants, these groups
develop and assess the technical feasibility of
policy proposals and works towards harmonizing
departmental viewpoints. Their recommendations
g0 to the Secretaries Committee.

Secretaries Committee. This includes concerned
Secretaries (the highest ranking civil servants and
heads of the provincial administrative core and
line departments) and is chaired by the Chief
Secretary. Its purpose is to examine the policy
measures presented by the working groups and
assess their administrative and legal-regulatory
feasibility and consistency with accepted public
administrative standards. Its recommendations go
to the Cabinet Committee.

Cabinet Committee. This top-level tier is a
committee of concerned Ministers from ihe
Cabinet of the GOS and is chaired by the Chief
Minister. Iis purpose is to examine the policy
measures for political feasibility.

|
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At the top, to provide overall coordination of the
SSDP, the group agreed to establish the Executive
Planning and Action Coordination Organization
(EXPACO). This organization serves as the
Secretariat to the Cabinet Committee. EXPACO’s
work is carried out through the following
directorates.

Policy Action Coordination Unit (PACU) --
policy formulation and implementation.

Institutional Strengthening Coordination Unit
(ISCU) -- institutional strengthening.

Project Planning Unit (PPU) - planning,
monitoring and supervision of major works.

EXPACO is headed by a Director General with
civil service rank equivalent to a Secretary. EXPACO
reports to the Chief Secretary of GOS. There are four
high level GOS staff people, with all other support
functions provided by a private contractor. The views
of the public are being brought into the policymaking
process through the mechanism of advisory/steering
committees comprised of public and private NGO
representatives.

How the Arrangement Works

The GOS approach to formulating land
management policy provides an illustration of how
the three-tier structure works.

The land management reform package was
developed by an ad-hoc working group, comprised of
experienced senior officials from several
administrative departments of GOS, land registration
offices of both GOS and municipal government and
the Board of Revenue,

To provide input to the working group from many
stakeholders, the GOS also established an Urban
Land Advisory Council. To take into account the
views of "shiftees,” the people who are often forced
to relocate because of government cevelopment
policies, the Council included a spokesperson
representing the highly organized squatters and
encroachers. The concerns of the shiftees were also
voiced by the Bank, based on numerous consultations
with the shiftees over the years.

After several months of work and debate, in 1991
and 1992, the working group sent a policy reform
package to the Secretaries’ Committee to be reviewed
for legal, administrative and regulatory adequacy as
well as for the trade-offs that might have to be made.
The package passed this test and was then sent to the
Cabinet Committee, which gave it final approval.

Using the Three-Tier Process: The SSDP
Credit

Since then, the GOS has used the three-tier
decisionmaking process to prepare detailed policy
action programs for the first five years, finalized with
the Bank in September 1992. An important part of
the negotiations was thz agreement that future
financial support would depend on hov well the GOS
implements the policy reform program.

The SSDP project, $46.8 million, was approved
by the Bank Board in December 1993 and signed
with the Government of Pakistan on March 10, 1994,
four years after the first mission. The project was
declared effective in September 1994.

To help Karachi and, to a lesser extent, six
interior cities, the credit will support:

e immediate actions on alleviating environmental
degradation and traffic congestion;

® GOS’s newly created policy planning arrangement
and institutional strengthening;

® fiscal and administrative reforms in GOS;

® engineering studies for infrastructure
improvements.

Longer term loans and/or credits will be prepared
while the SSDP is being implemented, but these will
be approved only when GOS has demonstrated the
success of its reforms and the ability to sustain the
Bank’s investments.

New Accountability: The Deficit

More important than the credit was the shift from
individual to group responsibility and the improved
accountability of the entire government. The open
meetings of the committees and EXPACO
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dramatically undermined closed door dealings
revolving around cliques, ethnic relations and
patronage. Once people make commitments in public,
it is risky and potentially embarrassing to renege --
because they will have the other stakeholders to
contend with. The new transparency also led to a
clear, public picture of how the government was
operating — one which was not in the annual budget
reports. Contrary to these reports, the GOS was
running a deficit - as everyone unofficially knew.

A critical event which showed how far the
process had moved took place as early as 1991, when
I mentioned the deficit in a high level meeting. One
official became furious. But the Secretary of Finance
wanted the truth to come out. He said, "I'd like to
correct Mr. Boyle’s numbers. The deficit is not
Rs3.5 billion. It is Rs4 billion.”

In June 1993, the Cabinet presented the FY%4
budget to the Assembly. For the first time in five
years, the Chief Minister, with the agreement of the
Cabinet, chose to present the real picture.

Costs and Time

From 1990 to 1993, approximately 830 staff
weeks (572 by the GOS and 258 by the Bank) went
into preparing SSDP. By Bank standards, 258 staff
weeks is high. However, the institutional changes we
have supported require a long-term commitment and
the kind of staff time that we devoted. Much of the
time should be viewed as research and development,
in the form of action learning, on the ground.

On Reflection

As I think about our experience in the Sindh, I
am pleased that we decided to work on institutional
strengthening before lending and that we have
retained leverage by linking future loans to the pace
and quality of reforms. It would have been difficult
to successfully carry out investments, I think, if we
hadn’t supported the GOS in building sound capacity
to make policies and investment decisions.

The Triad
I think the politicians, bureaucrats and citizens

could be seen as forming a TRIAD. Initially, in the
Sindh, the characteristics and relationships of the
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three groups added up largely to a closed system,
impoverished of ideas and imagination, and not able
to manage long-term development. This TRIAD
concept has given us an important framework for the
Sindh Special Development Project.

The gradually improving health and energy of the
TRIAD is, I think, more important than the physical
development plans the Sindhis have made. I am very
pleased that, in so many important areas, the three
legs of the TRIAD are collaborating regularly and
directly for the first time. At many levels, politicians
and bureaucrats comprising the GOS and the
representatives of ordinary citizens have diagnosed
their problems, decided what issues they are going to
own and developed the solutions. And the
participatory policymaking machinery is embedded
enough to be used for new purposes. It will be used,
for example, for problem solving in connection with
the proposed Karachi Urban Transport Project. GOS
will work through EXPACO to help reach a much-
needed public consensus on mass transit investments,
develop a transit anthority and lay the foundation of
a legal-regulatory system for the transport sector.
EXPACO will facilitate the work of the ministries,
agencies and consultative proups representing the
population as a whole and present policy
recommendations to the Secretaries Committee and
the Cabinet Committee. This structure for involving
the entire TRIAD is neither top-down nor bottom-up.
We came to view it as "middle-out.”

Navigating Bank Requirements

The space for participation in the Sindh was made
possible by the gramnts from the Japanese grant facility
and the British Overseas Development
Administration. The Japanese grant paid for the
KWSB participant observer, the goal setting process,
the organization study, process consultation, extensive
coaching of KWSB leadership, project costing and the
restructuring of KWSB, including setting up decision-
making procedures and steering committees. Other
costs were covered by using language in the credit
legal document wiiich was amenable to interpretation.
It would be nice if we could draw upon Bank budget
for all of this work. It would simplify matters and
reduce preparation time. Another hurdle was the
project cycle. The Bank’s problem identification
process requires standard research, analysis and
quantitative d«<ia. The participatory tools we used in
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the Sindh, on the other hand, were catalysts for plans
based on the self-discovery, common sense and
collective experience of the people themselves.
Translating these plans into a traditional Bank
appraisal document was quite a task!

A third hurdle lay in formulating a long-term
policy and institutional reform program, in SSDP
maybe two decades, and linking future lending
operations of the Bank to progress made on the
reform program. We did this by grouping the
program into five-year sections, but this was not easy
because Bank processes don’t work this way.

Intervention and Participation

I cant claim that everything we did was
participatory. The Bank team’s leverage lay in having
the knowledge to be catalysts for "jump starting”
change and in making sugpestions based on our
experience around the world. The three-tier structure
and EXPACO are examples of ideas we proposed
(although they were adopted only afier extensive
discussion among the bureaucrats and politicians who
would have to change their behaviors to make the
new structure successful).

Looking at the whole, some of the ad hoc
working groups and advisory committees representing
the civil society have functioned in a participatory
manner and others have not. But the Sindh is a very
large social system in which capacity is unevenly
distributed, and gradual change seems to me to be a
realistic expectation. As time passes, I think the more
participatory working groups and committees will
demonstrate their success and others will follow their
example. Through EXPACO, GOS is already
building its capacity to prepare future projects
collaboratively. Each time 1 visit the Sindh, I find
progress. The Karachi Urban Transport Project I just
mentioned is an example. There is much public
debate (and sometimes criticism) of this project, but

I believe the participatory process will give the debate
not only an outlet but a policymaking function and
ultimately a resolution.

The Future

Until now, we have given highest priority to the
systemic problems within the government, since these
problems were at the heart of the policy grid lock. As
the SSDP progresses, the next step is to further
involve the public in the policymaking process. We
will explore ways of including beneficiaries and
adversely affected people themselves in the
deliberations, since the NGOs may not be truly
representative. I think we should encourage the GOS
to strengthen the advisory committees and, in time,
introduce public hearings, although this is a
sophisticated concept. The East Asian model of
deliberative councils may be another mechanism of
giving voice to civil society.

We are also considering how we can help the
GOS Provincial Assembly to be a more effective
force.

Impact

A strong signal that the participatory approach is
working lies in the fact that ownership of the SSDP
project has survived eight successive national and
provincial governments, a military intervention and a
mass resignation from the provincial assembly in
protest of the military. In March 1994, the
Government of Pakistan requested that the Sindh
project model be replicated in other provinces.
Disbursements of the [DA credit have begun, and
bids have been called for the two largest physical

components in the project.

Neil Boyle is the Task Manager.
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PHILIPPINES
INTEGRATED PROTECTED AREAS PROJECT

Introduction

It was on the eve of the appraisal mission that I
realized we had a potential problem on our hands.
We had been working with the Philippine
Government for a number of years to devise a policy
framework which would help preserve the few good
stretches of forest that were left in the country. Out
of this was born the Philippines Integrated Protected
Areas System (IPAS) project. It envisioned a shift
towards a decentralized management system in order
to resolve the resource conflicts among various user
groups at the ground level.

But despite the original intent to give equal
attention in project design to biodiversity preservation
and the needs of directly affected groups, the project
had been prepared in an expert, top down manner,
with minimal local participation at the onset. A local
expert had drafted the new protected areas legislation
which had subsequently been passed by Congress.
Teams of NGO consultants had been hired by the
government to identify priority areas for inclusion in
the project. They were then charged with developing
management plans for ten of these based on scientific
criteria. These same NGOs were also given the
responsibility for holding public meetings in these
areas to disseminate information and obtain
community feedback on the new legislation.

Up until this point, I had been focusing most of
my energy on the draft legislation, and hadn’t paid
much attention to the participatory aspect of the
project. I assumed that since it was being done by
local NGOs, participation would take care of itself.
As I was soon to learn, this was not the case.

Warning Signals

By the time we arrived in Manila for the appraisal
mission, I had received many signals from the NGO
comnmunity that the public consultations had not been
done satisfactorily. Apparently, many stakeholders
who expected to be included in the earlier discussions
had been left out. From what we were hearing, we
knew there were going to be potential issues with

indigenous peoples that would have to be addressed.
A number of ICCs, or Indigenous Cultural
Communities - an acronym used in the Philippines in
reference to tribal peoples — currently inhabited a
good portion of the proposed park lands. It was clear
that we would need their participation and support to
implement the project. But somehow, we hadn’t
managed to achieve this. What had gone wrong?

Expert Preparation

When I delved into the matter, I discovered that
the NGOs that had been hired to help the Department
of Environment and Natural Resources (DENR)
prepare the project were essentially technical in
orientation. They were primarily a collection of
scientists, academics and forestry specialists brought
in for their expertise in biodiversity preservation.
There was no one on their team with any experience
in working with indigenous peoples or using
participatory approaches. While they were the right
type of NGOs to design the technical framework for
the program, they were the wrong type to undertake
collaborative decisionmaking with local people. This
reflected the fact that our thinking up until this point
had been more focused on getting the "system” right
and identifying what was worth protecting. While we
knew that people constituted the main threat to the
effectiveness of such a system, their needs had not
been in the forefront during the designing of the
legislation.

Joint Consultative Appraisal

We realized we would need to remedy the
situation by getting the local people involved. One of
our tasks during appraisal was to re-draft the
Implementation Guidelines which would spell out in
detail how the legislation was to be implemented and
clarify any ambiguities. We decided to take this
opportunity to consult the people about the new
legislation. We wanted to identify any critical
problems related to the IPAS design, and ask them if
they were willing to join the proposed park system.
To do this, we suggested that the mission be set up as
a joint consultative appraisal between the government
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and the Bank. This was readily accepted by the
DENR.

Participatory NGO

PANLIPI, a national legal services NGO, was
contracted to identify the relevant stakeholder groups
and organize the meeting agenda for the mission.
This was a rather unique situation as PANLIPI was
brought into the process personally by the Secretary
of the DENR who was a former human rights
lawyer. In addition to being trusted by the
government, PANLIP] had a good reputation among
indigenous communities and had built a relationship
of trust by providing them with pro bonum legal
services. Because of their good relationship with both
sides, PANLIPI was able to organize the necessary
meetings between the Mission and the communities in
each of the four areas which had been selected. They
identified the stakeholder groups that would be met
by the appraisal team based on their knowledge of the
groups in the area, and used their connections with
the local NGOs to arrange open meetings with the
various indigenous groups. In my view, PANLIPIdid
a pretty good job of staying neutral and ensuring that
all relevant stakeholder groups were brought into the
dialogue. And by this 1 mean both groups that
supported the project and those that strongly opposed
it.

Information Sharing

The four sites chosen for appraisal by the Joint
Mission, were selected because they presented the
greatest challenge for implementation of the IPAS
program and had the most complex human and
sociological problems. The appraisal team spent
between 2 and 3 days in each of the four areas. We
met with local NGOs and indigenous communities as
well as with the local authorities and church groups
that interacted with them. Some meetings were
chaired by PANLIPI, but most were hosted by the
local NGOs in the area. As far as the meetings went,
I don’t think enough information was provided in
advance to the participants, so a fair portion of the
time was spent explaining to them what the project
was all about. The proposed new system called for
active local management and possible restrictions on
resource use. Therefore, we wanted to ensure that
those who were going to be affected by the project
(or could affect its outcome) had a clear

understanding of the rights and responsibilities the
IPAS would bring.

Consultation

The DENR officials took a lead role in explaining
the objectives and benefits of the new legislation,
whereas we (the Bank staff) mainly just listened,
observed, and spoke only if there was a specific
question directed to us. Then it was the people’s turn
to tell us what they thought. In Mindoro, the
Mangyan leaders along with representatives of
Mangyan community organizations from across the
island began almost immediately by pointing out
serious flaws in the system which the expert design
team had overlooked. For example, the Mangyan
people had looked at the IPAS maps for Mindoro and
discovered that a portion of the park had been
classified as a "strict protected zone” where virtually
all human activity was to be banned. They
subsequently informed us that a number of Mangyans
lived within this zone and depended on hunting,
fishing and gathering of forest products for their
livelihood. Not surprisingly, they found these
regulations to be unacceptable and incompatible with
the traditional lifestyle of their peopie. Like other
ICCs, the Mangyans have close attachments to their
ancestral lands and possess customary laws for
regulating the use and transfer of these lands and
their natural resources. They made it clear that the
recognition of these "ancestral domain rights” and the
actual demarcation of the boundaries of this domain
were the preconditions for considering their
participation in the protected areas system.

In Palanan, we discovered that Civelihood
concerns were the central issue for the residents. The
town was located in the middle of the proposed
national park. Most of the men made their iiving
from illegal logging and some asked us quite matter-
of-factly if we could cut a road through the virgin
forest to facilitate their trading and give them some
contact with the outside world! This startling request
helped us to understand an important reality: if we
didn’t change the project and place a greater
emphasis on livelihood issues, we would not have any
hope of sustaining it or getting the local people to
stop relying on logging as a source of income.
Similar concerns were raised during consultations at
the remaining two sites.
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A Shift in our Thinking

These consultations clearly demonstrated the
weaknesses in the IPAS management plans designed
by the consultants, While we knew the plans were
stronger in their technical description than in their
social analysis, we hadn't realized how far removed
they were from human realities. Because of the
difficulties involved in demographically surveying
certain areas, basic information on how many people
inhabited the region and which areas were most
densely populated was often lacking.

Now I've heard it said many times before that
consultation with local stakeholders is not the same as
participation. Afier all, we -- the team of outside
experts -- still had ultimate control over the decisions
that were being made. However, talking to the
people directly was certainly better than making those
decisions in isolation, from say Manila or
Washington D.C. We learned a great deal from these
consultations and the things people told us
dramatically influenced our way of thinking. Upon
our return to Manila, there was no doubt in any of
our minds (Bank and DENR staff included) that the
project would have to be re-designed to respond to
the expressed needs and priorities of those whose
lives were going to be directly impacted. We were
now much more focused on "people’s problems” and
realized that the project plans -- as they stood — were
not centered on people.

For one thing, we realized that the protected areas
legislation was inadequate to deal with the interests
and concerns of indigeaous peoples as they had been
conveyed to us. It was obvious that if we did not
change the project to correspond with these realities,
we would not win the cooperation of the ICCs and
their support groups. We therefore set about re-
drafting the Implementation Guidelines based on what
we had been told. Now, Implementation Guidelines
for any legislation can medify its impact to a greater
or lesser extent, depending on how flexible the
legislation was in the first place. The changes we
made following the Consultative Appraisal Mission
were designed to skew the implementation of the law
in favor of ICC rights to traditional means of
livelihood and occupancy, decentralized park
management, and community managerial boards
which gave a strong voice to indigenous peoples.

Another persistent complaint we had heard from
ICCs in Mindoro was that the process of delineation
and recognition of their ancestral domains was
incomplete. Understandably they were frustrated and
wanted to know why. Recognizing this issue as a
potential obstacle to ICC acceptance of the IPAS, we
followed their suggestion and requested DENR to
show good faith by completing its stalled delineation
work prior to project implementation. In addition, we
revised the Implementation Guidelines to give far
more emphasis to ancestral domain rights (including
precedence over IPAS laws in the event of conflict).
We also earmarked project funds to continue the
delineation work in this and other areas.

Inserting Participatory Arrangements

In terms of project design, we got the message
loud and clear that the existing project allocated too
little money toward livelihood purposes. From the
wide array of ideas, suggestions and requests that
were put forth by communities during the different
meetings, it was apparent that the only way to reflect
community desires in project design was not to
specify potentiai livelihood projects in detail prior to
implementation. Rather. we decided to more than
double the funds for such activities, develop some
general criteria, and design a community-based
mechanism for identification and selection of such
projects "on-the-fly”".

And that is exactly how we ended up proceeding,
by tossing out many of the other activities budgeted
during preparation, while increasing the range of
permissible activities and enlarging the funds
available from 20% to 50% of the total project
budget. In short, we felt that the “social fund”
approach was the only practical way of responding to
so many different needs and priorities. This was a
critical step in ensuring real participation by local
people in the project because it gave them control
over financial resources and how they would be spent
in their communities. By devolving resources to the
local level and responding to the demands of the
ICCs for ancestral domain rights, we were betting on
taking much of the "heat” out of the opposition.
Would inserting participatory arrangements at this
late stage work? We decided to put it to the test.

|
|
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Follow Up

Once we had translated the local input into a new
set of participatory arrangements, we suggested that
the DENR organize a series of follow-up meetings
with the same communities. We recommended that
NGOs be hired to conduct the follow-up. DENR
readily agreed.

Four NGOs were sent back to the four areas we
had visited. Of these, PANLIPI was sent to Mindoro
- the island which had voiced the most opposition to
the IPAS during the previous consultations. All four
NGOs returned with the revised Implementation
Guidelines which had been very influenced by
indigenous peoples’ input. They also took back the
new terms of the project which were also much
improved from the standpoint of giving real control
to local people over decisions which would affect
them. The objective of these follow-up meetings was
to provide an opportunity for local stakeholders to
review the revised arrangements, provide feedback,
and propose any further modifications. They were
also intended to begin the process of self-selection of
representatives for the Protected Areas Management
Boards.

Feedback Process

In Mindoro, for example, follow-up meetings
with the various stakeholder groups were held in a
workshop format. PANLIPI placed great emphasis on
the voice of the ICCs since they are the most affected
by the IPAS. However, the views of support groups
such as community workers, the Church, NGOs and
the Local Government Units (LGUs) were also given
due consideration. In ihe initial workshops, the
different stakeholder groups were mixed together.
However, it was observed that in these instances, the
NGOs and local authorities tended to dominate the
sessions. Therefore, during subsequent meetings in
other areas, workshops for tribal people were kept
exclusive to avoid the influence of other groups on
their perceptions and feedback regarding the IPAS
legislation. In these cases, the DENR, LGU officials,
the Church and NGOs were allowed in as
"observers”.

The workshops began with a presentation by
PANLIPI on the terms, conditions and implications of
the IPAS law and revised implementation guidelines.
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Participants were then divided into small groups to
review the maps and documents and discuss the items
which affected them. PANLIPI primarily played an
observer role in these discussions, responding only to
questions of clarification regarding implementation of
the IPAS law. Through this interaction with each
other and with PANLIPI, local people carefully
considered the implications of the legislation and
weighed their options with the understanding that they
were free to refuse membership in the parks system.
In the process they learned what their rights and
responsibilities would be under the IPAS and what
tasks they would undertake as members of the
community management boards. Once they
understcod the overall framework and assessed their
own means and capacity to participate, they
collectively adopted resolutions concerning topics
such as ancestral domain, livelihood, IPAS
restrictions, resource use, management boards and
tourism. In doing this, they were making promises in
the presence of other stakeholders about the actions
they were or were not willing to undertake.

An Unexpected Outcome

The results of the follow-up meetings were that
three of the NGOs came back from the field reporting
strong community support for the revised project with
no significant problems or objections. After weighing
the costs and benefits of the newly revised terms of
implementation, the affected groups concluded that
participation in the IPAS was in their best interests.
They agreed to join the national parks system.

But the events that transpired in the Mindoro
workshops were dramatically different. To begin
with, participants rejected the basic premise of the
follow-up meetings. This had been expressed to them
by PANLIPI as “discussing arrangements for
community representation on the Protected Areas
Management Boards (PAMBs)". The participants
argued that they could not talk about the terms of
their participation in the project when the legislation
itself was not acceptable to them. By being adamant
on this point, they succeeded in shifting the focus of
the workshop from "representation” (which implied
voice) to “acceptability” of the IPAS program itself
(which implied an "exit” option). This question, they
felt, had not been adequately addressed during
previous consultations.
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The proceedings of the tribal workshops in
Mindoro were dominated by objections and protests
over the perceived primacy of environmental
concerns over the human needs of the Mangyan
people as reflected by the IPAS legislation. The
overwhelming opinion of the ICCs as well as the
Church and NGO groups was that the revised terms
of the project did not go far enough in meeting the
demands of the Mangyan people for self-
determination and ancestral domain. The ICCs felt
that their indigenous land-use systems were more
appropriate than what the IPAS had to offer.

During the workshop, the ICCs also rejected
membership on the Management Board which they
felt would be controlled by the politicians and
bureaucrats. They viewed tribal representation on
such a board as a "token" that may be manipulated as
an instrument for justifying government programs.
Therefore, the local groups refused PANLIPI’s
invitation on behalf of the government to choose
tribal representatives to the PAMBs because they
rejected the concept of the IPAS as a whole. Other
points of contention included, the permit sysiem,
provisions for mining resources in ancestral lands,
and tourism projects which could convert tribai lands
into a "Mindoro zoo"! The principal mcssage from
all of this was that the local people had been left out
of the process and no changes we could make at this
stage would suffice. The opposition to the IPAS
legislation had solidified. The indigenous people had
reached an overwhelming consensus: "we don’t want
to be 2 national park!!"

Setting a Precedent

This was the message that PANLIPI carried back
to Manila from the ICCs of Mindoro. It was an
outright rejection which ultimately resulted in
Mindoro being dropped from the protected areas park
system. In this instance, participation had meant
giving local stakeholders the option of saying "no” to
a project because consensus and commitment to it
were lacking. The long political struggle between the
Mangyans and the government over the scope of
ancestral domain claims proved unresolvable within
the context of the IPAS legislation. And while I
regretted the loss of Mindoro, I believed it was better
than having the government and the Bank invest
resources in a project doormed to failure. I also felt
that "allowing™ local communities to opt out of a

project set a good precedent by discouraging future
expert project preparation efforts and pointing out the
benefits of building local consensus and ownership in
the early stages of project design. The lesson of
Mindoro also helped us creatc a betrer project by
forcing us to pay more attention to participation when
putting implementation arrangements into place.

Community Management Boards

For those areas which agreed to join the parks
system, the IPAS legislation sought to institutionalize
local participation by decentralizing the management
of Protected Areas and giving greater control and
representation to local people. We built provisions for
a multi-stakeholder PAMB in each region into the
Implementation Guidelines. The next step was for
communities to select their representation on the
Management Board. During the follow-up
consultations, the NGOs contracted by DENR began
to work with the communities to develop a process of
self-selection of representatives to sit on the Board.
Stakeholder groups were free to choose their Board
representatives in any way they wished. The ICCs
learned about the different rights and responsibilities
they were committing (o in accepting Board
membership. These tasks included approving
management and zoning plans, setting rules and
licensing resource use within the park, and collecting
fees & fines. Perhaps, most importantly from the
standpoint of the ICCs, representation on the PAMB
meant that they would have a say in the type of
livelihood activities to be funded by the project.
Moreover, local NGOs would be hired to assist them
in preparing and implementing these projects.

In several cases, the ICCs expressed concern that
their power on the PAMBs would be diluted by
other, potentially more powerful, stakeholders. They
rightly predicted that pressure for representation from
a growing number of user groups in the area would
expand membership on the Management Board from
the initial limit of fifteen members. In view of this,
DENR decided to establish an Executive Committee
for each PAMB. This 3-member committee --
consisting of one representative from the DENR, ICC
and NGO communities - would have the decision-
making authority for the Board. The new terms of
this power-sharing arrangement were welcomed by
the ICCs.
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Costs

The funds for all the preparation work, including
the participatory components, came from a Japanese
Technical Assistance Grant. The joint appraisal
meetings were relatively inexpensive, costing
somewhere in the range of $5,000 to $10,000. The
follow-up consultations, however, were more
extensive. They totalled around $30,000 to $40,000.
Each of the NGOs was given approximately one-
fourth of this amount. In terms of time costs, the
participatory interaction did not delay the project in
anyway. In fact, the follow-up sessions were intended
to fill in some of the time between appraisal and
effectiveness lest the expectations and enthusiasm
raised during appraisal diminish by the time project
implementation began.

On Reflection

The project went through many changes between
identification and approval. This evolution took time
and certainly would have been much easier and faster
if we had known at the beginning what we know
now. We started out with an expert-designed,
technical preparation which then shifted to an NGO-
driven consultative process during appraisal. From
this it evolved into a highly participatory project in
which one community walked away and the others
acquired resources thrcugh the livelihood fund and
representation on the managing board.

HI

e

If I had to do it over again? 1'd start at the point
where we ended up this time around, by introducing
participation as early as possible into the process.
One of the benefits participation brings is that it
allows everyone to see clearly what different
stakeholders are and are not willing to commit
themselves to. The participatory stance that was taken
during follow-up with the communities allowed
indigenous groups to decide what was in their best
interests. And I think this fact, combined with the
participatory implementation arrangements that were
added, will go a long way in ensuring that this
project is one that the people living within the
protected parks system are willing to maintain and
support.

The change in our stance over the course of
preparation and appraisal was a gradual process of
getting deeper and deeper into the project and
developing an understanding of the inextricable link
between participation and project success. Once we
made a concerted effort to seek out the different
stakekolders and bring them into the decision-making
process, the project began to change - for the better
-- in innumerable ways. We may have been slow in
starting, but this only goes to prove that it’s never too
late to get it right!

Tom Wiens was the Task Manager.
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PHILIPPINES
COMMUNAL IRRIGATION PROJECTS

Introduction

In 1982, 1 went on my first Bank mission to the
Philippines, where we’'d been working with the
National Irrigation Administration (NIA). I was
supervising the completion of several previous loans
and finishing preparation of a new loan. I arrived at
a time when NIA was adjusting to some important
changes. Created to help develop greater food self-
sufficiency in the Philippines, NIA began by
investing mainly in large irrigation systems. But by
the beginning of the seventies, it began to place more
emphasis on communal irtigation systems which
would benefit remote poverty afflicted areas.

In learning about my new assignment, I kept
hearing about NIA's work with farmers. My
counterparts at NIA told me that the agency had
consciously set out to collaborate with farmers and to
build on centuries of farmer-run irrigation schemes.
To do this, NIA was fielding community organizers
to work hand-in-hand with the farmers to provide
training and team support building. Their goals were
to increase the ability of farmers to work together,
negotiate effectively with the government, operate
and maintain the system, and manage it financially.

The tone at the agency was energetic and many
people there spoke respectfully about the farmers’
collaboration. Although NIA was a traditional
engineering agency, ihe engineers I met told me that
the participatory experiments had persuaded them of
the value of working with the farmers.

Farmer Participation

Having arrived in Manila, I wanted to get out into
the field and see what was working and what wasn’t.
On my first mission, I visited a community in the
north of Luzon. The community organizer there —
I'll call her Rosa - had arrived in the community
about a month before. She had been getting to know
the farmers, working with them in the fields,
participating in their social life and meeting with the
local Irrigation Association (IA}. I could see how she

appreciated and sensed the nceds of the farm
families, especially of the women. I found this
attitude of respect and caring among the community
workers almost everywhere I went.

For centuries in the Philippines, farmers have
gotten together to build and maintain simple
communal irrigation schemes. Rosa’s community was
no exception. The farmers already managed their own
canals, using temporary dams made of logs and
stones to divert water from a stream nearby. Rosa
and one of the village elders, Tio, took me to see one
of the dams. Tio was around seventy years old. He
could remember long ago chancing on the stream we
were looking at and dreaming of directing these
waters to the rather arid lands cultivated by his
father, together with the other villagers. Some years
later, he had been able to obtain the support of his
friends and relatives and built a diversion which gave
them a small amount of water.

While still crude, the system had matured to
include a main dam and canal and many small
ditches, constructed by the farmers of several
communities and serving around 400 hectares. During
the annual floods, the dam and many other works
would be washed away. Every year, the farmers
would rebuild the damaged structures and repair the
main canal, contributing as many as 10,000 person-
days of voluntary labor. The work was organized
informafly.

National Irrigation Administration

Over the course of many years, Tio and his co-
villagers also tried to get outside help to improve
their system. Finally, NIA responded. During the
seventies, drawing upon its 1974 charter which
authorized it to delegate management to the farmers
and collect payments from them, NIA had been
experimenting with participation in small, cormmunal
irrigation pilot projects. NIA had obtained grant
funding from the Ford Foundation to support the
development of processes for farmer participation.
This flexible funding enabled NIA to undertake action
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research that could not be funded through the usual
government budgets.

Learning Group

A multi-disciplinary lcarning group composed of
NIA officials, some of the newly hired community
organizers, and pcople from social science,
management, and agricultural engincering institutions
provided advice to the NIA Assistant Administrator,
who managed the pilot projects. The iv. ning group
examined the implications of NIA's experience in
these pilot operations for determining changes in
NIA’s policies, procedures and training programs,

The group found that cost recovery was an
important aspect of the participatory approach. As
they helped pay for the systems, the farmers
developed a financial stake in the projects. But, more
important, repayment helped motivate NIA personnel
to treat the farmers as clients and to be interested in
promoting strong IAs that would be capable of

repayment.

By 1980, NIA had shifted away from its strictly
engineering approach to a socio-technical approach.
NIA involved irrigation staff who were to implement
the new approach to develop detailed processes for
farmers participation. NIA undertook a large training
program. With assistance from experienced
community organizers, social science and
management institutions, it trained newly-hired
community organizers in farmer mobilization and
action research. It taught the engineers how to work
with the farmers and guide the irrigation associations
in operations and maintenance (O&M). And it trained
farmer leaders in meeting techniques, leadership and
management.

Community Organizers

By the end of the eighties, NIA had almost 750
community organizers. The organizers are carefully
chosen for their ability to relate with delicacy to the
farmers and to speak the local language. Typically,
they take around ten months to lay the groundwork
for construction of new irrigation schemes. They
work behind the scenes, encouraging the farmers to
formally organize their IAs and to take the lead. The
IAs help to secure the rights-of-way, contribute to the
design work and enter into an agreement with NIA

which covers cost issues and defines their respective
roles in implementation and subsequent O&M.
During construction, the 1As contribute around 10%
of the costs in cash or in kind.

When construction is completed, the IA evaluates
the work and formally takes over the system,
accepting full responsibility for the O&M and
repayment of NIA’s chargeable cost at no interest
(this excludes overhead, roads and such). To ensure
financial transparency, NIA and the IAs hold monthly
reconciliation of costs chargeable to each IA. This
encourages the [A to meet their financial obligations.
Once an IA is well under way, the community
organizer visits only periodically and shifts attention
to a new area.

Irrigation Association

Rosa had already been talking with the farmers
about NIA’s proposal. During these meetings, the
farmers had been able to deal with various
reservations they had. For example, their concerns
about accountability for village funds were allayed
when they developed clearly stated and
understandable procedures including the organization
of monthly reconciliation meetings, the training and
support NIA would give to the villager designated to
nandle finances, and the public display of financial
statements.

Rosa invited me to a general assembly where she
hoped to obtain the farmers® agreement to proceed.
The villagers agreed to NIA’s proposition — that,
with their participation, NIA would improve and
expand the irrigation system and that the farmers
would set up a formal IA to handle O&M and, over
time, pay for the construction. By assuming these
responsibilitics, the IA would clearly demonstrate its
commitment to the project.

Over the next several months, Rosa helped the
farmers develop their local group into a more formal
IA. They set up a three tiered structure, with an
elected president, a board and sector level groups.
The board, composed of the heads of the sector
groups, determined how the rebuilding and
maintenance responsibilities would be divided among
the different sectors and how water would be rotated
during periods of scarcity.
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While the board helped with communication and
coordination, each sector had its own structure,
leadership style, and organization. Each was
responsible for mobilizing and managing the needed
labor and materials. As it did for other IAs across the
Philippines, NIA provided training to the farmers so
they could manage their organization and helped the
IA register as a corporation with the National
Securities and Exchange Commission. This meant
that they could own property, make contracts, co''ect
fees and impose sanctions.

With Rosa's help, the sector committees
developed by-laws (specifying the number of board
members, for instance) and divided the
responsibilities for such matters as water rights,
monitoring of materials and costs and matching of
farmers with the paid irrigation construction jobs.
Rosa later told me that the IA had done 2 good job of
stakeholdering all of the rules and decisions with the
members and of making sure that both water
distribution and maintenance were handled equitably.

Bank Support

Until the early eighties, Bank support had mainly
focused on NIA's larger and mid-sized national
irrigation schemes. These had been built by NIA
engineers without farmer involvement. In 1981, a
Bank team reviewed NIA's participatory work and
endorsed the agency’s intention to expand
participation to all local, and some national, irrigation
schemes. This led to the first Communal Irrigation
Development Project (CIDP) loan of $121.9 million.

CIDP I was the first foreign-assisted project to
focus entirely on communal irrigation development
and farmer participation. It became effective in late
1982, just after I had come on the scene. The loan
was to cover 33,500 hectares, around two-thirds to be
new irrigation and one-third to be rehabilitation of
existing communal systems. Around $3.5 million of
this was dedicated to institutional development
(farmer and staff training, community organizers and
supervisors, meetings and technical assistance).

Participatory Decisionmaking
CIDP 1 was added to my supervision

responsibilities. On one of my missions, I heard that
the farmers’ committees in the village I had initially

visited had "walked through” the NIA plan with the
NIA engineers. The plan laid out a new water course
for the main canal and some of the smaller canals and
provided for a new dam. During the walk through,
the farmers had requested some modifications because
they knew certain landowners would resist giving
rights-of-way unless they were paid a very high
price. After several meetings to jointly discuss
various issues, the farmers' suggestions were
incorporated into the plan and the layout was
presented to the IA general assembly for further
modification and approval. Thus, the NIA engineers
and the farmers learned and innovated together.

With Rosa’s help, the IA had then secured the
water rights and obtained the rights of way. Given
that everyone stood to benefit from the new main
canal, all but one of the farmers along the route had
agreed to give right-of-way without charge. The
exception was a man who would lose a considerable
number of fruit trees and the IA agreed to
compensate him. Because the farmers had worked out
a clear plan and dealt thoroughly with all of the rights
involved, the construction went smoothly and was
completed on time.

Turnover Celebration

Six months after the irrigation system was
completed, I was on another supervision mission and
had the opportunity to visit the village again - on the
day the management was officially turned over to the
IA. The officers of the IA signed documents
approving the construction costs (which, in turn,
would determine the annual amortization payments
due) and assumed responsibility for the management
of the system. The signing was followed by a party
and speeches. Rosa congratulated the farmers and
said she was confident that the success of the IA and
the new experience the farmers had gained in their
committees had prepared them for this moment.

By this time, the association had set up various
management positions, such as operations manager
and gatekeeper, and had selected a watertender and
fee collector for each sector. The fees were 10 be
paid in kilos of paddy per hectare: 130 kg of paddy
per hectare during the wet season and 95 kg/ha for
the dry season. For each sector, the watertender
would deliver the bills to each farmer and, after the
harvest, a fee collector would pick up the paddy from
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each farmer and provide him a receipt. The collector
would then sell the paddy and turn the revenues over
1o the association.

I learnced that the farmers had already brought 250
hectares of previously arid land under irrigation. In
addition, they had incrcased their yields from an
average of 2 tons to around 3.5 tons per hectare. This
was a very poor community and, from the new
clothing worn by families at the meeting, 1 could see
that the people had already benefited from the big
boost in their crops.

Shortly after the turnover event, I heard that the
sector groups of the IA had elected new board
members. New leaders had emerged during the work
with NIA and, as Rosa had hoped, many of them
were eclected, including two women whose
contribution was widely recognized. Thus, the
leadership during the O&M phase would be very
strong.

Farmer Maintenance

Participatory projects are not completely smooth.
Four years after the Luzon villagers had assumed
responsibility for their irrigation system, 1 visited
Tio’s community again. NIA had moved Rosa to
another community and, left to their own devices, the
farmers had permitted the main canal to become
overgrown. When I sat with the farmers, they were
pretty embarrassed. They said, "We were just going
to clean the canal; this is the only one we haven’t got
to. But our yields are as high as ever, and we have
been able to keep all the new land under cultivation.”

Looking around the area. I could see that the
irrigation system, while not in perfect condition, was
providing a steady supply of water. Farming was
going well. The new prosperity had led someone to
construct a mill, and many people had made
significant improvements in the size and quality of
their houses. I concluded that, while I might have
preferred a higher standard, the farmers had
stabilized system maintenance to a norm they were
comfortable with - one that was doable and
sustainable. [ also concluded that, thanks to NIA’s
participatory process, this irrigation system now truly
belonged to the farmers.

Expanding the System

The Luzon village is just one cxample. I visited
many communities all over the Philippines. As NIA
expanded the participatory approach, it was finding
much greater satisfaction among the farmers with the
irrigation schemes, dramatic increases in the acreage
irrigated during the dry season, and increased
conscientiousness among the IAs regarding pay-down
of the debt to NIA and maintenance of the canals.
Due to local funding constraints, design changes, and
law and order difficulties, delays were the norm for
many, if not most, of NIA projects (and most of the
Bank's projects in the Philippines as well). In some
cases, the 1As ran into difficulties with major repairs
and NIA had to step back in. Nevertheless, in we
participatory projects, thanks to the involvement of
the farmers in the planning, many problems were
avoided. As a result, the delays were shorter and less
frequent.

Field Offices

NIA’s support for the farmers grew during the
course of the pilot projects and continued during full-
scale implementation. As an example, to stay close to
the IAs, NIA established a widely dispersed network
of 67 provincial irrigation offices, which were
strengthened with Bank assistance. The goal of these
offices was to help develop communal JAs. Among
other things, they foster information-sharing between
IAs. Through this visitation and peer training, the
farmers learned a great deal from each other.

NIA provides bonuses to these offices and their
employees based on their cost effectiveness. This
encourages them to treat the farmers as valued
customers whose satisfaction is indispensable to NIA.
From my many visits to communal projects, I can
say that in general, NIA staff are very respectful of
the farmers® wishes.

CIDP I

In the late eighties, as we completed supervision
of CIDP I, we began preparing the second communal
loan. As we considered how the new loan might build
upon the old, which had ultimately resulted in the
irrigation of around 50,000 hectares, we had much to
review.
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We wanted to be sure the Bank continued its
long-term, program approach to supporting NIA and
that lessons learned from one operation could be built
into the next one. During our preparation missions,
NIA set up a series of meetings with selected [As to
conduct comprehensive discussions of the experiences
to date. A number of these meetings were in the
northern Luzon region. Since the time I first visited
there, the number of IAs had almost doubled.

During the course of these meetings, we
developed an understanding of two major sets of
needs. The first set had to do with record keeping
about the projects and their impact. The second had
to do with the opportunities created by the greater
availability of water.

Record Keeping

The Bank team had been reviewing the IAs’
books throughout the 80s and recognized the integrity
and thoroughness demonstrated by virtually all of the
IAs. Although they started off with very little
knowledge of modern accounting and bookkeeping,
most of them could show their membership, what
funds were coming in and how they were being
speat.

Nevertheless, as the communal systems expanded,
both the IAs and NIA needed more systematic
accounting and national reporting. They also needed
to improve their tracking of water distribution,
cropping, minfall, flow statistics, O&M, crop
performance and agricultural incomes.

In CIDP II, we agreed to support the further
development of performance monitoring and training
at all levels. The training programs helped the
associations develop needed skills in decisionmaking,
resource mobilization, conflict resolution and
performance monitoring.

More Sophisticated Needs

The improved irrigation services at the communal
level and the greater availability of water have led to
a higher and more varied set of agricultural needs.
During preparation of CIDP II, the Bank team
attended a series of meetings organized by NIA with
the farmers around the country. These meetings
dramatized the farmers’ needs and desires. In some

areas, the more successful [As had aiready developed
their own solutions, investing in threshing floors,
bulk procurement, storage facilities and marketing
and providing credit to other groups of farmers.

This stimulated the less successful IAs to do the
same -- and more. Some of the farmers thought they
needed to form cooperatives to get group credit, crop
insurance and marketing services, and to build drying
floors. As one of the farmers put it, "We have the
water. We have enough food for ourselves. We can
really improve our incomes now if we get the right
kind of assistance.” They wanted better weed control
in their canals and paddy lands. They wanted to
diversify their crops, particularly in tie dry season.
They wanted to understand more about fertilizers and
pest management -- and to procure the needed seed,
fertilizers and agro chemicals.

Both NIA and the farmers said they were
committed to meeting these needs through
participatory processes. For these purposes, NIA
devised a novel grass rnots approach. For all
communal irrigation systems rehabilitated or
established under CIDP II, NIA collaborated with the
IAs to prepare and implement Agricultural
Development Plans. These plans cover most of the
needs raised by the farmers, including cropping
patterns, equitable water distribution in the case of
shortages, reforestation, soil and water conservation,
nurseries and other support services. They also
include farmer training, extension visits,
demonstration programs for crop production
methodologies, and pest management and
mechanization, as well as cooperatives and other
means for bringing greater credit and marketing

- schemes to each IA.

CIDP II was appraised and approved in 1990. It
became effective in January, 1991. The loan is for
$46.2 million. While supporting the activities just
described, it covers new irrigation works on about
10,000 hectares and the rehabilitation and
improvement of around 15,000 hectares. CIDP II was
deliberately kept small because of the somewhat tight
fiscal situation in the country. We expect the
irrigation schemes built under CIDP H to directly
help around 20,000 farm families. In addition, these
families and the many other small irrigators in the
nearly 3,000 NIA-assisted communal schemes, will

il
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benefit from the institutional strengthening and
improved agricultural support services which CIDP
11 supports.

Supervision

Things are going fairly smoothly in spite of
financial difficulties which have slowed the pace of
implementation. Supervision missions around twice a
year for CIDP II appear to be adequate, particularly
since we make a point each time of visiting the
farming communities.

By i994, we could already see improvements.
The Bank receives quarterly progress reports from
NIA, and the IAs have improved the pay down of
their loan obligations as well. We also get a
comprehensive report on the status of the communal
schemes. Our review indicates a substantial increase
in average family incomes. My friends in the IAs tell
me that their improved records about water allocation
and cropping are helping to ensure a more equitable
distribution of water and to ease the resolution of
disputes.

To participate with NIA in the implementation of
the Agricultural Development Plans, each IA has
formed an Agricultural Production Subcommittee.
The subcommittees meet often, after obtaining
suggestions and complaints from the IA members, to
arrange water scheduling, review accomplishiments to
date, establish annual objectives for the next stage of
implementation, and provide input into the annual
work plans of the community organizers and
extension workers.

Results

Farmers’ participation in irrigation seems to have
paid off. My visits around the country tell me that the
results of a study conducted in 1985 by the Institute
of Philippine Culture of the Ateneco de Manila
University continue to hold true:

® In participatory systems, production yields
averaged more than 3 tons per hectare in both the
wet and dry seasons, while in non-participatory
systems, yields were a little more than 2.5 tons
per hectare.

® In the dry season, the participatory systems
expanded their irrigated area by 35%, while the
non-participatory systems expanded by only 18%.

® Farmers’ degree of satisfaction with the resulting

canals and structures differed between
participatory and non-participatory projects, too.
In the non-participatory systems, farmers
abandoned 18% of the canals constructed with
NIA assistance and judged an additional 20% of
the new structures to be defective. In contrast, in
the participatory systems, only 9% of the canals
were abandoned and 13% seen as defective.

® One of the ways, farmers were required to

contribute to the costs of construction was
through "equity" -- labor, materials and land.
They were required to contribute 10% of the
construction costs or $300 per hectare
(whichever was less). The non-participatory
systems fell short, raising only £54 per hectare
whereas NIA's participatory systems gencrated
£357 per hectare on average, thereby exceeding
the minimum. This represents an immediate 60 %
recovery of costs for the institutional development
activities related to participation.

® In terms of organizational structure, irrigation

associations developed through participatory
approaches were found to be more "rooted” in
their communities. Organizational leadership in
participatory systems included more tenants and
small farmers, whereas in non-partictpatory
systems the leaders tended to be wealthier. These
differences indicated that in participatory I1As, the
socioeconomic status of the leadership was closer
to that of ordinary members than was the case for
non-participatory IAs. This may have contributed
to the more equitable water distribution noted
below.

® In terms of equitable water distribution among

members during times of scarcity, the
participatory systems were more likely to (i)
rotate water according to a schedule; (ii) allow
each group in turn to make use of all available
water for an allotted period of time; and (iii)
employ personnel to supervise water distribution
to ensure equity.
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® Significant differences were also discovered
between participatory and non-participatory
systems when it came to the financial practices of
associations. Up to 50% of participatory systems
employed practices such as conducting annual
audits of their accounts, preparing financial
statements, using vouchers for expenditures and
monitoring payments on each member’s card.
Less than one-fifth of non-participatory systems
are engaged in such practices.

The Bank’s Role

The Bank has been lending to a relatively
successful agency which was client-oriented and
supported participation. This was due, in part, to the
support NIA received from the Ford Foundation and
from other aid organizations. The Bank team, as well
as NIA, benefitted from the experience and expertise
of these organizations. Qur contribution over time
could be described as follows.

® Flexibility. It proved unrealistic to try to rigidly
predict the time needed to develop the
associations and ensure their ability to participate.
Also, targets that were too rigid tended to
undermine the farmers’ authority over the
systems and, in turn, their commitment. In CIDP
II, the desired flexibility was achieved by
committing to work programs only one year at a
time. Each year’s work program took into
account the performance of the preceding year.

Coordinating between NIA and other agencies.
Although other government agencies were
charged with providing the necessary support
services, they seldom functioned in a coordinated
manner. To a great extent, the Bank team
provided a liaison function. For example, NIA
had trouble getting the budgetary agency to
release funds appropriated for NIA and the IAs
had trouble getting credits in a timely manner
from the Land Bank. We were able to use the
Bank’s good offices to facilitate timely actioa by
these agencies.

Applying apgpropriate technology. Sometimes
traditional engineering approaches lead to work
that is not the most appropriate to the situation.
So, in the communals, we supported NIA in
using the simplest techniques possible. For

Philippines: Communal Irrigation

instance, we encouraged them to adopt drainage
crossings using check gates and spillways where
appropriate, instead of siphons and diversion
weirs. Through many efforts such as these, we
were able to reduce costs, and limit the need for
higher levels of skill and supervision. Most
important, because these systems were simple,
the farmers could understand and manage them.

® Helping Resolve Problems. This was an
important area for the Bank. For example, there
was a private firm which was discharging effluent
into one of the irrigation systems. We asked the
president of the firm if something could be done.
After a lot of resistance, he finally said, "Well, I
do have an idea, but I don’t think you will accept
it." As a matter of fact, we thought his idea was
pretty clever and agreed to it. So he constructed
a series of ponds, ran the effluent through them
and relied on the natural anaerobic action to
render them harmless. This worked satisfactorily.
When I went back a few months later, the last
pond had fish and frogs and aquatic vegetation,
and a goat was drinking from it.

® Preserving NIA’s autonomy. In another
instance, someone wanted to turn NIA into a
regular line agency receiving most of its revenues
from government coffers. This step would have
potentially destroyed the linkage between NIA’s
services and its revenues, which helped keep NIA
oriented towards meeting the farmers’ needs. I
can’t say the Bank team single-handedly
prevented this move, but I hope that our influence

helped.
On Reflection

In hindsight, I am happy that my initial instinct
was to support and build upon what was already
working wherever possible. I had observed in the
past that when we introduced new approaches --
rather than builicg on indigenous capabilities — the
process was tedious and the results were often sub-
optimal or unsatisfactory.

I also felt that because our country counterparts
sometimes lacked commitment or capacity, we tended
to seize the initiative and, with the bormrower
inadequately involved, we sometimes made most of
the decisions and provided most of the expertise. The
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result was that the people in the country were not
leamning very much and thus tended to have a lower
commitment and to become more dependent on the
Bank. By giving the farmers control of their own
systems and making them partners of NIA, the
Philippines approach appeared to me a valuable
approach to avoiding a lot of these problems.

For these reasons, we did our best to utilize the
available human skills and physical resources and to
see to it that, wherever possible, system design was
based primarily on NIA’s approaches and standards,
making changes only where essential. For example,
I've mentioned the simple drainage crossings, check
gates and spillways which were used. We also helped
NIA reduce the costs of headworks by eliminating
unimportant aspects of the design.

Working in the Philippines over a long period of
time has made it possible to take a process approach
to supporting NIA. We avoided the tendency to plan
things to death. Implementation was used to modify
and adjust plans based on new developments and
information. NIA and the 1As had as much flexibility
as possible to go at the pace most appropriate for
them. Wherever we could, we adopted a work plan
approach, to be developed each year, rather than

rigidly scheduling the work for the entire loan period.
This meant NIA could operate "in synch" with the
dynamics of the IAs and other events in the country.
[ think the Philippines experience shows that such
flexibility is valuable for the Bank.

As for the future, the Philippines communal
irrigation program is at another crossroads. Based on
the strength of past participatory efforts, the existing
IAs and irrigation systems continue to function fairly
well. But institutional support for the existing systems
and development of new systems is at a standstill.
Due to a new local government code, the authority
for the communals had evolved from NIA to local
government units. This has taken place without full
appreciation for the need to adjust all of the aspects
of the program - such as financial authority,
supervision, cost repayment procedure and other
policies. People in both the Bank and the Philippines
are attempting to arrange for NIA to have a role in
assisting the local governments. I hope this will be
possible.

Charles Gunasekara was the Task Manager.
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EDUCATION SECTOR CREDIT

Introduction

Because of its rapid expansion, the quality of
secondary education in Yemen had been deteriorating
steadily for many years. The Bank’s 1992 Education
Sector Report pointed this out clearly and
emphatically. When the Minister of Education arrived
at the Bank to negotiate the Basic Education Project
for his country, we discussed the next operation in
his country. We agreed that it should focus on the
development of human resources to meet the
emerging needs of the economy and should target
secondary and post-secondary non-degree education.
We also agreed quality of secondary education is the
crucial issue, and should be addressed in the next
project. Finally, we agreed on adopting a
participatory approach at this stage and that two
waorking groups, each chaired by 2 Deputy Minister,

While in Washington conducting our pre-mission
planning, we proposed through correspondence the
idea of convening a National Workshop of
professional educators and other parties to address the
quality issue. The members of the working groups
and the Minister of Education accepted our proposal,
and planning of the workshop began. In further
discussions, the Bank team offered to facilitate the
workshop in a participatory manner.

Qur first decision was that Bank members - staff
as well as consultants — would act as facilitators
rather whan experts. Our objective was to put the
planning of the project — including objectives,
strategies, components, costs, and plans -- firmly in
the hands of the Yemenis. We became clear among
ourselves that two things would be vital for improved

Choosing a Methodology

As a long time trainer, I knew a number of
techniques that we could draw upon to foster
participation during the workshop. So we decided that
in my opening statement, I would suggest that the
task of the participants is to develop a planned change
program to improve the quality of education at the
secondary and post secondary levels. I would also say
that the role of the Bank staff would be to facilitate
the work of the participants using some techniques
with which we were familiar. But the agenda of work
and the substance of work would belong entirely to
the participants. We planned my final opening remark
as an offer for the participants to accept the proposal
just made, or to reject it and create their own task
assignment.

Identifying the Stakeholders

We were able to identify the “stakeholders” inthe
education system with ease. We decided that what we
needed were people working on education in both the
private and public sectors, since the former is an
important element of post secondary education in the
country. Unfortunately, we could not identify any
NGOs, women’s groups or parents associations that
might be able to contribute significantly to this work
on secondary education and beyond. There are, of
course, NGOs and women’s groups in Yemen, but
none that dealt with secondary, or post secondary
education.

We sent a set of objectives, a plan of action and
a set of criteria for the composition of the workshop
as a proposal to the Yemenis. Our objectives were
firstly to identify priority areas of change and the
barriers to change, and then to provide inputs to the
TORs of the working groups developing the planned
change reform program. We proposed that the
workshop include 30 people, one third of whom
should be women, with a wide distribution of
professionals in the education system. There would
be two days of working sessions.

I had been working in Yemen for about five years
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and considerable trust had been developed among all
of us involved in this effort. I was pretty sure that the
Yemeni would be favorably disposed to our
suggestions. They wrote back agreeing to the
program, setting the workshop date to coincide with
our next mission to Yemen (a project identification
mission) in July 1992, The Ministry of Education
would convene the workshop, chaired by the Deputy
Minister of Education.

The First Workshop

When we arrived in Sana’a in July 1992, we held
discussions with the working groups which had been
set up by the Minister. Working group members for
secondary education, consisting of high MOE
officials, had concluded that Yemen needed more
classrooms, equipment and textbooks to avoid
overcrowding, and really nothing else to improve the
quality of secondary education. They did not see the
need to hold a workshop or to identify other priority
areas of change and had accordingly not sent out any
invitations or made the logistical arrangements we
had been expecting.

We didn’t challenge the conclusion of the working
group but instead engaged the members in a
discussion of just how they believed more investment
in improved facilities alone would increase the quality
of education. In this long meeting it became obvious
to the members of secondary education working
group that they really could not answer the quality
question or develop a comprehensive strategy without
involving professionals, researchers, administrators
and teachers in the dialogue. The invitations were
then sent, arrangements made and we started work.

The CC Group, consisting of private sector
representatives from the Sana’a Chambers of
Commerce and MOE officials desired a bruader
dialogue with the employers. We agreed that the
mission would conduct seminars for the private sector
and then explore the modality and scope of
cooperation with industry.

Small Groups/Plenary Sessions

There were three of us from the Bank and about
40 participants, although we had only expected 30.
We decided to set up three working groups of about
13 participants each. There would be four stages to

the workshop, each ending in a plenary session where
the small groups would make reports. The stages
would be:

® define the quality problem;
® determine what to do about it;

® identify the barriers and decide how to overcome
them; and,

® develop the methodology for measuring and
ensuring that quality would be produced by the
actions taken.

We gave each participant three blank cards at the
start of each stage. The first job of each individual
was noting three major problems or issues he or she
believed crucial on the cards. Next individuals would
explain what they wrote on the cards to the group.
Then the group prepared a consensus report for
presentation at the plenary session. We Bank
facilitators would work with the group making sure
all got an opportunity to contribute and to help
develop a consensus.

Prioritization by Bid Allocation

During the plenary reporting sessions, we
recorded all points made on large flip-charts so
everyone could see them during the next stage. We
then had the participants prioritize their conclusions
by using a bidding system. Each participant had to
allocate a total of 100 points to the various problems
or issues developed by the group as a whole.

The workshop unleashed a tremendous amount of
energy and creativity. We were very pleased and a
bit surprised by the way the participating women
made themselves heard and served as a real force for
ideas and consensus. And the participams liked it
from the start. At the first break several told us that
they had come expecting yet another Bank run
session where they’d be lectured to; instead they were
actually doing the work themselves to their surprise
and delight. Another surprise was that the ¢riginal
netion that all that was needed was more schools and
textbooks had vanished. Indzed after the bidding,
another objective turned out to be the first priority by
a large measure, i.e., teacher performance.
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Workshop Results

This workshop produced the diagnosis of the
quality problem in the Yemeni education system. It
also set objectives that would constitute a Bank sector
operation, i.e., a planned change program to improve
significantly the quality of secondary education in
Yemen. There were seven key areas for secondary
education: teacher performance, physical facilities,
curriculum development, evaluation, school
management, learning resources, female access to
education, and community coileges. Community
College workshops would also be held in two cities
outside the capitol, with broad private sector
participation, to identify the needs for middle level
personnel in the emerging modern sector of the
economy.

The Second Workshop

We believed that quality education would show up
-- or not show up — in the local schools themselves
rather than in the kinds of central programs that
government would run. We therefore asked the
Minister to invite school headmasters to attend a
workshop in Sana’a. In certain respects, the
headmasters were really the voiceless members of tae
education system. At the bottom of the rung, they
were expected to do what the ministry directed. But
some of us had the intuition that what the local
headmasters had to say might indeed be the most
important contribution to the change program. Indeed
headmasters were underrepresented in the national
workshop and little focus was given to what the local
schools themselves might contribute.

All told, 40 headmasters joined us at the regional
workshops along with some people from the Ministry
and the working groups. The participants first
reviewed and discussed the output of the national
workshop, i.e., the Planned Change Program, and
discussed how the local schools could participate.
They then broke into small groups to prepare detailed
proposals.

School Based Subprojects

Again the workshop unleashed an immense
amount of creative energy. The headmasters (three
were headmistresses) had a great deal to say about
what could be done well locally and with local

community involvement. What came out of these
workshops was a decision to include a School Based
Subproject component of the project where local
schools could get funding for their own proposals to
produce higher quality in education. As a practical
matter, relatively small amounts of money could
empower up to 100 local schools to innovate and
become an integral part of the national program to
improve the quality of education.

To be frank, we from the Bank really liked this
part of the project the best. It confirmed what we had
come to believe: the closer you get to the people, the
more practical and useful are the actions that can be
taken. While this component was small we could see
it as the opening wedge to bring local people in
communities into the process of school development
and management.

Detailed Planning

Following the second round of workshops, which
had included the Community College as well as
Headmasters workshops, the detailed work of
preparation began. Here the experts began to take on
a larger role in developing strategies, timetables,
specifications, detailed action plans and resource
needs. Indeed, we had something unusual as we went
into negotiations for the project. We already had
three volumes of detailed, well-done implementation
plans that flowed from and were fully consistent with
what the large number of participants — almost 200
all told — themselves invented. We expect that the
impleinentation specifics will come as no surprise to
the stakeholders, who will be ready to act swiftly and
surely once the credit becomes effective.

Government Changes

Lest anyone thinks all this went perfectly, let me
share a real scare we had. When the preparation was
well advanced, with subproject development, cost
estimates and resource allocations nearly compiete,
the government changed. We went on the pre-
appraisal mission just after new government took
over, with a new education minister. Of course, we
feared that the new minister might want to start from
scratch. However, we called a one day meeting with
his new education officials and others in the system
to go over the project. After that one day session, the
Minister said let’s go ahead as planned. One
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important, positive lesson from this experience is that
when a project is prepared in a participatory manner
by a large network of stakeholders in the country, its
chances of surviving a personne] change at the top
are greatly enhanced.

Costs

We started this project with the identification
mission. Sixteen months later (about standard cycle
time for an education project in our region) we began
negotiations. The total preparation cost involved a
Japanese preparation grant of close to one million US
dollars. Bank staff input was about 99 staff weeks,
well under the normal 130 - 150 staff weeks in our
Division. However, we had done a great deal of
detailed implementation planning by this time, which
is unusual, and which will most certainly facilitate a
more rapid and easy implementation of the project.

Results

There are of course no corncrete results yet. But
if the Wappenhans Report is right about the need for
country ownership and commitment, it is present in
this project. Also, the educational content is
appropriate. And finally, the local strategy and
priorities fit well with the local culture and realistic

possibilities in the country. After all, the local people
did it, not outsiders. Indeed they've decided to make
organizational and structural changes in the Ministry
itself, and in our judgment these are sound changes.
It will be interesting to see how these changes are
accepted by the affected staff and how fast and well
they are introduced. I believe that real institutional
strengthening will occur in the Ministry and at the
local school level because the affected stakeholders
decided what they wanted to change and how.

On Reflection

From time to time, my colleagues and I have
asked ourselves whether we would have done
anything differently if we were to do this same
project again in Yemen. Qur answer is "no, not
really.” We would have liked to have more local
community involvement than we had, but to get that
we would have needed more leaders within the
system with an understanding and practice of
participation. Such leaders did not exist at the start of
this project, but they do now, and we will work with
them in future projects.

Yogendra Saran is the Task Manager.
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CHAPTER III: PRACTICE POINTERS

PARTICIPATORY PLANNING AND DECISIONMAKING

Identification

Starting in
the Middle of
Preparation

Introduction

In Chapter I we shared the experiences of a few selected TMs who have carried
out the Bank’s work in the participatory stance, In Chapter 1 we shared our
understanding of participatory development In this Chapter, we provide answers to
questions TMs have about using participatory planning and decisionmaking processes
in Bank-supported activities. We draw largely upon Chapter II experiences to help
readers identify how their colleagues have used participatory processes in their work.

A. GETTING STARTED

This section is about the first important step in starting participation: getting
government support. In most of the Sourcebook examples this was not a problem. In
others, TMs used various means of persuasion from initiating pilots and field visits,
to sustained dialogue and orientation workshops, to building alliances with those who
support participatory approaches. Sometimes TMs faced outright opposition. In these
cases, some held firm to Bank policies supporting participation, others proceeded
without participation. This section begins by answering the question: When do you
start participation? It then proceeds to the question: How do you start participation?

When to Start

Start participation as soon as possible, remembering that it is never too early nor
too late to start, as indicated by the following examples:

In orcer to rebuild an education sector destroyed by war and disturbances during
the 1980s, the government in Chad developed an Education-Training-Employment
strategy for the next decade. Chadians from many backgrounds and sectors and most
major donors participated in creating the strategy. In 1991, the Government decided
to implement this strategy with the Bank’s help. The Minister of Education requested
that in the preparation of the new education project, involve the local stakeholders, and
respond to their needs and concerns from the very beginning. (See the CHAD
EDUCATION example.)

In the LAO PDR HEALTH example, the designers and sponsors shifted from the
external expert stance to the participatory stance mid-way through preparation.
Although this was not the first Bank project in the country, discussions with the Vice
Minister of Health revealed that he and his colleagues expected the Bank to implement
the project. The TM imrmediately shifted out of the external expert stance and into the
participatory stance. He did this so that the appropriate stakeholders in Laos (who
would have to implement the project) would help create, learn about and take
ownership of the project well before implementation began.
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In the BRAZIL MUNICIPALITIES example, a Bank loan to a financial intermediary
was on the verge of being canceled. The problem was clear -- the component that was
to provide water and sanitation to slum communities was not disbursing. The new TM
assigned to this project had previous experience working with poor farmers in the
irrigation sector. He believed that the only way to save the loan was to take a
participatory stance, involving the slum dwellers in the design and managem.ent of
water systems. Working with like-minded allies in the Bank and Brazil, the TM helped
develop a new approach. It enabled engineecrs, social organizers and slum dv-ellers to
collaborate in designing effective, affordable water and sanitation services for some
of the worst slums in the world. Three years into implementation, the Bank loan was
resuscitated through initiating participatory planning and decisionmaking in subproject
design.

These examples clearly indicate that it’s never too early nor too late to start
participation. They also help us recognize that participation often begins in a non-
participatory manner. A sponsor (for Bank activities, the central government is usually
the sponsor) decides to pay attention to a particular geographic area within a country
or 1o a particular development concern. So in a sense, whenever participation begins
it is always a bit late and always preceded by prior opinions, attitudes and judgements
of its sponsors.

Getting Government Support

Governments® stand on stakeholder participation is critical. Without government
support, there is little the Bank ran do to iniiiate, broaden and sustain participation.
This does not imply that Bank TMs remain passive. It does mean, however, that Bank
TMs must obtain government consent to work in the participatory manner. In the
following paragraphs, we .hare some of the experiences that TMs have encountered
in getting government support for the participatory stance.

When the Government is Supportive

In most of the Sourcebook examples, using the participatory stance instead of the
traditional external expert stance was not a problem for Government. Either TMs
proposed the idea to a receptive government or vice-versa. In the CHAD EDUCATION
example, the Minister of Education specifically asked that the project be prepared in
a participatory manner. The problem for the joint Country-Bank design team then
became finding a participatory methodology. None had planned a project in a
participatory manner and had to leam how.

Dealing with Skeptics

Sometimes, government counterparts working on an activity with the Bank TM
are skeptical about participation and need convincing.

In the BENIN HEALTH example, the TM asked his government counterparts to
keep an open mind until they met with the villagers. Participating in face-to-face
interactions served to convince the government officials that involving the local people
in project preparation made good sense.

During the preparation of the INDIA FORESTRY example, officials from the
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———

Page 114



Educating and
Persuading

Building
Alliances

Participatory Planning and Decisionmaking

Andhra Pradesh Forestry Department went on a field visit to review West Bengal's
experience with participatory Forest Protection Committees. The Head of the Forestry
Department helped ensure that the team included skeptics as well as supporters of
participatory approaches. All returned from the trip convinced of the value of
participatory approaches to forestry. Not only had they seen local people eaming
income while conserving and helping regenerate the forest, but their West Bengal
Forestry peers told them that the participatory approach made their work professionally
rewarding and personally more satisfying. Whereas the West Bengal foresters once had
an antagonistic relationship with the local people, they now work cooperatively with
them, and are welcomed and valued for their services. Upon returning home, the team
shared what they had seen with their colleagues, thereby helping to sway other skeptics
in Andhra Pradesh.

During the identification of the PAKISTAN PRIVATIZATION OF GROUNDWATER
DEVELOPMENT project, the TM organized a field trip to the Dominican Republic and
Mexico for irrigation officials from the central and provincial government in Pakistan.
The trip focused on one theme: the transfer of the management of irrigation systems
to Water User Associations. The report of the group concluded: "In the Dominican
Republic and Mexico, the process of transfer has been rather quick, and tangible
results have surfaced even earlier than expected. The major reasons appear to be the
will of the government, the highly committed efforts of the organizations assigned the
job of transfer, the mental receptivity of the farmers, and other sociological factors.
The successful programs of transferring the responsibility of irrigation management to
the farmers’ organizations in these two countries, along with the accruing benefits, are
a source of encouragement for Pakistan to embark upon a similar program.”

In the MOROCCO WOMEN-IN-DEVELOPMENT example, officials wanted to restrict
the dialogue to govermnent circles instead of involving NGOs and rural women. They
believed participation would neither work nor add much to what they already knew.
The TM decided to avoid a hard-sell for participatory processes. She visited all the
concerned ministries personally and asked them to attend an informal gathering to
discuss the issues. At the gathering, she laid out the pros and cons in a balanced
manner for government to decide upon. At their request, she held a follow-up
workshop to explain the specifics of the proposed participatory technique. Once the
officials recognized that the decision was theirs to make, they decided to give
participation a try, provided Moroccans did the work instead of foreign consultants.

Although TMs initiated participation in many of our examples, none of them did
it alone. Allies within the country were always needed. In the EGYPT RESOURCE
MANAGEMENT example, a government official took personal responsibility for cutting
through the red-tape involved in making the project preparation grant effective. In the
BRAZIL MUNICIPALITIES example, disbursement rates were so poor three years into
implementation that the loan was slated for cancellation. Implementation began in
earnest only when the TM and staff from the Bank’s central Water & Sanitation
Division collaboratively built a strong, personal relationship with the national Project
Manager and his team in Brasilia. Together they sought out other Brazilian allies in
the state water companies, consulting firms and NGOs. All shared the common goal
of providing sustainable services to slum communities. One lesson that can be drawn
from the way alliances were built is that governments and societies are not monolithic.
There is almost always someone in the country — sometimes many - who supports
participation because it produces sustainable results.
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Piloting can be used to demonstrate the effectiveness of participatoiy planning in
situations where uncertainties exist and borrowers are accustomed to external expernt
means of project preparation. Pilots can be useful in convincing government skeptics
that involving stakeholders in project planning is beneficial, that risks are manageable,
and that potential exists for delivering a positive development impact.

The TM in the ALBANIA RURAL POVERTY ALLEVIATION project decided to
collaborate with rural farmers to test what would work in providing credit and
rehabilitating infrastructure in their communities. However, some of their government
counterparts believed that involving the local people in designing the project was a
waste of time because villagers "knew nothing" about complex issues such as credit
delivery mechanisms. Nevertheless, the TM managed to build an alliance with a few
like-minded government officials and obtain funding from UNDP and a French NGO
to carry out a "pre-pilot” in order to experiment with ideas formulated in collaboration
with local people. The Bank team, along with Albanian private consultants, worked
with the villagers to design the pre-pilot, set criteria and create implementation
arrangements. The resulting social fund mechanism, which incorporated village credit
committees and community-generated proposals for infrastructure funding, proved
effective in reaching communities and building local capacity for participatory
decisionmaking. As a result, more and more officials in the government started to take
notice. They became so interested in both the pre-pilot and its use of participatory
approaches, that they considered the pre-pilot as "appraisal” and pushed for approval
of alarger Bank pilot project. The ensuing Bank-financed project was designed based
on lessons learned from the participatory pilot.

Dealing with Opposition

In the MEX1CO HYDROELECTRIC example, negotiations between the Government
and the Bank broke off -- at least in part — over the Government’s unwillingness to
prepare resettlement plans that met the requirements of Bank policy. Technical studies
had not been completed and there had been an insufficient level of local participation
in preparing the resettlement plans. The Government withdrew the loan request and
sought money elsewhere. However, the Government returned to the Bank seven
months later to reinitiate the request and develop resettlement plans that were in
keeping with the Bank’s resettlement requirements, including participatory planning.

There may not always be a "happy ending.” Government may adamantly oppose
the use of participatory processes. In that case, the choice is either to withdraw or
proceed in the external expert stance, and wait for the right moment. In the BRAZIL
MUNICIPALITIES example, participatory planning was initiated in the third year cf
implementation, reminding us that it's never too late to begin.

B. IDENTIFYING STAKEHOLDERS

Once the government and the Bank jointly agree to work in a participatory stance,
they can begin the process of identifying the appropriate stakeholders. Typically, Bank
TMs have collaborated with government to identify relevant stakeholders by asking
questions and seeking answers from both in-country and Bank sources. Often, the
objective itself has defined the relevant actors. Sometimes, first-hand observation was
used to identify appropriate stakeholders. In other cases, disseminating information
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about the proposed activity enabled interested stakcholders to show up by themselves.
Who is a Stakeholder?

In the context of Bank-supported activities, stakcholders are those affected by the
outcome -- negatively or positively -- or those who can affect the outcome of a
proposed intervention. The examples in this Sourcebook reveal that determining the
relevant stakeholders for any given concern depends on the situation and type of
activity to be supported. TMs generally take the pragmatic position that the
development concern being addressed identifies the stakeholders. Once a participatory
stance is taken, then getting the right stakeholders becomes essential to producing good
results. However, not all parties can automatically be assumed to be relevant, and for
every development concern being addressed there is a broad spectrum of stakeholders
ranging from directly affected parties to individuals or institutions with indirect
interests.

For the Bank, Government is always a key stakeholder. In every case, central
government officials were the obvious and first stakeholders that Bank TMs worked
with. This is because the Government is a Bank shareholder, the primary decision-
maker and implementor of policies and projects, and the one who repays the Bank loan
or credit. Usually more than one central government institution has a stake in a Bank
activity. A core ministry is always involved -- Finance, Planning, the Central Bank or
a similar Ministry, and depending upon the activity, officials from other core and line
ministries may have a stake in the activity as well. Officials from other levels of
government including state or provincial authorities and local or municipal level
officials virtually always have a stake. Indeed, the Bank and the Government must
enter into a close partnership where shared development objectives keep the
partnesship together. In general, TMs in the Chapter II examples experienced little
difficulty in identifying the relevant government stakeholders in the preparation of
Bank-supported operations.

Those directly affected by a proposed intervention are clearly among the key
stakeholders. They are the ones who stand to benefit or lose from Bank-supported
operations, or who warrant redress from any negative effects of such operations. The
poor and marginalized are often among this group. It is these directly affected
stakeholders, Task Managers tell us, who are the most difficult to identify and involve
in participatory efforts.

Many iz Jividuals or institutions may be indirectly involved or affected because of
their technical expertise or public and private interest in Bank-supported policies or
programs. Or they may be linked in some way to those who are directly affected.

Such stakecholders may include NGOs, various intermediary or representative
organizations, private sector businesses, and technical and professional bodies.
Identifying and enlisting the right intermediary groups has proven to be tricky at times
for TMs and in some situations turned out to be a process of trial and error.

In the PHILIPPINES INTEGRATED AREAS example, a group of NGO consultants
were hired to design a technical framework for biodiversity preservation as well as
attend to the public participation component of the program. While this group of
scienptists, academics, and forestry specialists were ideally suited to address technical
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issues, they had no experience with or linkages to directly affected groups. At
appraisal, the TM discovered that the real concerns of the people had been missed. To
remedy this, a national legal services NGO, PANLIPI, was brought in to identify key
local stakeholders and facilitate meetings between them and the Government-Bank
appraisal team. PANLIPI was respected by the head of the key government agency
involved who was a former human rights lawyer. PANLIPI had provided pro bono

legal services to indigenous communities so they were known and trusted by the
indigenous groups. PANLIPI also had links to other Iocal NGOs, which were able to
arrange meetings with local communities.

Identifying Stakeholders

Much still needs to be learned about the ways in which to identify and involve
stakeholders. There are no hard or fast rules which tell us whom to involve and how.
What we do know is that stakeholder involvement is very context-specific, and what
works in one situation may not be appropriate in another. Therefore, trusting and using
one's judgement may be the best advice TMs can give each other at this point in time.

In both the LAO PDR HEALTH and YEMEN EDUCATION examples, the in-country
stakeholders in participatory events were limited to government employees, including
lower level staff stationed away from headquarters. The TMs believed that involving
field level staff — who are among the "voiceless™ within the bureaucracy — was the
furthest down they could go at the time. While there is often a preference for including
dircctly affected stakeholders in participatory events, this may not always be
appropriate or possible. If design is proceeding from the participatory stance, then it
is probably wisest to trust the judgment of those closest to the action -- from the
Bank’s perspective, the TM. After all, many of the participatory activities in the
Sourcebook are first-time events for all concerned, and some caution in not going too
far or too fast may have been prudent.

A good way to identify appropriate stakeholders is to start by asking questions.
TMs have shared with us the types of questions they ask themselves and then others.
These questions are not an exhaustive list, but rather a preliminary road map to guide
TMs.

® Who might be affected (positively or negatively) by the development concern
to be addressed?

® Who are the "voiceless”" for whom special efforts may have to be made?
® Who are the representatives of those who are likely to be affected?

® Who is responsible for what is intended?

® Who is likely to mobilize for or against what is intended?

® Who can make what is intended more effective through their participation,
or less effective by their non-participation or outright opposition?

® Who can contribute financial and technical resources?
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® Whose behavior has to change for the effort to succeed?

There is no substitute for first-hand observation, even though this is, in practice,
rare. In the BRAZIL MUNICIPALITIES example, Bank and government sponsors were
convinced that the only way to provide water and sewerage facilities to slum dwellers
was to involve them in subproject design and implementation. Once in the participatory
stance, the next question for the sponsors to address was how to identify the
appropriate slum dwellers to involve? To answer this question, the first action taken
by the design team was to learn about the slum dwellers: how they were organized and
how they operated. To do this, the designers had to be present in the community when
the people themselves were present -- often on weekends and late at night. This helped
them understand that the slum dwellers were associated with religious, sports and other
kinds of clubs. However, they discovered that it was the women’s clubs that were key.
In a favela, more often than not, a woman is the actual head of the household. She is
the permanent feature. The men tend to come and go. In a real sense, women were
the local community and were the appropriate stakeholders for involvement in
subproject design and implementation.

IN-COUNTRY RESOURCES: Many of the Bank's borrowers have national institutes
or centers with information on the demography, cultural practices and socio-economic
situation of the countries’ stakeholder groups. Local social scientists, academics,
NGOs, government officials, and Resident Mission staff can also provide help in
identifying appropriate stakeholders.

In the EGYPT RESOURCE MANAGEMENT example, the designers created a small
library as basic reference material about the Matruh Governorate and the Bedouins
who live in it. A consulting team provided social scientists and other skilled people to
work with the project design team to identify the local stakeholders and their
relationships to one another and the government. Local authorities assisted the TM in
1dentifying Bedouin representatives to serve on a joint task force. In the MOROCCO
WOMEN IN DEVELOPMENT example, local consultants from the university drew up
lists of potential stakeholders from the NGO and academic communities to invite to an
initial planning workshop.

BANK RESOURCES: Social Assessment and other kinds of social science data can
help TMs get answers to the questions noted above. For example, in several recent
GEF projects, stakeholder profiles have been prepared to help determine who should
be involved in biodiversity conservation projects and how. A document showing how
stakeholder profiles can be prepared is available from the Environment Department’s
Social Policy and Resettlement Division (ENVSP).

The Bank’s Regional Technical Departments and ENVSP include social scientists
who can help design social assessments, or help identify consultants to do so. Such
consultants generaily possess specific regional, country and ethnic group knowledge.

The Bank'’s libraries also contain a wealth of information that may be helpful in
identifying different stakeholder groups, determining their relationship to one another
and understanding the social, cultural and institutional factors (for example: gender,
ethnicity, income level, social organizatior: and power relations) that affect the ability
of stakeholders to participate. For example, one of the best sources of information on
indigenous peoples is The Encyclopedia of World Cultures (Levinson, 1993) which is
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available in the Bank’s library.

SOURCEBOOK RESOURCES: The best way to learm about participation is to
experience it directly. The second best way is vicariously, by seeing what others have
done in the name of participation and then seeking their guidance. We encourage you
to get in rouch with TMs, and others who work with them, who have shared their
experiences in Chapter II and find out how they identified appropriate stakeholders for
their operations.

The design team undertaking the SRI LANKA NATIONAL ENVIRONMENT ACTION
PLAN convened an open public meeting as is standard under environmental procedures.
They developed a list of relevant stakeholders by seeking help from in-country and
Bank resources, but also advertised the meeting in the local newspapers. By making
sure that information about the proposed activity was widely disseminated, the design
team enabled the interested stakeholders to show up by themselves.

C. INVOLVING STAKEHOLDERS

Once stakeholders have been identified, the next step is to enlist their
participation. After this, sponsors and designers have sought to work with affected
stakeholders through a variety of approaches. But "special” measures are needed to
ensure that groups which are normally excluded from the decisionmaking process have
a voice. To achieve this, designers and sponsors have pre-organized the "voiceless”,
mandated their representation, held exclusive participatory sessions with them,
employed leveling techniques, and used surrogates. But what happens when there is
opposition? This section concludes with such examples.

Building Trust

To mary of the identified stakeholders, an outsider bringing offers of
"participatory development” may seem suspect. Prior experience with public agencies,
public servants and donor projects has, in many places, created negative impressions
which need to be rectified. In the Chapter 1l examples, improving communication,
engaging stakeholders in repeated interactions, and working through intermediaries
who have on-going relationships of trust with poor and vulnerable groups, helped gaia
the participation of affected stakeholders.

In the BENIN HEALTH example, trust was buiit by sharing information about
what was intended. The Bank TM and a number of (then still skeptical) central
government officials held a series of "town meetings™ with groups of skeptical
villagers. During these meetings, the villagers came to learn about the how's and
why’s of the possible project while having the opportunity to express their expectations
from government for primary health care. In so doing, wariness about outsiders faded
as the villagers became convinced that they would not be giving up more than they
might get in return. Once trust was established, village members were invited to form
their own village committees and participate in project planning.

Through intensive and repeated interaction between design teams and Bedouins
during project preparation in the EGYPT RESOURCE MANAGEMENT example,
Bedouins realized that the outsiders were not attempting, as in the past, to use them.
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As both sides developed a feel and understanding for one another through iterative
planning sessions, the suspicion between them began to dissipate, and the basis for
trust, respect and cooperation was established.

In the BRAZIL MUNICIPALITIES example, slum dwellers had learned from
experience that the water companies were not interested in dealing with slums. They,
in turn, did not pay their water bills and constructed illegal water connections. The
sponsors of this project realized that building trust between the water companies and
slum dwellers was going to take time and effort. The design teams spent weekends and
nights in the slums leaming about the community. The local people saw that the
designers were making an effort and that they admired the local people’s initiative and
creativity in taking charge of their lives. In the process the designers helped the
community learn about and understand the water company: how it operated, what it
could and could not do, and the basic hydraulics of water and sewerage. Joining the
local stakeholders and learning together with thern what was possible, what they really
wanted, and how much they were willing to change their behavior to get it, helped
create mutual trust and cooperation between the designers and the slum dwellers.

In some instances, distrust is so great that intermediaries may be required 1o
bridge the gap. This was true in the PHILIPPINES INTEGRATED AREAS example where
a national NGO, which was respected by government, indigenous peoples and local
NGOs alike, was able to use its unique position to bring the different parties together.
In one instance, PANLIPI used its influence to persuade two rival NGO groups to co-
sponsor a public meeting. They also convinced a church mission group not to boycott
the meeting but instead attend and participate. All these small steps led to the
beginnings of 2 dialogue on the terms and conditions for future collaboration between
the designers and local stakeholders.

Involving Directly Affected Stakeholders

There is still a great deal to be learned about how to work with directly affected
stakeholders in Bank-supported operations once they have been identified and enlisted.
The lessons of the Chapter II examples point to several approaches for enabling
intended beneficiaries — as well as those who are likely to be adversely affected -- to
participate in planning and decisionmaking.

In the BRAZIL MUNICIPALITIES example, it became apparent that the only way
to save the Bank loan from cancellation was by the direct involvement of slum
dwellers in the design of the subprojects. Consequently, several approaches were used
to work with them. The most commonly used approaches were two ditferent types of
community negotiations. One started with the water company deciding the engineering
design first, and then negotiating it with the entire community along with issues of
billing, operational responsibilities, and user contributions. The second started with
community involvement from which the design emerged. Perhaps the word
"negotiation” misses the essence of what really went on. It wasn’t just the designers
negotiating with the community, but more importantly, the community working
together to take care of individual and communal needs and making commitments
about what thev were and were not willing to do.

In the BENIN HEALTH example, town meetings with the entire community were
followed by local communities being invited to form their own village health
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committees to represent them at future planning events. The rules of the game set for
selecting committee members specified that there should be at least one mother,
someone good at handling money, another good at getting things done, and a person
wise in the ways of village life. This ensured that the important functions that had to
be undertaken at the village level to address health care needs were represented on the
committee. Members of the village health committees collaboratively designed the
project along with government officials and other stakeholders during three planning
workshops. Through their representatives, each community was able to have input into
the project.

Another approach to involving directly affected stakeholders is through
intermediaries or surrogates. Surrogates may be any group or individual who has
close links to the affected population and is capable of representing their views and
interests during participatory planning. In the NIGERIA WOMEN IN AGRICULTURE
example, female extension agents served as surrogates for farm women at a national
planning workshop on women in agriculture. The objective of the workshop was to
create three-year action plans for improving extension services for women. The
transportation and time constraints involved in travelling to the capital, combined with
the fact that rural women needed the permission of their husbands in order to attend,
made the direct involvement of women farmers difficult. The credibility of these
female extension agents to speak on behalf of farm women was based on their daily
interaction with them and the fact that these agents were from the same areas and
many were farmers themselves. But the CHAD EDUCATION experience wams us to
exercise caution in selecting surrogates to speak for the directly affected. In this case,
the TM was surprised to find that NGOs invited to a planning session on behalf of the
poor represented their own interests instead.

Seeking Feedback

In cases where stakeholders participate through their representatives or surrogates,
TM:s often follow the rule of thumb that one should trust those who speak for the
ultimate clients, but verify directly from time to time with those whose opinion really
counts. The Chapter 1 examples offer a number of approaches for follow-up and
feedback. Apart from serving the cross-checking function, these approaches also
facilitate broader ownership and commitment among those affected by the proposed
intervention.

In the EGYPT RESOURCE MANAGEMENT example, a local Task Force which
included Bedouin representation prepared the Bank project report. During preparation
missions, the Bank team -- which could not attend all PRA sessions — interacted
directly with communities 10 ensure that their interests were being accurately
represented in the project document. These exchanges occurred in both a formal and
informal way. Formal sessions were arranged and facilitated by Bedouin
representatives on the task force. Members of the task force reported to the community
on the progress of project preparation. Open discussion followed in which local people
expressed their opinions and asked questions. Their feedback, duly noted by the Bank
team, was later incorporated in the final project document. In addition to these formal
meetings, the mission members went unannou.\ced into random villages (usually prior
to the scheduled meetings). They introduced themselves and asked farmers if they had
heard about the project and what they thought of it. This informal feedback was
compared with what the mission was hearing at the more formal meetings and at the
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Task Force sessions. It served as a way of verifying consistency and checking for
biases. The Bank team always included a female member who was paired with a
female Bedouin veterinarian to carry out the same formal and informal interactions
with the Bedouin women.

Another way TMs obtained feedback was by providing the opportunity for
stakeholders to review and revise draft documents prepared by the design team.
EGYPT, MOROCCO and PHILIPPINES INTEGRATED AREAS (see Chapter 1) are all
examples in which directly affected stakeholders provided information, ideas, solutions
and recommendations which were later incorporated into reports and project documents
hy the designers. In each instance, a follow-up was done during which the wider
membership of the directly affected grovps were able to review what was being said
and proposed, and make changes if necessary. TMs found this follow-up to be crucial
in fostering broader ownership and commitment beyond just those who were present
at the participatory design events.

Involving the Voiceless

Some groups -- especially the very poor, women, indigenous people, or others
who may not be fully mobilized — may not have the organizational or financial
wherewithal to participate effectively. These are often the exact stakeholders whose
it.terests are critical to the implementation success and sustainr:bility of Bank-supported
programs. Special efforts need to be made to level the disequilibrium of power,
prestige, wealth and knowledge when stronger and more established stakeholders are
meant to collaborate with weaker, less organized groups. These include:

In the INDIA FORESTRY example, the sponsors and designers helped local people
form and strengthen their own organizations. During the lengthy organizing process -
- as much as nine months in West Bengal - the local people leamed how to work
together to take care of their individual and commmunal needs. Once organized and
having clarified their own interests, their willingness and capacity to use the new
power and skill of speaking with one, unified voice increased significantly.

In West Bengal, capacity was built by supporting a process through which forest
dwellers could come up with their own decisionmaking structures. Rather than taking
a rigid position about the right design for the local forestry protection committee,
sufficient flexibility was allowed so that local forest dwellers could come up with their
own processes for planning and negotiating.

In the BENIN HEALTH example, the sponsors and designers foresaw the possibility
of women being left out. So they made the participation of at l2ast one mother on each
village health committee a "rule of the game." In the CHAD EDUCATION example, no
special measures were taken in advance to mobilize and invite women. The result?
None showed up at the national participatory planning workshop and by then it was
too late in the process to do anything about it.

In designing the TOGO URBAN DEVELOPMENT project, initial studies revealed that
women had almost exclusive responsibility at the household level for the sanitary
environment, for providing water, managing waste and for family health. Yet, during
the pre-appraisal mission, the first two meetings included no women. So the Bank team
suggested holding a separate meeting where the women could articulate their priorities

|
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and concerns. Their main concerns, which differed from those of the men, were men’s
unemployment, the need for standpipes and latrines in markets, providing central play
space for children, access to drinking water, access to finance and credit, and training
in management, hygiene, health and literacy. The women’s agenda was fully
incorporated in the final project design which included employment generation through
labor intensive public works, and a training program in environmental management
geared to the needs of a largely illiterate and mostly female population.

Similarly, in the PHILIPPINES INTEGRATED AREAS example, PANLIPI, the NGO
hired to conduct follow-up workshops with local stakeholder groups discovered that
the sessions were being dominated by local authorities and NGOs at the expense of
indigenous communities. In order to let the voice of tribal people be heard, PANLIPI
decided to hold exclusive workshops for the tribal groups and admit other parties as
"observers” only.

Power differentials among stakeholders can be diminished through the use of
participatory techniques. Skilled design and facilitation of participatory processes can
promote level interactions. Small working groups, govemed by facilitator-monitored
"behavioral rules” that ensure that all participants speak and receive respect for their
contributions, is one way of doing it. Levelling is facilitated when people listen or
observe quietly what others say without criticism or opposition. In the EGYPT
RESOURCE MANAGEMENT example, outsiders watched respectfully as the Bedouins
drew maps on the ground. Quiet observation encouraged the "voiceless” to express
themselves through non-verbal representations. Similarly, role reversal, with the
Bedouins leading outsiders on transect walks, instead of the other way around, helped
level the playing field. Role playing exercises, as used in the COLOMBIA ENERGY
example, helped sensitize powerful stakeholders to the lives others lead, and are
another means of levelling.

The NIGERIA WOMEN IN AGRICULTURE example demonstrates the use of
extension agents as surrogates for women farmers at a national planning workshop.
The TM wanted to ensure that farm women had a voice in the formulation of policies
and programs targeted at them. However, not only did it prove logistically infeasible
to bring them to the capital, but power differentials also had to be considered. It was
thought that in making presentations to the Minister and other senior government
officials, women farmers might feel intimidated and overwhelmed, and they might not
be able to articulate their needs effectively. Bringing in female extension workers
provided a reasonable substitute. While they were very familiar with the sitation of
women farmers, they also had experience working with male bureaucrats and local
government officials. It was therefore easier for them to speak to more powerful
stakeholders and participate more equally in preparing action plans on behalf of farm
women.

In the MEXICO HYDROELECTRIC example, community meetings in Zimapan
between the national power company, CFE, and the communities included mostly
women because their husbands were migrant laborers, working in the United States or
other parts of Mexico for the agricultural harvests. This gave the women an
opportunity to participate in the resettlement negotiations and express their needs which
included credit to start up sewing shops, bakeries and other types of microenterprise
activities. However, as the men began to return and reassert themselves in the
meetings, women’s participation began to drop off. However, their voice in the
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process was maintained by female social workers who continued to visit their homes
and transmit the women's requests for schooling, health and other services.

Involving the Opposition

There are no examples in Chapter II where the designers encountered sustained
"opposition” when the participatory process started early and began with the
consideration of a broad development concern. This was so even when it was clear that
harmony did not exist among the stakeholders before the project began. But sometimes
collaboration among different stakeholders may not be possible. In these cases, either
resources should not be committed to the proposed activity, or a group of stakeholders
may have to be left out, generally by modifying the concern being addressed.

Stakeholder conflict is often produced by the external expert stance. When
external-experts formulate a complete, fully developed proposal and present it to the
people it affects, there is immense room for misunderstanding on the part of those who
were not involved in preparing the proposal. In the INDIA HEALTH AND WELFARE
SECTOR STUDY, NGOs invited to a forum with Government unanimously rejected a
pre-set agenda and action plan. They perceived the plan as a fait accompli and their
participation in the workshop as a token gesture of collaboration. Instead, they wanted
to start from scratch and come up with their own workshop agenda and action plan.
The sponsors agreed to this request, and both NGOs and government broke up into
small, mixed groups to devise a new action plan. This plan was adopted during a
plenary session and was incorporated into the final report.

In most instances, fully developed proposals are really "take-it-or-leave-it"
propositions, no matter how much ex-post lip service is paid to collaborative decision-
making. After sponsors and designers spend millions of dollars and many years
preparing a complete plan, they are not likely to be open to significant changes. For
those who perceive a loss for themselves in the proposal, outright opposition may
appear to be the only possible stance. And the greater the loss, the stronger the
opposition is likely to be. As we know from sometimes bitter experience, once
opposition mobilizes, it is difficult -- if not impossible -- to resolve the matter. The
PHILIPPINES INTEGRATED AREAS example well illustrates the mobilization of
opposition which could not be overcome in one of the intended project areas.
However, in the other three areas, initial opposition gave way when participatory
implementation arrangements were used to give local stakeholders decisionmaking
power in a formerly top-down project.

When all stakeholders collaborate in designing their collective future, it increases
the chances of former differences being resolved and a new consensus emerging
around issues everyone can agree upon. This is probably so because people who have
to live and work together can often find ways to agree if given the chance.
Unfortunately, people do not often get the chance to work together to determine their
collective future. Development projects prepared in the external expert stance do not
provide that chance. The participatory process, however, facilitates working together.
So participation can be a "conflict avoidance” process, to the degree that it helps
stakeholders with different interests explore and potentially find common interests.

In the INDIA FORESTRY example, the foresters were shooting at the local people
who were starting to shoot back before the participatory planning began. By focusing
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on common interests - how to protect the forests while ensuring economic survival
for local people -- the West Bengal project eventually resulted in sustainable
collaborative action. Through nine months of repeated dialogue and negotiations
between the foresters and the local people, the forest dwellers agreed to take care of
the shoots thrown up by Sal stumps so that they would become saleable poles. When
the poles were harvested, the forest dwellers got the culls, plus 25% of the revenues
from the sale of good poles. The sal stump growth subsequently became the main
agent of reforestation, making the foresters proudly show-off "their” forests.

Despite the success stories, there will be instances where consensus is unattainable
and there is no basis for future action, especially in situations where there has been a
long history of conflict and divisiveness among parties is entrenched. In such cases,
the result is no action, which is probably better than action that will fall apart in
implementation for want of consensus. While this strategy may not always lead to 2
Bank loan, it will, we believe, lead to making those loans that have a reasonably high
probability of producing what they promise, i.e., being implementable and sustainable.
This point applies equally to the government and the Bank.

Alternatively, when there is strong opposition to a project from one set of
stakeholders, 2 TM may, in certain circumstances, proceed by leaving out that set of
opposition stakeholders and working with the others. There are many potential dangers
in employing this approach, but it does happen from time to time, and it has worked.
In the PHILIPPINES INTEGRATED AREAS example, the decision to drop the entire
island of Mindoro from the proposed national parks system was taken once it was clear
that the local residents were unwilling to support such an initiative. Nevertheless, the
project as a whole proceeded. The TM felt that this outcome -- however unexpected
-- was ultimately in the best interests of both the Government and the Bank. The lack
of commitment from the people of Mindoro would have made implementation difficult
and sustainability improbable. In this case, the participatory process saved the sponsors
from committing scarce resources to a project component which would have performed
poorly.

D. PARTICIPATORY PLANNING AND DECISIONMAKING

Once appropriate stakeholders have been identified and measures taken to ensure
their involvement, the next question is how do stakeholders engage in participatory
planning and dzcisionmaking? This section documents approaches that sponsors and
designers have used to collaborate with other stakeholders in this process. Participatory
planning and decisionmaking should start by creating a mood for learning rather than
plunging directly into problem solving. The leaming phase then sets the stage for
strategic and tactical planning. The strategic planning stage in turn generates broad
directions and priorities, which are operationalized into detailed implementation actions
during tactical planning.

What Do Participatory Techniques Achieve?

The essential steps of project planning and replanning - setting objectives,
creating strategies and formulating tactics -- can be carried out in both the external
expert and participatory stances. The essential difference between the two is that, in
the expert stance, undertaking these steps is the primary responsibility of the sponsors
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and designers; in the participatory stance, these steps are undertaken collaboratively
with relevant stakeholders.

Participatory techniques (or methods or approaches) generate constructive
collaboration among stakeholders who may not be used to working together; who often
come from different backgrounds; and who may have different values and interests.
This section documents approaches that designers and sponsors use to collaboratively
undertake participatory planning and decisionmaking with appropriate stakeholders. To
learn more about individual techniques, please tum to Annex 1.

Creating a Learning Mood

In designir ~ a participatory event, it is reasonable to assume that participants will
arrive prepared to take action based upon what they already know. Or to take no
action because they believe that there is no hope for change. Participatory planning and
decisionmaking should start by changing this mood. While techniques described may
initially seem overly simple to Bank staff, TMs who have used them report that they
have found them extremely useful.

The MOZAMBIQUE COUNTRY IMPLEMENTATION REVIEW example used a "white
card” exercise to enable participants to get acquainted with each other and break the
normal mood of extreme formalism in work relationships. Each participant was given
four blank cards and asked to write one important implementation problem on each
card. The cards were shuffled and displayed on the floor. The participants picked up
any four cards, except their own, and began a discussion with ancther participant they
did not know. As a result the participants had to "engage a stranger” to get something
done, an unusual way for a business meeting to take place in that country. Interaction
among people who did not normally interact with one another broke the ice and
resulted in establishing openness and informality for the participatory workshop.

In the EGYPT RESOURCE MANAGEMENT example, it was necessary to interrupt
the distrustful, no-action-possible mood of the Bedouins toward outsiders. The
designers achieved this through repeated sessions between themselves and Bedouin
clients, where the clients did most of the talking and suggesting. A typical
participatory session started with the Bedouins drawing maps on the ground with sticks
and stones, while the outsiders respectfully watched the process. The outsiders noted
what was drawn first, what was drawn disproportionately large, etc. Maps usuaily led
to transect walks, where the Bedouins who had drawn the map led the outsiders in an
exploration of spatial differences in the area. The reversal of roles put Bedouins in a
leadership position where their knowledge was valued and sought after.

In the COLOMBIA ENERGY example, one-third of the time in the stakeholder
workshop was devoted to creating a learning mood. While the social and power
differentials among the participating stakeholders were not significant in this example,
the potential for conflict among the competing interests in the energy sector was great.
So the facilitator designed this phase to bring forth consensus among different
stakeholders. He asked participants to envision and design an ideal future for the
energy sector without thinking about constraints or setting any timeliness for achieving
this vision. Some participants expressed their visions orally while others chose to
portray theirs visually, through drawings. Participants were requested by the facilitator
to appreciate everyone’s contribution, without criticism or opposition. It was during
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this stage that people began to realize that they weren't so far apart in their thinking
after all, and that nearly everyone wanted the same things for the energy sector in the
long run. This unity of vision succeeded in creating a new — albeit temporary --
community of people with shared understandings and goals. Motivated by the sense
of a common mission, the group was temporarily able to form an effective planning
community.

Sometimes closed-circle brainstorming sessions can be preceded and enhanced by
exposing individuals or groups to practices of groups els:where. The opportunity for
the Andhra Pradesh Forestry Department officials in the INDIA FORESTRY example
to visit and see for themselves how forestry projects ‘vere being organized in West
Bengal, opened up a range of possibilities that were not seriously considered earlier.
Bank staff and their colleagues possess a great deal of cross-cultural knowledge about
what people in other countries or regions are doing to address similar concems.
Sharing this cross-national experience can open up possibilities for future action. The
emphasis in the learning phase should be to expose stakeholders to a menu of options
instead of limiting the horizon to any single way of doing things.

What Does the Learning Mood Produce?

When participatory techniques shift the normal mood and facilitate new, common
learning they succeed in:

® sharing information freely and broadly;
® drawing upon the inherent possibilities of collaboration among stakeholders;
® bringing forth consensus (or making it clear that none exists); and,

® setting the stage for action-planning and collaboration that may be able to resolve
former conflicts that previously paralyzed common action.

Strategic Planning

In this stage, decisions are made in pragmatic terms about the directions and
priorities for action needed to change the current situation and reach the envisioned
future. Effective strategic planning sessions are not free-for-alls or "gab feasts.” The
use of participatory techniques during sirategic planning serves to facilitate the
formulation of group consensus in prioritizing objectives and inventing action
possibilities for the future.

In the BENIN HEALTH example, stakeholders made a list of all the problems they
could think of related to the state of the health care system. Listing everyone’s
concerns produced such a lengthy list that problems had to be clustered under broader
headings such as buildings and facilities, medicine, staffing and skills, etc. The
categorization of problems helped develop a common view of health problems among
such disparate stakeholders as village representatives and central ministry staff.
Cateporization also helped the different stakeholders see more clearly who owned a
parti. ‘tlar problem and who would have to change individual and institutional behavior
to fix it.
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Inventing Action
Possibilities

In the YEMEN EDUCATION example, about 45 participants were each given three
cards and asked to write down what they felt were the three biggest problems with the
quality of education. During the plenary session all these problems were noted on large
flip charts. The facilitator helped narrow down the list of problems through a "bid
allocation" scheme in which each participant had 100 points with which to bid. The
participants were free to allocate the 100 points as they chose to a single problem or
any number of the problems which had been written on the flip-charts around the
room. The problems that received the most points became the priorities for strategic
and tactical planning.

The ZOPP technique used in the CHAD EDUCATION and INDIA FORESTRY
examples illustrates a strategic planning approach that first creates a problem-tree and
then creates a mirror-image objective tree. The very process of creating these
diagrams, if well facilitated, can also promote information sharing and learning. (To
learn more about the ZOPP technique, please read Annex 1.)

In the COLOMBIA ENERGY example, the second phase of the AIC technique is
called the "influence” stage. Here small work groups follow a stylized, "looking-
backward” technique to create strategies that would move the country toward an ideal
situation. In this exercise, participants work back from their ideal future vision to the
current realities of today, listing the key events that have to occur both in terms of
personal and institutional changes along the way. These key events, in effect, represent
priorities for change. In this way, it becomes clear to all participants what needs to
change in order to reach future goals. The facilitator invites each person to share their
important key events with others members and record them on a circle on a flip chart.
Others are invited to discuss and debate the importance of these events. What happens
is that the key events tend to build upon one another and concentrate on a particular
segment on the circle rather than get randomly dispersed. This then becomes the basis
of the group’s strategic plan. (To learn more about the AIC technique, please read
Annex 1.)

Tactical Planning

Tactics are the detailed implementaticn and operational steps that permit action in
the short and medium term. These steps have to be modified and adjusted during
implementation based on information and new developments. Deviations from tactical
plans will always and inevitably occur. When these occur, some degree of replanning
will be required. This is the time to regather the stakeholders and replan tactics based
on what was learned by all during implementation.

Budgets, staffing and recruitment plans, organizational design, blueprints and other
specifications for physical construction, social marketing programs, accounting system
design, capacity building mechanisms, benchmarks for success and so forth fall under
tactical planning. These are the specific arrangements that produce action on the
ground during the implementation phase. Tactical planning, our Chapter II examples
indicate, is largely the domain of experts. While experts should be given time and
space to design plans, it should be made certain that all stakeholders review and
approve tactical plans.
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Often, the government officials who participate as stakeholders in participatory
planning take on the job of tactical planning. The BENIN HEALTH cxample indicates
that a group of government officials (health experts) did the detailed tactical planning
and report-writing. Following this, the full body of stakeholders -- including village
representatives -- reconvened to review and endorse (or modify) the plans.

In the EGYPT RESOURCE MANAGEMENT example, the sponsors engaged a social
development-oriented consulting firm to help design the project. The firm was familiar
with the way the Bank operates and knowledgeable about participatory planning. They
worked with the joint government-Bedouin project design team to devise the tactics for
implementation. Interestingly, and quite appropriately, t“c¢ specific tactics for
environmentally-sound natural resource management were created by committees of
people from each local Bedouin community. Not only was doing this consistent with
local cultural practices, but it also relied upoi: the best available experts on Bedouin
behavior, the Bedouins themselves.

In the INDIA WATERSHED DEVELOPMENT project, the Bank TM helped his Indian
counterparts find technical solutions to operationalize their strategic plans, Once the
local stakeholders decided to use vegetative conservation methods as opposed to
mechanical methods, the Bank TM brought the highly drought resistant vettier grass
to their atention. Not only did it prevent erosion, it also helped feed hungry cattle.
Bank staff can provide others kinds of expertise, including sharing their cross-national
experience about implementation arrangements that have been used to enable poor
people to influence development decisions and resources which affect them. Fased on
a review of Bank experience to-date, we have highlighted such arrangements in the
next chapter.

In the COLOMBIA ENERGY example, the tactical planning phase was structured
so that clear outcomes and commitments would emerge. Sub-groups were formed
around the strategic options agreed upon during the preceding phases. Individuals with
the real power to implement recommendations headed the sub-groups. Workshop
participants joined each sub-group depending on their technical competence and ability
to influence the outcome. Each sub-group negotiated their recommendations with every
other sub-group to prepare their part of a nation-wide plan. During the final session,
the participants selected individuals from amor.,: the group to form a National Power
Board that coordinated the different plans and drafted a report summarizing the tactical
plan. A series of follow-up stakeholder workshops reviewed the plans, which were
then presented to the Colombian Parliament. In between these workshops, participating
stakeholders shared the draft document with their constituencies for their feedback and
approval. This resulted in wider ownership an« >ommitment for the tactical plans.

E. TASK MANAGER ROLES

Task Managers new to participation ask what role they should play in an activity
being planned and decided in a participatory way. Another -- and perhaps more
straightforward — way of saying this might be: "Isn’t it true that I have no role to play
in participatory processes? Don't I just have to go along with what the in-country
stakeholders want?" The answer is a clear and resounding NO. Just as TMs play
multiple roles when working in the external expert stance, they also play multiple roles
in the participatory stance. The Chapter II examples indicate that TMs played the role

Page 130



Participatory Planning and Decisionmaking

of initiating, facilitating, participating, sharing expertise, observing, navigating, and
nurturing.

Initiating

In theory, the government sponsor of an activity should choose the design stance.
However, in the majority of the Chapter Il examples, the 7M decided to work in the
participatory stance. And often, TMs also took on the job of finding allies, arranging
financing, convincing skeptics in the country and the Bank, identifying and involving
stakeholders, inventing techniques and building participatory capacity in-country. In
the future, the participatory stance may be the standard practice in borrowing countries
as in the PHILIPPINES IRRIGATION example. Or government sponsors may always ask
that the participatory stance be taken as in the CHAD EDUCATION example. But wtil
this time, TMs will have to continue to initiate participation in many situations. The
TMs we have spoken to see this role as a welcomed and satisfying one.

Facilitating

Only in one instance -- the YEMEN EDUCATION example -- did the TM take on
the facilitator role, as he happened to be a skilled, experienced trainer. In several
instances, Bank staff with facilitation skills served as the facilitator, while the TM and
other Bank staff were participant-observers. In other cases, local consultants or
government staff played this role, sometimes after being specifically trained for it
through programs organized by the TM. In the EGYPT RESOURCE MANAGEMENT AND
Morocco WOMEN IN DEVELOPMENT examples special training was provided to
government officials and others in the country to play this role with resources
organized by the TM.

Participating

The job of the facilitator is to design and carefully manage a process that ensures
that al' i>nse involved can and do become fully engaged with the substantive matters
under consideration. Facilitators need to remain "substance-neutral” in order to do
their job. They have to concentrate on processes that ensure that the "voiceless” are
heard, that other norms of collaboration are followed, that learning occurs, and that
practical results are produced. TMs are not, and should not try to be "substance
neutral.”

TMs represent the Bank's stake in each and every activity. They may have to take
an advocacy stance from time to time -- within the rules of the game of participation
enforced by the facilitator -- in keeping with the Bank's mission, policy and objectives.
They bring expertise to the process that may not exist among the local stakeholders.
By participating, rather than facilitating, these experts share what they know with the
other stakeholders (as the other stakeholders share their expert knowledge with them)
through the social interaction of participation. Experts can not teach other participants
all they know during the participatory process. Instead what they can do — and do
more effectively than through written reports -- is open possibilities for action that may
not otherwise be imagined by other stakeholders.

Bank staff and their external colleagues can share with local stakeholders their
world-wide knowledge about what other people are doing to take care of similar

I
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concerns, Sometimes, as indicated in the INDIA FORESTRY example, experts may be
sharing what they leamed elsewhere in the same country. While Bank staff have had
much experience in operating in the external expert stance, more and more first-hand
experience in supporting participatory planning processes is being amassed. Similarly,
learning and information is being generated about arrangements that build local
capacity through participation (sce next Chapter), Bank staff can share this cross-
national experience with local stakeholders in order to open up possibilities for future
action.

Sharing Expertise

Participation does not eliminate the role of experts in the field of development. It
just changes the way experts communicate their expertise to the other stakeholders. It
also increases their effectiveness. Local stakeholders do not know everything. Experts
of all kinds - engineers, social scientists, economists, sector specialists, institutional
specialists and more -- need to contribute what they know. In a participatory stance,
what development experts have to offer has a much better chance of being accepted
and used than when they rely on reports and briefings to share their expertise. There
are no signs in the Chapter II examples of the extinction of either experts or their
expertise from the field of development. In fact, biases favoring expert knowledge
show up in several of our examples.

Participation allows local people to speak for themselves. After all, they are the
"experts” on what they want and need. Through participation, experts may open up
other possibilities for local people so that they may incorporate them into their own
expertise. Local people are also uniquely expert on what they are willing to change,
to what extent and how. The challenge for TMs is to find ways to bring this local
expertise into Bank supported activities.

Observing

In addition to sharing expertise and helping get the balance right between technical
and local expertise, TMs ::.0 have to play an “observer™ role in participatory
processes. One target of observation is a rather straight-forward matter: "Are the
technologies and methods the stakeholders intend to use sufficiently effective and
efficient to make the project a worthwhile investment?” In other words, will the
intenal and economic rates of return support the investment? A related target of
observation is whether the stakeholder’s decisions are acceptable to the Bank in terms
of its objectives and policies.

A relatively new target of observation -- one of immense importance for poverty
alleviation -- is whether project implementation arrangements build local capacity so
that the poor can sustain and build upon the benefits of the development activity.
Traditional engineering, economics and sector expertise do not include everything
needed to build local capacity. Social scientists have much to contribute in this area
as indicated in the MEXICO HYDROELECTRIC example.

Other targets of observation are consensus and commitment. Put simply, the
consensus target is whether a sufficient number of key stakeholders freely agree on the
content, strategy and tactics of the proposed project. This is, of course, a matter of
judgment. But participant-observers of participatory processes are in an especially good
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position to make a well-grounded judgment of the degree and breadth of freely reached
consensus.

The final observation target is "commitment." Bank staff -- and others -- tend to
understand "commitment” as something that can only be clearly seen after the fact
from what people actually do. The participatory stance offers a different, but practical,
interpretation of commitment. This interpretation moves "commitment" into the domain
of observable human action and enables Bank and government staff to make grounded
assessments about the presence or absence of commitment before approving a project
and beginning implementation. When in the participatory stance, TMs can observe
"commitment” as action taken by speaking (or writing) a promise to do sorething in
the future. Commitments can be trusted as reasonable indicators of future action when
they are made under the following conditions:

® pecople are free to make what ever commitments they choose, including the
decision to take no new action at all;

® people make their commitments publicly in the presence of the other stakeholders;
® people understand what it will take to fulfill the commimment; and

® people have (or believe they can get) the means and competence to fulfill the
commitment.

Commitments — including contracts and formal agreements -- cannot be trusted
when: made under duress, in "secret”; in the absence of full information and
understanding, or in the absence of resources and capacity to act.

Navigating

Another important role that needs to be played in many but not all circumstances
is that of navigator. Many obstacles to participation currently exist in the way
governments and bureaucracies — including the Bank -- operate in the field of
development. In almost all our Chapter II examples, TMs have exerted considerable
effort to adapt external expert rules, principles and practices when working in the
participatory stance.

After verifying that participation was a standard practice of the National Irrigation
Administration (NIA}, in the PRILIPPINES IRRIGATION example, the TM spent most
of his time helping NIA work in partnership with the central government and the
Bank. For instance, NIA had trouble getting the core budgetary agency of the central
government to release funds in a timely manner. The TM liaised between this agency
and NIA to ensure timely disbursement of funds. The TM also persuaded his Bank
colleagues to avoid setting specific, long-term targets for creating new irrigation
associations. The TM argued that it was unrealistic for NIA to try and predict the time
needed to create and build the capacity of new associations. Also, targets set and
imposed from the outside tended to undermine the farmers’ authority and control over
their irrication systems. The desired flexibility was achieved by NIA committing its
work program one year at a time, depending on progress in the previous year. This
change in Bank requirements permitted NIA to build upon existing irrigation
associations instead of rushing to meet pre-determined targets for creating new ones.

FI
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Nurturing

Nurture may sound like an especially soft and passive role for Bank TMs and
others to play in the field of development which has suc™ pressing and urgent needs.
It may also be a difficult role for Bank staff to learn how to do with ease, skill and
comfort, given their education and experience working in a culture of power and
control. Nevertheless it may be the role that produces the greatest results. Nurturers
build on existing participatory capacity and help strengthen it. The Bank's
counterpart agencies ought to be the ones who are participating with their clients
and the other stakeholders. After all they - not the Bank TMs -- have the
responsibility to serve the ultimate clients. While in this role, TMs can nurture the
collaborative possibilities that arise naturally in the culture. In so doing, they should
be careful to avoid snuffing out the start of potentially healthy and desirable
possibilities for social change. This role was played by the Bank TM in the
PHILIPPINES IRRIGATION example. The TM first ascertained for himself that NIA was
indeed working collaboratively with the farmer-run irrigation systems. Then he helped
provide a way the Bank could support and strengthen NIA'’s existing participatory
approach.
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CHAPTER IV: PRACTICE POINTERS
ENABLING THE POOR TO PARTICIPATE

Introduction

Why devote a Chapter of this Sourcebook to participation by just one group of
stakeholders - the poor? The reason is a very practical one. Participatory methods
which have been used successfully to involve government officials and other relatively
powerful stakeholders in development initiatives may be inappropriate or inadequate
for reaching the poor.

There are many cultural, economic and political barriers which effectively prevent
them from having any real stake in development activities. Without special efforts by
the designers and sponsors of projects, and without appropriate policies to address and
overcome these obstacles, the voices of the poor will not be heard and their
perticipation will, at best, be a token one. Reaching the poor, therefore, requires
working with them to leamm about their needs; understanding how development
decisions are made in their communities; and identifying institutions and merhanisms
which can get opportunities and resources into their hands.

Involving the poor in decisionmaking and gefting resources to them, requires
strengthening their capacity to act for themselves. This occurs through investments in
human capital, such as education and health; investments in social capital such as
local-level institutions and participatory processes; and support for community-based
development efforts planned and implemented from the bottom up. These efforts
require responsive institutions and legal and regulatory policies which enable, rather
than hinder, local participation. We recognize, however, that crafting responsive
institutions and creating an enabling environment facilitates the participation of all
stakeholders, not just poor people.

This chapter shares the experiences of Bank TMs, highlighting some of the ways
in which they have worked with their in-country counterparts to increase the capacity
of the poor to participate in development activities.

A. LEARNING FROM THE POOR

The first step in any effort to enable the poor to participate involves learning from
them, firsthand, about the problems they face, the ways in which they have tackled
these problems, and their proposals for gaining more control and influence over
development initiatives. TMs gain an understanding of these issues in a variety of
ways, including rapid participatory needs assessments as part of project design; broad-
based participatory poverty assessments (PPAs) in the context of Country Economic
and Sector Work (ESW); or more formal, large-scale census-type surveys. Here we
focus on some of the participatory methods which have proven useful in poverty
assessments and ESW and which could be equally applicable during project
preparation.
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Learning What Poverty Means to the Poor

Several methods are available to explore how the poor perceive poverty. These
techniques should be used by local people (or by a team of researchers which includes
local men and women) who know appropriate ways to approach the topic. They should
be used after researchers have spent some time in the local communities, clarifying the
reason for their interest in learning about poverty there,

The ZAMBIA PPA used wealth ranking techniques to learn how the local people
characterize poverty. Villagers were asked to sort a stack of cards, each labelled with
the name of a head of household, into piles according to the relative wealth of the
households, using any criteria ¢f wealth they wished. Wealthy households were
identified as those, for example, with the biggest fields, or enough money to dress well
and give to the poor. Those identified as poorest were commonly female-headed
households or people living by themselves, dependent on relatives or neighbors for
their daily needs. Ranking exercises such as these can lead o frank group discussions
on poverty -- often a sensitive and difficult topic.

In the BURKINA FAso PPA simple "point and shoot" cameras were lent to various
members of three representative communities, who were then asked to take pictures
of what they thought constituted poverty in their communities, The cameras were
handed out to men, women and children, none of whom had ever used a camera
before. The films were then developed locally and the prints shown and distributed for
discussion by the community. They were subsequently shared with some of the
country's senior policy makers.

The design of community level, poverty focussed initiatives always requires some
kind of direct consultation with the poor, to learn about what they consider to be the
development priorities in their communities. Care needs to be taken when asking about
their priority needs, as people’s expectations may be raised even though the project
may not be able to fulfill them. Researchers need to be honest about the likelihood that
the communities consulted will benefit from the upcoming project, and about the start-
up time required before they will see any results.

Formal beneficiary assessments can offer insight into what poverty means for the
poor and their priorities. A beneficiary assessment is a tool to gather information to
assess the value of an activity as it is perceived by its principal users, the beneficiaries
or clients. Formal beneficiary assessments, with systematically selected populations,
can take 4-6 months, so early preparation is needed, and can cost $30,000-$50,000.

In some of the communities visited in the ZAMBIA PPA, focus group discussions
were held with men and women to investigate what people saw as the main issues
facing their community and potential ways of resolving them. Focus groups ranked
problems in order of severity and identified potential solutions actionable at the level
of individuals or households, the community, and outside agencies.
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ORGANIZING A PARTICIPATORY POVERTY ASSESSMENT

Task managers who have been responsible for organizing complete PPAs
highlight the following steps in the process:

Selecting technical support. In practice, most task managers in charge
of PPAs have started by locating a senior social scientist either in the
Rank or outside to take responsibility for carrying the exercise through
to completion.

Identifying objectives, methodology and research agenda. The PPAs
conducted so far have varied a great deal in the methodologies used, the
scope of the research, and the duration of the ficldwork, from days to
months.

Identifying in-country institutions and researchers. Some combination
of academic researchers, NGO staff and government agency staff has
been involved in most PPAs. An experienced local social -scientist is
generally needed to oversee the exercise and make a substantial input to
synthesizing the conclusions. A competent local institution is also needed
to deal with the logistics of mounting a large-scale field research
exercise.

Identifying sources of fanding. Many PPAs have been funded from trust
funds such as those provided by ODA, the Dutch Poverty Trust Fund,
SIDA, GTZ, UNICEF and CIDA.

. Designing a training input. A significant training input may be necessary

to familiarize the researchers with the participatory methods and the
systematic recording and reporting of fieldwork results.

Support to implementation. No matter how well designed the research
activities may be, a certain amount of support and supervision is usually
needed while the teams are in the field.

Analysis and formulation of policy recommendations. TMs stress that
fieldwork results must be well documented and a certain amount of
analysis must be done while still in the field — something the researchers
may not be used to doing. TMs also recommend finding social scientists
experienced in policy formulation in development agencies, such as the
Bank, to assist the local researchers in their analyses.

Source: “Participation in Poverty Assessments,” Participation Series,

ENV Department Technical Paper, Andrew Norton and Tom
Stephens.
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Providing Incentives for the Poor to Participate

People will not participate unless they believe it is in their interest to do so. All
too often participation is seen as a way of getting poor people to carry out activities
or share in their costs, when the benefits are not clear to those expected to participate.
When these projects fail, it is often the participatory approach which is blamed. Some
forestry projects, for example, have expected forest dwellers to plant and maintain
community wood lots or engage in forest regeneration even though participants cannot
be certain who will get the benefits when the trees mature. It is no surprise that poor
people only support these projects as long as they are paid. Successful participatory
projects, on the other hand, illustrate many incentives identified through participatory
processes which support and encourage participation at the local level. A few examples
of appropriate incentives are presented below.

A key factor in the success of the FUNDASAL LOow INCOME HOUSING project was
the incentive to own a home. This was so attractive to the beneficiaries that they were
highly motivated to participate. No other incentives were required.

In the INDIA FORESTRY example, Forest Protection Committees members (who
were local people) reached an agreement with the Forestry Department which entitled
them to a share of intermediate forest products plus 25% of the revenues from the sale
of final harvest poles. This served as their incentive to cooperate with the government
in protecting and regenerating the forests.

The legislation being presented to indigenous communities in the PHILIPPINES
INTEGRATED AREAS example, restricted resource use and public access to forests.
Designers restructured the project to provide funds for alternative livelihood
opportunities which would be proposed and implemented by indigenous communities
themselves with assistance from local NGOs. It is expected that the inclusion of funds
for alternative livelihoods will provide a quid pro quo which will induce the residents
to stop logging. Indigenous Communities also insisted upon recognition of their
ancestral domain rights and Iegitimization of their land claims as pre-conditions of their
participation.

In the TAMIL NADU INTEGRATED NUTRITION project, Women’s Working Groups
(WWGs) were developed to support Community Nutrition Workers (CNWs). An
important factor in explaining the existence and strength of WWGs in a given
community was how the villagers’ perceived the value of the services offered by the
CNWs. When a village did not consider the CNW’s services to be a priority, they
were not inclined to form a suppost group around her. Therefore, the provision of
quality services meeting the needs of the beneficiaries was the first step in creating an
environment conducive to community participation.

The process of selecting contractors motivated the local community of Morro to
organize and collaborate with the water company in the BRAZIL MUNICIPALITIES
example. They realized that this was not just another election year promise and their
election-year skepticism was dissolved by prompt and visible action.

In the RAJASTHAN WATERSHED DEVELOPMENT project, encouraging field results
generated considerable enthusiasm among staff and local residents. Village common
and private lands experienced up to ten-fold increases in fodder yields in almost all
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locations. These early, visible results demonstrated that the new program was
producing significant gains and motivated people to participate more fully.

B. FACILITATING WOMEN’S PARTICIPATION

Among the poor, women are overrepresented. Therefore, in our efforts to reach
and engage the poor, we must recognize that there are some issues and constraints
related to participation which are gender-specific and stem from the fact that men and
women play different roles, have different needs and face different constraints on a
number of different levels.

Because of such differences, we cannot assume that women will automatically
benefit from efforts to involve poor people in project design and implementation. On
the contrary, experience has made clear that, unless specific steps are taken to ensure
that women participate and benefit, they usually do not. A World Bank evaluation of
121 rural water supply projects found that even in a sector where women carried the
greater share of responsibility, they benefitted primarily from the 17% of water
projects which had been specifically designed to involve them.

Barriers to Women’s Participation

Systemic gender biases may exist in the form of (i) customs, beliefs and attitudes
which confine women mostly to the domestic sphere; (ii) women’s economic and
domestic workloads which impose severe time burdens on them; and (iii) laws and
customs which impede women’s access to credit, productive inputs, employment,
education, information, or medical care. These differences affect men’s and women’s
capacity and incentives to participate in economic and social development activities.

In seeking the participation of women in development activities, sensitivity is
needed to the social and cultural barriers which may inhibit women’s participation. In
the Balochistan Province of Pakistan, the acute shortage of female teachers has been
due, in part, to cultural constraints against girls going away to attend residential
teacher training colleges. The lack of female teachers is, in turn, an important factor
in the very low enrollment (15%) of girls in primary schools. Most parents find it
culturally unacceptable to send their daughters to boys’ schools or to have them taught
by male teachers brought in from the city and unknown to the community.

By adapting to these constraints, the new BALOCHISTAN PRIMARY EDUCATION
PROGRAM has succeeded both in increasing the supply of female teachers and in
raising girls’ enrolment rates to 80%-100% in villages with new schools. Under the
Primary Education Program, potential teachers are recruited from within the village
by parents on the newly formed village education committees, and the program
provides mobile teacher training in the girl’s village. After graduating, the teacher
becomes a government employee, assigned to teach in the school established by her
sponsoring village education committee.

In addition to cultural constraints, women'’s work often denies thern the time to
participate in meetings. As women’s domestic responsibilities often require them to
stay close to the home, lack of mobility may also be a constraint. Various practical
measures, from providing childcare facilities to installing standpipes which reduce the

!
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time spent in fetching water, can make it easier for women to attend meetings or
training sessions. In particular, the choice of time and place for meetings must take
account of women's schedules and the availability of safe transport.

In the NIGERIA WOMEN IN AGRICULTURE example, specific steps were taken to
reduce the conflicts in women’s schedules and guarantee regular attendance: each
group meets on the same day at the same time and place; reminders about the meetings
are posted at highly visible and accessible locations; and, if the scheduled day conflicts
with a market day, the women are consulted in advance and an alternative time agreed.
Consequently, women rarely face the problem of not knowing where and when the
meetings are held.

Legal restrictions in some countries prevent women from participating in formal
labor markets or holding certain occupations. They may also prohibit women from
entering into contracts under their own name, inheriting property, or having legal title
to land.

The AGRICULTURAL SECTOR ADJUSTMENT CREDIT FOR HONDURAS includes
support for implementing changes in the law to allow women to have title to land.
Before the new law, land tenure rules and regulations made land adjudication and
titling very cumbersome. The Iaw also specifically forbade women from holding title
to agricultural land unless they were widowed with dependent children under 16 years
of age. Women relinquished even this limited title when their eldest son reached 16
years. This and other provisions not only excluded women from independent
agricultural production but also prevented them from holding the collateral necessary
to obtain credit for agricultural or other productive ventures. In 1992, the law on land
tenure was modified to provide women with equal rights of access to land. Tranche
release conditions under the Agriculture Sector Adjustment Credit include satisfactory
implementation of the new Land Tenure Action Plan.

In some cases, conditions are such that special legal or regulatory provisions may
be needed to permit the equal participation of both men and women. In Pakistan, for
example, several reforms were undertaken to facilitate girls’ participation in the
BALOCHISTAN PRIMARY EDUCATION project. Changes in the regulations governing
recruitment, training and support of female teachers were made so that women could
be recruited to teach in their own village. This included lowering the minimum age to
14 years and raising the maximum age to 40 years; lowering the minimum
qualification for matriculation; legalizing a mobile teacher training program for
women; and officially sanctioning new community-sponsored village schools and
teacher posts. Without such changes, the demand for community managed girls’
schools would have far outstripped the number of qualified, available women teachers.

Seeking Women’s Views

Often the first step towards determining appropriate measures for supporting
women’s participation is to obtain good information -- about gender roles, needs,
activities, access to and control over resources, existing institutions, and the constraints
operating against women's participation. This can be done through gender analysis,
which, if effective, elicits the views of women, and often involves gender awareness
training for facilitators or interviewers.

Page 140



Gender Responsive
Poverty Assessments

Involving Women
in Policy Work

Enabling the Poor to Participate

Gender analysis leads to the formulation of a gender strategy which addresses
practical gender needs (roles and responsibilities) and strategic gender needs (systemic
issues of equity and empowerment). Effective gender strategies pay particular attention
to resource allocation at both household and community levels.

Since gender planning is part of the overall planning process, it is critical that the
integration of gender concerns occurs early in policy formulation, analytical work and
project preparation.

Some recent poverty assessments have been designed explicitly to solicit women’s
views on a wide range of questions. In the CAMEROON PPA, fifty percent of the
interviewers and fifty percent of those interviewed were women. The resulting
information on gender issues was fully integrated in the subsequent analysis and
recommendations, with strong policy implications. For example, women in Cameroon
were found to be shouldering most of the burden of producing and marketing food.
Their average labor hours per week were estimated to be more than double those of
men. As a result, urgent action was recommended to give women access to time and
labor saving transport and technology, to allow them the opportunity to develop their
own skills and participate in community projects.

In the MOROCCO WOMEN IN DEVELOPMENT example, poor rural and urban
women were given the opportunity to articulate their needs and priorities through a
participatory rural appraisal (PRA) process which provoked discussion among
community members about development and gender issues, and sought women’s views
in formulating national policy objectives. It was discovered that women’s concerns and
priorities differed from those of the men and those of other stakeholder groups. The
findings of this qualitative exercise were used effectively to complement conventional
survey methods, and the new perspectives gained were applied in defining the
recommended program of action.

Working with Women’s Groups

Making an effort to engage and involve women can bring significant returns. Over
and over in our examples, we find that women’s groups have proven to be one of the
most effective entry points for initiating activities and reaching poor households.

In the BRAZII. MUNICIPALITIES example, women’s clubs proved to be the most
effective instruments for working with the community. Within the favelas, the women
themselves turned out to be the key to getting the subprojects underway. The designers
met with the women first when they came into a community and worked with them on
a daily basis in designing and implementing the water and sanitation sub-projects.

In the NIGERIA WOMEN IN AGRICULTURE example, government field staff,
recognizing that over one-third of Nigerian women belong to cooperative societies and
other locally organized formal and informal associations, built on these indigenous
women’s groups to expand the newly-established state Women in Agriculture (WIA)
programs. The WIA program used NGOs to help them identify women beneficiary
groups and then WIA field staff targeted them to initiate and execute project activities.

Under the GAMBIA WOMEN IN DEVELOPMENT program, women'’s groups or
kafos are the entry point for the skills development component of the project. Kafos,
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usually with about 100 voluntary members, traditionally provide mutual member
support, sharing labor and making loans to those in need. More recently their roles
have expanded to include income generation and basic education. Members of Kafos
have access to skill training provided by community development workers in business
management and productivity enhancement. Some Kafo members are being trained by
community development workers to tutor in basic literacy and numeracy.

C. BUILDING COMMUNITY CAPACITY

When designing poverty-focused initiatives, task managers have found it necessary
to leamm about the characteristics of poor communities and the local organizational
structure within which decisions are 1aken. As the examples from the previous section
suggests, women's groups are often found to be among the most effective local-level
institutions. However, there are many other existing structures at the local-level which
represent valuable organizational resources and provide potential capacity for
undertaking development activities.

Understanding Community Organizations

In a typical poor community, a whole range of organizations are operating: formal
or informal, traditional or modern, indigenous or externally established. All these have
different functions be they productive, social, religious or other. It is often through
these organizations that demand is expressed, participatory processes organized, and
development services delivered.

Some of the most active community organizations are informal. They are not listed
in any documents, and they may be unknown even to people familiar with the
communities (extension agents, local development agency staff, etc). Learning about
these groups entails visiting the communities and talking with inhabitants about the
decisionmaking units present.

A simple "institutional mapping" exercise has been used successfully in several
PPAs. Local people were asked to identify the community groups by drawing circles
of differing size -- the bigger the circle the more important and influential the
institution it represents. The extent of shared decisionmaking between groups can be
represented by how circles are placed in relation to one another: the closer together
and the more overlapping they are, the greater the degree of interaction between the
represented groups. These graphics, sometimes called "chapati diagrams," have proven
effective in identifying informal groupings which are important “safety nets” for the
poerer members of the community, and revealing that some of the more obvious
organizations are actually quite weak.

Many of the projects described in Chapter II worked through existing commmunity
organizations and built upon the already-established collaborative experience of these
groups.

The NICARAGUA MUNICIPAL DEVELOPMENT project used existing local
grassroots organizations — the Sandinista Defense Committees (CDS) — formed during
the Nicaragua Revolution. Because of their structure, motivation, and the cohesion of
their members, they proved an extremely effective instrument for reaching and
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involving the local population. Their participation in civil works construction improved
the rate of return, increased the quality of construction, and enhanced efficiency. The
planned 5-year project was completed in 3.5 years.

Even where new institutions are formed, they may be most successful if based on
pre-existing relationships.

In the SENEGAL SMALL RURAL OPERATIONS project, groups of farmers
organized around a shared economic interest registered as a "GIE" in order to identify
and prepare subprojects, open accounts in the loval banking system, and ¢ ntribute
funds for renewal of equipment and infrastructure. A mid-term review of the project
found that the most functional GIEs generally evolved out of old informal groups
characterized by social cohesion, mutual trust and a history of joint action. Newly-
created GIEs mobilized around a temporary, shared economic activity were the least
efficient and most fragile.

The EGYPT RESOURCE MANAGEMENT example built upon a traditional Bedouin
lineage structure, the bayr, to create Community Groups which became involved in
preparing Community Action Plans and implementing and monitoring subprojects.

Establishing new groups and building upon existing structures requires a good deal
of groundwork, to increase community awareness about the benefits of organizing to
participate in project design and implementation. This preparation is often done by
providing facilitators or "catalyst-organizers.” These facilitators may be from the
implementing agency or from an intermediary organization such as an NGO.

In the BALOCHISTAN PRIMARY EDUCATION project, collective action was induced
with the formation of village education committees. Community workers went door to
door to organize parents’ groups, encouraging all parents to form an association.
There was no existing parental involvement in schools at all, in fact many parents were
not even aware that their children had a right to public education. Parents joined
village education committees, which had clear mandates to perform specific tasks such
as identifying teachers, and monitoring teacher and student attendance.

In the NEPAL IRRIGATION SECTOR program, an Association Officer (AO) was
sent out to each district to meet with farmers, inform them about the objectives of the
project and encourage them to organize themselves into an Irrigation Association (IA).
In many villages, unofficial farmers’ organizations were already functioning around
the irrigation system. AOs encouraged 1As to form around pre-existing village societal
organization and villagers were asked to elect an executive committee for the IA
through their own selection process.

Effective community action is rooted in local level systems and is relatively small
in scale, often averaging some 15-30 households who are engaged in collective action.
In order to keep authority and responsibility anchored at the local level while at the
same time providing integration and learning between similar groups, a pattern of
bottom-up integration emerges in many of the examples we reviewed.

In COLOMBIA’S COMMUNITY CHILDCARE AND NUTRITION project, Home-Based
Institutes are administered through a three-tiered community structure. First, parents
of children enrolled in 10-15 centers form a Parents’ Association. Second, parents at

n
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cach center clect three representatives to join a local assembly with 30-45 members.
Third, the assembly elects five parent representatives to serve as its Board of
Directors. The Parents’ Associations, through the Board, manage the project funds and
the local contributions from parents.

Deep tubewells provide large areas with irrigation water under NEPAL’S
BHAIRAWA LUMBINI GROUNDWATER II project. About 150 farm families are served
by each tube well, but such a group proved too large to work together effectively. To
remedy this, tubewell users’ groups have been subdivided into units of approximately
30 families each. Seven or so of these units are confederated into a water users’ group
(WUG), and 4-5 WUGs form a water users association (WUA) which has an elected
chairman. The sub-units and WUGs control water distribution at the local level, while
the WUA has decisionmaking authority over issues which affect the system as a whole.

Potential A common failing in working with local groups is to create the institutional

Pitfalls | structure, without paying adequate attention to the capacity, knowledge, and technical
skills the groups will require. Newly established groups have failed because too much
was expected of them too soon. Likewise, attempts to modify the form or function of
existing groups to serve project needs does not always work.

Building the Capacity of Community Organizations

Community groups, in addition to lacking sufficient funds to initiate their own
development efforts, frequently lack adequate organizational, administrative and
technical skills to design and implement such activities. TMs and their government
counterparts have sought to assess and build this capacity within Bank-financed
projects. Most of the examples come from Social Funds, since these operations are
currently at the forefront of the Bank’s capacity-building efforts.

Assessing Several Social Funds have included institutional assessments of community
Capacity | organizations during subproject appraisal or even earlier, to determine the degree to
which these organizations are operating in a participatory manner.

In the PERU NATIONAL FUND FOR SOCIAL COMPENSATION AND DEVELOPMENT
(FONCODES), community organizations are assessed during subproject appraisal
through a beneficiary assessment. At the time of appraisal, FONCODES staff talk with
villagers during site visits to verify that general assemblies were held in which
members of the subproject management committee were selected by the community.

Indicators The SOCIAL INVESTMENT FUND IN ECUADOR used a set of indicators to
of Capacity | determine the institutional strength of community organizations, including:

internal process and regular leadership renewal

degree to which members control and audit the use of funds

degree of physical participation of members in the communal activity

degree to which members participate in organizational decisions

administrative capabilities of the organization

technical capacity of the organization (education level, special courses, training
of leadership and members)

degree to which members are able to handle required technology by themselves
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Training community organizations can empower them to better identify and
prioritize their needs and develop strategies to meet them, initiate microprojects, and
sustain their development cfforts once outside assistance is withdrawn. Training can
be provided by project staff or subcontracted to NGOs or other local firms experienced
in commmunity-level programs.

The SOCIAL REHABILITATION FUND PROJECT IN ETHIOPIA includes plans for an
extensive training program for local community leaders and subproject management
committee leaders, with special emphasis on the participation of women. Training is
to be provided in local planning, needs prioritization, subproject preparation and
supervision, and management of micro-project funds and accounting. Local
government officials and local NGO staff are in turn being trained to assist
communities prepare and implement subprojects.

Community participation training has been built into the BENIN HEALTH example.
Each year at their annual training session, all members of Benin’s health care
profession receive specific training on how to work with and in local communities.
They learn skills of listening, facilitation and satisfying the needs of local communities.
Through this type of training, government employees are taught customer service and
the value of being client responsive.

Once groups have become skilled in tasks required for their participation in the
project activities, they can go on to undertake other development activities on their
own.

Many of the Women’s Working Groups (WWGs) which sprang up during the
course of the TAMIL NADU INTEGRATED NUTRITION project to promote better health
and nutrition practices in the villages, later began food processing to supply the feeding
supplement under the project. This had the advantage of contributing to income and
employment opportunities. Women's groups that first mobilized around health, were
the predecessors of the women’s cooperatives and societies that later formed around
larger-scale and diverse activities. Apparently their organizational capacities were
strengthened to the point where they could initiate activities outside the project.

Once local farmer irrigation associations (1As) in the PHILIPPINES IRRIGATION
example had learned to work together in designing and improving irrigation systems,
the more successful IAs used this experience to collectively invest in threshing floors,
undertake bulk procurement, manage storage facilities, and provide credit to other
groups of farmers. This stimulated the less successful JAs to do the same. (As also
collaborated with National Irrigation Administration (NIA) in the preparation of
Agricultural Development Plans (ADPs) which cover cropping patterns, water
distribution, reforestation, soil ~:d water conservation, farmer training, extension,
demonstration programs for crop production methodologies, pest management and
mechanization, as well as cooperatives and other credit and marketing schemes.
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Task managers may find the following list of five common characteristics of
well-functioning community groups useful whether they are planning to work
with existing groups or establish new organizations.

The group addresses a felt need and a common interest. When people
share a common problem which can be addressed by group action (such
as lack of a water supply, a security problem, or a degraded natural
resource) they are more likely to mobilize themselves and work with
support agencies to change the situation, than if the problem applies to
only a few members. Social cohesion tends to break down as groups
grow or spread over large areas and it becomes more difficult to control
and monitor the behavior of individuals. For this reason, as groups
expand they either create subgroups or they formalize regulations and
delegate decisionmaking to smaller working groups.

The benefits of working together outweigh the costs. Benefits may be
economic (cash savings, increased production, income, time savings);
social capital formation (increased ability to collectively solve problems);
increased individual capacity (knowledge and skills); psychological (sense
of belonging, confidence); or political (greater access to authority,
greater authority, reduced conflict).

The group is embedded in the local social organization. Community
organizations are most successful when based on existing relationships
and groupings, or where members share a common identity such as
kinship, gender, age, caste, or livelihood.

The group has the capacity, leadership, knowledge and skills to manage
the tasks. As noted above, special attention needs to be given to ensuring
groups have the necessary capacities for the tasks at hand. Those in
leadership positions need to be respected and honest in their dealings. In
some cases, safeguards may need to be put in place to ensure that these
leaders are accountable to the group’s members.

The group owns and enforces its rules and regulations. All successful
groups and associations are characterized by intemnalized rules and
regulations that are known by its members. Group members should be
able to participate in determining the rules and the enforcement
mechanisms.

Source: “Pamicipatory Community-Based Development,” Participation Series, ENV

Department Report, Deepa Narayan.
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D. INTERMEDIARY NGOs

We have presented Bank experience in working with community based
organizations to reach the poor and facilitate their participation. We now look at the
bridging institutions which can provide links between the poor (and their community
organizations), their governments, and the World Bank. We focus here on one
particular type of intermediary institution -- nationally or internationally based
nongovernmental organizations (NGOs), although we recognize that this intermediation
role may also be filled by different institutions such as line agencies, local government
units or private firms.

NGOs as Intermediaries

Many national and international NGOs serve an intermediary function whether it
be channeling development resources to community based organizations, providing
them with services or technical assistance, or helping to strengthen their capacity.
While NGOs vary in their ability and commitment to work with the poor, in many
cases they have advantages as intermediaries in reaching people including women,
ethnic minorities and the very poor -- who are not represented equitably by formal
institutions. For example, they may have more field presence in a given area and
employ local people familiar with local conditions. They may have a better rapport
with the poor, and a clearer understanding of poor people’s survival strategies and
perceived needs, than other types of intermediaries. They may be familiar with low
cost techniques and innovations relevant to poverty alleviation. And they usually have
greater flexibility than the staff of official agencies. Many intermediary NGOs have
experience in participatory project design, and have skills in participatory research,
community mobilization, facilitation techniques and group dynamics.

Several limitations of NGOs as intermediaries have also been identified, although
it is very difficult to generalize about the sector as a whole. Some NGOs have limited
financial and management expertise, and limited institutional capacity. Others work in
isolation, having little communication or coordination with other organizations
(including government agencies). Many may be confined to small scale interventions.
And they may lack understanding of the broader social and economic context in which
they are working. Not all kinds of activities, therefore, are suited to the operational
systems of NGOs, nor do NGOs always reach the poorest of the poor.

Intermediary Roles

The following are some examples of intermediary roles which NGOs have played
in Bank supported projects.

The MALI NATIONAL ENVIRONMENT ACTION PLAN (NEAP) is giving
communities an opportunity to identify and explore environmental problems and
solutions. Because of their history of working in communities, NGOs in Mali are in
a strong position to carry out assessments of environmental conditions in target
communities. For this reason, the government engaged a Malian consortium of NGOs
to identify, screen, sub-contract, train and supervise its member NGOs in carrying out
the assessments.
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In the PHILIPPINES INTEGRATED PROTECTED AREAS example, the objective of
the joint Bank-government appraisal mission was to consult the Indigenous Cultural
Communities (ICCs) about the policy framework which would help preserve stretches
of forest in which they live, and ask them if they were willing to join the proposed
protected parks system. Because of its close links to local communities, PANLIPI, a
national legal services NGO, was contracted to identify the relevant tribal groups and
organize consultative meetings between them and the joint appraisal mission. PANLIPI
was also hired to conduct follow-up consultations with the ICCs. The NGO discovered
that the sessions were being dominated by local authorities and local NGOs at the
expense of indigenous communities. In order to let the voice of tribal people be heard,
PANLIPI decided to hold exclusive consultations for the tribal groups and admit other
parties as "observers” only.

In the SHRIMP CULTURE PROJECT IN BANGLADESH, the NGO personnel and the
government implementation agency's extension staff each perform their essential
missions in cooperation with one another. The extension service has good technical
skills, while the NGO personnel concentrate on mobilizing, organizing and motivating
farmers. Each group is performing those tasks in which it has a comparative advantage
and the two are coordinating their activities to good effect.

During the GUATEMALA EARTHQUAKE RECONSTRUCTION project, FENACOAC,
an NGO federation of 69 rural savings and loan cooperatives, channeled over $3.7
million to villagers in the form of micro-enterprise loans. Because of its extensive
network of rural members, FENACOAC was able to reach large numbers of dispersed
communities much more effectively than government or private sector banks. The
federation took responsibility for informing beneficiaries (in this case cooperatives) of
the micro-enterprise component of the project, identifying cooperatives which were
eligible to receive funds, assisting them in preparing proposals, and disbursing the
funds accordingly. There has been an almost 100% recovery rate from the
entrepreneur participants.

Understanding the NGO Sector

The term "NGO" encompasses a broad array of different organizations, varying
enormously according t5 their purpose, philosophy, sectorai expertise and scope of
activities. In the development field, NGOs range from the large, Northern based
charities to community based self-help groups in the South; they also include research
institutes, churches, professional associations and lobby groups. TMs need to
understand this diversity in order to identify which organizations have the appropriate
capacity, skills and orientation to fill a particular intermediary role.

Community based NGOs provide the institutional framework for beneficiary
participation and arc more likely to be the recipients of project goods and services than
intermediaries. Among the intermediary NGOs with whom the Bank collaborates the
following distinctions are important.

National organizations operate in individual countries, v,hile international NGOs
are typically headquartered in developed countries and carry out operations in more
than one deveioping country. Working through locally based NGOs has the important
advantage of contributing to the development of the local NGO sector and is usually
more cost effective. However, when local NGO capacity is weak, international NGOs
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can be good intermediaries, particularly when working in partnership with national
NGOs.

In the BENIN FOOD SECURITY project, partnerships were encouraged between
stronger, larger NGOs and weaker, newer NGOs to stimulate the transfer of
methodologies and technology. This project began as a pilot which involved
international NGOs and a few Beninese NGOs. After two years of the pilot
experience, NGOs were brought together with government and donors at a workshop
to design a new project based on the pilot phase. One of the findings at the workshop
was that geographic concentration in the capital isolated many large NGOs from target
communities. International NGOs had the human and financial resources to submit
competitive proposals for inclusion in project activities; however, they often had the
least recent or direct experience with potential client communities. Where local NGOs
lacked transport to access project areas, international NGOs had the necessary
equipment and staff, but lacked the local contacts. At the workshop, agreement was
reached to modify the project in several ways, including creating incentives for NGOs
to establish field offices in the project area, giving regional offices the authority to
approve microprojects and disburse funds, and requiring international NGOs to partner
local NGOs to facilitate technology transfer and information sharing.

Operational NGOs are engaged primarily in designing and implementing projects,
while the main purpose of advocacy NGOs is to defend or promote a specific cause.
Some NGOs engage in both types of activity. Advocacy NGOs, such as those
defending the rights of indigenous peoples, may perform an important intermediary
role in supplying information and facilitating communication and consultation.

PANLIPI, a legal rights NGO, helped gain the trust of indigenous communities at
the appraisal stage of the PHILIPPINES INTEGRATED PROTECTED AREAS example.
PANLIPI's involvement also resulted in several changes in the project, including
increased attention to indigenous land tenure, resource access and livelihood issues,
and greater participation by indigenous communities in the management of protected
areas. Generally, however, Bank-NGO collaboration on specific projects is more likely
to involve operational intermediaries.

Not all NGQs are effective in ensuring beneficiary participation within their own
programs. At one extreme are NGOs whose orientation and competence are very
similar to the private sector firms with whom they compete for contracts in project
implementation or service delivery. Such NGOs may be very efficient (and in strong
demand) as service deliverers but are oriented to meeting the requirements of
bureaucratic funding agencies and they may be less likely to use participatory
processes. At the otker extreme are participatory NGOs which see themselves
exclusively as enablers and capacity builders and refuse to compromise their
objectives or independence by collaborating in official programs.

A small number of exceptionally effective NGOs combine a high level of
competence in service delivery and in comnnity capacity building. The AGA KHAN
RURAL DEVELOPMENT program in Pakistan provides an example of what can be
achieved by such organizations, committed to bottom up planning and combining
strong technical expertise with effective institution building at the village level. Using
infrastructure projects as the catalyst for institution building, this program reached
38,000 households and created 110 women’s groups within four years.
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An organization serves the interests of those to whom it is accountable. In this
respect, national or regional level membership NGOs, including federations of
grassroots organizations or cooperatives, trades unions, peasant unions or ethnic
groups can be valuable partners in projects requiring broad participation (although
women and marginalized groups are not always well represented). One difficuity,
however, can be that they are often more politically embroiled and subject to state
regulation.

The Indigenous People’s Component of the EASTERN LOWLANDS NATURAL
RESOURCE MANAGEMENT AND AGRICULTURAL DEVELOPMENT PROJECT IN
BOLIVIA was prepared in a participatory manner by a regional Indian federation in
collaboration with a technical assistance NGO. However, following a major pofitical
confrontation between the federation and the regional development corporation over
control of the component, the component was redesigned, greatly reducing the power
of the federation in project implementation.

Among NGOs that are not membership based, accountability to client
communities, for example, through community contributions of cash, labor, materials
or facilities, is an important indicator of an NGO’s participatory effectiveness. Non-
participatory NGOs may regard community members purely as beneficiaries and the
funding agencies as their clients.

Identifying Appropriate NGOs

Specific criteria -- in terms of technical and operational capacity, outreach
potential, skills in community capacity building, and knowledge of conditions in target
communities -- need to be matched to the specific task at hand. In general, the most
effective NGOs are those which have already established participatory processes with
their clients. The following list of indicators has been drawn up to guide TMs and their
in-country counterparts to those NGOs which are likely to employ participatory
practices effectively. Assessments should be based on the track record of the NGO
rather than its stated objectives.

A useful starting point for TMs who are unfamiliar with the NGO sector is the
database maintained by the Bank’s NGO unit in Operations Policy Group (OPRPG)
and containing information on over 8,000 NGOs worldwide. The NGO Unit also
maintains a library of NGO directories and sector studies from a large number of
developing countries. Within borrowing countries, information is frequently available
from NGO umbrella organizations, local offices of donors (e.g., UNICEF, UNDP,
Ford Foundation) or from the government ministry responsible for NGO liaison. Some
resident missions also keep NGO directories on file.

If an NGO is needed simply to provide informal advice on Bank operations,
sufficient information may be obtainable from local contacts such as resident donor
representatives or leaders of NGO consortia. If the goal is to identify an NGO for
partnership in project design and implementation, a more active search is required,
including field visits by consultants and interviews with a sample of community leaders
and members in the areas of the NGOs’ activities. When NGOs are themselves to
screen other NGOs in operations -- as is often the case with social funds — formal
eligibility criteria and case-by-case institutional appraisal methods are called for.
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INDICATORS OF PARTICIPATORY EFFECTIVENESS
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e A {lat management structure with decentralized authority.

®  Organizational structures at the community level to which funding and/or
other decisions are delegated.

®  Use of iterative planning, involving consultation with local communities.

e Contributions of cash, labor, raw materials or local facilities by community
members and organizations, making them clients rather than beneficiaries
of the NGO. ,

® Staff recruitment criteria, incentives and training which support
participation. B

® Strong field presence outside metropolitan areas with high propur ion of
staff of local origin.

¢ Commmmity Jeaders and members have a positive perception of the NGO.

® Turnover of client groups as they "graduate” over time and intensive field
attention is transferred to new groups.

Source: "Intermediary NGOs and Participation,” Participation Series, ENV
Department Technical Papers, Thomas Carroll, Mary Schmidt, and Tony
Bebbington.

The BANGLADESH SECOND ROAD REHABILITATION AND MAINTENANCE project
sought an NGO to share information with affected groups, to represent their interests
and to consult with them to formulate a resettlement action plan. The selection process
set out in the SAR considered three criteria. First, appropriate NGOs had to have a
track record showing experience and ability to mediate and work with people at the
grassroots level. Second, the skill mix, field experience, availability and mobility of
staff of each NGO was factored into the selection process. Third, the selection process
focused on the proposed work plan and approach put forth by each NGO for this
particular project. .

When NGOs will be involved in a wide variety of activities or when little or no
information is available, it may be helpful to conduct an NGO assessment. The
Bank has undertaken NGO assessments on 2 national basis (in Uganda), in a specific
sector HEALTH AND FAMILY WELFARE (in India) and in connection with specific
projects, the NEPAL RURAL WATER SUPPLY AND SANITATION project. Drawing from
this experience, the next box represents the factors that have proved useful in NGO
assessments, and particularly in NGO assessments which identify the participatory
qualities of NGOs.
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® The most useful NGO asscssments are done on a sectoral or sub-sectoral
basis. This allows the NGO universe to be divided functionally and
geographically and permits systematic interviews and sample surveys.

® When evaluating newly formed NGOs or other NGOs that are new to a
specific region or sector (and lack a track record), focus on the individuals
who lead the NGO and what they have done in the past.

8  Sclect an assessor who has a previous working relationship with government,
as well as NGOs, to build trust.

¢ Build participatory elements into all NGO assessments on a systematic basls.
Both TOR and survey methodologies should include indicators of NGO
quality in community development as well as technical and managerial
dimensions.

®  An NGO assessment should include information about the technologies used
by NGOs to communicate with members and to network with each other.
Also, the analysis should cover the constraints limiting communication in
remote areas.

®  Whenever NGO consortia or apex organizations exist they should be given
a role in NGO assessments. However, non-members of consortia should be
informed of the federation’s role.

¢ Bank resident mission staff should be invoived in NGO assessments and
wherever sufficient capacity exists, resident staff members should be
responsible for supervising and updating NGO assessments.

Source: “Intermediary NGOs and Participation,” Participation Series, ENV
Department Technical Papers, Thomas Carroll, Mary Schmidt, and Tony
Bebbington.

In some cases, Bank TMs have approached a consortium of NGOs for referrals.
Such federations can direct TMs to member NGOs, and in some cases select and
supervise them. A limitation of approaching a federation to find partners in project
design or implementation is that not all NGOs are represented by such an apex body.
This can create rivalry and isolate potentially suitable NGOs.

When there are many interested and qualified NGOs, TMs and their government
counterparts may choose to select NGOs as they woulu consultants, by soliciting
proposals and selecting the best of these. However, there is a danger that this could
rule out qualified organizations which have strong expertise in community development
but do not have skills in preparing proposals.
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Bridging the Gap

A paradox confronting the task manager is that the qualitics which make NGOs
participatory -- and therefore attractive as intermediaries -- may be inconsistent with
many government, donor and Bank requirements. One of the major constraints to
group formation and capacity building is donor or government pressure to disburse and
deliver services quickly. Unless procedures are made more flexible, and both the Bank
and the government are committed to supporting participatory processes, the NGO may
be pressed into a service delivery rather than capacity building role.

This has happened in a number of Bank funded projects, including LIBERIA’S
SECOND EDUCATION praject. Under this project, schools were constructed rapidly and
at low cost; however, no attention was given to supporting the intermediary NGO in
building community ownership of schools and planning for maintenance. As a result,
many schools deteriorated or went unused. Similarly, in the ZAMBIA SQUATTER
UPGRADING project, it was agreed in principle to pursue long term community
development goals by promoting active beneficiary participation. However, a
stipulation was included in the final agreement that, if the collective self help approach
used by the two intermediary NGOs interfered with the predetermined project
schedule, contractors would be employed to carry out the work.

TMs have found ways to ensure that they support rather than undermine the
participatory strengths of NGO partners by introducing mechanisms which permit
revisions in project priorities, greater flexibility in the timing and scale of
implementation, and alternative procurement procedures. Sometimes, introducing
mechanisms which allow NGOs to design and implement their own programs can also
be effective.

Collaborative decisionmaking from the outset concerning development objectives
can help resolve the tension between the short term project focus of the Bank or
govemment and the long term community development goals of NGOs. The most
successful cases of Bank-NGO collaboration have involved mutual transparency and
shared decisionmaking from very early in the project cycle. If NGOs are to participate
in a Bank-financed project in a significant way, it is important that they have a say as
early as possible in the design of the project and in defining the terms of their
involvement.

In examples such as the PHILIPPINES HEALTH DEVELOPMENT project, which
aimed to reach the poorest members of society by building partnerships between the
many health oriented NGOs, local governments and the Department of Health,
involvement in project design was considered essential in defining effective operational
partnerships, contributing to "quality at entry" and achieving successful
implementation. Many of the NGOs were initially skeptical of involvement with the
govemment. Giving them a stake in the decisionmaking process -- in creating the
terms of the partnerships -- made it possible for NGOs to be the lead agencies at the
local level and helped to overcome their skepticism.

A number of Bank projects have created of NGO liaison units. Under the WEST
BENGAL FOURTH POPULATION project, the government of West Bengal created a
Voluntary Agency Cell (headed by the Additional Director of Health Services) which
is responsible for facilitating, supportirg and coordinating voluntary agency activities
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in the state, With the establishment of this Cell, it is expected that the role and scope
of NGOs in West Bengal family welfare programs will be substantially increased.

The Bank can also promote Government/NGO relations by sponsoring meetings
for dialogue and information sharing. In the SRI LANKA HEALTH AND FAMILY
PLANNING project, for example, joint training was provided for NGO and government
staff in Information-Education-Communication techniques. In addition, a series of
annual workshops were orgaaized to bring government and NGO personnel together
to discuss on-going strategie: and implementation plans.

Highly participatory NGO: tend to work on a very small scale and experience
suggests that some of their programs depend on staying small and resource intensive.
But in some cases NGOs have established participatory processes which they have
themselves extended to large scale programs, or which have proved replicable by other
organizations or by government agencies on a large scale. Various approaches have
been taken to enable successful NGO programs to be scaled up and "mainstreamed”,
where possible, without losing their essential participatory qualities, and without
individual NGOs having to grow to the point where they become hierarchical and
bureaucratized. This may involve strengthening the capacity of NGOs, both through
training and through promoting NGO partnerships.

Scaling up may also involve training government staff in participatory methods and
relaxing some government regulations. When working with governments to encourage
NGO linkages, it is useful to consider that government agencies, as well as the Bank,
may have to scale down in the sense of decentralizing and building flexibility and
micro-variability into their operations. This not only pushes decisionmaking down
closer to the populations most affected (and is in this sense itself more participatory),
but also makes it easier to work with regional and local NGOs.

The Community Support Process in the BALOCHISTAN PRIMARY EDUCATION
program is establishing new community schools for girls in remote rural villages. The
process began in 1992 with a pilot project by a small national NGO whose community
workers went door to door, urging parents to form village education committees,
identify a potential female teacher, and select a site for a school. The success of the
pilot led to tull acceptance and ownership of the program by the government which is
now funding the program on a province-wide basis using IDA credit. Already, the
NGO has succeeded in mobilizing community members to establish as many as 200
schools. Replicating the process on this scale, and incorporating the schools and their
teachers into the government system once the school has proved viable, has depended
on the willingness of the Ministry of Education to relax a number of its regulations,
so that girls with as little as eighth grade education can qualify as teachers and can
receive training at home from mobile training teams.

Strengthening NGO Capacity

For the Bank-financed IMPROVED ENVIRONMENTAL MANAGEMENT AND
ADVOCACY (IEMA) project in Indonesia, an intemational NGO teamed up with twelve
Indonesian NGOs to strengthen the capacity of local intermediaries to address the
environmental consequences of pesticides. The intemational NGO assists local
counterparts in developing primary learning approaches to educate local people about
environmental problems and solutions. This collaborative NGO effort is a broad-based
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initiative to develop education and training programs for farmers, consumers, and
provincial-level regulatory officials which also serves to transfer skills and knowledge
among NGOs.

The goal of the UTTAR PRADESH SODIC LAND RECLAMATION project is to
reclaim salt-affected lands using participatory management techniques that could serve
as a model to be replicated more broadly in the future. Farmers' water management
groups will be organized and community volunteers will be trained in technology
transfer by small local NGOs. The staff of these grassroots NGOs will be trained in
turn by larger intermediary NGOs with previous experience in participatory
management.

Other projects, such as the PARTICIPATORY FOREST DEVELOPMENT project for
Bangladesh, are using a similar structure in which advisory NGOs coordinate the
implementation activities of small locally-based NGOs. These projects are coordinated
at the national level by a single organization that works directly with the government
to ensure compatibility with national goals and policies.

The task manager of the BANGLADESH SECOND ROAD REHABILITATION AND
MAINTENANCE project felt that in order for an NGO to act adequately as an
intermediary between beneficiaries and government agencies, its staff should be trained
specifically in the use of the Bank’s resettlement guidelines and generally in land
valuation and compensation.

Usually, training which builds NGO capacity is provided by a component for
technical assistance within a large project, or through a separate project. The
ETHIOPIA SOCIAL REHABILITATION FUND (ESRF) treats proposals for training as it
does proposals for other micro-project components. Any commumnity group or NGO
which has an identified need for training is invited to submit a pruposal. The ESRF
has designed community development and micro-project development training
programs, and has appointed a training and promotion officer.

E. FINANCIAL INTERMEDIATION
This section looks at three methods which have been used in Bank-financed

operations to give the poor a more active role in managing the resources intended to
improve their economic security and well-being. The first involves fiscal

.decentralization to give municipalities and local governments more control over

development funds and enable them in turn to support community-level development.
The second involves Social Funds which are an alternative mechanism for providing
financial assistance for locally-led initiatives. These approaches provide new ways to
bring resources and the control over them closer to the level at which they are being
used. The third approach involves two-way reciprocal contracts which form the basis
for sustainable financial service systems.

Fiscal Decentralization
One of the most common ways to get resources to the local level is through

manicipal funds, matching grants and community development funds which
decentralize functions and money to existing line agencies and local governments.
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Under such arrangements, central governments allocate resources to municipalities or
other institutions which in turn fund many smaller projects. These subprojects are often
prepared and controlled by cornmunities which contribute to cost-sharing through the
donation of their labor and materials. Simple procurement procedures along with
democratic and transparent project selection at the neighborhood and municipal level
contribute to the success of these types of funding arrangements. Through their ability
to reach the neighborhood level, and mobilize local resources, they remove a critical
constraint to community action: the lack of financial resources.

The MEXICO DECENTRALIZATION AND REGIONAL DEVELOPMENT project gives
municipalities control over funding many local projects by providing them with annuat
block grants. Such grants are made through Municipal Solidarity Funds which are
accounts created at the municipal and community levels to finance small community
projects. They are intended to channel resources to the most deprived communities by
democratizing project planning as well as decentralizing project financing. This signals
a change in the destination of the resources from the line agencies to the
municipalities, and involved elected municipal officials jointly with the communities
in project selection.

There are numerous examples of fiscal decentralization. Not all involve local
participation in decisionmaking, but .nost help to provide an enabling environment in
which such participation becomes possible.

Social Funds

Social funds can provide funding to local organizations such as community based
groups, NGOs and local governments in a more flexible, transparent, and rapid
manner than line ministries. They are "demand driven funding mechanisms”. They do
not identify projects in advance, but instead respond to requests generated by local
organizations. Social funds do not implement projects. They promote specific
activities, appraise projects or subprojects for funding using strict selection criteria,
supervise implementation, and monitor project effectiveness. Social funds have spread
rapidly in developing countries since the Bolivia Emergency Social Fund was started
in 1986, and in 1994 the World Bank was supporting about thirty social funds.

Typically, social funds are set up as autonomous institutions which are transparent,
and have flexible funding, procurement and disbursement procedures. Because they are
autonomous, they are able to avoid political interference aad respond directly to local
needs. In some cases, a social fund is an autonomous governmental structure reporting
directly to the president or prime minister. In other cases, such as the Agence
D’Execution des Travaux D’Infrastructures Publiques (AGETIP) in Senegal, it is a
private association contracted by the government.

NEPAL RURAL WATER SUPPLY & SANITATION project (RWSSP) uses an
autonomous fund (RWSS-FUND) to support demand-led, community based water and
sanitation initiatives. This fund is designed to be managed by a board with
representatives from both the government and the private sector (NGOs). The board
is autonomous and fully responsible for the Fund’s management. Money is provided
by the Ministry of Finance through a simplified, block grant release process.
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In the ALBANIA RURAL POVERTY ALLEVIATION example, the Rural Development
Fund (RDF) was created by government decree as an autonomous agency due to the
fact that the existing government lacked the capacity to work at the community level
in a participatory manner. In order to fulfill its responsibilities for implementing both
the pilot and full-scale Bank-assisted project, the RDF was given administrative,
financial and technical autonomy, as well as the authority to enter into contracts. One
of the principal functions of the RDF is to support the demand responsive rural
infrastructure rehabilitation subproject work being undertaken by village communities.
The RDF is governed by a Board of Trustees comprised of the Ministers of the
relevant ministries such as agriculture, labor and finance. It is chaired by the Deputy
Prime Minister of Albania.

In order to operationalize the ZAMBIA SOCIAL RECOVERY FUND to finance micro-
projects for the rehabilitation of social service infrastructure, an office called the Micro
Projects Unit (MPU) was set up within the Presidency through which funds were
channeled to local community organizations and NGOs. The special status of the MPU
allows it to hire personnel from outside the civil service and bypasss the government
bureaucracy.

This enables procedures to move quickly and allows the MPU to deal directly with
beneficiary communities. Communities prepare proposals for social services
microprojects in which they contribute to total costs. Upon approval, the implementing
organization sets up a bank account to receive direct, incremental dispersals from the
MPU -- thereby cutting through the typical bureaucratic delays and red tape. This has
proven a quick and effective way of getting resources down to the local level and
responding to varying demand and priorities among local communities. The channeling
of funds to NGOs and local organizations has also in.reased the institutional capacity
of these organizations to undertake development activities and serve as instruments of
participation.

In the ALBANIA RURAL POVERTY ALLEVIATION example, a social fund
mechanism was used to provide funding for rural infrastructure rehabilitation.
Infrastructure Officers from the coordinating institution, the Rural Development Fund
(RDF), are assigned to each district. They, along with engineers from RDF, work with
local villages and assist them in preparing proposals for the one infrastructure
rehabilitation project that represents their highest priority. Once a project is approved
by RDF, the contractual partner for implementing the project becomes the commune
(i.e. the comresponding local government unit). To fulfill the employment generation
objective of this component, the commure, in turn, hires local villagers to work on the
project. This approach has proved successful in delivering priority infrastructure to
rural communities.
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The following tips may be helpful to TMs responsible for deuignin; a
Social Fund.

1.  Be clear about the objectives of a social fund and the centrality of
participation in realizing objectives. Designers must weigh the trade-
offs between rapid disbursement and capacity building in beneficiaxy
and intermediary organizations.

2. Refuse to fund non-participatory micrcprojects, and prioritize
selection of microprojects according to the intensity of participation.
Ask how much local participation has there been in the processes of
mlcmproject identification, design and planning and whether the
community is involved in implementation.

3.  Encourage or mandate establishment of microproject management -
committees. 1t may be necessary to require representation of women -
and other marginalized groups in the management committees.

4.  Apply participatory data collection methods, such as participitory -
rural appraisal and beneficiary assessment, to monitor sabprojects
regularly. Assessing ten percent of subprojects a year may be a good ,
target. :

5. Provide for capacity building of intermediary and wmmuy: :
organizations as early as possible.

6.  Develop a piloting phase in which participatory mechanisms can- be
tested, the concept of participation introduced, and actors given time
to leam. '

7. Design flexible and transparent procurement and disbunmmt
procedures.

8.  Deliver what has been promised. Avoid delays in processing proposals
and delivering services. Critically monitor the performance of the
social fund.

Source: "Participation and Social Funds," Participation Series, ENV
Department Technical Paper, Alexandre Marc and Mary Schmidt.

Sustainable Financial Systems

The preceding section examined ways to improve the effectiveness and impact of
resources flowing from the government to the poor. In this section, we turn from one
way grant resource flows which characterize most of the decentralization projects and
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Social Funds, to two-way reciprocal contracts which are the basis for sustainable
financial service systems.

There are two reasons that TMs might want to know more about how to build
sustainable financial service systems for poor men and women. First, from the point
of view of financial sector development, people who have not been integrated into the
formal financial sector because of low incomes, gender, ethnic identity or remote
location often represent a large and potentially profitable market for institutions that
can develop ways to reduce the costs and risks of serving them.

From the perspective of poverty reduction, the case is even more compelling. For
the most vulnerable of the working poor who may not be ready to take on debt,
accessible savings can help maintain consumption over crisis periods and greatly
improve economic security. Then, once some degree of cconomic security is attained,
access 1o credit can help them move out of poverty by improving the productivity of
their enterprises or creating new sources of livelihood.

Participation occurs along a continuum. On one end are "beneficiaries,” who are
the recipients of service and resources. More and more successful projects, however,
define participants as "clients” and invest in setting up timely feedback mechanisms
to ensure they stay in touch with what their clients want. In these projects, "clients”
are perceived as those who buy something (e.g., financial services) and must agree to
pay more than a symbolic fee for it. They also ensure that there is a clear contract
with clients which lets them know what they must do to keep the services coming. The
challenge is to devolve the decisionmaking power and control over resources to
participants as "inveslors” or even "managers” who make strategic and operational
decisions about how services are designed and delivered. But it is important to
remember that many people are not willing, or able, to take on the additional risks and
increased responsibilities associated with higher levels of self-management.

The Participation Continuum

Role of o R
Participant:  |Beneficiary | | Client Investor | | Mansger
Participation |None/Small | | of Options | | Inflaence | |-Control :
and Decision . and Risks RS B B
making:
- -
+ Choice of Services

. * Risk
Increasein: NN Responsibility

e Potential Return

L

Source: “Group-based Financial Systems: Exploring the links between Performance
and Participation,” Participation Series, ENV Department Technical Papers, Lynn
Bennett, Mike Goldberg and Pam Hunte.
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Building an appropriate system of financial intermediation that is accessible to poor
people and yet sustainable for the lending institution can be a challenge. Overcoming
the vulnerability imposed by continual reliance on subsidies (finance as charity) by
establishing a market based system (finance as business) that can operate on its own
is not casy. In most cases, is it not something that can be fully achieved within the
time frame of one or sometimes even a series of Bank lending operations. In some
borrowing countries where there are barriers created by remoteness, poor
infrastructure, a stagnant or primarily subsistence economy, illiteracy or social factors
like caste and gender, self-sustainable financial services may not be attainable for a
very long time.,

What is needed to build and support sustainable financial systems with the poor is
a combination of financial and social intermediation. Mechanisms must be created to
bridge the gaps created by poverty, illiteracy, gender and remoteness. Local
institutions must be built and nurtured, and skills and confidence of new low income
clients must be developed. This costs money and requires the help of intermediaries
at the local levels.

Group-Based Approaches

One of the most promising routes to sustainable financial intermediation is the use
of local self-help groups. Although there are many local variations, the approach
essentially involves identification and organization of local voluntary associations or
self-help groups among disadvantaged populations. These groups are then linked with
formal financial institutions or assisted to develop their own parallel, semi-formal
systems for financial intermediation.

One of the most successful -- and certainly the best known -- group-based financial
service system for the poor is the GRAMEEN BANK IN BANGLADESH. Grameen was
established as a financial institutionin 1983 to provide financial services to low income
rural households which had no access to formal sector programs. By 1993, Grameen
Bank had served almost half of the villages in Bangladesh, lending US$311 million and
mobilizing US$218 million in savings and deposits. Its total membership is more than
1.8 million, of whom 94 per cent are women.

Grameen supports the formation of self-selecting solidarity groups of five people.
Members receive small-scale working capital loans backed only by the "joint liability”
of other members. This means that even though the loans are given individually,
default by any member blocks access to further credit for others in the group until they
either prevail upon the defaulter to pay, or cover the debt themselves out of joint
savings or a pooled contribution.

The loans are for 12 months with weekly installments which makes accounting and
repayment simple and easy for group members to understand. Members are also
required to contribute to group savings and emergency funds on a regular basis. Many
borrowers use the loans for petty trade, traditional agricultural processing, animal
husbandry, and activities that borrowers know well. Reflecting its responsiveness to
the vulnerability of its members to seasonal and other shocks, Grameen also lends for
"consumption” purposes such as medical care and food. Repayment for the program
as a whole in 1993 was 96%.
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In the ALBANIA RURAL POVERTY ALLEVIATION the dire economic situation made
it imperative to inject cash into impoverished areas as quickly as possible by
developing a credit delivery mechanism suitable to poor farmers. But the project
designers did not stop with simply delivering the credit. They sought to build a
sustainable financial services system. The villagers rejected the solidarity group
approach (based on Grameen Bank) and chose to create a Village Credit Fund in which
the whole village is collectively responsible for the repayment of individual loans.
Each community elects a three-person Village Credit Committee (VCC) which is
responsible for selecting borrowers and ensuring that loans are repaid. Decisionmaking
rests entirely at the local level and the VCC holds open meetings to evaluate
community member loan applications. Expansion has been rapid with §9 VCCs
established, more than 2,750 subloans made during the first two years of the project,
and nearly 100% repayment.

Group-based approaches have several advantages to the financial intermediary:
group liability is an effective collateral substitute; self-policing mechanisms can
increase repayment rates and reduce lender risk; savings mobilization is often
impressive, proving to be an inexpensive source of loan capital; and administration and
enforcement costs can be reduced. Group-based financial systems can, in many
situations, effectively shift some of the costs and risks from the lending institution to
the group.

From the client’s perspective, groups may offer the only affordable way of gaining
access to financial services. For landless men and women, group liability substitutes
for physical or financial collateral and without it they could not obtain formal credit.
The savings mobilized by groups are often relent to their members for emergencies,
consumption and similar purposes for which formal institutions are reluctant to lend.
In terms of capacity building, group-based approaches can build solidarity, confidence
and financial management skills among members.

For women, one of the most important aspects of a group is that it provides a
legitimate "social space” beyond the home, and it fosters a sense of solidarity that
allows them to deal more freely with unfamiliar formal institutions and processes.
There is some evidence from Bank and other projects that women’s groups perform
better than men’s groups in terms of repayment and longevity. One reason may be that
in many societies women have few other financial opportunities and value them highly.
Group membership may also have a personal and social value beyond its economic
utility.

Characteristics of strong groups include self-selection of members, literacy of at
least a few group members, and membership of only one gender. Group enforcement
of sanctions is strongest when there is a readily available system for calling on outside
assistance (usuzlly from the NGO) to resolve serious conflicts. Most successful
systems appear to be the ones where a large proportion of the lending capital is raised
from group member’s savings. Elements of groups which, contrary to general belief,
do not appear to affect group performance include group size, leadership rotation and
the type or frequency of group meetings.

Groups are not a guarantee of success. Despite potential advantages, groups may
face serious managerial problems. They may be costly to set up; there is potential for
corruption or control by powerful groups; and minority groups or the most
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disadvantaged are often excluded. Nevertheless, the resiliency and popularity of many
locally based financial service organizations indicates that locally managed groups can
improve their financial management practices and move toward sustainability through
self-help efforts.

Building Capacity of Groups

It is critical to build up the human resources and local institutions needed to
prepare groups to manage their own institutions or to enter into responsible business
relationships with formal financial institutions. Ultimately, it is the cohesiveness and
self-management capacity of the groups which enables them to bring down the costs
of financial intermediation by reducing default through peer pressure and lowering the
transaction costs banks incur in dealing with many small borrowers and savers.

However, to achieve this eventual efficiency gain, and develop sustainable financial
services for the poor, substantial up-front investments are needed to build the skills and
systemns that permit the group to eventually take over most of the management of their
own financial transactions. Timebound "infant industry" subsidies like building self-
reliant groups through training group members in accounting skills, management skills
and use of MIS systems are also justified. Where government subsidies are not
justified, however, is in supporting the price of financial services with artificially low
interest rates for the end users.

F. CRAFTING RESPONSIVE INSTITUTIONS

Putting people first also requires changing the very ways in which government
bureaucracies are accustomed to functioning. It requires different planning procedures,
institutional arrangements, and measures for resource allocation. To pui people’s needs
first, institutions must redefine responsibilities, reallocate staff resources, offer
different incentives to staff, build in new mechanisms for learning and
experimentation, and build outreach capacity by hiring new staff and retraining old.

Characteristics of Responsive Institutions

The Ministry of Health pave the local Health Management Committees in the
Benin Health example real decisionmaking power and control over resources. Each
iocal health center (typically serving 3-6 villages) has its own management committee
of 6-8 people. Committee members are elected democratically, and anyone may serve -
- provided that at least one member is a woman. The committee is directly involved
in preparing the health center’s annual budget for submission to the Health Ministry.
It is responsible for collecting and accounting for funds paid to the health center for
services and drugs, and also manages the procurement and inventory of drugs.
Representatives of local committees serve on the Board of the Government’s new drug
procurement agency and on Government's central Health Sector Toordinating
Committee, giving them 2 voice in national policy.

The success of EL SALVADOR’S EDUCQ program depends on community
involvement in public education. Each community is required to provide a building
where its students can go to school. Parents elect school board members for three-year
terms. School Board members, who are legally authorized to manage the schools,

Page 162



Flexibility

Experimenting
and Learning

Accountability

Enabling the Poor to Participate

work with the Ministry of Education (MOE) to establish annual budgets for the
schools, Once the MOE transfers the agreed amount of money to the Boards® bank
accounts, the Boards recruit, select, hire, pay and manage the teachers and the
curricula, The Boards and the teacl ers jointly allocate funds for teaching materials,
Each local Board monitors teacher performance and, if necessary, takes the necessary
steps to fire teachers for whom poor performance or absenteeism is a problem, About
25% of schools in El Salvador now have such arrangements in their schools.

In the PHILIPPINES IRRIGATION example, it proved unrealistic to try and predict
the amount of time needed to create local irrigation associations (1As) and ensure their
full participation. It was found that pre-set targets tended to undermine the farmers’
authority over the systems and, with it, their commitment. In view of this, NIA
persuaded the Bank to avoid selting specific, long-term targets for construction.
Flexibility was achieved by developing work programs one year at a time, depending
on the progress of the preceding year rather than rigidly scheduling work for the entire
loan period. This flexibility allowed the NIA to spend more time building upon
existing IAs instead of pressing to meet arbitrary targets for the creation of new ones.

In the RAJASTHAN WATERSHED DEVELOPMENT project, the new challenge of
implementing small-scale, integrated watershed development forced staff from different
disciplines to work together and the lack of prior experience even among senior
officials created a general willingness to experiment with innovative approaches.
Government field staff were told to "start with what you know, what you have
resources for and what people want." Staff were given the freedom to do small-scale
experiments and try whatever fuey thought might work. An enabling policy was that
there were to be no penalties for failed experiments and successful innovation would
be rewarded. In this way, significant progress was made in developing area-specific
technologies. Much of this progress came from interacting with local people and
seeking out and using their indigenous practices.

In the CAMEROON RURAL COMMUNITY MICRO-PROJECTS, the Ministry of
Agriculture took a "learning” approach, allowing local committees in charge of
approving loans to go slowly and learn from their mistakes in funding micro-projects.
The focus on the project was just as much on capacity building as it was on lending
for micro-projects. This tlexibility and less structured pace allowed for disbursements
to be made slowly, and allowed local people to leamn valuable lessons and make
adjustments to lending criteria as they went along. A marked improvement in the
quality of microprojects and repayment rate after the first year demonstrated that local
people had indeed improved their skills through the process of trial and error.

A key factor in the success of the BENIN HEALTH example was the creation of a
new governmental drug procurement agency which exists as an antonomous agency
responsible for procuring all drugs used in the country. As this was done poorly and
corruptly in the past, the new agency is kept responsive and accountable to local
communities through village representatives which sit on its board.

In the MEXICO HYDROELECTRIC example, accountability mechanisms were put
into place during a reorganization of the national power company, CFE. A new, high-
level Social Development Office was created that reported directly to the company
management. In addition, each state government formed an independent "Comite de
Concertacion” headed by the governor and comprised of different line agencies in
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order to review and assist with the resettlement plans. The National Indian Institute
was asked to provide independent field monitoring of the project, and a senior,
independent resettiement adviser was appointed to the office of the company president
to conduct field reviews of the project. These mechanisms served two purposes: to
channel information from the ficld directly to CFE’s management and to keep CFE
accountable and responsive through a public monitoring and review process.

In the NEPAL IRRIGATION SECTOR program, farmer involvement in the selection
of contractors provided a much needed element of transparency in the mobilization and
use of the Irrigation Department’s financial resources. Farmer Irrigation Association
oversight and ownership improved the quality of construction.

To undertake participatory activities in the PIDER project, Mexico’s large-scale
integrated program for rural development, several local multidisciplinary teams
consisting of sociologists, economists, planners and various technical experts were put
together to undertake collaborative planning with beneficiaries. This approach
emphasized the linkage between the sociological and technical sides of the planning
process.

In the MEXICO HYDROELECTRIC example, a new social development unit was
created at the project level in order to introduce participatory approaches into project
planning and decisionmaking. This institutional innovation brings together a four-celled
resettlement team (planners, regional development workers, environmental specialists
and community organizers) together with the head engineer in charge of construction.
This multi-functional team creates a critical bridge between the technical and social
sides of the project.

Strengthening the Capacity of Government Institutions

As part of several forestry projects in Nepal, training programs are being
conducted for forestry officials to facilitate greater communication and cooperation
with rural forest users. Local officials have also been trained to watch for attempts by
the wealthy to take control of forests from broad-based users groups, and to focus on
genuine elected leaders of such groups.

In the INDIA FORESTRY example, Forestry Department staff received training in
Participatory Rural Appraisal and other participatory approaches to prepare them to
work in a collaborative manner with the village-based Forest Protection Committees.

In the NIGERIA WOMEN IN AGRICULTURE example in order to attract women
agents into the extension service and increase their time spent interacting with women
farmers in the field, the WIA program offered incentives in the form of improved
mobility, transportation, travel allowances and higher salaries.

In the PHILIPPINES IRRIGATION example, NIA employees receive bonuses when
their decentralized cost centers break even or better. This means they must treat the
farmers as valued customers whose payments for services are indispensable to NIA’s
existence. Such a system enables NIA agents to be responsive to the needs of their
local clients. In addition, NIA’s budget was linked to farmer contributions (i.e.
irrigation service fees) while government subsidies were phased out. This structural
change in the implementing agency helped to mainstream participation by helping to
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develop a strong service orientation, instilling client responsiveness and forcing agency
employces to place a high value on farmer participation.

In the NIGERIA WOMEN IN AGRICULTURE (WIA) example, the WIA program
was set up within the existing state Agricultural Development Projects (ADP) which
was a very decentralized system. Each state ADP has field offices staffed by local
extensions agents and has control over its budget and activities. The Federal
Agricultural Coordinating Unit (FACU) plays a coordinating role from the capital. In
order to better respond to the needs of women farmers and increase the number of
women extension agents in the field, the Ministry of Agriculture initiated a large scale
administrative "switch-over” during which a large cadre of existing Home Economic
agents were redirected into the agricultural wing of the ADPs to become WIA field
agents. Building on this existing human capital allowed a significant increase of field
level staff in the agricultural department with no net addition to the ranks of civil
service.

In the TAMIL NADU INTEGRATED NUTRITION project, a cadre of Community
Nutrition Workers (CNWs) was created within the health outreach services of the
Department of Social Welfare to disseminate information, raise awareness of better
nutrition practices and encourage the formation of women's groups to initiate
community level action around health and other issues. The focal point of project
activities was 9000 Community Nutrition Centers, each staffed by a local woman.
Staffing criteria for this position required women who were from the village, were
poor than average but had well-nourished children, and had an interest in health.
Selected CNWs were highly motivated and had good access to mothers. In choosing
outreach staff for the CNW cadre, these qualities were given greater weight than
education levels and qualifications.

In the MEX1CO HYDROELECTRIC example, the national power company, CFE, did
not initially possess the skills or experience to manage a participatory resettlement
program. In order to acquire this capacity, they created new social and environmental
units and recruited skilled personnel to run them. They also hired teams of young
professionals with backgrounds in the social sciences, social work, and NGO activities
and sent them out into the villages for three weeks out of every month to consult with
villagers, answer questions, and record the concerns and priorities of communities on
behalf of the company.

G. THE ENABLING ENVIRONMENT: LEGAL ISSUES

Laws and policies can create an enabling environment which facilitates — or at
least does not impede -- peoples’ participation. While individuals, groups and agencies
play key roles in initiating a process of bottom-up development, change can be
facilitated if rules and regulations, at both the national level and project level, provide
the freedom and incentives for people to participate in the design and implementation
of development projects.

To ensure effective stakeholder participation in Bank-financed projects, sponsors
and designers must examine the legal framework within which affected beneficiaries
and communities operate to identify and address any constrzints posed by the law.
Three types of legal issues are important. These are: (i) the right to information; (i)
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the right to organize and to enter into contractual agreements; and (iii) the impact of
the Borrower's financial and other regulations on communities.

Right to Information

Participation is a function of information through which people come to share a
development vision, make choices and manage activities. To achieve this, information
must flow from governments and external supporters in ways that genuinely support
people’s informed participation. The objective of information sharing, therefore, is 10
ensure that all affected individuals or communities receive adequate information in a
timely and meaningful manner. In order to attain this, the following questions are
relevant.

® Is there an obligation on the part of the implementing unit to ersure that
stakeholders are provided with adequate and relevant information?

® Is such information to be provided in a meaningful manner, that is, in a form
which can be readily understood by relevant stakeholder groups?

® s the mechanism for providing or requesting information accessible to all
stakeholders? Is it a simple mechanism which can be used by all? For example,
are stakeholders required to fill in complicated forms?

® Are there time and financial constraints that may discourage people from seeking
information? Is there a significant delay between the request for information and
the provision of information?

® Are there any cultural or social constraints for accessing this information? Do
barriers exist that may inhibit women or other vulnerable segments of society? Are
special measures required to reach potential participants who are poorly educated
or illiterate? Is the information available in local languages and dialects?

® Do stakeholders have any legal remedy when their right to information is
infringed?

Bank experience suggests that centralized offices may have problems disseminating
information. In the SARDAR SAROVAR project, for example, information was available
in an office near the dam site. But affected communities found this very ineffective.
It was costly, time consuming, and difficult to access the information. In addition,
women who faced mobility problems or cultural constraints to travel were virtually cut
off from information.

Information can be successfully disseminated to stakeholders in a number of ways.
In the GAMBIA PUBLIC WORKS AND EMPLOYMENT project, a community
participation program is being developed that uses newspapers, radio, talk shows,
leaflets, posters and stickers to disseminate information. The Gambia experience
reveals that taking into account literacy, language, scope, timing and selection of
themes sensitive to gender, age and ethnicity is critical to channeling information flows
to target audiences.

But sometimes newspapers, radio, television and other forms of mass
communication are not the most effective means of reaching the general public.
Information can flow vigorously through local communication systems. This includes
traditional entertainment such as song, dance and community theater. The exchange
of information can also be facilitated at traditional gathering places such as village
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markets, religious meeting places, police stations or marriage celebrations. If, on the
other hand, these modes are ignored, such indigenous communication systems can
transmit messages which oppose and undermine development efforts. In South Asia,
such communication channels have, in the past, frequently carried negative rumors
about the side effects of family planning methods, sometimes leading to the outright
rejection of the contraceptives being introduced.

In the ETHIOPIAN SOCIAL REHABILITATION FUND, a number of village-level
workshops were held. Additionally, a number of NGOs and community facilitators
who are respected by target communities were appointed and trained to disseminate
information among communities. An effort is being made to recruit female promoters
in order to improve the access of women's groups. In the expanded phase, it is
expected that with the use of a mobile van, more effective dissemination of information
can be achieved even in remote areas. In the GUATEMALA SOCIAL INVESTMENT
FUND, field staff were recruited who spoke the local dialect and had a cultural
background necessary to interact with the communities. Materials are also printed in
the local languages.

The right to information is connected with the following issues of legal literacy:

® Are communities legally literate and aware of their rights?
@ Is there a need to educate them?
@  What institutional arrangements are necessary?

In the MEXICAN DECENTRALIZATION project, illustrated brochures in Spanish
were designed to communicate in a simple manner the economic opportunities afforded
by the project as well as to inform potential participants about the their rights and
obligations.

Right to Organize

The second issue relates to the legal status of communities and groups and their
internal organization. The objectives are to (i) design effective mechanisms for group
participation; (ii) to ensure that legal standing of these groups is appropriate and
enables them to interact effectively with external parties as required; and, (iii) to
ensure equitable relationship among group members and transparent processes for
internal decisionmcking. Key questions are as follows.

® What are the available processes for formalizing groups so that they can participate
in project related activities?

® Are such processes complex or time consuming and beyond the scope of small
community groups?

® [s such formalization necessary to receive public funds or enter into valid
contracts?

® If there is no formal legislation or regulation, can project specific arrangements
be developed to achieve the same objectives?

Bank experience in this area is varied. In some cases NGOs and other groups may
be reluctant or incapable of entering into a standard contractual agreement. In such
cases a Memorandum of Understanding (MoU) or Convention signed with the
government or executing agency may be more appropriate. In the INDIA NATIONAL

|
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CATARACT BLINDNESS CONTROL project, a participating NGO which was reluctant
to take on the risk of contractual liability signed a MoU defining it as an equal partner
with the executing agency. According to specified terms, the NGO was under no
formal obligation and would be paid for its services upon verification of performance.

In the PHILIPPINES IRRIGATION example, the National Irrigation Administration
persuaded the legislature to give legal recognition to the Irrigation Associations which
provided them with authority over the operation and maintenance of the communal
systems; legal water rights; and standing as corporate bodies with the Philippine
Sccurities and Exchange Commission —- which meant they could own property, make
contracts, collect fees and impose sanctions.

A number of factors affect whether or not groups can engage in financial
transactions. Important questions in this area include the following.

¢ Can the community group receive public funds?

® What are the requirements? Are such requirements complex, time consuming or
beyond the scops of small community groups?

® Does the community group have a separate legal identity?

@ Can it enter into a valid contract on behalf of the members at large?

The UTTAR PRADESH EDUCATION project permits informal groups to receive
public funds upon compliance with certain specified conditions including the collection
of community contributions and the appointment of a headmaster. While in the
ZAMBIA SOCIAL FUND, the opening of a bank account and deposit of the community
contribution is considered a satisfactory requirement to receive public funds.

In the MEXICO MUNICIPAL FUNDS program, a component of the MEXICAN
DECENTRALIZATION AND REGIONAL DEVELOPMENT project, government regulation
permits groups to register as "Solidarity Committees” with the Municipality, thereby
giving them the right to receive public funds.

In the BURUNDI SOCIAL ACTION project, an intermediary with legal status,
selected and approved by the community, is brought in to sign the contract on behalf
of the community group.

Where formal groups have legal standing, it may be important to examine their
internal regulations or by-laws. The by-laws or internal regulations of the community
group or entity should be developed by the group and are crucial in addressing some
of these issues. Where community groups do not have the skills to identify issues and
address them in the by-laws, assistance should be incorporated into project design.
Appropriate questions are:

® Are the responsibilities and obligations of the members clearly defined?

e Do the internal regulations ensure that the sharing of resources/profits is
undertaken in an efficient and equitable fashion?

e If the project involves financial contributions by communities, is there a
mechanism for ensuring that such contributions are provided in an equitable
fashion? What constitutes community contribution? Can they contribute cash
instead of labor?

@ How are internal regulations drafted? How can they be amended?
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@ s it possible to provide sample by-laws for different categories of project related
activities?

® Are records kept of such contribution to ensure that contributions are made by all
beneficiaries in an equitable fashion?

@ Are there any justifications for excusing specific households or individuals?

Different types of questions relate to whether the groups so constituted are
representative and accountable. To determine this, TMs may want to ask the following
questions.

@ Is there any restriction on membership to the group?

® Where the regulations are neutral, do they unintentionally have the effect of
excluding women or other vulnerable sections of society?

@ Can such unintended impacts be mitigated through the use of internal regulations
or by-laws?

® Who makes the decisions? Is there provision for participatory decisionmaking
processes?

® Are the leaders accountable to the larger group of members?

® s there a possibility of introducing some form of mutual monitoring or peer
pressure?

Impact of Borrower’s Financial And Other Regulations

The third issue relates to the impact of the Borrower’s financial and other
regulations on the ability of communities and groups to effectively participate in the
project. The objective is to ensure that any potential bottlenecks created by the
Borrower’s regulations are addressed well in advance and that NGOs, in particular,
are not adversely constrained by government regulations. Since many of these
restrictions are vested in law, the ability to modify them through project design may
be very limited. However, some legal restrictions can be interpreted in a flexible
manner. Some potential issues are as follows.

In many countries, national procurement regulations are not suitable for
communities and NGOs involved in participatory projects. Borrowers’ reluctance to
decentralize fiscal control may also affect community related procurement and
disbursement. Often thresholds for competitive bidding, (i.e., the value of contracts
which must be procured under competitive procedures) are set so low that even small
contracts require bids which impose time consuming and bureaucratic procedures on
communities.

Some potential questions related to competitive bidding are:

& What are the mandatory processes for competitive bidding?

® Do they impede efforts by community groups to use competitive bidding?

® Are the threshold levels appropriate and do they permit non-competitive
procedures when necessary?

In the UGANDA ALLEVIATION OF POVERTY AND SOCIAL COSTS OF ADJUSTMENT
project, any item over US$1,000 needed to be approved by the Central Tender Board
for Procurement and Disbursement. This tedious process caused serious delays and
limited community involvement. In the GUYANA SIMAP/HEALTH, NUTRITION,
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WATER AND SANITATION project, community groups were allowed to procure their
own goods through "local shopping” procedures which required quotations from at
least three qualified suppliers. This was found to be a burdensome requirement, since
it was difficult to find ¢ven a single qualified supplier in some rural areas.

The traditional concept of competitive bidding may be not appropriate in cases
where community groups are contracted to undertake their own works. Often
community groups invest in goods to be used by their own members and experience
shows that in such cases, there are built-in incentives for community groups to use
their allotted resources efficiently. The experience with the MEXICO MUNICIPAL
FUNDS, for example, has been that works implemented by the communities cost 1/3
to 1/2 less than works by traditional municipal administrators or contractors.

The issue of prior review of publicly funded contracts -- imposed by national
legislation or sometimes by the Bank’s procedures -- has caused, in some instances,
substantial delays and frustration during project implementation. To suit the needs for
community related procurement, requirements for prior review of contracts have been
adapted in some projecis.

In the MEX1CO MUNICIPAL FUNDS program there is no prior review of contracts
with communities; instead a sample of projects are reviewed during or after
implementation. Replacing prior reviews with strict ex-post reviews is done under the
assumption that no disbursement will be made on contracts that violate principles set
forth in the implementation guidelines. In the CAMEROON FOOD SECURITY project
contracts for goods and services above $50,000 require prior review. Since the
majority of the community-related procurement subprojects are below $25,000, such
a threshold level avoids the need for prior review in all cases.

Sometimes, participating groups fearing that their autonomy is being threatened
may not want to reveal their accounts to the government. On the other hand,
accounting transparency helps to reduce abuses, and the government, as well as the
Bank, have a right to insist on transparency of accounts in a Bank-financed project.
The degree of information revealed by the participating group should meet the
requirement of public scrutiny without compromising on the independence of the
group. A practice that has worked well in this context is that the government and the
Bank are allowed to examine the accounts for that particular project, but not all the
NGO’s accounts. In any case, the details of this should be agreed to the mutual
satisfaction of the government, NGO and the Bank at the outset of the project.

Key questions in the context are as follows.

® Do the regulations require that the use of funds must be accounted for? If so, how,
in what manner and to whom?

@ Do the regulations require that use of public funds be independently andited? If
so, who is responsible?

@ If the Auditor General’s Office is responsible, can this task be delegated to a
private entity?

In Zambia, for example, the Auditor General is required to audit the use of public
funds. This would require the NGO or community group receiving public funds to be
audited by the Auditor General’s Office. However, in some cases, it has heen possible

Page 170



Processes for
Disbursements

Dispute
Settlement
Mechanisms

Enabling the Poor to Participate

for the Auditor General to delegate his powers to a private accounting firm to audit
groups involved in project related activities.

Sometimes government procedures and processes for disbursement can create
delays. Experience has shown that delays in disbursement can significantly dampen
community enthusiasm. In the COLOMBIA INTEGRATED RURAL DEVELOPMENT
project, government procedures typically took 103 days to process disbursement
requests. To overcome these problems, in some projects, especially those set up as
social funds, the decree establishing the fund exempts its operations from the
procurement and disbursement regulations in the country. Thus, in the proposed
ETHIOPIAN SOCIAL AND REHABILITATION DEVELOPMENT FUND, the Fund operates
under its special procurement and disbursement guidelines specifically described in its
operational manual.

Appropriate questions in this context are:

® Aredisbursement procedures for access to and utilizing funds transparent, efficient
and objective?

® Can steps be taken {0 keep government agencies out of the day-to-day affairs of
community groups and NGOs?

Dispute settlement is an important element for effective participation. A forum for
presentation of grievances and the mechanisms for third-party settlement procedures
is imperative for sustained development. A cursory examination of the formal dispute
resolution systems in most countries reveals that the access to remedies through the
formal process is generally constrained. A large proportion of poor and disadvantaged
people are legally illiterate; they have inadequate access to legal aid and do not have
the economic resources to resort to the normally complex and sophisticated legal
processes to seek remedies.

However, in many societies there are traditional methods of dispute resolution
which are based on principles of mediation and coaciliation. Project designers have
attempted to make use of such indigenous methods of dispute resolution. In the INDIA
UPPER KRISHNA IRRIGATION II and ANDHRA PRADESH IRRIGATION II projects, Lok
Adalats or People’s Courts have been established to settle grievances of community
groups who have been adversely affected by project activities. In the EGYPT
RESOURCE MANAGEMENT example such indigenous methods of dispute resolution
have also been employed.

The following questions are relevant to problems related to dispute settlement.

® Are existing formal dispute resolution mechanisms accessible or are they lengthy
and costly?

® Are there any customary dispute resolution mechanisms that communities can
resort to?
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Introduction

This annex provides an introduction to the
methods and tools which support participatory
development. It is a reference guide highlighting
similarities and differences among methods in order
to help TMs choose those most likely to be useful to
them. It is intended to provide an overview of a
range of methods available for use, and flag the
advantages and disadvantages of each.

Development practitioners use a wide variety of
different methods which have been tailored to
different tasks and situations. Rather than presenting
the full range of available methods, this annex
illustrates ten methods used in different development
situations to achieve various objectives. These
include: workshop-based and community-based
methods for collaborative decisionmaking, methods
for stakeholder consultation, and methods for
incorporating participation and social analysis into
project design.

The methods are introduced together in a matrix
and are then described individually in a two-page
brief. Each brief includes background information, a
step-by-step description, suggested further readings,
and an example. A glossary of tools, many of which
are component parts of the methods, follows the
summaries. More details on both the methods and the
tools can be found in the forthcoming Environment
Department Technical Paper Methods and Tools for
Social Assessment and Participation.

Reading about participatory techniques will
familiarize Bank staff and others with terminology
and context. Learning from one’s colleagues who
have experience with these methods and tools is also
very helpful. Readers can call ENVSP to obtain an
up-to-date list of Bank staff and consultants who are
well versed in these methods and tools.

Types of Methods

Workshop-Based Methods

Collaborative decisionmaking often takes place in
the context of stakeholder workshops. "Action
Planning Workshops,* as they are sometimes called,
are used as a technique to bring stakeholders together
to collaboratively design development projects. The
purpose of such workshops is to initiate and sustain
stakeholder collaboration, and to foster a
"learning-by-doing" atmosphere. A trained facilitator
guides stakeholders, who have diverse knowledge and
interests, through a series of activities to build
consensus. Appreciation-Influence-Control (AIC),
Objectives-Oriented Project Planning (ZOPP), and
PC\TeamUp are three such methods.

Community-Based Methods

In many projects, TMs and project staff leave the
government centers and the board rooms to undertake
participatory work with local communities. TMs
work with trained facilitators to draw upon local
know!edge and initiate collaborative decisionmaking.
In such settings local people are experts, while
outsiders are observers. The techniques energize
people, tap local knowledge, and lead to clear
priorities or action plans. Two such techniques,
Participatory Rural Appraisal (PRA) and SARAR,
use local materials and visual tools to bridge literacy,
status and culture gaps.

Methods For Stakeholder Consultation
Beneficiary Assessment (BA) and Systematic
Client Consultation (SCC) are techniques which focus
on listening and consultation among a range of
stakeholder groups. BA has been used throughout
Bank regions, in both projects and Participatory
Poverty Assessments. SCC, used primarily by the
World Bank’s Africa Region, is a set of related
techniques intended to obtain client feedback and to
make development interventions more responsive to
demand. Both methods aim to better serve clients by
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making donors and service providers aware of client
priorities, preferences and feedback.

Methods for Social Analysis

Social factors and social impacts, including
gender issues, should be a central part of all
devclopment planning and action, rather than
"add-ons” which fit awkwardly with the universe of
data to be considered. Social Assessment (SA) and
Gender Analysis (GA) are methods which incorporate
participation and social analysis into the project
design process. These methods are also carried out in
Country Economic and Sector Work in order to
establish a broad framework for participation and to
identify priority areas for social anmalysis. Such
methods evolved to meet the need for paying
systematic attention to certain issues which
traditionally had been overlooked by development
planners. The Social Assessment methodology which
is described in this annex has been designed
specifically to assist Bank staff and reflects Bank
procedures.

Using the Methods Well

It would be misleading to claim that any tools or
methods are inherently participatory, or that they
spontancously encourage ownership and innovation
among stakcholdess. The participants in development
planning and action—the users of these methods and
tools—must be the ones who encourage and enable
participation. The tools themselves facilitate learning,
preparation, and creative application of knowledge.
They make it easier for TMs and Borrowers, who are
committed to participation, to collaborate with a
broad range of stakeholders in the selection, design
and implementation of development projects.
However, these same methods can also be
implemented in a top down manner which merely
pays lip service to participation. Therefore, the
ultimate responsibility of using these methods well
rests with the users and facilitators.
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Description

Comments

Collaborative Decisionmaking: Workshop-Based Methods

Appreciation-Influence-Control (AIC)

AIC is a workshop-based technique that encourages stakeholders
to consider the social, political, and cultura! factors along with
the technical and economic aspects that influence a given project
or policy. AIC (a) helps workshop participants identify a
common purpose; (b) encourages participants to recognize the
range of stakeholders relevant to that purpose: and (c) creates an
enabling forum for stakeholders to collaboratively pursue that
purpose. Activities focus on building appreciation through
listening, influence through dialogue, and control through action.

Objectives-Oriented Project Planning (ZOPP)

ZOPP is a project planning technique which brings stakeholders
to workshops in order to set priorities and plan for imple-
mentation and monitoring. The main output of ZOPP workshops
is a project planning matrix. The purpose of ZOPP is to
undertake participatory, objectives-oriented planning which spans
the life of project or policy work while building stakeholder team
commitment and capacity with a series of workshops.

PC/TeamUp

PC/TeamUp builds on ZOPP, but emphasizes team-building.
PC/TeamUP uses a computur software package which guides
stakeholders through team-oriented research, project design,
planning, implementation, and evaluation. It enables teams to
undertake participatory, objectives-oriented planning and action,
while fostering a "learning-by-doing” atmosphere.

Strengthl

Encourages "social learning"

¢  Promoles ownership

*  Produces a visual matrix of project plan

¢  Stakcholders establish rules of the game

® Stakeholders establish working
relationships

Avoldlng Potential Pitfalls

Completed matrices should not be
considered unchangeable

Workshops should be part of a plan which
involves all stakeholders

Not all stakeholders are comfortable in
workshop settings

Measures should be taken to give voice to
less experienced public speakers

Choice of workshop location should be
accessible to local stakeholders

Collaborative Decisionmaking: Community-Based Methods

Participatory Rural Appraisal (PRA)

PRA is a label given to a growing family of participatory
approaches and methods which emphasize local knowledge and
enable local people to do their own appraisal, amalysis and
planning. PRA uses group animation and exercises to facilitate
information sharing, analysis and action among stakeholders.
Although originally developed for use in rural areas, PRA has
been employed successfully in a variety of settings. The use of
PRA enables development practitioners, government officials and
local people to work together on context-appropriate programs.

SARAR

This participatory approach, geared specifically to the training of
local trainers/facilitators, builds upon local knowledge and
strengthens local capacity to assess, prioritize, plan, create,
organize and evaluate. The five characteristics of SARAR are:
Self-esteem, Associative strengths, Resourcefulness, Action
Planning and Responsib.‘ty. SARAR’s purpose is to (a) provide
a multi-sectoral, multi-level approach to team-building through
training; (b) encourage participants to learn from local
experience rather than from external experts; and (c) empower
people at the community and agency levels to initiate action.

Strengths

Based on interactive, often visual tools
which enable participation regardless of
literacy level

Demystifies research and planning process
by drawing upon everyday experience
Participants feel empowered by their
participation and the sense that their
contributions are alued

Avoiding Potential Pitfalls

PRA or training alone does not provide
local communities with decision-making
authority or input into project management
— these features must be built into the
project

These techniques generate positive energy
which will quickly subside if it is not
channelled toward actual tasks and
programs

Trained facilitators are necessary to guide
and synthesize these exercises.
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Description Comments
Methods For Stakeholder Consultation
Beneficlary Assessment (BA) Strengths
BA is a systematic investigation of the perceptions of | ® Systematic listening and consultation
beneficiaries and other stakeholders to ensure that their concerns require lengthier, repeated, and more
are heard and incorporated into project and policy formulation. meaningful interactions between
BA's general purposes are (a) to undertake systematic listening stakeholders,

in order to "give a voice” to poor and other hard-to-reach
beneficiaries, thereby highlighting constraints to beneficiary
participation; and (b) to obtain feedback on development
interventions.

Systematic Client Consultation (SCC)

SCC refers to a group of methods used to improve
communication between Bank staff, the direct and indirect
beneficiaries and stakeholders of Bank-financed projects,
government agencies, and service providers so that projects and
policies are more demand-driven. SCC aims to (a) undertake
systematic listening to clients’ attitudes and preferences; (b)
devise a process for continuous communication; and (c) act on
the findings by incorporating client feedback into project design
and procedures.

BA and SCC are field-based, requiring
project or program managers, or their
representatives, to travel to communities
and to become more aware of the realities
of the field.

Avolding Potential Pitfalls

Listening and consultation alone do not
lead to increased capacity or facilitation of
client participation in decision-making or
action.

The effectiveness of these techniques often
rests with the ability of the managers and
their representatives to "translate® client
needs and demands into Bankable terms
and activities. .

Methods For Social

Analysis

Social Assessment (SA)

Social Assessment is the systematic investigation of the social
processes and social factors that affect development impacts and
results. Objectives of Social Assessment are to: (i) identify key
stakeholders and establish the appropriate framework for their
panticipation; (ii) ensure that project objectives and incentives for
change are appropriate and acceptable to beneficiaries; (iii)
assess social impacts and risks; and (iv) minimize or mitigate
adverse impacts.

Gender Analysis (GA)

Gender Analysis focuses on understanding and documenting the
differences in gender roles, activities, needs and opportunities, in
a given context. Gender Analysis involves the disaggregation of
quantitative data by gender. It highlights the different roles and
learned behavior of men and women base on gender attributes
which vary across culture, class, ethnicity, income, education
and time. Thus, Gender Analysis does not treat women as a
homogenous group nor gender attributes as immutable.

Strengths

These methods provide a process for
building information into plans and plans
into action

Systematic :zcial analysis forges linkages
between communities, and identified
needs, and implementing agencies
Flexible framework of GA and SA allow
design to be consistent with project or
policy components and goals

Avoiding Potential Pitfalls

Data collection and analysis must be
focused on priority issues, rather than
being peneral data collection exercises
which are not necessarily tied to project or
policy concerns.

Involving experienced local consultants
from a variety of disciplines builds in-
country capacity for actionable social
analysis.
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Appreciation-Influence-Control (AIC)
Collaborative Decisionmaking: Workshop-Based Method

AIC, an acromym for "Appreciation- Influence-Control,* is both a philosophy and a model for action. The
philosophy, anchored by the principle that power relationships are central to the process of organizing, was
translated into a model for organizing development work by William E. Smith in the late 19705 and early 1980s.
AIC is a workshop-based technique that encourages stakeholders to consider the social, political, and cultural
Jactors along with the technical and economic aspects that influence a given project or policy. AIC (a) helps
works.hop participants identify a common purpose; (b) encourages participants to recognize the range of stakeholders
relevant 1o that purpose; and (c) creates an enabling forum for stakeholders to coliaboratively pursue that purpose.
Activities focus on building appreciation through listening, influence through dialogue, and control through action.

Introduction ¢ Influence through dialogue. Explore the logical
and strategic options for action as well as the
AIC is a process which recognizes the centrality subjective feelings and values which influence the
of power relationships in development projects and ‘selection of strategies. And
policies. Conferences which are part of the AIC
process encourage stakeholders to consider social, e Control through action. Enable the stakeholders
political and cultural factors in addition to technical take responsibility for choosing a course of
and economic factors that influence the project or action freely, based on information brought to
policy with which they are concerned. In other light in workshops, meetings and activities.
words, the AIC facilitates recognition of "he big
picture.” This process has been implemented in a AIC Philosophy in Practice
variety of sectors and settings, including local,
regional and national. AIC was designed to break the patterns of
top-down planning by stressing the following:
The AIC Process
e The value of small, heterogeneous groups.
In the development context, AIC proceeds along Initially, when stakeholders are meeting perhaps
the following course: identifying the purpose to be for the first time, heterogeneous, small groups
served by a particular plan or intervention; allow for interaction and learning among people
recognizing the range of stakeholders whose needs who tend not to interact in daily life. The
are addressed by that purpose; and, through the AIC objectives of these small groups is to interrupt
process, facilitating the creation a forum which the normal mood, thus opening participants to
empowers stakeholders to collaboratively pursue that new ideas and different perspectives.
purpose.
e The value of homogenous groups. Later on,
Through the AIC process of meetings, when a strategy is generated for realizing the
workshops, and activities, (collectively referred to as vision created during the Appreciation phase, the
the “"conference” in AIC terms) stakeholders are power of homogenous groups of stakeholders,
encouraged to do the following: who share a common language, is harnessed for
action. The objective of these groups is to
e Appreciate through listening. Appreciate the consolidate the expertise of like stakeholders,
realities and possibilities of the sitmation by each of whom has been recently learned from the
taking a step back from the activities and the perspectives of the other stakeholders at the
purposc in order to gain perspective on the conference.
stakeholders and the situation.
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AIC Conference in Colombia Ieads to Commitments
and Action in the Energy Sector

Key stakeholders gathered for a three-day AIC conference in Santa Marta, Colombia. The AIC consultant, the Task
Manager, and a third facilitator joined ministers, heads of utilities and their suppliers, mayors, congressmen, opposition
party members, interest groups and others to design a plan to resuscitate the energy sector, and t0 make commitments
to carry the plan out. During the first day and a half of the conference, the Appreciative phase, participants shared
information, examined realities of the energy sector, and created a group rapport that carried them through the
conference. The AIC process encouraged participants to envision clear outcomes, to make recommendations, and to
make commitments which would transform their conference plan into actions. Among the outcomes of the conference

were:

Source: World Bank Participation Sourcebook.

collaboration between the Task Force and the Ministry to implement commitments;

creation of an interim coordinating body and the passage of legislation to support it;

integration of the electricity and energy sectors; and

further Bank, IDB and Japanese EXIM Bank support for an effort in which Colombian coumcrpans had shown
their initiative to propose, and commitment to meet, various conditions.

The cost of this three-day AIC conference, approximately $30,000, was paid for in large part by the Colombians
($25,000). The Bank contributed the remaining $5,000.

e The value of symbols. Language and literacy
differences can be a stumbling block, particularly at the
beginning of a conference when participants are
becoming familiar with each other’s objectives.
Participants often begin by creating non-verbal
representations of their experience and understanding,
drawings and pictures, to ease communication and to
elicit creative thinking.

The value of the written word. Agreements reached
during sessions are promptly written up afier the first
workshop, to clarify and create a common understanding
of the elements of the plan. Seeing the groups’ progress
in writing helps participants to understand their
individual responsibilities in context and t0 move
forward on their commitments.

The importance of a strong facilitator. The type of
listening encouraged by AIC can be stressful for people
who are used to taking immediate, decisive action.
Similarly, certain stakeholders might not be accustomed
to voicing

their opinions. A skilled facilitator is trained in
navigating around tough spots, guiding the entire group
through new experiences, and in stimulating open
discussions and negotiation. The facilitator is a critical
catalyst for setting the AIC conference in motion, and
for steering participants toward conference closure
which leads to action.
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Objectives-Oriented Project Planning (ZOPP)
Collaborative Decisionmaking: Workshop-Based Method

ZOPP, from the German term "Zielorientierte Projekiplanung " translates to English as "Objectives-Oriented Project
Planning.” ZOPP is a project planning and management method which encourages participatory planning and
analysis throughout the project cycle with a series of stakeholder workshops. The technique requires stakeholders
to come together in a series of workshops in order to set priorities and plan for implementation and monitoring. The
main output of a ZOPP session is a project planning matrix, which stakekolders build together. The purpose of
ZOPP is to undertake participatory, objectives-oriented planning which spans the life of project or policy work; to

build stakeholder team commitment and capacity with a series of workshops.

Introduction

ZOPP is a process which relies heavily on two
particulartechniques—matrix buildingand stakeholder
workshops—to encourage participatory planning and
management of development work. ZOPP helps a
project team create a Project Planning Matrix (PPM),
similar to a Logical Framework or LogFRAME) to
provide in-depth analysis of project objectives,
outputs and activities. The PPM is a result of
stakeholder workshops which are scheduled
throughout the life of a project to encourage
brainstorming, strategizing, information-gatheringand
consensus-building among stakeholders.

The PPM: Process and Product

The PPM is central to ZOPP-based project work
because the process of building it relies on repeated,
collaborative stakeholder input. In stakeholder
workshops, where the matrix is developed, systematic
attention is paid to five key issues:

* Participation amnalysis. A stocktaking of the
range of stakeholder identities, interests, biases,
expectations and concerns.

Problems. These are often made visually clear
through a problem tree, key problems which the
project is meam to address are identified,
grouped and prioritized, and their causes and
effects are brought to light.

Objectives. In a corresponding objectives tree,
the desired solutions are articulated, clustered
and prioritized.

Alternatives. A project strategy is created by
understanding the range of means for meeting
objectives.

¢ Assumptions. These conditions are necessary for
successful transformation of problems into
secured objectives. Assumptions are
systematically examined, and arranged in the
PPM.

Participanis first review the variety of means
available to achieve the project objective. The project
planning matrix shows activities and results as well as
the conditions necessary for the achievement of both.
These conditions are important assumptions on which
rest decisions about activities, location, timing,
procurement, and so on. The information is organized
along two axes which show (a) why the project is
being undertaken and (b) what are the project outputs
which will signal success. The PPM thus
systematically answers the following questions:

Why does the project aim for this overall goal?

What is the project purpose?

What results/outputs will the project achieve?

How will the project achieve these result/outputs?

What external factors (assumptions) are

important?

e How can the achievement of the objectives be
measured?

e Where are the means/sources of necessary data?

*  What will the project cost?

Iterative Workshops

ZQPP is not a one-shot exercise; the designers of
the planning method envisioned strategic planning
"phases,” each of which requires a workshop which
focuses on a fixed goal. In the workshops,
participants analyze key issues throughout the project
cycle. There is no set formula for a successful
stakeholder workshop—in fact, each one is truly
unique because it brings together a blend of people
who have never before worked as a group, and who
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participation and ownership at the local level.
Source: Claude Salem (ASTTP).

Creating a Forum for Stakeholder
Communication and Innovation

The Task Manager for an Industrial Efficiency and Pollution Control project for the Philippines took the initiative to "
create communication linkages between Government, the Bank, Industry and NGOs, in order to establish a common
Bank-Borrower team approach to the project preparation process. _
Through the local counterpart agency, the Task Manager organized a series of stakeholder meetings to further reﬁne _
problem formulations and define the objectives for a project which had yet to be identified. '
A ZOPP-based approach was used to bring together stakeholders who initially felt that their conflicting pnoriuen would
prevent them from reaching consensus on project objectives.

Not only did stakeholders achieve consensus on objectives and priotitization, but they communication linkages begm
in the two-day workshop initiated a dialogue about systematically focusing on community-level demands to eneounge

need to create a common language to understand one
another’s widely divergent concemns. As described by its
creators at the GTZ, five distinct ZOPP phases which run
alongside the project cycle can lead to a sound strategic
project plan.

In the traditional conception of ZOPP, the first three of
the five phases take place during project planning. The
theory here is that extensive, earnest efforts to plan
collaboratively prior to implementation increase the
likelihood of smooth implementation and the degree of
stakeholder ownership and readiness to work toward
sustainability .

Collaboration is not "automatically” part of the ZOPP
process. The project team, the Borrower and stakeholders
must commit to adopting a participatory stance for the
overall project, or the ZOPP process is merely an
organizing tool. During each planning phase of the ZOPP
process, participants reinforce their commitment 1o include
the diverse expertise and concerns of a variety of
stakeholders.

Applications in Bank Work

Objectives-oriented planning assumes that joint
analysis and planning is necessary throughout the
project cycle. If instituted early in the life of a
project, ZOPP can provide a ready forum for

extensive participation of diverse stakeholders. ZOPP
is also a helpful approach to jump-starting stalled
project initiatives.

For a variety of reasons, promising projects have
been known to falter unexpectedly in mid-stream. In
the case of such faltering projects, ZOPP can be a
powerful tool for reorganizing if stakeholders’
resolve to "save” the project is grounded in a broader
commitment to collaboration.

In its initial form, ZOPP was created to be closely
tied to the project cycle. Hence it has mostly been
used in a variety of sector and country settings for
project work. However, the two main componeat
tools of ZOPP—the stakeholder workshop and the
PPM—can be used for the participatory planning of
policy and economic sector work as well,
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Collaborative Decisionmaking: Workshop-Based Method

PC/TeamUP is a flexible, team-based method for improving both the substance and process of project cycle
management. It was developed to expand the benefits of ZOPP and to make it more accessible for institution-wide
use. TeamUP automates the basic step-by-step methodology and guides stakeholders through team-oriented research,

project design, planning, implementation and evaluation.

Introduction

The Tear '+ aethod is an organized process for
building high performance teams. It has two
dimensions: a) task functions, which assist
stakeholdecrs in planning, decision-making and acting;
and b) team-building, which encourages stakeholders
to collaborate as an effective work group.

The TeamUP method is a series of steps, or
modules, designed to enable a group of individuals to
collaboratively perform essential management
functions. Typically, the team meets for a
two-and-a-half or five day workshop. TeamUP
software is available to facilitate the process. The
software accommodates input from a broad range of
stakeholders who stand to benefit or be otherwise
affected by design or implementation decisions, and
to adjust as the range of stakeholders changes
throughout the planning and implementation process.

TeamUP and ZOPP

TeamUP, developed in the late 1980°s by the
World Bank's Economic Development Institute and
Team Technologies, Inc., uses the basic ZOPP
method and then expands it, TeamUP assumes that
the past and the future are two different sources to
draw upon when designing and implementing
project-related events. ZOPP, mainly concerned with
anticipating and avoiding problem situations, looks to
the past to understand the present. TeamUP,
concemned with both problems and opportunities,
looks to the past and the future to understand the
possibilities which offer themselves to the present.
Further, TeamUP adds depth to the basic problem
identification and design features by encouraging
teams to anticipate implernentation arrangements and
inform the quality of their designs with these
realities.

Twelve Basic Steps

TeamUP'’s twelve core are arranged so that the
earlier steps help a team build identity, and the later
steps help them take action.

® Opening Round. In the opening round,
stakeholders discuss their expectations for the
team during the TeamUP workshop and beyond.
What does each stakeholder hope to accomplish
in the workshop?

¢  Clarify Representation. Stakeholders define the
interests each represents and set out roles which
each will play. Who will act as the team
manager? Who will be responsible for what?

® Set norms. "Rules of the game" are set out so
that all team members have common expectations
of how they can most effectively work together.
How will consensus be measured? What will be
the protocol during discussions? How will
conflicts be resolved?

¢ Identify client. In this first action-oriented
module, stakeholders establish who will benefit
most if the objectives of the project are achieved.
What is the total range of potential beneficiaries
and negatively impacted groups?

s Review history. This is a team building and an
action oriented exercise to ensure that everyone
at the meeting stands on equal ground. Is this a
brand new project with no prior history? Are
there applicable lessons from elsewhere? Have
some team members worked together before?

* Define mission. What is the team’s mission in
the workshop? To prepare a project or a
program? To develop a strategy for wider client
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Uganda: Private Sector Development Workshop

The World Bank provided assistance to the Uganda Manufacturers’ Association and the Ministry of Finance and
Economic Planning to organize a workshop the purpose of which was to: a) review survey results on 105 businesses
and 265 private investors; b) introduce a private sector development strategy to a broad constituency of private sector,
government and donor participants; c) achieve agrecment on fundamental elements; and d) identify a private sector
task force 1o initiate preparation of a possible IDA funded operation in this arca.

The workshop design, based on the TeamUP approach, used public involvement methods for involving large numbers
of stakeholders in building agreements about policy, strategy and execution. The method integrated more than 70
participants in a series of small group discussions designed to identify issues, surface and resolve conflicts, and build
understanding and initial agreement about a proposed project design. The summary responses of all participamts agreed
that the workshop demonstrated the government's and the Bank's commitment to a coliaborative, demand driven

process.

Source: R. Moses Thompson (Team Technologies, Inc.)

participation? Further, what is the mission of the project or
program itself?

Define deliverables and assumptions, In this module,
the LogFRAME is used to map out end products and
necessary conditions in relationship to overall impact.
What changes in behavior and environment will the
outcome of the project inspire? Who will change and
how? What are the assumptions on which these
outcomes rest? Are these assumptions biased in any
way? What if these assumptions do not prove to be true?

Clarify Workplan. Through the LogFRAME, team
members define steps to move the project from idea to
action. How will the intended deliverables become
reality? In what order, and with whose help? What tools
and further plans are needed, and whose support is
critical?

Define Roles and Responsibilities. This module is
designed 1o prepare the team to take action beyond the
workshop by firming up their work breakdown
structure. Who will manage what aspects of fulfilling
the objectives? Tools used in this module encourage
people to identify specific tasks and to take
responsibility for following through with those tasks.

Define Learning System. The team establishes a
process to review what they have done and how the
team has worked together. What have they learned from
this experience? How will they carry what they have
leamned into the future of this project or program?

o Establish Budget. Using performance budget planning
tools, the team reviews the workplan and systematically
attaches cost to each activity in the plan. Will this
project or plan be feasible? Where should the team turn
to securc financing? What are the possible sources of
funding? Do budget estimates meet operational
requirements? What further information is needed?

¢ Impiement and Improve. The conviction and wisdom
of the team’s plan is put to a series of tests. For
example, the workshop facilitator will take on the role
of devil’s advocate 1o introduce obstacles which the
plan might face. What if a certain assumption turns out
to be untrue? What if a certain unforeseen event takes
place? Are contingent plans possible? Finally, a plan for
future team workshops is set out.
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Participatory Rural Appraisal (PRA)
Collaborative Decisionmaking: Community-Based Method

Farticipatory Rural Appraisal (PRA) is a label given to a growing family of participatory approaches and methods
which emphasize local knowledge and enable local people to make their own appraisal, analysis and plans. PRA
uses group animation and exercises to facilitate information sharing, analysis and action among stakeholders.
Although originally developed for use in rural areas, PRA has been employed successfully in a variety of settings.
The purpose of PRA is 10 enable development practitioners, government officials and local people to work together

to plan context-appropriate programs.
Introduction

Participatory Rural Appraisal (PRA) evolved
from Rapid Rural Appraisal (RRA)—a set of informal
techniques used by development practitioners in rural
areas to collect and analyze data. RRA developed in
the 1970s and 1980s in response to the perceived
problems of outsiders missing or miscommunicating
with local people in the context of development work.
In PRA, data collection and analysis are undertaken
by local people, with outsiders acting to facilitate
rather than to control. PRA is an approach for shared
learning between local people and outsiders, but the
term is somewhat misleading. PRA techniques are
equally applicable in urban settings, and are not
limited to assessment only. The same approach can
be employed at every stage of the project cycle, and
in country economic and sector work.

Key Tenets of PRA

¢ Participation. Local people’s input into PRA
activities is essential to its value as a research
and plamning method, and as 2 means for
diffusing the participatory approach to
development.

Teamwork. To the extent that the validity of
PRA data relies on informal interaction and
brainstorming among those involved, it is best
done by a team which includes local people with
perspective and knowledge of the area’s
conditions, traditions and social structure, and
cither nationals or expatriates with a
complementary mix of disciplinary backgrounds
and experience. A well-balanced team will
represent the diversity of socio-economic,
cultural, gender and generational perspectives.

* Flexibility PRA does not provide blueprints
for its practitioners. The combination of
techniques which is appropriate in a particular
development context will be determined by such
variables as the size and skill mix of the PRA
team, the time and resources available, and the
topic and location of the work.

e Optimal Ignorance. To be efficient in terms of
both time and money, PRA work aims to gather
just enough information to make the necessary
recommendations and decisions.

¢ Triangulation PRA works with qualitative
data. To ensure that information is valid and
reliable, PRA teams follow the rule of thumb
that (at least) three sources must be consulted or
techniques must be used to investigate the same

topic.
PRA Tools

PRA s an exercise in communication and transfer
of knowledge. Regardless of whether it is carried out
as part of project identification or appraisal, or as
part of country economic work, the learning-by-doing
and teamwork spirit of PRA requires transparent
procedures. For that reason, a series of open
meetings (an initial open meeting, a final meeting and
a follow-up meeting) generally frame the sequence of
PRA activities. Other tools common in PRA are:

Semi-structured interviewing,

Focus group discussions,

Preference ranking,

Mapping and modeling, and
Seasonal and historical diagramming.
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without blueprint designs.

participatory monitoring and evaluation follow.

Natural Resource Management in Burkina Faso

Prior to appraisal of this environmental management project, twenty pilot operations tested the PRA approach to
determine which techniques suited the project’s resources, the topic and the location. Best practices were distilled,

The result is a project based on a multi-tiered process in which communities design management plans with the help
of multi-disciplinary teams of technicians. This approach starts with awareness-raising and trust-building, and proceeds
to collaborative diagnosis, community organization and plan design. Local government agreement, implementation and

Central and regional governments have come on board with this approach, endorsing administrative decentralization
and reorganization and by working toward revisions of ambiguous land tenure laws. Both of these steps eacourage local
solutions to local problems, and work empowering people to manage natural resources in a sustainable way.

Organizing PRA

A typical PRA activity involves a team of people
working for two to three weeks on workshop
discussions, analyses, and fieldwork. Several
organizational aspects should be considered:

e Logistical arrangements should consider nearby
accommodations, arrangements for lunch for
fieldwork days, sufficient vehicles, portable
computers, funds to purchase refreshments for
community meetings during the PRA, and supplies
such as flip chart paper and markers.

* Training of team members may be required,
particularly if the PRA has a second objective of
training in addition to data collection.

o Expectations from a PRA should include
considerations of the length of time to conduct the
exercise, scheduling and assignment of report
writing, and a critical analysis of all data,
conclusions, and recommendations.

* A PRA covering relatively few topics in a small
area (perhaps two to four communities) should
take between 10 days and 4 weeks, but a PRA
with a wider scope over a larger area can take
several months. Allow five days for an
introductory workshop if training is involved.

® Reports are best written immediately after the
fieldwork period, based on notes from PRA team
members. A preliminary report should be available
within 2 week or so of the fieldwork, and the final
report should be made available to all participants
and the local institutions which were involved.

Sequence of Techniques

PRA techniques can be combined in a number of
different ways, depending on the topic under-

investigation. However, some general rules of thumb
are useful. Mapping and modeling are good
techniques to start with since they involve several
people, stimulate much discussion and enthusiasm,
provide the PRA team with an overview of the area,
and deal with non-controversial information. Maps
and models may lead to transect walks, perhaps
accompanied by some of the people who have
constructed the map. Wealth ranking is best done
later in a PRA, once a degree of rapport has been
established, given the relative sensitivity of this
information.

The current situation can be shown using maps and
models, but subsequent seasonal and historical
diagramming exercises can reveal changes and trends,
throughout a single year or over several years.
Preference ranking is a good ice-breaker at the
beginning of a group interview, and helps focus the
discussion. Later, individual interviews can follow up
on the different preferences among the group
members, and the reasons for these differences.
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SARAR
Collaborative Decislonmaking: Community-Based Method

SARAR is a participatory approach to training which builds upon local knowledge and strengthens local capacity
to assess, prioritize, plan, create, organize and evaluate. SARAR s purpose is (a) to provide a multi-sectoral,
multi-level approach to team-building through training; (b} to encourage participanis to learn from local experience
rather than from external experts; and (c) to empower people at the community and agency levels to initiate action.
SARAR is a philosophy and a practical approach to adult education which seeks to optimize people’s capacity 1o
assess, prioritize, plan self-organize, 1ake initiatives and shoulder management responsibilities. The acronym SARAR
stands for five attributes, or abilities, which are of critical importance for achieving full and committed participation
in development: Self-esteem, Associative Strength, Resourcefulness, Action Planning and Responsibility for
Jollow-through. SARAR is a highly experiential methodology which deliberately differs in style from conventional
top-down methods. Its central strategy is group process; it begins with creating a relaxed and congenial atmosphere

in which hierarchical differences are set aside.
Introduction

The concept was first developed through
field-based training of rural extension workers in
Indonesia, India and the Philippines in the early
1970s and in Latin America towards the end of the
decade. In the mid 1980's the SARAR approach was
applied to the water supply and sanitation sector in
East and West Africa, Nepal, Indonesia, Mexico and
Bolivia. Initially, the focus of SARAR was primarily
on local communities and field staff. In response to
emerging needs and experience, the method has been
broadened to include an institutional focus as well.
SARAR has proven flexible in adaptation to urban
settings, although it was originally designed for rural
use, and it is has been applied across sectors such as
rural development, agricultural extension, health, and
water and sanitation. It is now being adapted to
wildlife conservation and utilization and
HIV/AIDS-related education. SARAR is indeed
directed toward whole communities, but it has proven
to be especially useful in giving special attention to
populations, such as women, whose input and needs
are hard to reach with traditional development
approaches.

SARAR's approach 10 group process combines
generation of data with the strengthening of group
abilities to assess needs, identify priorities, establish
goals and design action plans to be impiemented and
monitored.

Generation of Data

The nuts and bolts of SARAR are a series of
carefully developed, flexible activities. The activities

are designed draw out participants® own life
experiences and bring to light local perspectives,
feelings, values and socially sensitive data, This data
can be extremely valuable to project managers in
establishing a partnership relationship with
communities, and thus it qualitatively different from
data obtainable through conventional tools such as
questionnaires.

The data-generating aspect of SARAR, however,
is neither its main aim nor a discreet function to be
used from extractive research purposes. The data
generating process is designed to set in motion a
process of reflection, self-enhancement of positive
values and motivation to act. Data which grows out
of the group activities becomes more meaningful
when put at the service of decisions which underlie a
plan of action. If activities are treated simply as a
battery of data collection instruments in support of
management decisions, their use out of context can
leave people confused, distrustful and frustrated.

Activities to Strengthen Group Abilities
SARAR activities fall into five categories:

e Investigative. To demystify research, involve
participants in data gathering and processing so
they "own" the outputs and are committed to use
them.

e Creative. To promote fresh viewpoints and
imaginative new solutions, liberating
expressiveness and openness to change.
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Stakeholders Identify Institutional Requirements
of 1 Community Management Approach in Indonesia

As part of pre-appraisal for The Water and Sanitation Project for Low Income Communities, sixly senior government
personnel from the provinces and the center joined consultants and World Bank staff for a two-day workshop.

Using the SARAR approach, brief presentations were intermixed with hands-on activities, and most work was done
in small groups. Participants drew their persanal visions of community management on large sheets of paper, and
presented and discussed them with one another. Participants then examined the roles and responsibilities that would
be required to fulfill each vision. Using cards which li it decisions that all water projects require and five levels of
decision-makers who might address them, participants discussed the decisions, procedures and responsible actors
needed to support each vision. Finally, participants explored the extent of capacity necessary at each ;evel for
community management.

The fong, ofien heated discussions resulted in concurrence that the simpler the technofogy used - such as spring
captures and improved wells - the more likely participants were to offer control and authority to community groups.
A common vision about skills and training resulted in the decision to earmark 15 to 20 percent of project costs for
capacity building in community-management of water projects among decision-makers at the community, sub-district,
district, and provincial levels, as well as at the level of central government.

Source: Narayan, Deepa. Draft. Participatory Research: Experience from the Water and Sanitation Sector. World

Bank.

* Analytic. To engage the mind in critical assessment of
problems, identify their causes and effects, categorize
and prioritize them, and arrive at sound choices.

Planning. To expand the vision of what is possible, to
develop skills in goal setting and marshaling resources
to achieve them, and to manage, monitor and evaluate
the outputs.

Informative. To access the required information in an
enjoyable way and to use it for better decision making
in implementing a plan of action.

Each of the activities has been developed to be effective
in a variety of circumstances. As a package of tools, they
are designed to be multi-sensory so that they impact on
behavior in multiple ways. The aim is to foster creativity,
and to involve the whole person, not just the intellect.

Some SARAR activities such as force field analysis,
mapping and gender and task analysis, are similar in focus
and name to components of many methods for social
assessmentand participation. Some activities such as pocket
charts, story with a gap, flexiflans, and three pile sorting
cards, are unique t0 SARAR.
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Beneficiary Assessment (BA)
Method for Stakeholder Consultation

Beneficiary Assessment (BA) involves systematic consultation with project beneficiaries and other stakeholders to
help them identify and design development activities, to signal ary potential constraints to their participatior, and
to obtain feedback on reactions to an intervention during implementation. BA is an investigation of the perceptions
of a systematic sample of beneficiaries and other stakeholders to ensure that their concerns are heard and
incorporated into project and policy formulation. The general purposes of a BA are (a) to undertake systematic
listening which "gives voice" to poor and other hard-to-reach beneficiaries, highlighting constraints to beneficiary
participation; and (b) to obtain feedback on interventions.

Introduction

BA is a qualitative method of investigation and
evaluation which relies primarily on three data
collection technigues:

in-depth conversational interviewing around key
themes or topics;

focus group discussions; and

direct observation and participant observation
(where the individual lives in the community for
a short time).

Interviewing and observation can be carried out
with individual beneficiaries or with groups, and BA
work can take place in urban or rural settings. Focus
groups are commonly used as a forum for
interviewing a number of beneficiaries, and for
conducting institutional assessment done within a BA.

The BA approach is not meant to supplant
quantitative surveys and other traditional methods for
data gathering; rather it complements these methods
with reliable and useful information on the
socio-cultural context and perceptions of a client
population that will inform task managers and policy
makers. BAs are a place to begin the participatory
process, with systematic and contimious tracking of
client attitudes from identification, through
preparation to implementation of a project.

Ordinarily, BAs are carried out by local people,
witi; direction from a trained team leader or social
scientist. The skill mix and number of staff vary
according to tools wused and demographic
characieristics of the beneficiary population; BAs
often require an experienced focus group facilitator
and participant-observer. From initial desk reviews of

available information, to fie... 1 :search, to writing of
the BA report, the entire BA process typically takes
from four to six months. Ideally, this process is
repeated in an iterative fashion throughout the life of
the project. Recent BAs conducted by the Bank have
cost between $50,000 and $100,000.

The Uses of BA

* Project Work. BA helps to define problems
from the point of view of the people who are
affected by projects. Such knowledge improves
project preparation and the monitoring of
implementation. BAs can also help to lay the
foundation for participatory development work.
With evidence that their ideas are being heard
and respected, beneficiary populations are more
likely to participate in development projects and
take steps to improve their access 1o resources.
BA is best used iteratively throughout the project
cycle as a monitoring or supervision tool for
evaluations. For example, three BAs were used
for the mid-program evaluation of the Zambia
Social Recovery Project to assess the success of
the compopent funding micro-projects in
education and health. The BA approach has been
instituted in some country work programs in
Africa and South Asia as a management tool to
improve quality.

* Poverty Assessments. BAs provide qualitative
input by focusing on the human factors which
affect poverty, the incentives and constraints to
behavior change, the reactions to service delivery
and institutional responsiveness, and the
importance of formal and informal cafety nets.
Specifically, BA work is done in connection with
the consultative portion of a poverty assessment
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between parents and the school system.

MALI: Beneficiary Assessment
in an Education Sector Project

A BA was done in Mali as part of an Education project to try and understand why parents in nml areas ditl nouend;; ‘ -;—:
their children to school. Atendance for girls was especially low. The BA found that the costs of transportation snd:. - -
feeding the child at school, plus the opportunity costs of losing the children’s labor at home omwen;hedthe beneﬁtla.
of a poor quality education with few prospects for finding a job, i

These findings led to reformulation of policy to (a) reduce costs to beneficiaries by building schools in- closer pmximiw_’.;
() increase attendance by designing a girl’s component and (c) training of teachers to unprove the mlmonnh:pfj

known as the participatory poverty assessment (PPA).
When incorporated into poverty assessments, BA helps to
ensure that poverty reduction strategics take into account
the experience and concerns of the poor.

Steps in Beneficiary Assessment

Familiarization. Technical specialists are selected
to guide the BA project. Important problem areas
are identified and reviewed using available
information including interviews with key
stakeholders such as donors, government and local
people. A guide for semi-structured interviews is
developed to cover key themes.

Study Design. Target populations are identified.
An appropriate representative sampling framework
is devised. and the issues to be explored
(according to the objectives of the BA) are clearly
delineated. A research group and team ieader
should also be designated.

Selection and Orientation of Local Interviewers.
The research group helps select and train local
men and women who are fluent in local
language(s), good listeners, and skilled in recall
and writing. The study team, including local
interviewers, trains in descriptive and accurate
writing, note-taking, awareness of and separation
from preconceived notions, and data analysis.

Study. BA work commonly includes interviews,
focus group discussions, participant-observation,
and institational analysis.

Preparation of the BA Report. The BA report
includes recommendations which incorporate
assessment findings into project design or sector
work. The report should be reviewed by the
interviewees to cross-check for accuracy.

Bank Experience with BA

Between 1983-1995, the BA approach has been
used in 47 Bank projects in 27 countries and across
six sectors. A 1993 review undertaken to assess the
use of BA in Bank projects found that BAs:

¢ influenced policy and led to changes in project
design through improved targeting, efficiency and
effectiveness of programs;

¢ informed policy with otherwise unavailable and/or
new information;

® increased sustainability by providing
operationally-oriented feedback from client
population;

® gave voice to the poor by indicating what the poor
see as problems and possible solutions; and

¢ promoted dialogue, ownership and commitment by
involving all stakeholders in listening and
consultation.
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Systematic Client Consultation (SCC)
Method for Stakeholder Consultation

SCC refers to a group of methods used to improve communication between Bank staff, the direct and indirect
beneficiaries and stakeholders of Bank-financed projects, government agencies, and service providers so that projects
and policies are more demand-driven. SCC aims to (a) undertake systematic listening to clients’ attitudes and
preferences; (b) devise a process for continuous communication; and (c) act on the findings by incorporating client

feedback into project design and procedures.
Introduction

Systematic Client Consultation has been
developed in the World Bank’s Africa Region as a
means for improving the sustainable development
impact of their operations in the field. This approach
emerged from the Region’s quality management
strategy, which includes strengthening stakeholder
commitment and systematic listening to beneficiaries.
SCC emphasizes continuity in the process of learning
and readjustment that is intended to make
Bank-sponsored policies and projects more responsive
to the needs and wishes of the countries they serve.
It is a system for keeping a finger on the pulse of
client reactions in the field so that Bank interventions
are kept on target, even in contexts where
circumstances are subject to frequent change.

SCC recognizes that social research incorporates
many dimensions, and that the issues to be addressed
determine which method is needed. Among the
techniques used to carry out SCC are: Firm Surveys,
Sentinel Community Surveillance, Beneficiary
Assessment, and Participatory Rural Appraisal.

The SCC Theory
SCC is premised upon the belief that information

gathered must be analyzed, acted upon and
reassessed. Thus, SCC is based on:

Consultation. Obtaining regular feedback from
those involved with and affected by Bank-
supported projects regarding the continuing
validity of a project’s goals and its effectiveness
in meeting them.

Action. Revising project designs and procedures
on the basis of information gathered from clients.

h
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Follow-up. Assessing the impact of revisions and
taking further action wherever necessary to make
sure that client concerns are being addressed.

SCC in Practice: Ten Steps

Laying the groundwork. Before consulting with
clients, staff must: familiarize themselves with
existing information; select information goals;
and determine information needs in light of the
overall project, sectoral, and country strategy.

Who does what. SCC requires staff time
throughout the life of the program; a local
institution to carry out the consultations; an
advisory committee (program managers,
interviewers, government representatives,
relevant civic associations, cther program
partners); and institutional support from
Headquarters and the Resident Mission.

Establishing a budget. In preparing a budget for
SCCs, managers must consider the number of
clients (individuals, households, businesses, focus
groups, etc.) to be surveyed; the time period
covered (usually the life of the project) and time
required for preparation, fieldwork and
reporting; the number and periodicity of surveys
(one consultation a year, three consultations with
select groups each year for five years, etc.);
personnel requirements (interviewers, facilitators
for focus groups, participant observers); training
for interviewers; output (oral and written
reports); and disseminating findings.

Designing an information tracking plan. A
project information tracking plan should sequence
a series of client polls at specific intervals
throughout the life of the program; include
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Zambia: Outlook from the meid

In 1992, Zambia’s Social Recovery Project (SRP) initiated 2 comprehenswe client consultation program to ﬁnd ou
what the intended Oeneficiaries thought of the SRP. The main technique was Beneficiary Assessment. Local
interviewers undertook three phases of consullauons wnh oommumty membcns. service providers lnd key mformants,
individually or in focus groups.

In Phase 1 of the SCC, beneficiaries rated local mstuuuom ﬂm carried out welfare nucropmjects in the comnmunity. ln
Phase II, beneficiaries assessed the community’s role in these projects and its contribution in other social aress. In-
Phase I0I, beneficiaries considered the Pm;ect's and intermediary institution’ s overall :mpact on the community. and
ranked community problems and priorities.

The three Phases of interviews. provnded mfonmnon on eommunuy concerns. and -on the. relanve strengths : and
weaknesses of local institutions and commitiees. Specific problems with accountability, workmanship, and- local
government were identified, and managers made recommendations for actions to address problems. Additionally, the
process enhanced local capacity to undertake social research.

Source: Africa Region. September 1994. A Systematic Approach to Client Consultation. World Bank.

mechanisms for information gathering, analysis, and
dissemination, as well as for responsive action and
evaluation; and be adjusted as the program progresses
(sometimes targeting highly affected segments or other
selected groups within the client population).

¢ Identifying the target group. In selecting the client
target group, managers must identify those
decision-makers and officials whose assessment of the
program is vital to its success; divide large client groups
into smaller categories whose relation to the program
can be more specifically defined; and identify clients
who have current, factual information about project
performance.

* Designing data collection instrumeats. In consulting
with clients field interviewers should be trained;
interview guides and questionnaires should be pre-tested
(questions should be as specific as possible and be
largely confined to the clients’ actual experience);
clients should be asked to rate their concerns in order of
priority and program services in order of importance
and effectiveness; and clients should assess the
effectiveness of any new measures taken.

* Putting client information to use. Data supplied by
clients can be used to help define economic strategies;
set standards of program performance; adjust
performance standards to accord with evolving public
opinion; and direct resources and efforts to deal with
issues the client community deems important.

¢ Disseminating results. To disseminate client feedback,
the program must provide focused

information on client perspectives; establish
communication channels to stakeholders that will not
require excessive staff time; and use brief, simple
formats that make data easy to record and read.

® Acting on client information. In response t
information gathered from client consultations, managers
should establish mechanisms for relaying client
comments to those who can effect policy changes; check
the program’s operational systems and procedures
against clients” comments; ensure that the program is
oriented to deliver products and services with the
characteristics that clients value; establish 2 mechanism
for adjusting the program in response to client
criticisms; and use client concems as the basis for
benchmarks for monitoring.

¢ Follow up. Begin again with Step 1, this time asking
clients about the efficacy of changes made to deal with
issues identified during the last round of consultations.
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Social Assessment
Method for Social Analysis

Social Assessment (SA), a method developed by World Bank staff, provides an integrated framework for
incorporating participation and social analysis into the Bank s operational and analytical work. Since there are
many social variables which could potentially affect project impacts and success, SAs must be selective and strategic,
ard focus on issues of operational relevance. Deciding on what issues are critical, and how they can be addressed

requires consultation with stakeholders and other forms of data collection and analysis.

Introduction

Gender, ethnicity, social impacts, and
institutional capacity are among the social factors
which need to be taken into account in development
operations. In the past these factors have been
analyzed separately, with the result that some issues
received attention while others where overlooked.
Social Assessment was developed by the Bank’s
Social Policy Thematic Team, which consists of
social scientists from each of the Regions and from
HRO and ESD, to provide a comprehensive,
participatory framework for deciding what issues
have priority for attention and how operationally
useful information can be gathered and used. Because
this method was developed by Bank staff, the steps in
SA are consistent with Bank procedures and existing
Operational Directives.

Social Assessments are carried out in a project
context in order to:

identify key stakeholders and establish an
appropriate framework for their participation in
the project selection, design and implementation;

ensure that project objectives and incentives for
change are acceptable to the range of people
intended to benefit, and that gender and other
social differences are reflected in project design;

assess the social impact of investment projects,
and where adverse impacts are identified, to
determine how they can be overcome or at least
substantially mitigated; and

develop capacity at the appropriate level to
enable participation, resolve conflict, permit
service delivery, and carry out mitigation
measures, as required.

Assessment Design

SAs involve consultations with stakeholders and
affected groups and other forms of data collection and
analysis. Deciding how much work is needed, what
information is required, and how it should be
obtained, depends primarily upon the significance or
complexity of the issues and the degree of
participation which is needed to gain stakeholder
ownership of, and action upon, decisions which are
made.

For example, where social factors are complex
and social impacts or risks are significant, formal
studies generally need to be carried out by consultants
as part of project preparation. This does not mean
that all problems can be solved in the project
preparation process. Where there is considerable
uncertainty due to lack of awareness, commitment or
capacity, social assessments can contribute to the
design of projects which build on experience and are
responsible to change.

The degree of stakeholder involvement needed
also influences assessment design. In some cases
stakeholders simply provided information and no
further interaction is foreseen, but often projects are
improved when issues are jointly assessed and
agreed, or beneficiaries are given the responsibility
for identifying problems and are empowered to find
solutions. Where local participation in project design
and implementation are expected, participatory data
collection and analysis can help build trust and
mutual understanding early in the project cycle.

The range of stakeholders in Bank projects
includes those affected by the outcome, negatively or
positively, or those who can affect the outcome of a
proposed intervention:

Page 191



Participation Sourcebook

Morocco: Fez Medina Rehabilitation Project

This proposed project to rehabilitate the old city of Fez includes components to upgrade infrastructure, open access roads,
mitigate pollution from craft industries and workshops, and renovate residences and monumental buildings to be consistent
with the past but also to serve the present.

Early in project preparation, social scientists were recruited from universities in Fez to undertake a Participatory and
Social Assessment, which began with data collection on and consulting with a wide a:ray of stakeholders. Government,
religious and civic leaders, merchants, artisans, householders, renters, and many other ordinary citizens contributed ideas
for possible elaboration into project components, worked toward consensus on interventions and strategy, and described
the social dynamics of the city so as to assure a match between plans, aspirations and local capacities.

The Asscssment process, which lasted four months and cost approximately $140,600, included stakehotder workshops,
sample surveys, informal interviews, and focus group meetings. Three sets of workshops, with fieldwork in between,
produced analyses and proposals that had been widely Ciscussed by the time the Assessment was complete.

The Assessment produced ideas that had not been considered previously. Among them are: using the sites of buildings in
tuins to provide social service centers, regulating encroachment by merchants into residential areas, disaggregating
rehabilitation plans by neighborhood, allowing those displaced by access road const-uction to be rehoused in the adjacent
areas, and supporting craft associations to upgrade in place if possible or to move as groups. By including residents in the

Source: Dan Aronson (ENVSP).

decisionmaking process, the Assessment also raised local interest in upgrading and maintenance of the medina.

* The Government. The Bank's most immediate client,
the Borrower, is the government and agencies
responsible for project implementation;

Directly Affected Groups. These include individuals,
families, communities or organizations who are project
or policy beneficiaries. At-risk groups such as the poor
and landless, women and children, indigenous people
and minority groups, require particular attention;

Indirectly Affected Groups. Others with vested
interests, including donors, NGOs, religious and
conmunity organizations, private sector firms.

Social Assessments may be carried out by a single social
scientist who contacts key stakeholders and identifies and
resolves issues; or, where issues are more complex or more
systematic participation is needed, by a consultant team
which carries out social assessment as part of project
preparation. SA can take place during all phases of the
project cycle. but well-planned integration of social factors
in operational work begins at identification.

Common Questions in SA

* Who are the stakeholders? Are the objectives of
the project consistent with their needs, interests
and capacities?

e What social and cultural factors affect the ability
of stakeholders to participate or benefit from the
operations proposed?

® What is the impact of the project or program on
the various stakeholders, and particularly on
women and vulnerable groups? What are the social
risks (lack of commitment or capacity,
incompatibility with existing conditions) which
might affect the success of the project or program?

e What institutional amrangements are nceded for
participation and project delivery? Are there
adequate plans to build the capacity required for
each?
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Gender Analysis
Method for Social Analysis

. G-nder analysis focuses on understanding and documenting the differences in gender roles, activities, needs and
. opportunities, in a given context. Gender analysis involves the disaggregation of quantitative data by gender. It
highlights the different roles and learned behavior of men and women based on gender attributes. These vary across
cultures, class, ethnicity, income, education and time. Thus gender analysis does not treat women as a homogeneous

group nor gender attributes as immiuable.
Introduction

The concept of gender analysis arose from the
need to mainstream women's interests while at the
same time acknowledging that women could not be
treated as a homogeneous group. It was realized that
women’s needs were better understood when viewed
holistically in relation to men’s needs and roles, both
embedded in a particular social, cultural, political and
economic context. Thus gender analysis takes into
account women's roles in production, reproduction
and management of comununity and other activities.
Changes in one may produce beneficial or detrimental
effects in the other.

Gender analysis is important in the formulation
of Country Economic Memoranda, country sector
strategy, structural adjustment, country portfolio
management, poverly assessment, environmental
assessment, and in sector specific project planning,
monitoring and evaluation. Thus many variants of
policy and sector specific gender analysis tools are
available.

Purpose

Applied to development interventions gender
analysis helps: (a) identify gender-based differentials
in access to resources in order to predict how
different members of households, groups and
societies will participate in and be affected by
planced development interventions; (b) permit
planners to achieve the goals of effectiveness,
efficiency, equity and empowerment through

strategies; (c) develop training packages to sensitize
development staff on gender issues and develop
training strategies for beneficiaries.

Key Concepts
® Practical gender needs. These relate to

women’s traditional gender roles and
responsibilities and derived from their concrete

|

life experiences. For example, when asked what
they need, women usually focus on immediate
practical needs for food, water, shelter, health,
etc.

e Strategic gender needs. These generally address
issues of equity and empowerment of women.
The focus is on systemic factors that discriminate
against women. This includes measuring the
access of women, as a group compared to men,
to resources and benefits including laws and
policies (such as owning property). Strategic
gender needs are less easily identified than are
practical gender needs, but addressing these
needs can be instrumental in moving towards
equity and empowerment.

¢ Intra-household dynamics. The household is a
system of resource allocation. All members of a
household, men, women, and children, have
different roles, skills, interests, needs, priorities,
access and control over resources. Any
development intervention which affects one
member of the household will positively or
negatively affect all others. Hence, the
importance of understanding these interdependent
relationships, the rights, responsibilities,
obligations and patterns of interaction among
household members.

¢ Inter-houschold relations. Individuals and
households belong to larger corporate groupings
(clan, groups, temples) with whom they are
involved in labor exchanges, flow of goods and
other alliances for survival. It is important to
understand the social organization of these larger
networks and the gender differences in roles,
functions and access.

Key Principles
Since gender planning is part of the overall

planning process, the composition of the planning
team, timing of data collection, tabling of issues and
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Analyzing Gender Issues in the World Bank’s Country Economic Memoranda:
An iltustration from Uganda

This poverty profile illustrated the relevance of gender in assessing poverty and stressing the importance
of incorporating gender concerns into the formulation and design of strategies for reducing poverty and
promoting economic growth.

The most pressing issues with respect to women’s multiple roles, in relation to those of men, are identified
as the basis for the Bank’s recommendations for raising the status and productivity of women. Among the
problems cited are: women lack technology, inputs, and finance to carry out their agricultural tasks;
multiple household responsibilities without labor-saving technology; low health and nutritional status; low
levels of literacy; laws and customs impede women’s access to credit, education, training, information and
medical care.

In response to these problems, the Ugandan government has adopted gender-responsive actions that will
be undertaken as an interconnected package of mutually reinforcing measures.

Source: World Bank, 1994. Enhancing Women's Participation in Economic Developmery. World Bank

Policy Paper.

integration of gender concerns into overall objectives
is critical early in policy and project formulation.

¢ Planning as a process. Programs that aim to be
gender responsive depend upon flexible planning
processes that are interactive, adjust objectives
based on feedback, and enable beneficiaries to be
active participants in the planning process.

Gender diagnosis. Data collected should be
organized to highlight key gender problems,
underlying causes of problems for men and women
and the relationship between them.

Gender objectives. Objectives clarify what gender
problems will be addressed and what are the goals
(practical and strategic). It is important to
negotiate consensus on objectives at policy,
managerial and working levels.

Gender strategy. Clear operational strategies,
which will be used to achieve stated objectives,
must be identify the incentives, budget, staff,
training and organizational strategies to achieve
stated objectives.

Gender monitoring and evaluation. Flexible
planning requires gender monitoring and evaluation
to enable adjustment to experience and to establish
accountability of commitment to achieve gender
specific priorities.

Gender Analysis Framework

Five major categories of information comprise
gender analysis:

® Needs assessment;

® Activities profile;

* Resources, access and control profile

¢ Benefits and incentives analysis; and

* Institutional constraints and opportunities.

The extent to which information is collected on
particular issues depends on the nature of the
problems being addressed and the quality and depth
of information already available.
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Glossary of Tools

Each of the methods described above is a combinations of tools, held together by a guiding principle. Dozens of
exercises exist io cultivate collaborative development planning and action. These are the tools with which social
scientists and other development practitioners encourage and enable stakeholder participation. Some tools are
designed to inspire creative solutions, others are used for investigative or analytic purposes. One tool might be
useful for sharing or collecting information, while another is an activity for transferring that information into plans
or actions. These brief descriptions are intended to provide the reader with a glossary of terminology which
practitioners of participatory development use to describe the tools of their trade.

Access to Resources is a series of participatory
exercises which allows development practitioners
to collect information and raises awareness
among beneficiaries about the ways in which
access to resources varies according to gender
and other important social variables. This
user-friendly tool draws on the everyday
experience of participants, and is useful to men,
women, trainers, project staff and field workers.

Analysis of Tasks is a gender analysis tool
which raises community awareness about the
distribution of domestic, market and community
activities according to gender, and it familiarizes
planners with the degree of role flexibility which
is associated with different tasks. Such
information and awareness is necessary 1o
prepare and execute development interventions
which will benefit both men and women.

Focus Group Meetings are relatively low-cost,
semi-structured, small group (4-12 participants
plus a facilitator) consultations used to explore
peoples’ attitudes, feelings or preferences, and
for consensus building. Focus group work is a
compromise between participant-observation,
which is less controlled, lengthier and more
in-depth, and pre-set interviews, which are not
likely to attend to participants’ own concerns.

Force Field Analysis, similar to a tool called
Story With a Gap, is a too! which engages people
to define and classify goals and to make
sustainable plans by working thorough “before
and after” scenarios. Participants review the
causes of problematic situations, consider the
factors which influence the situation, think about
solutions and create alternative plans to achieve
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solutions. The tools are based on diagrams or
pictures, which minimizes language and literacy
differences and encourages creative thinking.

Health Seeking Behavior is a culturally-sensitive
tool fo: generation of data about health care and
health-related activities - it produces qualitative
data about reasons behind certain practices as
well as quantifiable information about beliefs and
practices. This visual tool uses pictures to
minimize language and literacy differences.

Logical Framework, or LogFRAME, is a
matrix which illustrates a summary of project
design. The matrix emphasizes the results which
are expected when a project is successfully
completed, and these results, or outputs, are
presented in terms of objectively verifiable
indicators. The logical framework approach to
project planning, developed under that name by
USAID, has been adapted for use in participatory
methods such as ZOPP (in which the tool is
called a Project Planning Matrix) and
PC/TeamUP.

Mapping, a generic term for gathering in
pictorial form baseline data on a variety of
indicators, is an excellent starting point for
participatory work because it gets people
involved in creating a visual output which can be
used immediately to bridge verbal communication
gaps and to generate lively discussion. Maps are
useful as veriication of secondary source
information, as training and awareness-raising
tools, for comparison, and for monitoring of
change. Common types of maps include Health
Maps, Institutional Maps (Venn Disgrams),
and Resource Maps.
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Needs Assessment is a tool which draws out
information about people’s varied needs, raises
participants® awareness of related issues, and
provides a framework for prioritizing needs. This
type of tool is an integral part of gender analysis,
to develop an understanding of the particular
needs of both men and women, and to do
comparative analysis.

Participant Observation is a fieldwork
technique used by anthropologists and
sociologists to collect qualitative and quantitative
data which leads to an in-depth understanding of
peoples’ practices, motivations and attitudes.
Participant observation entails investigating the
project background, studying the general
characteristics of a beneficiary population, and
extended residence among beneficiaries during
which time interviews, observations, and
analyses are recorded and discussed.

Pocket Charts are investigative tools which use
pictures as stimulus to encourage people to assess
and analyze a given situation. Through a
“voting’ process, participants use the chart to
draw attention to the complex elements of a
development issue in an uncomplicated way. A
major advantage of this tool is that it can be put
together with whatever local materials are
available.

Preference Ranking, or direct matrix ranking,
is an exercise in which peopie identify v-hat they
do and do not value about a class of objects (for
example, tree species or cooking fuel types).
Ranking allows participants to understand the
reasons for local preferences and to see how
values differ among local groups. Understanding
preferences is critical for choosing appropriate
and effective interventions.

Role Playing enables people to creatively remove
themselves from their usual roles and
perspectives to allow them to understand choices
and decisions made by other people with other
responsibilities. Role playing, which can range
from a simple story with only a few characters to
an elaborate street theater production, can be
used to acclimate a research team to a project
setting, to train trainers, and to encourage
community discussions about a particular
development intervention.
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Seasonal Diagrams, or Seasonal Calendars,
show the major changes that affect a household,
community or region within a year, such as those
that are associated with climate, crops, labor
availability and demand, livestock, prices, and so
on. Such diagrams highlight the times of
constraints and opportunity, which can be critical
information for planning and implementation.

Secondary Data Review, or desk review, is an
inexpensive, initial inquiry which provides
necessary contextual background. Sources include
academic theses and dissertations, annual reports,
archival materials, census data, life histories,
maps, project documents. and so on,

Semi-Structured Interviews, also called
Conversational Interviews, are partially
structured by a flexible interview guide which
has a limited number of pre-set questions. This
type of interview guide ensures that the interview
remains focused on the development issue at
hana while allowing the interview to be
conversational enough so that participants can
introduce and discuss topics which are relevant to
them. These tools are a deliberate departure from
survey-type interviews with lengthy, pre-
determined questionnaires.

Socio-Cultural Profiles describe in detail the
social apnd cultural dimensions which (in
combination with technical, economic and
environmental dimensions) serve as a basis for
design and preparation of policy and project
work. Profiles include data about the type of
communities, demographic characteristics,
economy and livelihood, land tenure and natural
resource control, social organization, factors
affecting access to power and resources, conflict
resolution mechanisms and values and
perceptions. Together with a participation plan,
the socio-cultural profile helps ensure that
proposed projects and policies are culturally and
sacially appropriate, and potentially sustainable.

Surveys are a sequence of focused,
pre-determined questions in a fixed order, often
with pre-determined, limited options for
responses. Surveys can add value when they are
used to identify development problems or
objectives, narrow the focus or clarify the
objectives of a project or policy, plan strategies

|
|




for implementation, and monitor or evaluate
participation. Among the survey instruments used
in Bank work are Firm Surveys, Sentinel
Community Surveillance, Contingent
Valuation and Priority Surveys.

Tree Diagrams are multi-purpose, visual tools
for narrowing and prioritizing problems,
objectives or decisions. Information is organized
into a tree-like diagram which includes
information on the main issue, the relevant
factors and the influences and outcomes of these
factors. Tree diagrams are used to guide design
and evaluation systems, to uncover and analyze
the underlying causes of a particular problem, or
to rank and measure objectives in relation to one
another.

Village Meetings have many uses in
participatory development, including information
sharing and group consultation, consensus
building, prioritization and sequencing of
interventions, and collaborative monitoring and
evaluation. When multiple tools such as resource
mapping, ranking and focus groups have been
used, village meetings are important venues for
launching activities, progress and gaining
feedback on analysis.
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Wealth Ranking, also known as well-being
ranking or vulnerability analysis, is a technique
for the rapid collection and analysis of specific
data on social stratification at the community
level. This visual tool minimizes literacy and
language differences of participants as they
consider factors such as ownership of or use
rights to productive assets, lifecycle stage of
members of the productive unit, relationship of
the productive unit to locally powerful people,
availability of labor, and indebtedness.

Workshops are structured group meetings where
a variety of key stakeholder groups, whose
activities or influence impact on a development
issue or project, share knowledge and work
toward a common vision. With the help of a
workshop facilitator, participants undertake a
series of activities designed to help them progress
toward the development objective (consensus
building, information sharing, prioritization of
abjectives, team building, etc.) In project as well
as policy work, from pre-planning to evaluation
stages, stakeholde: workshops are used to
initiate, establish and sustain collaboration.




Annex I1
Working Paper Summaries

This Sourcebook draws on the experience, talent
and contributions of more than 200 Bank staff and
their colleagues. To produce background material for
the Sourcebook, steering commiltees were
established, under the leadership of Bank participation
practitioners, cach of which prepared a draft paper of
30 to 40 pages on participation in a specific area of
the Bank’s work.

Members of the steering committees shared their
own experience, proposed further contacts and
sources, and provided guidance on the content of the
paper, reviewing and recommending changes to
successive drafts. This process provoked thought and
generated a wealth of information concemning
participatory development practices.

The resulting papers provided material for the
Sourcebook, and Chapter IV has drawn or the
practical information they contain for the "how to”"
guidelines for task managers. The papers, which are
being edited and published by the Environment
Department as part of a Working Paper Series,
present background information and an in-depth
treatment of each topic, to supplement the
Sourcebook.

This Annex provides summaries of twelve of the
eighteen Working Papers. Copies of all Working
Papers are available from the Environment
Department, Social Policy and Resettlement Division,
of the World Bank, Washington D.C. 20433, Fax
(202) 522 3247.

The topics covered and the authors of the
eighteen Working Papers were as follows:

Bank Supported Activities and Operational
Tasks

® Sector Work - Dan R. Aronson and Elien Tynan

* Poverty Assessment - Andrew Norton and
Thomas Stephens

* Project Planning - Jim Kearns and Jim Edgerton

¢ Procurement and Disbursement - Gita Gopal
and Alexandre Marc

Sectors

¢ Extension - Charles Antholt and Willem Zijp

¢ Forestry - Ajit Banerjee, Gabriel Campbell,
Chona Cruz, Shelton Davis and Augusta Molnar

* TImrigation - Ruth Meinzen-Dick, Andrew
Manzardo and Richard Reidinger

e Water and Sanitation - Gabrielle Watson and
N. Vijay Jagannathan

¢ Education - Nat J. Colletta and Gillian Perkins

¢ Urban Projects - Tova Solo

e Social Funds - Mary Schmidt and Alexandre
Marc

¢ Finance - Lynn Bennett and Michael Goldberg

Cross Cutting Issues

® Gender - Michael Bamberger, Mark Blackden
and Abeba Taddese

* Local Government - David Gow, John
Frankenhoff with Jerry Silverman and Tim

Campbell
e Intermediary NGOs - Tom Carroll, Mary
Schmidt and Tony Bebbington

® Public Sector Management - Malcolm Holmes
and Anirudh Krishna

e Community Based Development - Deepa
Narayan

e Indigenous Peoples - Shelton H. Davis and Lars
T. Soeftestad

Page 199



Participation in Country Economic and Sector Work

Using a participatory approach in the Bank's country economic and sector work may involve extra costs, as well
as some loss of control over timing and quality of the work. Experience suggests, however, that these cosis are more
than offset by substantial benefits, including improvements in the Bank-borrower relationship, speedier acceptance
of recommendations both by the Bank and the borrower, and increased in-country capacity for policy research and

analysis.

The Bank’s country economic and sector work
(CESW), analyzes the situation and prospects of
borrowing countries, and provides the framework for
its lending programs and policy advice. Traditionally,
CESW has been under the exclusive control and
ownership of the Bank. While well regarded for its
technical standards, this work has also been criticized
for failing at times to take sufficient account of social
and political realities, or for presenting borrowers
with policy recommendations which they do not
understand fully or cannot implement.

Addressing such concerns, agreement is
emerging that CESW, like projects, benefits from the
active participation of stakeholders. In a number of
diverse cases, CESW has been undertaken in full
collaboration and joint ownership with government.
Often, as in the Morocco Women in Development
Study, contributions have also been sought from
experts and organizations outside government. In
some .ases, such as the Benin Transport Sector
Strategy and the Guinea Health Sector Review,
CESW has attempted to involve a2 broader range of
stakeholder groups in the review process.

Making CESW participatory depends not just on
the range of stakeholders consulted, but or the depth
of their involvement at various stages in the process.
In practice, no process is fully participatory;
nevertheless, Bank practitioners have found ways to
share information and open the development dialogue
with useful results both for members and for the
Bank.

Costs and Risks

It is important to be aware of the costs of doing
CESW in a participatory way. Often, but not always,

more time and money is required, including
additional management work up front, to establish a
participatory process. At the same time, changing the
role of the Bank, by adding other goals to that of
technical excellence, risks diluting the Bank’s agenda
and involves some loss of control over the schedule,
methodology and quality of the work.

Benefits

Although the number of participatory country
economic and sector work (P-CESW) exercises is still
small, experience has demonstrated that participation
can produce important benefits which more than
compensate for the additional costs.

The Bank-Borrower Relationship

As a result of collaboration in CESW,
communication between the Bank and the government
can be improved and a sense of partnership developed
with borrowers. The Bank gains better knowledge of
and sensitivity to the client’s circumstances. This
was an important benefit, for example, of the
participatory approach used in the Long-Term
Perspective Study for Africa (see Box 1). At the
same time, greater transparency of Bank work
increases the Bank's credibility within countries and
among stakeholders.

Validity of Recommendations

The substance of the work benefits from a wider
and deeper local knowledge, resulting in
recommendations which are likely to be more valid
and implementable. Country economic and sector
strategy always involves a compromise between the
best assessments of experts and the social and
political interests operating in the sector. When the
work is done in partnership, political and social

This nore is based on the paper written by Dan R. Aronson. Contributors include Michael Azefor, Malcolm Bale, Kreszentia Duer, Sunita Gandhi,
Charlotre Jones-Carroll, Peter Landeil-Mills, Karen Lashman, Himelda Martinez, Bernard Peccoud, Robert Prouty, Lee Roberts, Helen Saxenian,
Guilherme Sedlacek, Jerry M. Silverman, Susan Stout, Maurizia Tovo, Tom Tsui and Bruna Vitagliano.
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Box 1
Participation in the Long Term Perspective Study for Africa

Sub-Saharan Africa: From Crisis to Sustainable Growth, A Long-Term Perspective Study (1989) was the last in a series of
five major reports on Africa published by the World Bank in the 1980s. What distinguished this report from the carlier
ones was not only its broad scope and time horizon but also the participatory process by which it was organized. More
than 300 people were consulted, of whom about two-thirds were Aftricans, including government officials, academics,
development professionals, and representatives of the private sector and NGOs.

The Bank’s LTPS team made visits to fourteen African countries during a six-month period. During, the trips, a group of
LTPS African Resident Advisors was identified from among former high-level officials, academics, and development
professionals. These were the major sources of background papers, country perspectives, inputs to the LTPS themes,
reactions to the LTPS draft, and success stories. ‘Through the World Bank office for liaison with the NGO community, the
draft LTPS was circulated to a large number of NGO representatives. Drafts were also discussed at conferences and
meetings of NGOs held outside Africa.

A five-day Workshop on Regional Integration and Cooperation was held at the Bank, bringing together more than three
dozen participants from wide-ranging backgrounds including history, political science, economics, law, journalism,
banking, business, and public service. The LTPS chapter on regional integration and cooperation drew heavily on the
issues and themes discussed at this workshop. A few months later, in December 1988, the Arusha Conference brought
together African contributors to the LTPS with donors and others to obtain input on whether the draft report was on the
“right track,"” its analysis valid and its vision consistent with the Africans' long-term perspective for Africa. Following the
conference, the LTPS team revised the draft report to reflect both the consensus and disagreement expressed by
participants.

As a result of the participatory process, and particularly the visits made to Africa by the LTPS team, the final report
reflected some significant departures from earlier World Bank views. This was particularly true concerning the efficacy of
adjustment lending in Africa. As participants in the process shared their views and experiences, the authors of the LTPS
came to a new realization of the basic problems of African societies, the depth of the crisis, and the possibility of an
alternative explanation to problems the continents faces. In short, what the LTPS team heard and saw in Africa through
the participatory process led it away from the adjustment “optimism” of the mid-1980s and toward a look beyond
adjustment. The final report’s content and messages reflected the new perspective gained through the process.

As a result, the LTPS study clicited strong support from the Africans, donor and NGO communities, and UN and African
regional organizations (Ramgopal Agarwala 1993).

questions can be raised, confronted, and integrated
from the outset.

Acceptability of Recommendations

A given piece of CESW is successful only when
its recommendations are adopted, or at least
incorporated into the debate on policy. By building
ownership and consensus for policy formation and
implementation in the course of the work itself, P-
CESW leads to speedier acceptance of recommend-
ations by Bank and borrower. Participation not only
yields richer diagncses of problems but also inspires
and mobilizes the actors to follow through on the
consensus that has been built up.

Capacity Building
P-CESW increases in-country capacity for
subsequent analysis in the same or new areas of

concern. It treats CESW not just as a preparation for
policy formulation and investment decisions, but as a
development activity itself, improving the capacity
within member countries to take over the production
of technically informed policies for themselves.

Conditions for Success

P-CESW requires policymaking environments
that are open to participation, enabling stakeholders
to collaborate in defining the issues for analysis,
gathering data, reviewing results, and deciding
strategy and priorities. Task managers—most of
whom agree that the process is risky, messy and
potentially conflictful--have been creative in
addressing each of these steps in a participatory way,
adapting methods and style of participation to
circurnstances.
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Building the Case for Participation

In some cases, participation in CESW has been
in response to local conditions rather than a proactive
choice of the Bank. In other cases, however, Bank
staff have sought wider participation than the
government partner expects. In these circumstances,
building the case for participation depends on the
expericnce of task managers in a given country, and
on their persistencc in developing good contacts
within and outside the government.

Identifying Relevant Stakcholders

The search for relevant stakeholders must begin
carly in the P-CESW exercise. Community organiza-
tions, professional groups, religious leaders, and
individuals critical to the sector, can all be partners
in the Bank’s work; and omitting early contact with
them can reduce their willingness to cooperate.

Although identifying stakeholders is typically a
fairly informal process, more deliberate procedures
can ensure that a broad range of perspectives is
covered, and that participants are truly representative
of the sectors or groups for which they speak.
Successful methods have included field visits to help
communities create committees of local villagers;
open public meetings, often in several different cities
and advertised in the newspaper; translation of draft

documents and meeting proceedings into local
languages; and the inclusion of "opposition" NGOs,
making work less comfortable in the early stages but
creating the environment for further collaboration.

Task managers stress that the Bank itself has an
important role to play as a participant rather than a
neutral party. The Bank team needs to argue its own
positions as a stakeholder, but from a posture of
humility. Professional, or at least neutral, facilitators
should chair workshops and roundtables so that the
Bank team can play its stakeholder role and inject
issues that it thinks important.

Eliciting Stakeholders’ Contributions

Consultation should begin early and broadly,
before the issues paper fixes the work program for
the CESW exercise. Papers commissioned from the
local research community, issues workshops, study
panels and open meetings can all point to themes
which might otherwise not have appeared, and
highlight cultural and political points not normally
raised in Bank discussions. In most countries, local
consultants can make an important contribution.
Consultative partners in setting the CESW agenda
have also included development assistance
organizations, NGOs, labor unions, and private
business people.

Box 2

Brazil - Creating Government Ownership

The Environment and Agriculture Division of the Bank's Brazil Department recently completed a major new study of
management issues in agriculture, rural development, and natural resources. The division and the TM were committed
from the outset to doing a report that was rich in content and broad in its impact, both on the Bank’s lending program and
on policy discussions in Brazil.

Following formal issues meetings within the Bank, the issues paper was drafted in Brazil. Two sets of Brazilian inputs
were crucial. First, senior Brazilian agricultural economists were members of the ESW team. Second, a broad based
panel of experts drawn from politics, government departments, foundations, and universities across the country met in a
two-day workshop to finalize the issues paper; they supplied more than thirty technical background papers; and they met
again over a rough draft of the report. A government technical review followed.

Before the Green Cover discussion in the Bank, the ESW team translated the report into Portuguese and requested that the
Ministry of Planning set up a cross ministerial discussion of the draft. More than fifty officials attended, representing all
the ministries involved. The workshop lasted three full days (with a half day devoted to each chapter). Most of the
discussions and arguments around the table were between ministries, rather than with the Bank. The Ministry of Finance
and Planning usually defeaded the Bank's recommendations against criticisms from the sectoral ministries, but there was
much more agreement than disagreement. By the end of the meeting, the Executive Secretary of the Ministry of Planning
decided that he would try to adopt the same format for all ESW discussions. The intensity of the interaction, the fact that
the Bank team was able to act only as a resource group, and the expressed pleasure with the format all indicate a high
level of ownership of the results throughout the government.

After government clearance, the ESW team disseminated the report’s findings at two research seminars outside
government and published parts of it in a major Brazilian economics journal. Further seminars with farm groups, NGOs,
and agroindustry represen‘atives were to be held later.
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Several strategies have been used to expand the
stakeholder presence in data gathering and analysis:
for example, establishing a task force of local
experts; convening a gencral roundtable followed by
a succession of retreats and workshops; contracting
local consultants or university researchers, backed up
by consultation with policy organizations, NGOs,
unions and trade associations; and, in some cases,
setting up community committees and carrying out
field interviews.

Avoiding Bias

Involving nontraditional partners in sector work
puts extra emphasis on having clear and tight terms
of reference for ctudies. P-CESW teams must also
avoid coopting local interest groups, and maintain
safeguards to ensure that potential sources of bias are
recognized. For example, researchers can usually be
counted on to emphasize the value of more detailed
research, while NGOs stress greater reliance on their
participation. Expert bias—the tendency for policy-

makers and the public to believe technical experts
over stakeholders who are less articulate—is a
recurrent problem. The role of local team members
is crucial in ensuring that diverse opinions are fairly
represented and in preventing a dialogue from being
hijacked by powerful or vocal parties,

The Role of the Bank

In the end, all policy choices, whether agreed
upon in the study or made afterward, clearly must be
the responsibility of the borrower. The Bank's own
policy or strategy within the economy remains, of
course, the Bank's own prerogative to choose. As
borrowing members gain stronger ability and
confidence in initiating and informing their own
policy debates, the Bank's comparative advantage will
lie in providing a global frame of reference on a
multitude of questions—including what works in
building the capacity for transparent, participatory
analysis.

Box 3

Benin: Confronting the Diverse Interests of Stakeholders

Both the Bank and the government of Benin supported a participatory process to prepare the country’s first comprehensive
transport sector strategy. Given the strength of the private sector in transportation, government ministries saw the wisdom
of using participation to build commitment to the strategy. For the Bank, the goal was to build a strong foundation for
future projects.

After initial preparation, a national workshop was held, attended by more than 120 people. Every ministry in the sector
participated (Finance, Planning, Transport, Housing, and Public Works), as did various representatives of public
enterprises and the National Assembly. The drivers union, the truckers syndicate, and the union from the freight handling
company were also included. Theme-focused working groups met on their own and with expert consultants, at which time
participants began to enunciate their positions concerning possible regulatory revisions. The consultants were able to help
establish areas of consensus and conflict even before beginning their own special studies.

Next, separate subsectoral study consultancy teams (each composed of international and local members) began their work.
To ensure that their divergent findings would be aired fully rather than resolved within a single consultant’s offices, the
teams were led by consultants from different sources. Good coordination was needed to ensure the compatibility of
findings as contradictions emerged.

After most of the studies had been completed, the Ministry of Public Works organized a second seminar to discuss the
main conclusions. This time the range of participants was even broadet, including other donors and groups of stakeholders
which had been identified during the studies. Three days of intense and open discussion took place from 8 a.m. until 10
p-m. Study conclusions concerning privatization and price regulation were modified in what was by this time a well
informed policy debate. One local consultant helped woik toward consensus; a foreign consultant, meanwhile, worked to
synthesize the debate and produce the final strategy.

After the government issued its draft strategy paper, a donor roundtable was held for a final debate involving eight
ministers, members of the national assembly, donors, and consultants. The participatory process led to recommendations
that were genuinely different from those the Bank and the government would have produced. Yet the strength of the
consensus in Benin has provided such momentum that the strategy conclusions have remained intact through the entire
Bank review process.
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The Bank's approach to country poverty assessments (PAs) is increasingly stressing the involvement of stakeholder
groups, with the aim of building in-country capacity 1o address the problems of the poor. The participation of
government and other institutional stakeholders in all aspects of the work increases sensitivity to poverty issues,
enhances analytical skills, and builds allegiance to the mecsures proposed for poverty reduction. In addition,
conventional statistical analysis is complemented by qualitative information from participatory social assessments,
known as "PPAs", which reveal the concerns voiced by the poor. Some early lessons for task managers have already

emerged from this experience.
Rationale

Poverty assessments (PAs) are now an essential
component in the Bank's country economic and
sector work, contributing to the wider process of
poverty related analysis and the formulation of all
aspects of country strategy. Making PAs participatory
requires more time and resources but can yield
important benefits.

Involving a range of stakeholders, including the
poor themselves, can help

e improve understanding of the cultural, social,
economic and political dynamics which
perpetuate poverty in a given country;

ensure that strategies identified for poverty
reduction reflect the real concerns voiced by the
poor;

promote ownership of the proposed solutions by
a variety of stakeholders; and

build in-country institutional capacity for ongoing
analysis of poverty and the design of measures to
reduce it.

A distinction is made between "participation in
poverty assessments”—the subject of this paper—and
“participatory poverty assessments”, known as
"PPAs". The latter term has come to refer to the use
of specific qualitative research techniques to discern
the perceptions and attitudes of the poor themselves.
PPAs, however, are only one component of the wider
PA. This paper argues that most cormponents of the
PA—from defining the agenda and designing the
research program, through data gathering and
analysis, to report writing and formulating policy

prescriptions—can benefit from broad stakeholder
participation.

Making the PA More Participatory

The methods used to broaden stakeholder
participation in PAs have varied enormously,
depending on the time allowed, the funds available,
the local research capacity and the level of
government interest in discussing poverty issues. It
has also become clear since the initial flurry of
poverty assessments in 1993, that to increase
participation, task managers (TMs) need somewhat
more time and resources to complete the PA.

Involving Institutional Stakeholders

It is the institutional stakeholders—from senior
government officials and a variety of actors in civil
society to service providers and development workers
at the community level-who are responsible for
defining poverty reduction policies and for translating
them into programs and services. The collaboration
of these groups at each step of the PA helps to
promote consensus, ownership and commitment to
the strategic conclusions among those whose support
will be needed for effective implementation. It also
helps to build the institutional capacity for ongoing,
iterative policy analysis and formulation for poverty
reduction.

So far, most institutional stakeholder involvement
in Bank PAs has been limited to government officials
and local researchers. Innovative approaches such as
those used in Cameroon (see Box 1), are needed to
involve other actors, including opinion leaders,
journalists, civic or religious leaders, public interest
groups and indigenous NGOs in preparing the PA.

This nate is based on the paper written by Andrew Norton and Thomas Stephens. Contributors include John Clark, Hugo Diaz, Anne Doize, Ann
Duncan, Jorge Garcia-Mujica, John Innes, Evangeline Javier, Polly Jones, Steen Jorgensen, Gibwa Kajubi, Sarah Keener, Qaiser Khan, Adriana
de Leva, Claire Lucas, Alexandre Marc, Branko Milanovic, Deepa Narayan, Miria Pigato, Nicholas Prescott, Lawrence Salmen, Lynne
Sherburne-Benz, Roger Sullivan, Maurizia Tovo and Mark Woodward.
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Box 1
Broad Stakeholder Participation in Cameroon

Cameroon’s Poverty Assessment was carried out with exiensive Cameroonian participation, involving the National
Statistical Office in preparing the poverty profile and the Centre for Nutrition Research in addressing food insecurity
issues. The PPA was carried out by local NGOs and research institutes.

To share the research results and broaden participation in dialogue on the policy implications, a four-day technical
workshop was sponsored by the government and the Bank, with financial support from several key donors. Participants
included representatives of donor agencies and some 45 Cameroonians with interest in related research and civic or
government activities—from the government, university, research and advocacy groups, journalism and NGOs. Women
participants were funded by UNICEF. Despile the breadth of different interests represented, some important areas of
agreement emerged, including the potential benefits of decentralizing decisionmaking. By the end of four days, there was
agreement on the form the recommendations should take and considerable enthusiasm for the final report.

The workshop was followed by a one-day conference to provide wider exposure of the findings to both government and
the general public. The immediate impact of this conference was to raise consciousness concerning poverty issues, to
generate widespread public interest and concern, and to put poverty reduction higher on the public policy agenda.

The scope for collaboration in defining the
rescarch agenda depends on political and institutional
conditions in the country concerned. Especially in the
early PAs, it was also constrained by tight deadlines
facing TMs for completing the work. Close
consultation and agreement between the Bank and the
government from the outset can reduce the risk of
later misunderstandings and acrimony over politically
sensitive issues, especially the controversial question
of establishing a poverty profile and poverty line to
serve as benchmarks against which progress can be
measured.

Drawing as widely as possible on local skills and
knowledge in the analytical work of the PA,
contributes to the quality of the conclusions. It aiso
spreads the ownership base. Analytical studies and
report writing have been contracted to local
researchers and/or assigned to collaborative teams of
Bank and local researchers. To broaden participation,
TMs have also used workshops or retreats, and
established in-country task forces or steering
committees.

Collaboration in formulating policy prescriptions
can be more difficult and most TMs have faced the
quandary of how best to reconcile the interests of
senior officials and vocal stakeholders with the results
of research and analysis. The most participatory PAs
in this respect have been those for Peru (see Box 2)
and Morocco: in each case, the PA was presented as
supporting research and analysis to help the
government in the policy formulation process; the
government took full responsibility for preparing the

Box 2
Policy Formulation in Peru

In the Peru Poverty Assessment, the Bank team
opted to hold back on defining a poverty alleviation
strategy, waiting until the government produced
their own strategy. Two things which helped this
approach to work were: (i) that most of the survey
analysis had been done in Peru, making it easier for
Peruvians to incorporate the results into a policy
document; and (ii) government officials were aware
that presentation of their strategy for poverty
alleviation would be key to an effective Consultative
Group meeting, which was to be hosted by the Bank
to raise funds for social programs. Bank staff
worked closely with govemment staff on drafts of
the strategy. The resulting government document is
quite strong, sefting specific goals in several areas,
and should serve as a good base for measuring
progress in reducing poverty in Peru.

policy document, discussing successive drafts with
Bank staff before final publication; and the Bank has
integrated the government’s poverty strategy in the
lending program of the country department as a
whole.

Incorporating the PPA

The participation of the poor and other groups
through PPAs can contribute to the overall PA by
complementing, informing or validating the results of
more conventional analysis based on household
survey data and government statistics. To date, PPAs
have been designed specifically to:
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enrich the poverty profile by illustrating local
experience and understanding of poverty and
vulnerability;

improve understanding of the impact of public
expenditure by eliciting the perceptions of the
poor on the accessibility and relevance of
services;

expand analysis of factor market, by illustrating
the operation of constraints on disadvantaged
social groups to realizing market based
opportunities;

contribute to policy prescription on the economic
and regulatory framework by demonstrating the
impact of regulations on poor households and
communities;

support policy analysis of "social safety nets” by
examining local experience of the operation of
formal and informal safety net systems and the
coping strategies used by the poor;

assess the capacities of the poor to act
independently through community organizations.
(Box 3 provides an example from Kenya.)

The participation of the poor has been elicited
through various data gathering and consultative
mechanisms. The main methodologies—beneficiary
assessment and participatory rapid appraisal—share
many core techniques, including conversational and
semi-structured interviews, focus group interviews
and participant observation. Participatory rapid
appraisal, which focuses on analysis at the
community rather than household level, also uses
thematic mapping, wealth and preference ranking,
institutional diagramming and other techniques by
which participants generate their own analyses of key
elements of their livelihoods.

The choice of methods has depended in practice
on the particular experience of the TM or supporting
specialist, as well as on available resources and the
role intended for the PPA within the overall PA.
Achieving reasonable coverage for a national scale
beneficiary assessment to investigate a range of issues
typically requires at least six to nine months work
and a budget in the region of $50,000 to $100,000.
Rapid appraisal, using less than one month of field
work, has been used in five of the 17 countries where
PPAs have been undertaken.

Some early lessons have already emerged from
this experience. In defining objectives of the PPA,
there is a temptation to overload the agenda with a
large number of questions important to the PA as a
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Box 3
PPA Highlights Potential
of Women’s Groups in Kenya

The coping strategies of the poor (the vast majority
of whom do not have access to credit) depend on
diversifying their livelihoods and on the strength of
their social networks and informal groups. Because
their livelihoods are so divesrsified, no single
employment program will reach the poor. The
informal groups and associations, on the other hand,
engage in a wide range of economic and social
welfare activities. The PPA in Kenya highlighted
the untapped potential of these groups to reach the
poorer segments of society.

The PPA study estimated that there are at least
300,000 groups and associations in rural Kenya,
including more than 23,000 registered women’s
groups. It found that every village had from 5to 17
different types of groups, and more than one active
or defunct women’s group. The following are some
of the findings which emerged about these
women’s groups.

* During discussions of coping strategies at the
individual, group and community levels,
women’s self help groups were mentioned
frequently in every district. They were a
panticularly important part of the coping
strategies of female headed households.

® In addition to income generation, group
objectives frequently included welfare
activities: raising cash to pay school fees, meet
hospital expenses or assist with transport costs
to bring the dead back to the villages for
burial.

s Most groups levied membership fees and
monthly contributions.

o Although the poor were excluded when
membership fees were high, many groups
targeted their activities specifically to assist the
poor with food, schools fees and housing
construction.

* Women’s groups were often formed along
clan or kinship lines, and often had men as
members. Generally, they were supported by
village men and the community at large.

Based on the findings of the PPA, proposals to
reach the poor through strengthening women’s
groups include legal registration so that groups are
eligible for credit; technical and business
management fraining of group members; and the
extension of micro-enterprise credit to groups.
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whole. Most TMs feel in retrospect that results of the for analysis and synthesis of qualitative research

PPA would have been richer if the research focus had material. TMs should plan for some of the analysis to

been narrower. The PPA can provide an important be carried out in the field and also allow for inputs

new perspective on the issue of poverty, from experienced social scientists (from within or

complementing but not substituting for quantitative outside the Bank).

data. The key challenge is to integrate the two

approaches within the PA framework, appreciating Since the PPA is only ome of the inputs

the limitations of each. influencing the recommendations of the PA, and since
the PA document, in turn, is only one of the factors

Identifying and selecting field sites and influencing actual policy change, it can be difficult to
participants (a representative sample of "the poor”) is measure the policy impacts of specific PPAs.
a critical issue for the PPA, especially when societies Nonetheless, policy relevance should be the guiding
and the communities within them are highly stratified. criterion in the design of methodology and process
This can be approached either through participatory for the PPA. Evaluation by the Country Departrent
methods, using local perceptions of key groups for of the impact of the Zambia PPA, as summarized in
analysis, or through sampling based on houschold Box 4, has found that the PPA strongly influenced
survey results. Researchers need to be clear about both the conclusions of the PA, especially the Action
which they are using as results may differ. Plan, and national policy formulation.

There are good reasons for selecting a broad Evaluation of the Zambian experience (the first
range of people, from different technical and national-scale PPA to be completed) also points to
institutional backgrounds, for the PPA research some measures which could have increased the value
teams. Including NGO and government staff as well of the PPA in policy formulation: a stronger focus on
as academics broadens ownership and enables the the institutional mechanisms by which needs and
team to draw on wider institutional experience. problems could be resolved; completing the PPA
However, the more diverse the backgrounds of team earlier, to allow for follow up of the priority areas
members, the more vital is a rigorous training input identified; and sharpening methods to investigate
to generate a unified and coherent approach. local perceptions on specific policy issues, such as

food marketing.

Another lesson learned on the early PPAs is that
it is easy to underestimate the time and skills required

In the case of the Zambia Participatory Poverty Assessment the impact on the Poverty Assessment was clearly
strong—especially on the Action Plan. Specific elements which influenced the Action Plan included the stress on rural
infrastructure investments (roads and water), and on urban services (mainly water supply). Other parts of the Poverty
Assessment which drew heavily on the findings of the PPA included the Poverty Profile (especially for community-based
identification of the ultra-poor) and the chapter dealing with coping strategies, safety nets and targeted interventions.

The Task Manager for the PA gave the following assessment of the overall impact of the Zambia Participatory Poverty
Assessment on policy formulation in Zambia to date:

Box 4
Policy Impact of Zambia PPA

Government has been influenced by the priorities expressed by the poor in ranking exercises in the PPA (through
reinforcing the current emphasis on agriculture and health, stressing the importance of rural infrastructure and
environment issues to the poor, and emphasizing ongoing problems with the delivery of education services);

the Ministry of Health has been using the results of the PPA and the Poverty Assessment as a whole extensively in
policy development - for example one of the authors of the PPA has been participating in a committee looking into
the issue of exemption from user fees for the poor;

observations from the PPA related to the timing of school fee payments (which coincide with the period of maximum
seasonal stress for most rural communities) have contributed to ongoing work in the education ministry on school
fees - 2 new policy is in preparation which will address these issues;

the very positive feedback from communities in the PPA on the functioning of the emergency safety net during the
southern Africa drought of 1992 influenced policy recommendations on ongoing provision for the vulnerable in the
Poverty Assessment.
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Putting responsibility in the hands of farmers to determine agricultural extension programs, can make services more
responsive to local conditions, more accountable, more effective and more sustainable. To realize these benefits,
the role of the public sector has 1o be redefined to permit multiple approaches which account for user diversity, and
to develop partnerships with farmer organizations, NGOs and the private sector for service delivery.

Rationale

Project experience over the last 20 years has
fuelled debate concerning the role of public sector
agricultural extension in strategies to increase
agricultural productivity and alleviate rural poverty.
The dominant approach in Bank projects since the
early 1980s—the Training and Visit (T&V)
system—has been to accelerate the adoption of new
technology through intensive, regular interaction
between government extension agents and selected
"contact” farmers, to disseminate a package of key
agricultural messages. This approach has had some
noteworthy successes and some failures. Although the
system is intended to incorporate feedback from
farmers, this is not always accomplished and the role
of farmers—as receivers of instructions—is often
passive. Consequently, the results of investment in
T&YV have sometimes been disappointing, and they
have been especially unsatisfactory in terms of
sustainability.

The most significant shortcomings of public
agricultural extension in general have been: (i)
unresponsiveness to the variation in farmer needs; (ii)
lack of ownership by the intended beneficiaries; (iii)
failure to reach poor and women farmers; (iv)
limitations in the quality of field and technical staff;
and (v) high and unsustainable public costs. Some of
these problems have been eased by modifying the
T&YV system-—for example, by working with groups
rather than individual farmers, or by increasing
reliance on radio and other mass media. However,
there is increasing recognition that, if extension is to
meet the diverse needs of modem farming, a
fundamental change of approach is called for,
towards educating and enabling farmers 10 define and
solve their own problems, and to determine and take
some responsibility for the extension services they
require.

Agricultural extension in many countries is being
reoriented to provide more demand-based and
sustainable services, taking account of the diversity,
perceptions, knowledge and resources of users. The
options governments are pursuing include full
commercialization, devolving control to local
government units, cost sharing between extensionists
and farmers, contracting service delivery to private
firms, NGOs and/or technicians from cooperatives
and farmers’ organizations, and supporting farmers’
self help groups. Although World Bank experience
with these altemative approaches is still too new to
permit systematic evaluation, there are already
indications of the potential benefits and evidence of
the particular issues to be confronted in
implementation.

Benefits

By making extension more demand driven, and
more accountable to farmers, participatory
approaches can help to ensure that services are
relevant and responsive to local conditions and meet
the real needs of users.

When programs benefit from farmers’ traditional
knowledge as well as modern research, the risk of
serious mistakes is greatly reduced. Examples of
what can happen when the value of local knowledge
is not appreciated include the aggressive promotion of
maize by extensionists in Ethiopia to replace the
indigenous feff, despite skepticism and resistance
from local farmers. Many Ethiopians suffered
unnecessarily when maize proved less drought
resistant and the crop failed; subsequent data also
showed that zeff provided superior food vaiue. In
Bali, after efforts in the 1970s to introduce the Green
Revolution to rice cultivation had led to catastrophic
pest damage, researchers leamed that traditional local
husbandry techriques were more efficient.

This note is based on the paper written by Charles Antholt and Willem Zijp. Contributors include John Farrington, Maicolm Odell, Dennis
Purcell, Franz Schorosch, Bachir Souhlal, Andrew Spurling and Venkatachalam Venkatesan.
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The opportunities for promoting technologies to
improve farmer incomes are expanded through
participatory, farmer-centered  approaches to
extension, which encourage a holistic perspective,
shifting the focus of attention from simple production
to the whole farm system. Farmer participation is
essential, for example, in introducing Integrated Pest
Management (IPM), which requires farmers to invest
effort and resources in techniques that are very
knowledge intensive. In Indonesia (see Box 1) on-
farm trials with substantial farmer involvement have
proved the best means to ascertain and demonstrate
the potential benefits of IPM.

Participatory methods, often through NGOs, can
also help to make the distribution of extension
services more equitable. Proactive efforts are needed
to ensure that opportunities for participation are open
to all farmers, including the poor, indigenous peoples
and other marginalized groups. The importance of the
role played by women in agricuitural production is
such that the widespread failure, so far, to reach
women farmers through formal extension services has
major repercussions for national output and food
security, as well as social justice. The Nigerian

Women In Agriculture Project (Box 2) illustrates the
potential of a participatory approach to bring women
into the national agricultural policy debate and local
project management, as well as enabling them to
improve their own productivity.

Making farmers influential and responsible clients
rather than passive beneficiaries of the extension
service improves sustainability, both of the benefits
of investment in new technology, and of the service
itself, Participatory methods can increase farmer
ownership of the technologies promoted by extension
management, especially when the methods are
developed, at least in part, by the clients themselves
and are based on technologies which they have seen
ic be effective. At the same time, when the value of
the service is clear to them, farmers are willing to
contribute to its support, reducing the dependence on
public funds for meeting recurrent costs.

Costs

A higher level of training and skills is needed if
extension staff are to collaborate effectively with

Box 1

Integrated Pest Management (IPM) in Indonesia

IPM is an approach to crop protection based on the rationale that pest populations can be kept below economic injury
levels with minimal or no recourse to chemical pesticides. The menu of IPM options is defined by agro-ecological, socio-
economic and institutional factors. It involves developments of traditional crop management, such as crop rotations and
intercrops, and includes the use of resistant varieties, biological control and diagnostic technigues.

The IPM project in Indonesia illustrates both the potential of this approach, and its dependence on participatory extension.

After linking pest outbreaks in 1985 and 1986 to escalating use of pesticides, the Government of Indonesia banned 57
broad-spectrum pesticides for rice, gradually eliminated state subsidies on other pesticides, and instituted IPM as the
national pest control strategy for rice. The IPM Farmer Field School was developed as the model for govemment
extension agents and pest observers to train farmers in IPM.

The farmer field school training approach represents a3 move away from conventional packet technologies in agricultural
extension toward empowering farmers with knowledge and skills, using non-formal education metheds and 2 field-based,
experiential learning process. Farmers make their own decisions about crop management based on their experience, on
local field and market conditions, and on basic IPM principles learned in farmer field school training. These principles
include weekly monitoring of pest levels, conserving the natural enemies of pests, sharing information and coordinating
control strategy with neighboring farmers.

Between 1987 and 1990, the volume of pesticides used on rice fell by over 50% while yields increased by about 15%.
Farmers are testing and developing new IPM practices, including IPM for other crops, with the help of farmer trainers
established in their communities. NGO involvement has been encouraged in developing field school activities, new
training components and farmer networks, resulting in a wide exchange of ideas and resources, and the spread of IPM
farmer field schools from community to community. In 1993, US$ 53 million was committed by USAID and the
Government of Indonesia. with support from the World Bank, to a project to extend the use of IPM throughout the
country.
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Box 2
Reaching Women Farmers in Nigeria

In Nigeria, women were found to comprise between 60% and 80% of the agricultural [abor force, depending on the
region, and 10 produce two thirds of the country's food crops. However, as elsewhere in Africa, extension services
focused on men and their farm production needs.

The Nigeria Women in Agriculture (WIA) Project was introduced to address this shortcoming in the extension system.
Through a participatory, learning by doing approach, the project has succeeded in giving women a voice in the national
policy reform process, and in integrating women into the mainstream of agricultural extension and development initiatives
in their localities.

Because of the shortage of women trained in agricultre, existing Home Economics agents have been retrained to become
WIA agents. The formation of WIA farmers’ groups has facilitated the dissemination of agricultural innovations and
provided women farmers with better access to farm inputs and credit than they would have as individuals. Assisted by
WIA agents, through these groups, women now participate in all aspects of subprojects. from identification 10 planning
and implementation.

Project planning and replanning has been carried out through national workshops with representatives of WIA groups - a
process which both the Bank and the government have found to be effective in translating field knowledge into specific
action for improving women's productivity in agriculture.

One of the greatest benefits of promoting participation in decisionmaking, at both the loca! and national levels, is found to

be the momentum generated by the dynamism and resourcefulness of the Nigerian women.

farmers, applying technical knowledge to site-specific
socio-economic and agronomic conditions, rather than
delivering pre-packaged messages. Agents also need
training in participatory methods of working with
farmers. Some of these additional costs can be offset
by reductions in the number of staff needed, as
farmers themselves take on more responsibilities, and
the economies of "distance” methods are more fully
exploited.

Additional time and resources are also needed to
redefine and establish the institutional framework for
participation—for example, to decentralize fiscal and
administrative functions, to build collaborative
partnerships. and to strengthen the capacity of NGOs
and farmer organizations. On the part of the Bank,
additional staff time is required for project
preparation and supervision, and resources are needed
for participatory analysis during project design.

The costs of participation to farmers can be
substantial, particularly in terms of their time. Where
participatory programs depend on significant
contributions of cash and/or labor from farmers,
steps have to be taken to ensure that this does not
exclude the poor from sharing in benefits.

Key Elements

Stakeholder Commitment

Broad consultation from the outset is needed to
ensure sufficient commitment to change on the part of
all stakeholder groups. Extension services that are
participatory and accountable to farmers imply some
loss of control for government central planners (and
for Bank task managers). Even if the degree of
control—in sefting specific targets and scheduling
plans to meet these targets—may sometimes be
illusory, its symbolic loss can be strongly resisted.
Vested interests in the existing extension bureaucracy
can also present strong resistance. And farmers
themselves may be skeptical of calis to contribute
time, effort, or cash, if their experience of extension
in the past has been negative.

The Institutional Framework

There is no one institutional model for delivering
participatory extension services. Some countries, such
as Chile and Costa Rica (Box 3) are using the private
sector to carry out what was traditionally a public
sector activity; some are decentralizing and
reorienting public sector agencies; and some are
working through NGOs and farmer organizations. A
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multi-institutional approach is common, recognizing appraisal and problem census. Joint problem solving
that farmers get information from several different and decision taking are achieved through workshops,
sources, and that some organizations are more roundtables, public hearings, and farmers
effective in reaching certain categories of farmers. organizations.

Defining and facilitating operational linkages at There is considerable potential in adapting the
an early stage is crucial. This can be approached use of mass media and information technology to
through stakeholder workshops during project support participatory extension, channelling feedback
preparation, to discuss possible forms of partnerships from rural communities to researchers and
and the allocation of responsibilities for extensionists, as well as providing information to
implementation and support. Other key issues farmers. Farmer participation in designing and
include: instituting incentives and mechanisms for implementing mass media programs improves
accountability to farmers on the part of extensionists; program quality and enhances the learning process.
identifying where legal and regulatory changes are
needed; training staff in participatory methods; Communication for Technology Transfer in
building the capacity of local farmers groups; and Agriculture (CTTA) is an extension methodology
ensuring that local level institutions do not exclude which combines the strengths of mass media
some groups of farmers from participation. dissemination and grassroots extension advisors.

Focusing on behavioral change, the methodology
Two-Way Communication involves gaining a thorough understanding of existing

Adopting a learning process approach, the knowledge, attitudes and practices in the target
function of extension is not merely one of technology communities, before identifying potentially relevant
transfer but of ensuring effective two-way flows of technologies and testing communications options.
information, with the aim of empowering farmers CTTA has been used successfully in Peru, Honduras,
through knowledge rather than issuing technical Indonesia and Jordan, providing clear evidence that,
prescriptions. Tools available for listening to and when carefully tailored to specific conditions, mass
establishing dialogue with farmers include beneficiary media programming can magnify the impact of
assessment, gender analysis, participatory rral participatory extension very cost effectively.

Box 3

Using the Private Sector in Latin America

As early as the 1920s, Chile began to replace public technical assistance to farmers with private services. Since 1990,
extension to medium and large scale farmers in Chile has been executed by a private farmei’s group and is now totally
privately funded. The Agricultural Development Institute INDAP) of the Ministry of Agriculture reaches a large number
of small scale farmers through an extension program which is publicly funded and privately executed through private
technology transfer firms. Community based INDAP offices, with community representatives, select firms through
competitive bidding and supervise and evaluate performance. Farmers sign annual contracts with a firm and are expected
to contribute up to 30% of program costs; if they are not satisfied with the service they can decide as a group to ask
INDAP for a change.

A recent project directed to the poorest and smallest farmers contains several innovations. Extension is to be provided by
private sector firms and NGOs, and the concept of graduation applied to both extension and credit programs to reduce
dependence on the public sector. Farmers will spend 3 to 6 years in the intensive Phase I, which begins with individual
visits. Phase II, to last for 3 years, will use a group approach and focus on managerial skills and marketing. Phase III is
to be wholly farmer-financed, independent extension support. As farmers graduate from the program, new farmers will
join, without any increase in INDAP’s staff and budget.

Under a Bank-financed project in Costa Rica, a strategy has been devised to divest government gradually from extension.
As the Ministry of Agriculture is reorganized, some extension personnel are to move to the private sector, and
government will provide training to private extensionists. The project aims to provide private technical assistance to small
and medium scale producers through an Extension Voucher Pilot Program. Farmers will trade vouchers for individual and
group technical assistance. Type I and I farmers are distinguished according to whether they require high or low intensity
assistance. The extensionist is to indicate annually to the Ministry which farmers should graduate from the program. At
the end of the seven year implementation period, all beneficiaries are expected 1o continue with purely private services.
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The participation of local communities and other stakeholders in managing forestry and conservation projects can
help 10 improve forest productivity, alleviate poverty, enhance environmental sustainability, and make rules
governing forest access more enforceable. Introducing participatory management depends on government
commitment; and i: requires time and resources 1o develop consensus among stakeholders, establish new institutional
arrangements, decentralize finance and administration, ensure appropriate rules and incentives for local

involvement, and build organizational capacity at the local level.

There has been a fundamental shift over the last
decade in approaches to forestry and conservation—
from a focus on centralized planning and management
by government agencies to a more participatory
approach which balances social, environmental and
economic objectives. Reflecting this shift, between
1991 and 1994, Bank investment in forestry projects
classified as social and environmental increased from
US$ 834 million to US$ 1.2 billion, or 27% of all
lending in the forestry sector.

Key differences between the two approaches are
outlined in Box 1. Under most centralized forest
policies, large scale management units are oriented to
a single-use objective (such as timber production or
policing a conservation site), and the rights of local
users are limited to low value secondary products and
temporary concessions. In contrast, participatory
forest projects are based on a broader valuation of
forest resources, taking into account the multiple
values of forests and the social and economic needs
of local forest users. Access and use rights to forests,
and conflicts arising between competing users, are
locally defined and managed. The structure of
incentives and the choice of technologies are geared
to environmental sustainability over the long term.

Benefits

Cooperation

In practice, one of the most compelling reasons
for seeking the participation of forest users in the
management of forest resources has been the inability
of governments to police forest areas effectively and
enforce their own rules of access and use without
local public support. When local communities and

private companies share in the design, benefits, costs
and management responsibility of forestry projects,
they have incentives to cooperate in enforcing rules
which they have themselves agreed upon.

Poverty Alleviation

The majority of the people who occupy forest
areas, or the agricultural fringes that surround them,
are poor and vulnerable populations. Many are
indigenous peoples, or landless people who have
migrated from other areas. Enabling these people to
share in the benefits, as well as the management, of
forestry developruent and cuinmercialization helps to
alleviate their poverty and diversify their sources of
income.

Forest Productivity

With the benefit of local kmowledge and
participation, the value of non-timber forest products
to different users—for food, fiber, medicines, oils
and gums—can be more fully exploited (Box 2).
Indigenous productive technologies, based on close
knowledge of local ecological conditions, can enrich
scientific research and serve as potential sources of
new products.

Sustainability

While still seeking to generate economic benefits
from forest resources, policymakers are increasingly
aware of the important role played by forests in
preserving biodiversity and protecting critical
watersheds. Especially in regions with large and
growing populations, participation is often the only
viable way to conserve forest areas for sustainable
use or for their intact environmental values.

This nore is based on the paper written by Ajit Banerjee, Gabriel Campbell, Maria C. Cruz. Shelton Davis and Augusta Molnar. Contribusors
include Gloria Davis, Claudia Alderman, Bhuvan Bhatnagar. Daniel Gross, Asmeen Khan, William Magrath, Jessica Mort, Simon Rietbergen,

Gotg Schreiber, Radha Singh, Jim Smyle and Tom Wiens.
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Participatory Projects

Usually multiple production and
biodiversity conservation objectives
involving all stakeholders; developing local
skills for forest and conservation
management.

Micro management units corresponding to

Usually very limited and frequently ambiguous or Extensive, clearly defined rights for local

Policing by forest service guards and fencing; often By local community, frequently using

Long rotation of even age stands for economies of Short rotation of uneven age stands

centralized management of protected areas and continuous income and subsistence needs;

contracts with Generally combine multiple household
administrative pricing mechanisms and subsidized marketing arrangements with small-scale

Based on results of scientific research and single Based on combination of traditional

Centralized management planning process carried Plans drawn up by community or

management High flexibility in management
prescriptions without cumbersome bureaucratic prescriptions to adapt to changing

Box 1
Contrasting Forest and Conservation Management Approaches

Government Forestry and Conservation Projects

Objectives Timber production or other single-use objective
(e.g.. watershed protection; short-rotation fuel-
wood). Protection of biodiversity paramount over
other uses.

Scale Large-scale management units based on natural
biophysical or political boundaries.

Local Use

Rights temporary.

Protection
ineffective and expensive.

Typical Plan
scale in management and industrial
conservation sites.

Harvesting Generally large government

Contracts
supply arrangements.

Technical

Basis product optimization models.

Planning

Process ow by forest and conservation service staff.

Plan Revisions Generally little flexibility in
approvals.

self.selected or residential units.

users.

social fencing: higher local costs but low
govemnment costs; local accountability.

supply; designed to supply diverse products for

community management,

contracts for higher value products.

knowledge and use patterns with forest and
conservation service guidance.

household participants with guidance and
approval from forest and conservation
service.

conditions and needs.

Costs and Limitations

There are some circumstances in which
participatory approaches have proven unworkable:
(i) when conflicts over forest resources are
particularly intense; (ii) when forest resources are
abundant relative to a small, dispersed population in
the forest vicinity; (iii) when powerful interests at the
national level are opposed to policy reform in the
sector or to decentralization of authority; or (iv)
when extreme social inequalities at the local ievel
reinforce the control of forest benefits by local elites.

Even in favorable circumstances, time and
resources are needed to establish effective
participatory processes. Costs are incurred in three
broad areas: (i) identifying key stakeholders and
creating the conditions for effective consultation; (ii)
establishing appropriate institutional arrangements,
including intermediary organizations with the skills
and incentives to address environmental and social
objectives; and (iii) building the organizational
capacity of local communities to manage large forest
areas.
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Conditions for Success

Bank experience provides a number of lessons
concerning the conditions for successful participation
in forestry and conservation management, and the
measures which have helped to establish these
conditions.

Government Commitment

Success depends first and foremost on
government commitment to broad stakeholder
participation in determining forest sector and
conservation objectives. Measures by TMs to
facilitate policy dialogue have included: sponsoring
international or regional meetings at the ministerial
level, erabling policymakers to benefit from other
countries’ experience in devolving authority to forest
users; holding donor meetings to coordinate initiatives
and assist government in defining the agenda; using
forest sector reviews and biodiversity conservation
strategy work to initiate policy discussions with
decisionmakers and key stakeholders; and supporting
the preparation of issues papers by experts from
stakeholder groups.

When govemment is actively involved in
discussions with stakeholders, forestry reforms are
easier to introduce. For example, the multisectoral
stakeholder workshops held in Mexico and Zimbabwe
were helpful in identifying key reforms in forest
tenure policy, regulations on marketing of non-wood
products, and delineation of protected areas for
biodiversity conservation.

Decentralization

A wide range of different institutional
amrangements, from private contractual agreements 10
joint public/private partnerships, have been used to

devolve authority over forest management to the local
level. In most cases, some restructuring of
government agencies has been called for as well as
changes in procurement and other administrative
procedures.

Methods of ensuring the availability of funds at
the local level have included increasing private seccor
involvement—by opening up lines of credit,
underwriting private sector forestry investmer ., or
endorsing joint contractual management of forests—as
in forestry projects in Indonesia, Zambia, the
Philippines, Bangladesh and Costa Rica. In other
cases, direct funding to NGOs has proved the best
means of delivering funds directly to communities.
For example, under the Bank/GEF financed
Conservation of Priority Protected Areas Project in
the Philippines, a grant is made to a consortium of
NGOs for implementation of conservation programs.
Trust funds have proved useful, as in Bhutan and
Uganda, when returns to investments occur over the
very long term.

Stakeholder Analysis and Consultation

Identifying and consulting stakeholders at the
earliest possible stage is important not only for
ensuring that all the important issues are addressed
but also for strengthening commitment to
implementing the necessary reforms. Gender analysis
can be used to assess the differential impact of
proposed policies on men and women, and measures
taken to ensure that women share in decisionmaking
and project benefits (Box 3).

Security of Tenure

Because of the long gestation period of forestry
and conservation investments, security of tenure is
particularly imporiant as an incentive for community

Sudano-Sahel.

Box 2

Learning from Indigenous Practices to Increase Local Participation and Improve Forest Productivity

Using Under-exploited Tree and Crop Species in Africa. Trees in agroforestry systems in Africa provide many other
products and services such as food. fiber. medicines, oils, and gums which are used by many indigenous groups (e.g.,
Elaeis guineensis for oil, wine, thatch and mulch: Moringa oleifera as source of edible flowers and leaves and fodder:
Xylopia aethiopica as tobacco substitute and fuel in most of Kenya and the Farlo regions in Senegal). The annual
harvestable production from leaves and fruits is about 300 kg/ha in the typical Sahel areas and over 600 kg/ha in the

Crop-Livestock-Fallow Rotations. In the Zimbabwe and Haiti Bank financed forestry projects. rotations of crop
cultivation, grazing, and tree-shrub fallow are permitted as a result of documentations of indigenous crop-grazing systems.
The rotations involve two nr more sub-populations in the project site but often just one piece of land. Because lands are
appropriated on the basis of kinship and ethnic affiliation. several families have use-rights to the land over a certain
period of time. This multiple use arrangement encourages participation of other user groups.
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Women's Participation in Bank Financed Forestry Projects

Kenya: Women Participating in Forest Sharing Agreements. With the assistance of an international NGO (CARE), the
Kenya Forestry Development Project solicited the help of women in devising an agreement between the government and
local users regarding distribution of agroforestry or intercrop benefits, since most of the village agroforestry lands were
controlled by women. During project implementation, women were in charge of recording households that received
harvest shares and they were key actors in resolving conflicts aver forest benefits.

Indin: Women as Members of Forest Protection Committees (FPCs). In the West Bengal II project, the Bank worked
with the state forestry agency and NGOs to permit and encourage the recording of women as FPC members. This allowed
women to participate fully in decisionmaking and thereby receive a more equitable share of timber harvests. When women
were given responsibilities in these committees, the project gained wider support and spread rapidly to other villages.

investment of time and resources. EXisting
regulations frequently restrict access and undermine
local or indigenous claims to resources. However,
overlapping claims by government, different groups
of forest users, and industry, can make adjudicating
tenure rights a very complicated process. In Bank
financed projects in Nepal and India (Box 4), publicly
endorsed written agreements have been instrumental
in resolving tenure conflicts.

Equitable Rules and Incentives

Forestry projects have the best chance of
succeeding when the costs and responsibilities of each
stakeholder are closely related to rights and benefits.
Arrangements for the sharing of costs, benefits and
management responsibilities, and mechanisms for
resolving conflicts between groups, are most likely to
motivate participation if they are widely understood
and agreed upon by all stakeholders through an open
negotiating process. Special measures may be needed
to ensure that women, indigenous groups, and
landless households are not excluded.

Appropriate Technology

Appropriate forest management technologies
provide important incentives for participation. The
participation of local users is encouraged by an
anaual flow of income from non-timber products such
as agricultural intercrops, fodder or thatch grass, and
commercially valuable seeds or leaves. This can orly
occur in plantations with wider spacings and multi-
tiered, more diverse tree and shrub species than are
found under conventional even-age management.
Technologies defined by the community on the basis
of local knowledge are often more effective in terms
of forest productivity and sustainability. Moreover,
the entire community understands the management
rules and has an incentive to monitor and enforce
thera.

Local Capacity

Most Bank and GEF/Bank financed forestry and
biodiversity projects involve a capacity building
component, often contracted to NGOs, to strengthen
management capacity at the community level. The
role of NGOs may include training of forest service
staff and local leaders; village level publicity and
extension; developing micro-planning tools and
facilitating plan formulation; improving forest
marketing information networks; facilitating the
formation of women’s groups and farm forestry
associations; and technical support to forest product
processing, energy altematives or village-based
conservation inventories. One of the most effective
tools for building local capacity is the study tour,
enabling stakeholders to visit and question their
counterparts on projects where participatory
management has already been established.

Box 4
Tenure and Access to
Forests in Nepal and India

The Bank-financed Nepal forestry project allowed
user communities to take over forest management.
Forest users received certificates ensuring long-term
rights to forest benefits. The only control the Nepal
state forestry agency retained over forests was
through approval of village forest management
plans. However, the project had to reconcile the
muldple, and often conflicting, rights to forests by
local villagers before long-term tenure could be
recognized.

In the Bank-financed West Bengal II forestry project
in India, written agreements between the state and
villages established ownership and use-rights to
forest protection committees. However, to maintain
rights over forests, each commitiee had to provide
evidence of sustainable forest use.
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The irrigation sector provides a rich source of experiences and lessons in user participation. Participation by
farmers in system design and management helps to ensure the sustainability of the system, reduce the public
expenditure burden, and improve efficiency, equity and standards of service. Mobilizing support at all levels and
establishing the participatory process, however, involves costs; it also demands knowledge of the incentives facing

each group of stakeholders, and of the essential elements in building effective users’ organizations.

Benefits

Efforts to increase user participation have been
spurred by the poor performance—in terms of
efficiency, equity, cost recovery and accountability—
of many large scale irrigation systems managed by
government agencies. Greater participation by
farmers, through water users’ associations, has
helped to overcomc many of these problems.

System Performance

The overriding reason for increasing participation
in irrigation is to improve system performance. Clear
gains in efficiency and in the standards of service are
achieved when design and management of the
irrigation system are transferred to farmers. System
design benefits from local knowledge. And farmers
have the means and incentives to minimize costs and
improve services. For example, irrigation user
associations can reduce labor costs by paying lower
wages than government agencies; local farmers can
provide closer supervision of staff than distant agency
supervisors; and breakages are reduced when farmers
feel a preater sense of ownership. In Senegal, for
instance (Box 1), electricity requirements were
reduced by half. Ultimately, as a result of more
timely water delivery and repairs, farmers’ yields
are higher. In the Philippines (Box 2), dry season
rice yields increased by 12 percent and farmers’ net
income by 50 percent.

Public Expenditure

One of the most noted effects (although this has
nothing to do with farmers” motives for
participation) is the reduction in government staff and
expenditure requirements, due to farmer management
and contributions of cash, labor and materials.
Farmer associations have proved more effective
collectors of user fees than government agencies. It

——

is not unusual for farmers to be willing to pay more
than the original user rates after transfer of the
system to their control. However, increased collection
of fees does not motivate farmer participation.
Participation must also result in direct benefits to
participants.

Sustainability

Building irrigation systems which are wanted,
supported and owned by users themselves provides
the best assurance of sustainability. Physical and
fiscal sustainability of the irrigation system beyond
the project is enhanced when operation and
maintenance costs are met from user fees rather than
high levels of government subsidy.

Equity

More equitable organizational arrangements and
water delivery have been noted when participatory
approaches are followed. A contributing factor is the
socioeconomic status of the leadership, which tends
to be closer to that of the ordinary member, involving
more tenants and small farmers than in
non-participatory systems.

Spillover Effects

The transformation of water users from
beneficiaries to partners in irrigation development can
have a widespread impact, as farmers become trainea
and organized. It can increase local capacity to
coordinate input supplies, for example, and to deal
with other government agencies involved in rural
development.

Costs and Risks

Establishing user participation involves costs in
mobilizing field staff, training and organizing farmers
and carrying out socioeconomic research. However,
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Box 1
Senegal - Creating Incentives for Farmer Participation

Early efforts in Senegal to transfer irrigation system management to farmers by establishing village units showed little
success because of unclear plans, timetables, and provisions for transfer, and because of the failure to provide control or
incentives for the farmers.

Recognizing these problems, the 1990 Bank-assisted Irrigation IV Project required total transfer of O&M to farmers as a
precondition for financing rehabilitation works. Getting farmers to agree 10 take over these systems required considerable
negotiation, particularly because they perceived existing irrigation fees as too high, let alone the additional costs and
respansibilities of covering full O&M.

Increasing the control of farmers over irrigation services was the key factor which convinced them to agree to assume
responsibility for system management and cost recovery. Farmers demanded the right to hire their own staff, choosing
agency operators only if they had performed well, and even then reducing their salaries from the full civil service
package. Following the transfer to farmers of ownership of rehabilitated operating systems with their infrastructure,
agency staff would be allowed 1o enter the schemes only with farmers' permission. To improve farmers management
capacity, manuals were prepared for each system; and training in basic literacy as well as technical and financial skills for
organizational leaders was incorporated. Farmers were willing to pay at least part of the training costs.

Although the long-term sustainability of the project is difficult to assess at this stage, the accomplishments to date are
impressive. Before the transfer, assessed fees covered only 17 to 21 percent of maintenance and replacement costs, and
less than a quarter of these were actually collected (Nguyen, 1994). As a result, maintenance suffered, electricity often
was not paid for, and system reliability was very poor. After the transfer, farmers paid fees four times as high, covering
full O&M and a replacement fund for capital. The benefit to the farmers was greatly improved irrigation reliability.
Moreover, because they were able to monitor the pump operators and had an incentive o save on energy costs, electricity
requirements were reduced by half. Savings to the government included huge reductions in agency staff costs, as farmers
took over functions.

these additional costs are usually offset by subsequent

savings in construction costs and higher loan
repayment rates.

A bigger problem can be the additional time
needed to establish a participatory approach and get
the project off the ground, especially in the absence
of existing local institutions for cooperation.
Developing farmer organizations is often a slow
process, less under the project’s control than
constructing dams or delivery structures. Once the
participatory approach has been established, however,
it is not unusual for paricipation actually to reduce
the implementation period. The kinds of problems
which typically delay the implementation of non-
participatory irrigation projects—such as difficulties
in negotiating rights of way, or obstruction by
farmers o1 iocal politicians—may be avoided or
solved through effective participatory processes.

Conditions for Success

Mobilizing Support

User participation changes but does not eliminate
the role of government agencies in irrigation
development. Building support from policymakers
and agency staff as well as farmers and other water

|
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Box 2
Evidence from the Philippines

The first and best documented nationwide program
to build in participation as a cornerstone of
irrigation policy occurred in the Philippines.
Beginning with a pilot project in 1976, the approach
was expanded in 1980 to cover all communal
systems, and even extended to large scale national
irrigation systems. The National Irrigation Authority
has evolved from an agency primarily concerned
with construction to one committed to developing
and supporting the management capacities of farmer
irrigation associations.

A 1993 study of three irrigation systems reported
substantial improvements in performance after
ownership and management responsibility were
transferred to farmers: collection efficiency for
service fees increased from 45% to 74 %:; recurrent
maintenance costs were reduced by 60% and
personnel costs by 44%; dry season rice yields
increased by 12%: and, taking costs and labor
contributions into account, farmers’ net income
increased by 50%. These gains were most dramatic
for tail end farmers who saw major improvements
in the equity of water delivery.
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users is essential for successful participatory projects
and involves paying close attention to the incentives
relevant to each group. The greatest receptivity to
participation is often found in crisis situations, as was
the case in Mexico (Box 3), when management
problems or revenue drains are most apparent.

In building the confidence of policymakers and
senior agency staff, pilot projects have been used
effectively to demonstrate the capacity for farmer
management, the potential improvement in system
performance, and potential saving in government
expenditure and improvement in cost recovery rates.
Building alliances with supportive individuals in
government has been facilitated by participatory
economic and sector work, by enabling task managers
to spend several years working in a country, and
supporting them with good social analysis.

Project implementation rests ultimately with
agency staff. Internalizing support for participation

within irrigation agencies often involves structural
changes, to link agency budgets firmly to farmer
contributions instead of government allocations, and
to promote a more service oriented approach. Since
agency staff typically come from engineering
backgrounds and are not oriented toward dealing with
farmers, incentives for them to support farmer
participation need to b: backed up by training
programs. Study tours to farmer managed irrigation
districts can be particularly effective, not only for
their demonstration effect but also in raising the
prestige of participation, exposing staff to new
possibilities and creating a bond amongst participants.

The strongest opposition to farmer participation
is often encountered at the field technical level,
especially where civil service unions are strong.
When field staff perceive the proposed changes as a
threat to their jobs and livelihood, these vested
interests can retard or even sabotage participatory
projects. Clear directives are needed from

Box 3
Mexico - Rapid Change in a Crisis Situation
Mexico experienced rapid and widespread incorporation of user participation in the irrigation sector. The objective was to
make the national irrigation system financially self-sufficient as well as to obtain full cost recovery over time for major
works already constructed. The cornerstone of this policy was the transfer of irrigation management to Water User
Organizations.

Crisis situations in irrigation system financing and management provided the impetus for sweeping changes. By the end of
the 1980s, an estimated 1.5 million ha (out of 6.1 million) of irrigated land went out of irrigated production because of
lack of funding for completion of infrastructure, and for operation and maintenance (O&M). Bank management was
influential in pointing out the need and direction for change, and the Bank provided a loan (co-financed by the
Inter-American Development Bank) for the Irrigation and Drainage Sector Project. The three pillars of this project were
decentralization and transfer of irrigation districts to Water User Organizations, self-sufficiency in fee collection to cover
full O&M costs, and efficiency in budget allocation.

The transfer is done in two stages. The first gives producers, organized in Water User Organizations {covering 5,000 to
18,000 ha), responsibility for operation and maintenance of large lateral canals and drains. In the second. these
organizations take responsibility for the main irrigation and drainage canals and the machinery and equipment required for
O&M through the creation of an enterprise or Sociedad. Farmer groups are set up as organizations, rather than less
formal associations, sa that, under Mexican law, they can operate as legal entities and obtain loans. These organizations
are meant to become financially self sufficient through collection of water charges. Each organization hires a professional
team to carry out O&M, including a manager and a group of water masters (one for approximately 3,000 ha) and a chief
of maintenance (all graduate engineers) as well as their support staff.

To educate farmers about the changes and convince them to support the program, Mexico relied heavily on mass media
campaigns prepared by communications specialists from FAO, along with universities and industry. These were followed
by detailed training of the staff of farmer organizations in, among other subjects. computer applications and use of
maintenance machinery. Districts in the best financial condition were transferred first (afier deferred maintenance was
done) to ensure a successful start and build confidence.

The process of transferring management 10 farmers already has exceeded targets. Since 1991, thirty-three irrigation
districts covering 2.3 million ha have been transferred, and an additional eleven are in process. O&M cosl recovery rates
have increased from 18 to 78 percent.
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policymakers, supported by performance measures
linked to bonuses and promotions, to encourage
greater accountability to the farmers. The new ethos
can only develop gradually. Sudden cuts into the
status quo should be avoided and the composition of
staff allowed to change gradually.

Building Effective Farmers Organizations

Teams of trained specialists acting as community
organizers have proved to be the most successful
catalysts in participatory irrigation projects. Wherever
possible, existing organizational capacity should be
built upon, as in Nepal (Box 4), for example. In
cases of very hierarchical social structure and
inequitable distribution of assets, it may be unrealistic
to expect fully democratic local organizations. To
control vesied interests, the varying incentives of
different categories of farmers should be identified
and accounted for in project design (for example, in
defining water rights), along with the resulting
problems of achieving collective action.

Appropriate incentives are needed if farmers are
actively to support the user associations which are
essential channels for participation, and to assume the
additional costs in time, materials and fees (as
experience in Pakistan has demonstrated). The most
important of these incentives are improved irrigation
services, and a voice in management decisions
through a user organization which is fully accountable
to its members. The support of farmers is most likely
to be sustained, and organizational capacity
developed, when they are involved from the
beginning in decisions on system design, and when
their organization has full ownership and management
control of the system. It is essential, for example,
that specialized staff be selected by and accountable
to the farmer organization, even if they have been
trained by government agencies.

To be successful, farmer organizations rmmust
interact constructively with government agencies and
technical experts. This relationship works best when
consistent rules and procedures are established, and
supported by government regulation, for the turnover
of responsibility to farmers throughout the project or
sector. Building the necessary organizational capacity
for this turnover involves training farmers for a
varicty of new functions, from basic literacy,
accounting, how to hold meetings, and how to deal

with agencies, to legal regulations, and possibly even
computer applications, as well as water management
and operation of equipment.

Fundamental to meeting all these conditions, a
strong and transparent legal framework for the
organization is needed from the outset, providing
farmers with rights and benefits as well as duties and
responsibilities. This framework should also be
flexible enough to allow farmers to evolve their own
organizational structure, and to permit the
organization’s responsibilities to grow in line with its
capacity.

Box 4
Nepal - Building on Traditional Strengths

Nepal has a long tradition of direct farmer
participation and cooperation in irrigation
development. About 70,000 farmer managed
irrigation schemes, ranging in size from very
small to thousands of hectares, account for 70 %-
80% of the country’s irrigation. In general these
systems achieve high levels of performance over
long periods of time without government cost or
involvement. However, such systems are
frequently damaged by landslides and floods
beyond the capability of farmers to repair alone,
and most can be improved substantially with
modern materials and construction techniques.

The Bank's Irrigation Line of Credit (ILC) was
designed to assist these schemes by building on
the farmers’ traditional capabilities to organize
and cooperate together. To participate under the
ILC, farmers had to form legal Farmer Irrigation
Associations, agree ahead of time to contribute to
capital costs, pay full O&M costs, and maintain
full coatrol and responsibility for all decisions
regarding their irrigation schemes. Such stringent
requirements had never been attempted before
under a Bank project in Nepal. But in practice
these requirements simply formalized the
farmers® traditional mode of irrigation
development and provided an avenue for Bank
assistance which would strengthen rather than
destroy the traditional farmer institutions. The
ILC approach proved highly successful, has
become strongly demand driven, and is now being
expanded to government managed projects.

\I
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The participation of users—in designing and implementing projects and managing water and sanitation (W&S)
services—is now being built into Bank funded projects with the aim of increasing efficiency, equity and cost recovery
and facilitating the extension of service coverage to poor communities. Success depends on establishing the necessary
institutional arrangemenss for participation and project delivery. In addition, task managers have to spend more time

in the field, and adapt Bank procedures to support appropriate models for financing and procurement.

Challenges for the Sector

Prior to the last decade, the business practices of
water and sanitation utilities hardly ever involved
consumers in decisionmaking or management. More
recently, with concern that agencies are still failing to
reach more than a billion of the poorest in developing
countries, moving people center stage in W&S
projects has become an important theme.

Despite massive investments between 1980 and
1990—the International Drinking Water Supply and
Sanitation Decade—the needs of the rural and urban
poor are still largely unmet by formal public services
while, in many areas, private vendors charge 10 to
1,000 times the official tariff rates. Pervasive
inefficiency on the part of overstaffed agencies
providing subsidized urban services has resulted in
financially unsustainable services that benefit only a
small portion of the population.

At the same time, competing user needs have not
been well balanced and many water resource
interventions——large dams and irrigation projects in
particular—have misallocated water resources, and
caused social and environmental disruption.

To increase responsiveness to user mneeds,
improve cost recovery and service management, and
to incorporate financial, environmental and social
concerns into project design and management,
services should be based on demand.

The Role of Participation
Participation plays a central role in meeting these

challenges. An example from Kenya (Box 1) shows
how involving users in the design and management of

W&S services provides a means of revealing demand,

and of ensuring that services match what people

want, are willing to pay for and will strive to main-

tain. The rationale for user participation is

summarized as follows:

® user participation makes services and service
providers more responsive and accountable to
beneficiaries;

® cost recovery and the sustainability of services
improves when technology choices and services
correspond with what users want and are willing
to pay for; and

* management of services is more effective when
institutional arrangements are tailored to local
practices.

Demand based approaches can also help resolve
conflicts over water resource allocation between
competing sectoral uses. Increased participation by
primary stakeholders—whether through consultation
or through the purchase of water rights in regulated
water markets—helps ensure that choices are
anchored in demand and are not unduly influenced by
contractors, consultants and other secondary
stakeholders.

Most of the experience with participatory W&S
projects so far has been by NGOs and, with a few
notable exceptions, mostly on a small, experimental
scale. While stakeholder participation is well accepted
in the Bank’s work in this sector, and is seen as
especially vital in extending services to the poorest
communities, participatory W&S projects are
relatively new—mostly either still under
implementation or under preparation. Much is yet to
be learned about ways to optimize participation in
large scale projects but a number of important lessons
are already emerging.

This ote is based on the paper written by Gabrielle Watson and N. Vijay Jagannathan. Contributors include Balint Almassy,
Alexander E. Bakalian, Jannik Boesen, Niel Boyle, John Briscoe, Louis Chang, Lea Donaldson, Mike Garn, Efraim Jiminez,
Farin Kemper, Xrvier Legarin, Abel Mejia, Vicente Paquero, George Plant, Lars Rasmussen, Geoffrey Read, Carlo Rietveld,
Robert Roche, serhard Tschannerl, Anthony van Vugt, Albert Wright, Rekha Dayal, Peter Lochery and Mukami Kariuki.
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Box 1
Community Mobilization for Sanitation in Kenya

The village of Maina is an informal settlement within the boundaries of Nyahururu town in Kenya, where DANIDA
executed a Sewerage House Connection project between 1988 and 1991. In the first year of the project, a trunk sewer and
a few lateral sewers were constructed, without any participation by the residents. The consequences were predictable:
villagers did not understand the project motives and resisted collaborating with project teams when the plans indicated that
the layout of some plots would be altered to make room for roads, storm drains and toilet units. Villager apprchensions
were based on a valid concern that engineers’ plans would result in large scale alterations to existing houses and
structures.

A DANIDA review mission in 1989 recommended that, before any further investments were made, the physical plan be
revised with community participation. A site committee was formed, involving residents in the process of determining
what the projert components would be. Extension workers with government ministries, and staff from a leading Kenyan
NGO, were selected as facilitators. The results were striking. Communities began mobilizing labor and materials for
construction, and also began participating in the operation and maintenance of constructed facilities.

By the time the project came to an end, the community groups, with support from the NGO, had charted a completely
different course for the project and were able to engage the Municipal Council in a productive dialogue on where and
when other infrastructural facilities—such as roads, a police station and a post office—should be located within the village.

Conditions for Success

Promoting the participation of water users is not
equally appropriate and feasible in all W&S projects.
It is better suited to the provision of feeder than trunk
infrastructure. Adverse political and institutional
conditions may make it very difficult to establish
participatory processes. And in the poorest countries
where capacity is very weak, the cost of expatriate
facilitators to promote institutional intermediation
may be very high.

The critical question is to understand what rules
and institutional arrangements are useful in support-
ing stakeholder participation in the sector, and under
what circumstances they are appropriate.

Working with Governments and Sector Agencies
Support from higher levels of government is
essential to the success of demand driven projects. It
was crucial, for example, in overcoming line agency
resistance to plans for beneficiary participation
through an autonomous fund for rural W&S projects
in Nepal. Cultivating national level support for
participation in W&S can be tackled from two ends:
by country economic and sector work, through which
support is generated before projects are begun; or
through individual participatory projects whose
lessons change sectoral policies at the national level.
Where consensus or political support at the national
level is weak, it may be easier to begin by
demonstrating the move from projects to policy work.

Most of the demand driven projects reviewed in this
paper, however, emerged from earlier sector work
that laid the basis for, and created the interest in,
trying this new approach.

Finding agencies capable of carrying out partici-
patory projects may be difficult. Several strategies
have been used in cases where the sector agency is
not qualified or interested in involving primary

Box 2
The Risks of a Multi-Agency Approach

In a rural water project in a country in Asia, the
central government did not provide adequate
resources to the Department of Local Government
which was the agency responsible for setting up
rural water associations with community
involvement. The Public Works Department, on the
other hand, received its budget allocations on
schedule and went ahead procuring well drilling
materials before communities had been consulted on
what types of facilities they wanted and were willing
to pay for. In response to political pressure from
provincial politicians, the Public Works Department
distributed budget allocations evenly over all the
provinces, spreading project investments too thinly.
The project was driven by drilling companies and
politicians rather than, as envisaged in the project,
by the community based Rural Water Associations.
These pitfalls could probably have been avoided if
community participation had been established before
the hardware was procured.
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stakeholders more actively: using multiple agencies in
project implementation; culitivating reformers within
the larger resistant agencies; bypassing the agency Sy
creating a new agency or fund; and designing the
project to include an expanded range of secondary
stakeholders as partner organizations, to prevent
capture of project benefits by water utility staff and
contrac rs.

Each of these approaches has its own drawbacks
(an example is described in Box 2) and, in all cases,
the challenge remains to convince engineers trained
in applying industrial country standards to consider
alternative technologies, leave their drawing boards
and consult with primary stakeholders. Investment in
training staff in community participation by itself
cannot remedy the situation unless career rewards are
linked with success in implementing demand based
projects. Lower level staff often have more accepting
attitudes toward community involvement and are
better equipped to interact with poor beneficiaries.
And staff with experience from other agencies
involved in extension work can adapt easily to play
an intermediary role between consumers and W&S
service providers; in a project in Brazil, for example
(Box 3), responsibility for rural water has been
placed with the public health agency, with good
results.

In Bank funded projects where existing sector
agencies have had few qualified community
mobilization staff, specialists hired as project
consultants have added up to ten percent to total
investment costs. The best outcome—in terms of
community participation, beneficiary satisfaction and
per capita costs for water and sewage—resulted from
having the detailed engineering design done jointly,
under one bid, by consulting teams consisting of
engineers and community participation specialists.

Designing Stakeholder Participation

Most projects set up community councils or
water users associations through which beneficiaries
can influence decisions concerning the type of service
to be provided, play a role in project implementation,
and channel] their contributions of cash, labor and
materials. Long term community participation in
operation and maintenance of systems may also be
sought, although this is more difficult and experience
is still limited.

Project design must allow time to discover
workable structures. Flexibility in community level
project design allows institutional arrangements to be
adjusted as needed to match what community
members feel comfortable with. It also permits

Box 3

Learning about Participation Models

The PROSANEAR project is being implemented in several states in Brazil. Each state water company has been free to
incorporate participation, using its own procedures. In practical tcrms, what has emerged are models of participation that
differ depending on how the water company and the project design consultants worked out the “rules of the game®.

In the engineer-activist model, the engineering consultant was also a dedicated social activist. The rules permitted
beneficiaries to negotiate a wide range of topics with the state water company, such as levels of service, physical layouts,
sequencing between water supply and sanitation investments, prices, billing, etc.

In the participation specialist model, professional community participation facilitators work jointly with design teams led
by engineers. In one variant of the model, the water company decides on engineering design in advance, and allows
communities to negotiate the organization of billing, assignment of operational responsibilities, and group contributions of
labor. In the other variant, negotiations are restricted to assigning operation and maintenance responsibilities among the
beneficiaries, user groups, and the water company.

In the hygiene education model, health educators focus on a more conventional set of interventions aimed at changing
knowledge, attitudes and practices, rather than iteratively working out or negotiating any aspect of service provision. The
assumption of this model is that there is no need to build any explicit negotiation mechanism into the choice of service
level.

The extent of conflict has been greatest in the participation specialist model and nil ‘n the hygiene education model. Per
capita investment costs were highest in the hygiene education model. After project construction is completed, it will be
possible to evaluate the effect of each of these models on service sustainability.
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changes to be proposed by beneficiaries during the
course of project implementation—in rules and
procedures, in management structures, in the
assignment of responsibilities between alternative
organizations or firms, or in the type of service to be
provided.

Demand driven projects allow beneficiary
communities choice over the type and level of water
and sanitation service they want, based on their
needs, priorities and financial situations. To make
informed decisions, they must receive sufficient
information about options, their respective costs, and
other implications. The range of service options may
be limited by settlement density, resource availability,
hydrological or peographic factors. Typically,
however, a number of options exist and the key
factor is motivating the engineering staff to be
innovative in searching these out.

To limit the influence of local elites, effective
beneficiary participation also requires accountable
leaders who make decisions on the basis of
transparent rules. In Paraguay, the combination of
easily understood program rules and clear information
about costs and benefits, has produced a very
effective rural sanitation program for larger villages.
The government’s sanitation agency offers the
program to any community that can set up a
committee and supply 15 percent of the investment
costs. The community repays another 15 percemt in
cash or labor and materials at the time of
implementation, and a further 30 percent over ten
years, contributing to 60 percent cost recovery for
capital costs. The community is expected to cover
100 percent of operational costs. The success of this
program, in terms of cost recovery and the
effectiveness of local organizations, owes much to the
clear rules for entry and for division of
responsibilities.

Financing and Procurement

Box 4

Tips for Task Managers

Standard bulk procurement procedures are rarely appropriate for demand driven projects. Alternatives include: direct
procurement by communities or agencies from prequalified, small construction firms and consulting engineers, using a
schedule of standard materials and labor costs; multiple procurement procedures, depending on the size of the project; and
geographic clustering of subprojects, to allow limited packaging of specific elements.

Project Preparation

Sector work can help clear the way for participatory projects. An essential part of preparation is the time spent by TMs in
the field. Especially at this learning stage for the Bank and borrower countries, preparation and supervision of
participatory water and sanitation projects require more financial resources and staff time than conventional projects.

Supervision, Monitoring and Evaluation

Monitoring, evaluation and fine tuning of project design becomes an interative, consultative process, involving TMs,
sectoral counterparts, project managers and beneficiaries. Personal field visits by TMs are essential. Staff time for
supervision in participatory water and sanitation projects has varied from 2045 weeks a year.

Mobilizing Additional Resources

TMs have mobilized extra funding for preparation from the Japanese Trust Fund, Japanese Grant Facility and Project
Preparation Fund. Bilaterals, UNICEF, regional development banks, and local and international NGOs working in country
have been useful sources of experience, information and innovative approaches.

The Role of Consultants

Almost all projects involve consultants promoting participation in some capacity. The key issue is how the community
participation specialist and the engineering design specialist can be encouraged to coordinate their efforts. One solution is
to invite bids proposing both together, forcing consultants to form consortia of engineers and social activists.
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Operations in the education sector can be greatly improved by increasing stakeholder participation of government
officials, education professionals, local communities and the private sector. Such participation can increase the
relevance and qualiry of education, improve ownership and build consensus, help 1o reach remote and disadvantaged
groups, mobilize additional resources, and build institutional capacity. Participatory operations involve risks and

costs, however, and certain preconditions are necessary for success.

Potential Benefits

Many Bank-assisted and other education projects
have promoted the participation of stakeholders—
from government officials and education professionals
to community members, parents, students and
employers—in design and implementation. Such
participation can contribute in a variety of ways to
meeting the challenges facing education systems in
developing countries: to improving quality, promoting
equitable enrollment, and controlling soaring public
costs.

Improving the Relevance and Quality of Education

In a sector where demand is often poorly
understood, a fundamental rationale for increased
stakeholder participation is to improve the relevance,
effectiveness and sustainability of projects by
ensuring that learning programs match the needs of
the populations they are serving.

Efforts to make the provision of basic education
more respensive to community needs have included
education vouchers for families, fund transfers to
school boards, and various models of school or
comrmunity based management. Colombia’s Escuela
Nueva program (Box 1) and the Balochistan
community support process (Box 2) provide two
examples. The involvement of pareats and other
community members in decisionmaking has, in many
cases, made the curriculum, teaching materials and
school calendar more appropriate to local conditions
and improved teacher and student attendance rates.
The result has been to boost morale, reduce drop out
and repeater rates, improve achievement scores, and
expand enrollment demand.

This note is based on the paper written by Nat J. Collefta and Gillian Perkins. Contributors include Sarbani Chakraborty, Mae Chu Chang,
Francoise Delannoy, Ward Heneveld, Eileen Kane, Samue! Lieberman, Paud Murphy, Makha Ndau, Robert Prouty, Alcyone Saliba, Lawrence

Salmen, Yogendra Saran and Don Winkler.
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Box 1
Student and Community Participation in
Colombia

Colombia’s Escuela Nueva program was created in
the mid-1970s to overcome curriculum, training and
administrative deficiencies in multigrade rural
schools. The program incorporates a number of
innovative components, including participation of
students in school government and community
participation in designing and supporting the school
curriculum.

In each leaming task, self instruction books guide
students to identify examples, cultural elements
from their own experience, and local materials to be
accumulated in the leaming centers. Teachers are
encouraged to organize meetings with parents and
discuss the material prepared by the swudents.
Children also participate in health, sanitation and
nutrition activities. In this way, the school gradually
becomes a resource center for teachers, for agencies
operating in other sectors and, eventually, for the
community itself.

In addition, Escuela Nueva children are introduced
to civic and democratic life through student
councils. Students organize into committees to take
care of discipline, cleaning, maintenance, sports,
school garden, newspaper and library. They also
cooperate in the instructional process by helping
slower students. This is seen as an essential part of
the curriculum as it creates linkages between the
school and the community.

Evaluation of the program, which has expanded
rapidly to some 20,000 schools, sugpests that
educational achievementand civic behavior compare
favorably with the output of traditional schools, at
similar costs per pupil.
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In nonformal education, there has been a policy dialogue helps to define the values on which
relatively long history of student and community policy is based and to develop consensus between
participation. Programs have proved more effective competing interest groups. It also helps to ensure that
in terms of attendance rates, learning achievements proposed changes have the understanding and support
and behavioral change when learners help identify of all the groups on whom successful implementation
their needs, design and manage learning programs, will depend.
and participate in developing learning materials. Not
only are such programs more relevant to the In some cases where major policy reform has
knowledge and interests of the students, but also the been envisaged, Education Commissions have elicited
participatory activities themselves support the relevant information and views from many sections of
learning process. society. Techniques for facilitating dialogue among

stakeholders in policy or project design have included

Similarly, the motivation and achievement of focus groups, workshops, confercnces and, as in
students in vocational and higher ecucation have Botswana, innovative use of video technology. The
been enhanced when students and community based Philippines (Box 3) is one of several countries where
organizations participate in designing and managing EDI workshops have been the catalyst for
programs to meet their needs. In these sectors, the participatory education sector work.
participation of private sector employers has been
particularly important for improving technical Reaching Disadvantaged Groups
standards and linking training to real employment Participatory methods have often been successful
opportunities. where formal education systems have proved least

effective—in serving the needs of girls (see Box 2),
Building Ownership and Consensus remote communities and marginalized groups.

In a sector as socially, politically and culturally Participatory social research, as used in the Gambia

sensitive as education, stakeholder involvernent in to investigate the reasons for low attainment of girls
Box 2

Mobilizing Community Support to Primary Schools in Pakistan
The community support program in primary education in Balochistan provides a remarkable example of what can be
achieved in adverse conditions through participatory methods.
Beginning with a pilot project in 1992, the community support program has already succeeded in establishing 198 new
community girls schools in remote rural villages which had no government school and no tradition of parental involvement
in schools. Enrollment of girls is 100 percent in many of these villages, with very high attendance rates.

To begin the participatory process, community workers wert door to door, urging parents to form an association. In each
of the villages, education committces have been created, responsible for selecting a site for the school, identifying
potential teachers, and monitoring teacher attendance and student enrollment.

A local girl, educated at least to eighth grade, has been identified and trained as teacher for each school. After she
demonstrates her commitment by teaching for three months on a voluntary basis, mobile teacher training teams are sent to
her home village to provide intensive three-month pedagogical waining. This home training is needed because of cultural
barriers that prevent girls from travelling far. Following the training, the teacher becomes a government employee:
government rules, which normally require teachers to have matriculated, have been stretched to accommodate the
program.

The pilot project resulted from the initiative of a Pakistani consultant. The Bank task manager, with whom she discussed
her plans, recognized the potential of this approach and was able to organize USAID funding for the pilot. The consultant
subsequently formed a small NGO in order to qualify for funding from other sources, which now include local and
international NGOs, USAID, UNICEF and the government of Balochistan, through a World Bank loan.

At the project preparation stage, when the pilot was tried, there was no way of knowing whether the approach would
work or not. The success of the pilot led to full acceptance and ownership of the program by the government, and the
government itself is now funding the program on a province-wide basis using IDA credit. Because of the experimental
nature of the project, World Bank support to the program has only been possible through the new lending approach which
supports the entire primary education program rather than selected components.
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in primary schools (Box 4), can help identify the
policy measures needed to counteract the bias against
disadvantaged groups. Expertise in bringing
educational opportunities to the poorest communities,
and in promoting the education of women, is found
in NGOs which have experience in working with
community based organizations and the necessary
flexibility to adopt participatory methods.

Mobilizing Resources

The experience of participation through cost
sharing in education has been mixed. Efforts to
generate community contributions of cash, materials
or labor to school construction, for example, have
tended to be most successful in remote areas where
the influence of central government bureaucracy is
weak. They have been least successful when
communities have not participated in decisions
concerning location, design, construction, school
management or education priorities. The support of
parents and other community members, through fees
or voluntary contributions, is motivated by their
having a voice in such decisions and confidence in
the value to them of the school or program.

Building Institutional Capacity

As in other sectors, participation by stakeholders
in designing and managing programs in the education
sector can also yield substantial long term benefits
beyond the individual project, by strengthening the
institutional capacity for sustained development. The
process of participation empowers individuals and
enhances their ability to contribute to the wider
development process as new skills are learned and
new norms adopted. Although these external benefits
are very difficult to measure, they can be inferred
from many of the project reviews.

Costs and Risks

Evidence in the education sector suggests that
higher initial costs may be incurred in participatory
projects in order to carry out the necessary social
research and community work, to disseminate
information or organize workshops. Furthermore,
project costs may be understated when the
opportunity cost of voluntary time and effort is very
high. These additional costs, however, are generally
offset by subsequent gains in efficiency.

There is some risk that the allocation of costs
may be inequitable, or place an excessive burden on
the poor, in participatory projects where substantial

community contributions are sought. For example,
even the contribution of labor in school construction
has been found to be beyond the means of some of
the poorest communities. Estimating the ability and
willingness of communities or individuals to share in
costs needs to be approached on a case by case basis,
in the context of equity objectives.

Difficulties which have been encountered in
participatory projects include delays in
implementation, and dependence on charismatic
project leaders. The risk of abuse by individuals,
local elites or interest groups also has to be bome in
mind, as does the potential for misuse of funds.

Commitment to a process of dialogue among
groups of stakeholders involves its own risks, which
must all be taken into account: the timing and
possibility of reaching consensus are uncertain;
political conflicts are liable to be exposed; and there
is a risk of generating social unrest by raising
unrealistic expectations among participants.

Box 3
Building Borrower Commitment
in the Philippines

The participatory process used in education sector
work in the Philippines is reported to have called
for much more time and patience on the part of
Bank staff than would have been the case with a
more traditional Bank approach, but it is hoped will
pay off in terms of government commitment.

This work started with an Economic Development
Institute workshop, focusing attention on the
characteristics of effective schools, how schools
improve, why schools were not working well, and
what the priorities of reform should be. This was
followed by another national seminar on the same
subject. A method of broad stakeholder
involvement, through a participatory workshop for
project design (the ZOPP methodology), was used
with 40 people from each broad geographic zone.
From these participants and other stakeholders. a
team was selected to draft a national implementation
plan. Having secured ownership in the sector, the
exercise is now being extended to the central
agencies where the decision to borrow or not
ultimately lies,
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These costs and difficulties notwithstanding, the dialogue are also important to success; in demand
risks of very expensive failure in participatory driven education projects, communiiies must have
projects are judged smaller than in a typical, access to the best possible information on technical
top-down education project, where lack of options, costs, benefits and opportunities.
sustainability may not be recognized until after
significant investment is complete. Because of the need to respond flexibly to

developments as the project evolves, making
Conditions for Success education projects participatory calls for additional
skills and greater tolerance of uncertainty on the part

The most important preconditions for success in of the task manager; and it puts a greater onus on the
participatory projects are political will on the part of guality of project preparation, clarification of
central government and commitment by key actors. In objectives and project supervision.
cases of weak political will, support for participat: -v
approaches has been generated by sustaining dialogue Task managers who are promoting participation
and demonstrating potential benefits through pilot in education projects say that success depends on
projects. attention to the following critical elements:

¢ early stakeholder analysis and involvement;

Institutional conditions may make participation e information sharing and dialogue among
more or less difficult to achieve, while simple stakeholders;
scarcity of management and communication skills * flexibility in the funding, timing and scale of
may be the main constraint to increasing participation projects;

* institutional strengthening; and

® appropriate systems of monitoring and
evaluation, and mechanisms for ensuring
accountability.

in some of the poorest countries. It is often
necessary, therefore, to build an education or training
component into a participatory project in any sector
to overcome skill shortages. Information sharing and

Box 4

Participatory Research in the Gambia Uncovers

Reasons for Low Enrollment and High Dropout
An innovative appreach was used in this survey to gain a better understanding of the reasons for low enroliment and high
drop out rates of girls in primary education in the Gambia. In addition to conventional survey methods (including
questionnaires in schools, teacher interviews and parent focus interviews), the techniques of Participatory Rural Appraisal
(PRA) were adapted to education, to counteract the bias against disadvantaged groups and provide a voice to people who
are not usually heard.

Thirteen local researchers, including statisticians, Ministry of Education staff and teenage girls (to interview their peers)
were trained in PRA methods. After trials in three villages, the team carried out a series of projects in seven villages and
seven urban schools. Focus group discussions were held, where community members were asked to explain their
problems and how education related to those problems. Villagers construcied matrices of community and educational
problems, drew seasonal diagrams on income and expenditure, constructed social-educational “maps” of the village,
identified households with girls of school age, and provided a wealth of socioeconomic information.

One of the most startling results was the discovery that one quarter of all the school-age girls (those who were pregnant,
married, or about to be married) had remained “hidden™ from enrollment statistics since they had not been counted by
villagers in the initial census. Costs to parents, including indirect costs, and the coincidence of school fee payments with
the season of lowest income, were seen as the biggest problems associated with education. As a result of this research,
various measures have been introduced, including a change in the timing of fee payments.

The work was followed up by a second project, working with two rural communities to examine practical, community
based solutions to the problems identified in the first project, and to assess available community resources for
implementing such solutions. Options deemed by the community to have the nighest chance of success were included in a
Community Action Plan. Women in one of the villages, for example, decided to start 2 communal farm and to devote half
the income from sales of farm produce towards school costs for girls.
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The newest Bank supported social funds are designed explicitly to increase the participation of beneficiaries in
identifying and managing microprojects, with the aim of making project activities more relevant and sustainable.
Features which support participation are built into the design of the funds’ management structure and of the
microproject cycle. Additional time, management and training resources are needed 1o assess and build the
necessary capacity of local organizations; and special measures may be called for 1o enab.e the most marginalized

groups Io participate.

Social funds have spread rapidly in developing
countries since the well known Bolivia Emergency
Social Fund was launched in 1987. The first large
scale funds were designed as temporary institutions to
mitigate the adverse impact of structural adjustment
by creating employment and delivering emergency
social programs. As objectives have evolved over
time, funds are now also used more generally to
support development in the social sectors and poverty
reduction at the local level.

Social funds are typically set up as autonomous
institutions, to provide funding to local organizations
(community based organizations, NGOs or local
governments) in a more rapid, flexible and
transparent manner than line ministries. The funds do
not themselves identify or implement microprojects;
instead, they ~spond to requests generated by local
groups, appraise projects for funding, supervise
implementation of projects and monitor their
effectiveness.

Because most social funds have been temporary,
and because they have not provided for recurrent
costs, fund managers have often faced difficulties in
sustaining large numbers of dispersed microprojects.
Strategies to involve beneficiaries in cost sharing
were developed initially in response to these
difficulties. Currently the World Bank is funding
about thirty projects to support social funds and the
newest of these—including the Gambia Social
Recovery Fund and the Ethiopia Social Rehabilitation
Fund—are designed explicitly to increase beneficiary
participation in microproject identification and
management as well as costs.

Benefils

The involvement of beneficiaries in consultation,
cost sharing and decision making can improve the
outcomes of Bank supported social funds by ensuring
that the microproject is relevant to beneficiary needs,
and by generating commitment to sustaining project
activities and benefits beyond the life of the fund.

Increasingly, beneficiary participation is also
sought as an end. There are main two reasons. First,
when communities are given the responsibility and
capacity to identify, implement and supervise
microprojects, they are better prepared to involve
themselves in future development activities. Second,
social funds can serve as models for participatory
processes, demonstrating to governments and other
intermediaries the feasibility and utility of
participatory approaches.

Costs

Promoting participation in social funds involves
costs as well as benefits. Building the capacity of
beneficiaries to assume responsibilities throughout the
microproject cycle can increase management and
training costs as more staff and equipment are needed
to reach beneficiaries and to build organizational
capacity. Some of these expenses can be absorbed by
the microproject, but it is likely that some will have
to be covered by the social fund.

In addition, social fund managers face two
potential conflicts. First is the conflict between the
need for rapid microproject implementation and the

This note is based on the paper written by Mary Schmidt and Alexandre Marc. Cortributors include Alan Carroll, Constance Corbert, Shelton
Davis, Abdou Salem Drabo, Nuria Homedes, Steen Jorgensen, Robert Maurer, Maria Nowak, Amolo Ng'Weno, Dan Owen, Leslie Pean, Anna

Sant’Anna, David Steel, Julie van Domelen and Grace Yabrudy.
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time required for consultation and capacity building.
Second, since demand is expressed first by
communities with the skills necessary to prepare
proposals and gain access to the fund, the demand
driven nature of social funds may have to be
supplecmented by special measures to enable the
poorest and most marginalized among intended
beneficiaries to participate.

Box 1
Flexibility at the Regional Level - Mexico

The National Indigenous Institute of Mexico (INI)
and its regional Indigenous Coordinating Centers
(CCI) which are located in remote zones, launched
the Funds for the Development of Indigenous
Peoples (FRS) in 1990.

CClIs requested that each indigenous organization or
community interested in receiving funds send
representatives to regional assemblies organized
throughout the country. At these assemblies, the
organizations elected five to nine member leadership
councils, which in twm were formed into
subcommissions to oversee the administrative,
financial and technical aspects of the funds.

Once formed, INI transferred funds to the FRS,
which then received, appraised and approved loan
requests from indigenous organizations for
productive projects which these organizations
designed and their members implemented.

Because the implications of thesc trade-offs are
so important, fund dcsigners must clarify and
integrate priorities from the outset,

Building Participation into Fund Design

Stakeholder Groups

The participation of all stakeholder groups in
social fund design—central and sectoral ministries,
the NGO community, municipalities and local
governments, as well as community based
organizations and beneficiaries—builds ownership and
commitment to beneficiary participation among all
parties on whom implemecntation will depend.

In preparing the Armenia Social Investment
Fund, efforts to cultivatc wider government support
included conducting seminars for senior government
officials, taking them to the ficld to observe
beneficiary participation first hand, involving them in
targeting selection, and sharing reports with them. To
support consensus building, national debates involving
parliaments, the press and NGO communities, were
promoted prior to establishing social funds in
Zambia, Guatemala and Honduras. In Albania and
Armenia, pilot phases were used to introduce and
demonstrate the concept of participation.

Appropriate tactics for disseminating information
on social funds are outlined in Box 2.

may be a minority of the population.

communicatea.

channels.

Box 2

Tips for a Successful Social Fund Media Campaign

Media campaigns should be designed to increase the awareness of the population and the direct beneficiaries of the social
fund; to sensitize and encourage community participation; to enhance a continuous dialogue with beneficiaries; and to
maintain the flow of information about the running of the social fund. Tactics which have proven successful include:

*  Consulting government agencies and NGOs which have run media campaigns to determine the optimal strategy to
reach the bulk of the population. Use of written media, like newspapers and leaflets, rezches mainly the literate, who

®  Using visual media like posters and stickers to promote themes similar to those broadcast on radio or in other media.
* Disseminating infoermation through institutions, individuals and avenues (such as traditional singers and dramas) that
are accepted and integrated into daily cultural practices; this will reduce the potential mistrust of the messages

*  Using radio spots on popular music radio stations to reach urban youth who tend to lose interest in more traditional

e Linking themes among different outlets to reinforce messages.

*  Enable communities to express their own ideas, such as through radio phone-in programs.
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Institutional Structures

When the fund is intended to be a temporary
institution, design must incorporate mechanisms for
transferring the participatory clements to regular
government ministries. The Bolivia Emergency Social
Fund developed a program for training ministry staff
in management information and cost control systems
during microprojcct appraisal and execution, and this
training will be extended to cover appraisal and
monitoring proccdures. Similarly, the Ethiopian
Social Rchabilitation Fund is training Jocal
government staff to work with communities in a
participatory way.

Decentralization of fund management to regional
offices encourages managers to pay greater attention
to participation related issues, although it may also
cxpose them to local political pressure. Regional
offices have been established or are planned for fund
management in eight countries (including Mexico,
Box 1), sometimes for purely logistical reasons, but
sometimes to decentralize responsibility for consulting
with communities and for contracts with local
organizations.

Beneficiary participation in project activities is
best promoted by assigning full time staff to
multidisciplinary teams. In Guyana, for example, a
multidisciplinary team is able to integrate services
needed by the community, while continuity is ensured
by having the same team appraise, supervise and
evaluate a microproject.

The Microproject Cycle

At every stage of the microproject cycle,
strategies can be employed to enhance participation.
For example, in the identification of target groups,
participatory data collection techniques (including
beneficiary assessment and participatory rural
appraisal) have been used to enable communities
themselves to identify the neediest.

Piloting can help point to adjustments needed in
promotional strategies. In Ethiopia, it was learned in
the pilot phase that cultural and time constraints and
illiteracy had prevented women’s groups from
submitting proposals; as a result, in the next phase of
the fund, promotional activities will target more
women’s groups, and preference will be given to
females in hiring community organizers.
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Box )
Zambia: Beneficiary Assessment
in a Social Fund

Phase Il of the beneficiary assessment conducted for
Zambia’s Social Recovery Fund employed conversational
intervicws, participant obscrvations and focus groups
discussions. The combination of these research tools with
a multidisciplinary research team from the Ruml
Development Studies Bureau of the University of Zsmbia
helped o remove blascs, strengthen the quantitative
database, and obtain qualitative information.

The specific objectives of the study 'verc to identify,
cexamine and assess the factors affecting project
implementation and community participation. Such factors
included: the allocation of responsibility for maintenance;
the perceived impacts and benefits of projects; the views of
beneficiarics and project committee managers on the
performance of the Microprojects Unit (MPU) and regional
office; and governance issucs such as transparency and
accountability.

Key findings on community and intcrmediary organizations
were as follows:

¢ In a minority of cases, communities had no say in the
selection of the project committee.

¢ The averagc female representation on  project
committees was less than 20 percent. Among the factors
explaining this were social attitudes and women's lack
of time due to other duties.

* Factors constraining community participation included:

. lack of ransparency and accountability (54 percent of
projects);

. domination of the committee by one or two
individuals or an NGO (16.7 percent);

. other agencies doing the work, the committee being
omamental (7.5%);

. contracting builders from outside rather than within
the project area.

* Mobilization was constrained by suspected misuse of
funds and material-.

¢ Donor funds in three projects discouraged cash and
labor contributions as it was felt that donor funding was
sufficient and that sacrifices should not be made by the
poverty siricken community.

The findings of f°s assessment led to specific
recommendations ar{ actions to improve fund
administration and enhance community participation.
Actions included: +provements in accountability
procedures; development of a bookkeeping module for the
project committes training manual; confirmation of
community cash and kind contributions as mandatory
conditions for MPU support; strengthening of regional
offices to speed communication and disbursement;
simplification of application forms; and initiation of project
launch workshops in communities to ensure information
dissemination.
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Clear and well publicized microproject selection
criteria which "measure” participation can be used to
signal to all stakcholders the fund’s commitment to
beneficiary participation. Such an approach,
prioritizing microproject selection according to
intensity of participation, is planned in the Gambia.

When beneficiarics, cspecially marginalized
groups, arc lo take responsibility for preparing
projects, documents can be simplified and funding
provided for technical assistance to help community
groups prcparc proposals and carry out technical
feasibility studies. In addition to training, one of the
ways to prepare beneficiaries for a role in
microproject implementation or supervision is to
cnsure that they are involved from the earliest stages
of the microproject cycle, enabling them to learn
about the tcchnical aspects of the project. In
particular, project design needs to take account of the
technical capabilities of the cornmunity.

Various approaches have been used by managers
both to monitor and evaluate microprojects in a
partici-.atlory manrner and to monitor participation
itself. The Zambia Social Recovery Fund has con-
ducted three beneficiary assessments to date (Box 3),
using participatory research tools to gather qualitative
and quantitative data. The beneficiary assessment can
be integrated as a permanent mechanism by, for
example, assessing ten percent of completed
microprojects every year. In Guatemala, annual
monitoring procedures stipulate that interviews be
carried out in communities which have not scbhmitted
proposals as well as those which have, in order to
identify problems in communicating fund goals, and
to ascertain how and by whom decisions are reached.

Intermediary and Community Organizations
Because of the important roles delegated to
intermediary organizations, it is becoming common to
allocate resources at the initial stages of a social fund
for assessing and strengthening their capacities—in
terms of both development effectiveness and
beneficiary representation. Implementing agencies are
evaluated during regular appraisal of a microproject,
on the basis of selection criteria (Box 4) which also
serve to highlight where training is needed for
capacity building. In addition, assessment after the
fact during impact assessment studies or annual and

midterm evaluations is designed to yield lessons for
future fund strategy and mechanisms.

The capacity of community organizations may be
assessed as early as the targeting stage, as in Bolivia;
more often this is done at the time of microproject
appraisal. Providing training for community
organizations can empower bencficiaries to identify
and prioritize their needs and to develop strategies to
meet them. The key to such training is to make it
community centered rather than project centered,
avoiding a top-down, expert approach and respecting
indigenous knowledge.

Box 4
Characteristics of Intermediaries
that Successfully Support Participation

= Participation is an institutional objective.
Field presence.

» Staff incentives and training which support
participation.

+ Iterative planning in consultation with local
communities.

= Bottom-up accountability mechanisms.

* Contribution of cash, labor, raw material or
local facilities by local communities which
makes the communities clients of the
intermediary.

- Horizontal and vertical linkages to other
institutions.

- The agency has prior experience in the
community where the microproject is to be
implemented and is aware of local conditions.

+ The community/beneficiaries have a positive
perception of the agency.

The agency and its personnel have keen
understanding of and sensitivity to issues
conceming women and minorities and towards
the environment.

- The philosophy of the agency on community
participation is reflected in other microprojects
it has undertaken, and the strategy for
participation in the present proposal is in line
with the fund’s strategy.
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The equal participation of men and women in policymaking, in economic and sectoral analysis, and in project design
and management, may be impeded by cultural and legal constraints against women'’s participation, and by women’s
relative lack of time and mobility due to their workload and multiple roles. If participatory development is to benefit
from women's contributions, and meet the particular needs of women, a range of strategic and practical measures

must be taken to overcome these barriers.

Why a Pro-active Approach is Needed

Experience in participatory development has
made clear that, unless specific steps are taken to
ensure the equal participation of men and women,
that women are very often excluded. As a result,
projects fail to benefit from women's contributions
and fail to meet the particular needs and interests of
women. A World Bank evaluation of 121 rural water
supply projects, for example, found that even in a
sector where women carried the greater share of
responsibility, they appeared to benefit primarily
from the 17% of water projects which had been
specifically designed to involve women.

The causes are deeply embedded in social and
legal institutions. Men and women play different
roles, have different needs and face different
constraints in responding 10 macroeconomic or
sectoral policy changes, and to the specific
opportunities and limitations provided by particular
projects and programs. Systemic gender biases often
exist in the form of:

laws and customs which impede women’s access
to property ownership, credit, productive inputs,
employment, education, information, or medical
care;

customs, beliefs and attitudes which cerfine
women mostly to the domestic sphere; and

women’'s workload which imposes severe time
burdens on them.

Imbalances in the division of labor between men
and women and in access to education and productive
resources have important implications, not only for
equity, but also for economic output, productivity,
food security, fertility and child welfare. And they

profoundly affect men’s and women’s different
capacities and incentives to participate in economic
and social development.

Overcoming these systemic biases requires a pro-
active approach. In the long run, the equal
participation of men and women depends on strategic
measures, policy and institutional changes, to tackie
the root causes of gender inequalities and remove the
constraints to women's involvement in public life.
Examples of such measures in Bank supported
programs include: legal reforms granting women
equal rights to land tenure and ownership in
Honduras (a condition for tranche release under the
Agricultural Sector Credit); incentives to encourage
the enrolment of more girls in secondary schools in
Bangladesh; and efforts to make government agencies
more accountable to women in El Salvador. In
addition, a variety of practical measures, taking
account of existing gender-based constraints, can
facilitate the participation of women in specific
"rjects or activities.

Addressing Gender Issues

Surprisingly few developing countries
systematically gather and report statistics
disaggregated by sex, or carry out systematic gender
analysis. The first step towards incorporating gender
issues in the policymaking process, and determining
appropriate measures for strengthening women’s
participation, is to obtain good information—on
gender roles, existing institutions, and the constraints
operating against women’s participation—through a
combination of quantitative surveys and qualitative
social assessments. To be effective, assessments must
be designed specifically to elicit the views of women.
Often, gender awareness training is needed for
facilitators or interviewers.

This note is based on the paper written by Michael Bamberger, Mark Blackden and Abeba Taddese. Contributors include Jerri Dell, Lynn Bennert

and Elizabeth Morris-Hughes.
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Box 1
Involving Women in Policy Work

In the Morocco WID Secctor Strategy, poor rural
and urban women were given the opportunity to
articulate their needs and priorities through a
participatory rural appratsal (PRA) process which
provoked discussion among community members
about development and gender issues, and sought
their views in formulating national policy objectives.

The women's concerns and priorities differed from
those of the men and from those of other
stakeholder proups. First and foremost, before
progress could be made on other objectives, was the
need to reduce women’s daily burdens, through
measures such as easing their access to fuel and
water, introducing collective ovens for bread
baking., and improving health care. Second were
measures to improve their incomes, where women
viewed agricultural extension services and access to
credit as most important. Third were measures
needed 10 secure the future, including female
education and strengthening community based
institutions. The group interactions helped men to
understand how the constraints on women impact on
the family and the village as a whole. The collective
solutions which emerged were supported by men as
well as women.

The new perspectives gained from the PRA surveys
were applied in defining the recommended program
of action.

At the Policy Level

Gender issues are recciving more attention in the
Bank's country economic and sector work, which
provides the framework for its policy advice.
However, it is still rare, even in participatory sector
work, for women’s participation to be sought
explicitly in carrying out this work. The Morocco
Women in Development Sector Strategy (Box 1)
provides a mode! for involving women in policy work
which could well be replicated in other sectors and
countries.

Women in Development assessments (which were
completed for 40 countries in the five years to 1994),
and recent Poverty Assessments which were designed
expressly to yield gender-differentiated data (Box 2),
have usually involved less intense participation by
women. Nonetheless, they have produced valuable
gender analysis and policy proposals for enhancing
women’s capacity to contribute to, and participate in,
the development process.

The crucial next step, which is starting to receive
more attention, is integrating the results of this work
into the Bank's country assistance strategies. The
1993 Country Economic Memorandum for Uganda,
for example, was combined with the Poverty
Assessment and highlighted the economic and social
implications of wvarious forms of gender
discrimination. The poverty profile was supplemented
by the results of a rapid poverty appraisal soliciting

Box 2

Addressing Gender Issues in Poverty Assessments

Poverty assessments, through quantitative survey methods as well as qualitative methods used in the Participatory Poverty
Assessment {PPA) component, can provide important information on gender differences in labor force participation,
coping mechanisms, and how men and women perceive poverty and ways to reduce it. Some of the most recent poverty
assessments have been designed explicitly to generate gender-specific data on a wide range of questions.

In the PPA in Cameroon, fifty percent of the interviewers and fifty percent of those interviewed were women. The
resulting information was fully integrated in the subsequent analysis and recommendations, with strong policy
implications. For example, women in Cameroon were found to be shouldering most of the burden of producing and
marketing food. One of the specific actions proposed for improving food security was to target small scale women
farmers with a "productivity package” of critical agricultural inputs. The PA confirmed the heavy workload of women. As
a result, urgent action was recommended to give women access to transport and to time and labor saving technology, to
allow them the opportunity to develop their own skills and participate in community projects.

The Zambia Poverty Assessment also focused on collecting sex-disaggregated data related to the division of labor and
the implications of time constraints on female labor. Most poor households in rural Zambia were found to be male-
headed, using traditional technologies, and praca.ing gender-specific labor allocation which put extreme pressure on
women’s time, especially in the peak months of planting and harvesting. In modelling rural household behavior, the study
estimated that the value of crop production per household member more than doubled when labor was allocated on a
gender-neutral basis.
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the opinions of rural men and women. In response to
the problems identified, the Ugandan government is
giving priority to reforms, including legal reforms,
that will raise the incomes and status of women.

At the Institutional Level

Designing and implementing gender responsive
policies cffectively depends on developing appropriate
institutional capacity, including changes in the
responsible public agencies. When sociocultural
constraints are severe, promoting separate units
within government ministries to provide segregated
women's services may be the only workable strategy.
However, this tends to result in limited, small scale
women's programs which are peripheral to
mainstream  activities, With sufficient general
awareness of gender differences and inequities, it is
possible to move to a gender approach, incorporating
gender in mainstream programs, instituting incentives
10 create responsiveness to gender differences, and
making line agencies accountable to both men and
women clients.

In El Salvador, for example, public agencies are
moving away from a segregated strategy to a more
systematic gender approach. The National Center for
Agricultural and Forestry Technology (CENTA)
climinated its women’s program in 1994, It is taking
steps to incorporate gender systematically into
planning, monitoring, training, extension and
research and has modified its organizational structure
to ensure that gender issues are addressed effectively.
Since putting these institutional changes into effect,
CENTA has been able to increase the participation of
women in its extension programs. Other agencies are
following CENTA's lead. The government is now
supporting an initiative, to be funded by the Bank’s
Institutional Development Fund, to promote public
sector capacity building and accountability in gender.

When public agencies are not responsive to the
particular needs of women, and when cultural
constraints inhibit women from voicing their opinions
freely, women’s groups at the community ievel—and
the regional or national NGOs which are supporting
them—play a particularly important role.
Strengthening the capacity of these organizations
increases women's ability to find ways of meeting
their own needs and of contributing to community
development. For example, the Poverty Assessment
in Kenya highlighted the importance of the many
rural women’s self-helr groups in the coping
strategies of the pcor. © _posals to strengthen these

groups, based on the findings of this assessment,
include legal registration, so that groups are eligible
for credit; technical and business management
training of group membess; and the extension of
micro-enterprise credit to th. groups.

At the Project Level

If both men and women are to participate, gender
issues need to be addressed from the outset, gender
constraints identified, and steps taken—as in the Togo
Urban Development Project (Box 3)—to ensure that
the perspective and concerns of women are
incorporated fully in project design.

Appropriate measures vary depending on the
particular social and political context, the exact nature

Box 3
Gender Awareness in Project Design

In designing the Togo Urban Development
Project, gender awareness was explicitly
incorporated in the participatory process. Initial
studies revealed that women had almost exclusive
respensibility at the household level for the sanitary
environment, for providing water, managing waste
and for family health. They also found that
knowledge of the links between health, clean water
and hygiene was extremely limited.

During the pre-appraisal mission, the first two
meetings with community elders, held in the chief's
compound, included no women and the Bank team
suggested holding a separate meeting where the
women could articulate their priorities and concerns.
The following day the chief's wife chaired a
meeting attended by about 50 women from the
community. The same questions were asked of them
as were asked of the men, and a local consultant
served as translator and intermediary. Their main
concerns, which differed from those of the men,
were: men’s unemployment; the need for market
upgrading, including standpipes, latrines and central
play space for children; access to drinking water;
access to finance and credit; and training in
management, hygiene, health and literacy. The
women'’s agenda was fully incorporated in the final
project design which included employment
generation through labor intensive public works, and
a training program in environmental management
geared to the needs of a largely illiterate and mostly
female population.
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of the constraints operating against women, and the
type of activity in which their participation is sought.
Constraints affecting women more than men may
include any combination of legal or cultural obstacles,
time constraints, lack of access to information,
illiteracy, lack of transport, or lack of access to
finance, The following arc some examples of the
approaches taken to facilitate women’s participation
in recent Bank supported projects.

When the obstacles to women's participation are
scvere, there is a case for targeting women's needs
and designing projects exclusively for women—as in
thc Women in Agriculture Project in Nigeria, and the
Women in Development Project in Gambia.
Integration of the women’s activities into mainstream
programs can occur once the environment for their
participation has been created.

In some cases, the representation of women has
been ensured by making it mandatory. Under the
Yemen Education Sector Credit, for example, it was
specified that at least one third of the workshop
participants should be women. Similarly, in the Benin
Health Services Project, it was stipulated that each
village health committee must include at least one
mother.

Working through separate, women-only groups is
often the preferred option and, depending on cultural
conditions, there may be little alternative. In the
Phalombe Rural Development Project in Malawi,
women opted for their own women-only farmers®
groups instead of mixed sex groups. They felt freer
0 discuss and develop their ideas with extension
workers. Also, having better repayment rates than
men, they preferred to obtain credit in women-only
clubs. In the Matruh Resource Management Project
in Egypt, when no women showed up at the public
PRA sessions, parallel women-only sessions were
held to ensure that the project design reflected
women’s views as well as men’s.

Whether women meet with men or on their own,
their workload often makes it more difficult for them
to attend meetings. As their domestic responsibilities
often require them to stay close to the home, lack of
mobility may be a constraint as well as shortage of
time. Various practical measures, from providing
childcare facilities to installing standpipes which
reduce the time spent in fetching water, can make it
easier for women to attend meetings or training

sessions. In particular, the choice of time and place
for meetings must take account of women’s schedules
(see Box 4) and the availability of safe transport.

Box 4
Enabling Women to Attend Meetings

In the Nigeria Women in Agriculture (WIA)
Project, specific steps were taken to reduce the
conflicts in women's schedules and facilitate regular
attendance at meetings. Each group meets on the
same day at the same time and place; reminders
about the meetings are posted at highly visible and
accessible locations; and, if the scheduled day
conflicts with a market day, the women are
consulted in advance and an alternative time agreed.
Consequently, women rarely face the problem of
not knowing where and when the meetings are held.
The meeting site is selected after the WIA agent has
introduced herself and the purpose of her visit to the
village head. He, in turn, informs household heads
who then give their permission for wives to attend
meetings. !

Similarly, special measures may be needed to
ensure that women have equal access to project
information and are not preventced from
communicating their concerns or participating in
decisionmaking by illiteracy or relative lack of
education. This may involve, for example, targeting
women in promotional campaigns, training project
staff in gender awareness, hiring female community
workers, ensuring that meetings are conducted in the
local dialect, or finding creative ways (akin to the
techniques used in PRA) for illiterate women to take
responsibility for project monitoring and evaluation.

For instance, after the initial promotional
campaign for the pilot phase of Ethiopia’s Social
Rehabilitation Fund, it was learned that women were
not submitting proposals. In the next phase,
therefore, promotional activities are targeting more
women's groups, community organizers are being
sensitized to the important role played by women,
and more women are being hired as community
organizers. A particularly successful technique for
disseminating information in the Gambia WID Project
has been to train women in operating video cameras
and in documenting their activities, to share and
exchange information with other women.
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NGOs can be effective intermediaries in Bank funded projects which depend on participation and capacity building
at the community level. Successful collaboration depends on identifying an organization with appropriate
characteristics, and involving its staff in decisionmaking from as early as possible in the project cycle. Steps must
be taken to prevent Bank or government requirements undermining the participatory orientation of the NGO and,
where necessary, to strengthen NGO capacity, encourage cooperation between NGOs, and support communication

between NGOs and government.

The Intermediary Role

As increasing emphasis in Bank lending
operations is being placed on poverty reduction,
investment in human resources, and environmental
management, so0 more and more Bank projects
depend on participation and capacity building at the
community level. Participatory community-based
development depends in turn on intermediary
organizations with the specialized skills and
experience to provide links between community level
institutions on the one hand, and national institutions
and the Bank on the other. The intermediary
functions include facilitating communication between
project beneficiaries and govermment; helping to
identify and voice community needs; supporting
participation and group formation; training and
building the capacity of community groups; and
channeling rescurces to the community level.

This bridging role may be filled in different
ways, depending on institutional circumstances and
the nature of the particular project. Line agencies or
local government units may be restructured and
reoriented to fill the role of community facilitators.
Alternatively, the needed services may be contracted
out to the private sector, to multi- or bilateral
agencies, to NGOs, or to a combination of these.
Often, the strongest grassroots links, the most capable
and dedicated community workers, and the greatest
experience in reaching disadvantaged groups through
innovative participatory methods, are found in NGOs.

Not all NGOs are participatory, and not all Bank-
NGO collaboration has been with the purpose of
promoting participation. Until recently, the Bank
looked to NGOs primarily for capability in service
delivery. However, in approximately two thirds of
projects approved in recent years, the promotion of

beneficiary participation was cited as the main
rationale for seeking NGO involvement. For the task
manager, the key issues are (i) identifying an
organization which is willing to collaborate and
whose capacity and orientation match the specific task
at hand, and then (ii) ensuring that the influence of
the Bank is to support rather than undermine the
participatory character and capacity of the NGO.

Identifying Participatory NGOs

The term "NGO" encompasses a broad array of
different organizations, varying enormously according
to their purpose, philosophy, sectoral expertise and
scope of activities. A distinction is made between
operational NGOs, which are engaged primarily in
designing and implementing projects, and advocacy
NGOs, whose main purpose is to defend or promote
a specific cause. Some NGOs engage in both types of
activity. Advocacy NGOs, such as those defending
the rights of indigenous peoples, may perform an
important intermediary role in supplying information,
facilitating communication and consultation.
Generally, however, Bank-NGO collaboration on
specific projects is more likely to involve operational
intermediaries.

NGOs vary greatly in the extent to which they
ensure beneficiary participation within their own
programs. At one extreme are NGOs whose
orientation and competence are very similar to the
private sector firms with whom they compete for
contracts in project implementation or service
delivery. Such NGOs may be very efficient (and in
strong demand) as service deliverers but are oriented
to meeting the requirements of bureancratic funding
agencies and arc unlikely to use participatory
processes. At the other extreme are participatory
NGOs which see themselves exclusively as enablers

This nore is based on the paper written by Thomas Carroll, Mary Schmidt and Tony Bebbington. Contributors include John Delion, Christopher
Gibbs, John Hall, Janet Koch, Xavier Legrain, Philip Moeller, Gallus Mukami, Stanley Scheyer, Susan Stout and Thomas Wiens.

—
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and capacity builders and refuse to compromise their
sbjectives or independence by collaborating in official
svograms. A minority of exceptionally effective
NGOs combine a high level of competence in service
delivery and in community capacity building. The
Aga Khan Rural Development Program in Pakistan
provides an cxample of what can be achicved by such
organizations, committed to bottom up planning and
combining strong technical expertise with effective
institution building at the village level. Using
infrastructure projects as the catalyst for institution
building, this program reached 38,000 households
and created 110 women's groups within four years.

An organization serves the interests of those to
whom it is accountable. In this respect, national or
regional level membership NGOs, including
federations of prassroots organizations or
cooperatives, trades unions, peasant unions or ethnic
groups can be valuable partners in projects requiring
broad participation (although women and
marginalized groups are not always well represented).
One difficulty, however, can be that they are often
more politically embroiled and subject to state
regulation. Among NGOs that are not membership
based, accountability to client communities—for
example through community contributions of cash,
labor, materials or facilities—is an important
indicator of an organizations’s participatory
effectiveness. Non-participatory NGOs tend to regard
community members purely as beneficiaries, and the
funding agencies as their clients.

Specific criteria for selecting an NGO—in terms
of technical and operational capacity, outreach
potential, skills in community capacity building, and
knowledge of conditions in targe! communities—need
to be matched to the specific task at hand. Guidelines
for assessing the participatory effectiveness of an
NGO are summarized in Box 1. Assessment should
be based on the NGO’s proven track record as well
as its stated objectives. Paper credentials and
financial or organizational strength are often less
important than dedication, commitment and
enthusiasm.

Operational Challenges

Supporting the Participatory Process

A paradox confronting the task manager is that
the qualities which make NGOs participatory—
and therefore attractive as intermediaries—are

Box 1
Indicators of Participatory Effectiveness
in Intermediary NGOs

® A flat management structure with decentralized
authority

®  Organizational structures at the community
level to which funding and/or other decisions
are delegated.

® Use of iterative planning, involving
consultation with local communities.

®  Contributions of cash, labor, raw materials or
local facilities by community members and
organizations, making them clients rather than
beneficiaries of the NGO.

® Swtaff recruitment criteria, incentives and
training which support participation.

®  Strong field presence outside metropolitan areas
with high proportion of staff of local origin.

® Community leaders and members have a
positive perception of the NGO.

® Turnover of client groups as they "graduate”
over time and intensive field atention is
transferred to new groups.

incompatible with many government, donor and Bank
requirements. One of the major constraints to group
formation and capacity building is donor or
government pressure to disburse and deliver services
quickly. Unless procedures are made more {lexible,
and both the Bank and the government are committed
to supporting participatory processes, the NGO is
pressed into a service delivery rather than capacity
building role. This has happened in a number of Bank
funded projects, including Liberia’s Second Education
Project. Under this project, schools were constructed
rapidly and at low cost; however, no attention was
given to supporting the intermediary NGO in building
community ownership of schools and planning for
maintenance. As a result, many schools deteriorated
and some went unused. Similarly, in the Zambia
Squatter Upgrading Project, it was agreed in principle
to pursue long term community development goals by
promoting active beneficiary participation; however,
a stipulation was included in the final agreement that,
if the collective self help approach to be used by the
two intermediary NGOs interfered with the
predetermined project schedule, then contractors
would be employed to carry out the work.
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Creative TMs have found ways to ensure that
they support rather than undermine the participatory
strengths of NGO partners by introducing
mechanisms which permit revisions in project
priorities, greater flexibility in the timing and scale of
implementation, and altemative procurement
procedures, or which allow NGOs to design and
implement their own programs.

Consultation from the outset conceming
development objectives can help resolve the tension
between the short term project focus of the Bank or
government and the long term community
development goals of NGOs. The most successful
cases of Bank-NGO collaboration have involved
mutual transparency and shared decisionmaking from
very early in the project cycle. If NGOs are to
participate in a Bank financed project in a significant
way, it is important that they have a say as early as
possible in the design of the project and in defining
the terms of their involvement.

‘The Question of Scale
Highly participatory NGOs tend to work on a

very small scale and some of their programs depend
on staying small and resource-intensive. In other
cases, NGOs have established participatory processes
which they have themselves extended to large scale
programs, or which have proved replicable by other
organizations or by government agencies on a large
scale. Various approaches have been used to enable
successful NGO programs to be scaled up and
"mainstreamed”, where possible, without losing their

essential  participatory qualities, and without
individual NGOs having to grow to the point where
they become hierarchical and bureaucratized. This
may involve strengthening the capacity of NGOs,
both through training and through promoting NGO
partnerships between NGOs.

Scaling up may also involve training government
staff in participatory methods and relaxing some
government regulations. When working with
governments to encourage NGO linkages, it is useful
to consider that government agencies, as well as the
Bank, may have to scale down in the sense of
decentralizing and building flexibility and micro-
variability into their operations. This not only pushes
decisionmaking down closer to the populations most
affected (and is in this sense itself more
participatory), but also makes it casier to work with
regional and local NGOs. The community support
process under Balochistan’s Primary Education
Program (Box 2) illustrates how flexibility on the part
of government can allow an innovative pilot project
by a small NGO to be expanded successfully and
linked into government programs.

Enhancing NGO Capacity

Training of NGO staff is often needed, to ensure
that the institutional capacity of an NGO partner
matches the scope and demands of the project.
Although it is very difficult to generalize for the
sector as a whole, common areas of weakness in
NGOs are: limited financial and management
expertise; limited number of staff with training and

Box 2

Mainstreaming a Successful Participatory Process

The Community Support Process, included in the Balochistan Primary Education Program, is establishing new
community girls’ schools in remote rural villages. The process began in 1992 with a pilot project by a small national
NGO whose community workers went door to door, urging parents to form village education committees, identify a

potential female teacher, and select a site for a school. The success of the pilot led to full acceptance and ownership of
the program by the government which is now funding the program on a province-wide basis using IDA credit. Because
of the experimental nature of the project, Bank support has only been possible through the new lending approach which
supports the entire primary education program rather than selected components.

So far, the NGO has succeeded in mobilizing community members to establish 200 schools. Replicating the process on
this scale, and incorporating the schools and their teachers into the government system once the school has proved
viable, has depended on the willingness of the Ministry of Education to relax a number of its regulations, so that girls
with as little as eighth grade education can qualify as teachers and can receive training at home by mobile training
teams.
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experience in community mobilization; lack of Strengthening NGO-Government Linkages
technical capacity; limited coverage, in terms of scale Relationships between government and NGOs
or area; concentration in urban centers; lack of vary greatly between countries (and between NGOs),
communication or coordination with other on the basis of historical, political and ideological
organizations (including government agencies); and differences. Simple lack of communication, however,
limited understanding of the broader social and is often responsible for mistrust and misunderstanding
economic context in which they are working. Since about the other’s objectives, concerns and constraints.
institutional gaps can be difficult to foresee, it is The Bank can help to promote state-NGO
important to build flexibility into the provision of communication by sponsoring joint training,
training,. workshops and conferences in advance of project
appraisal and, in particular, by including both

As the examples in Box 3 demonstrate, govemnment and NGOs as stakeholders in project
facilitating cooperation and partnerships between design.
NGOs can be a highly effective means of organizing
training, as well as enabling small organizations to A number of Bank projects (the West Bengal
contribute to large scale projects, and developing the Population Project, for example) have also led to the
capacity of the local NGO sector as a whole. creation of NGO liaison units in government.

Box 3
Encouraging NGO Partnerships

In the Benin Food Security Project, partnerships were encouraged between stronger, larger NGOs and weaker, newer
NGOs to stimulate the transfer of methodologies and technology. This project began as a pilot which involved
international NGOs and a few Beninese NGOs. After two years of the pilot experience, NGOs were brought together with
government and donors at a workshop to design a new project based on the pilot phase. One of the findings at the
workshop was that geographic concentration in the capital isolated many large NGOs from target communities.
International NGOs had the human and financial resources to submit competitive proposals for inclusion in project
activities;: however, they ofien had the least recent or direct experience with potential client communities. Where local
NGOs lacked transport to access project areas, international NGOs had the necessary equipment and staff, but lacked the
local contacts. At the workshop, consensus was reached to modify the project in several ways, including creating
incentives for NGOs to establish field offices in the project area, giving regional offices the authority to approve
microprojects and disburse funds, and requiring international NGOs to partner local NGOs to facilitate technology transfer
and information sharing.

For the Bank-financed Improved Environmental Management and Advocacy Project (IEMA) in Indonesia, an
international NGO teamed up with twelve Indonesian NGOs to strengthen the capacity of local intermediaries to address
the environmental consequences of pesticides. The international NGO assists local counterparts in developing primary
learning approaches to educate local people about environmental problems and solutions. This collaborative NGO effort is
a broad-based initiative to develop education and training programs for farmers, consumers, and provincial-level
regulatory officials. It also serves to transfer skills and knowledge among NGOs.

The goal of the Uttar Pradesh Sodic Land Reclamation Project is to reclaim salt-affected lands using participatory
management techniques that could serve as a model to be replicated more broadly in the future. Farmers’ water
management groups will be organized and community volunteers will be trained in technology transfer by small local
NGOs. The staff of these grassroots NGOs will be trained in turn by larger intermediary NGOs with previous experience
in participatory management.

Other projects, such as the Participatory Forest Development Project for Bangladesh, are using a similar structure in
which advisory NGOs coordinate the implementation activities of small locally-based NGOs. These projects are
coordinated at the national level by a single organization that works directly with the government to ensure compatibility
with national goals and policies.
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When properly designed, community based programs can be highly effective in managing natural resources,
providing basic infrastructure or ensuring primary social services. Participation in community based development
(CBD) depends on reversing control and accountability from central authorities to community organizations.
Successful design requires tapping into local needs, understanding and building on the strengths of existing
institutions, and defining the changes needed in intermediary implementing agencies to support community action.

Costs and Benefits

There are two persistent myths about community
based programs: first, that they cost more than
conventional programs and, second, that they take
longer. Additional costs may be incurred at the outset
in building capacity at the local level; however, these
costs are significant only when community level
organizations have been so eroded that substantial
time and resources have to be devoted to capacity
building. And even when initial costs are high, they
are more than offset by subsequent gains.

Evidence increasingly indicates that, when the
institutional framework is right, participatory
community based programs actually cost less (see
Box 1) and are quicker to implement. In Bank funded
projects, the typical pattern has been a slow build up
period, when time is invested in community
organization and setting the rules for interaction,
followed by speedy disbursements.

Once the participatory process is established, the
benefits of community based development include
increased efficiency and cost effectiveness.
Furthermore, when the success of projects depends
heavily on changes in behavior at the community
level, promoting participation in community based
programs may be the only means of meeting
objectives. The examples in Box 2 indicate the
potential benefits of a community based approach in
three broad areas—managing natural resources,
providing basic infrastructure and ensuring primary
social services.

Conditions for Success

From time immemorial, communities have
organized themselves to take care of collective and

Box 1
Does Participatory Community Based
Development Cost More?

In Pakistan's Orangi Pilot Project, which provided
sewerage facilities to nearly one million people in a
poor arca of Karachi, costs were one-eighth of
conventional sewerage provided by city authorities.
This was due to changes in technical design and the
elimination of pay offs to intermediaries (Khan, 1992).

In Brazil’'s PROSENEAR project, a ceiling of $120
per capita has been imposed on sanitation expenditures.
Within this cost limit, engineers and community
development experts are encouraged to work with
communities to devise the most appropriate solutions.
Through this process, projects have been designed for
as little as $50 per capita (Vijay Jagannathan, 1994).

individual needs. Why then have so many attempts at
getting people to participate and take responsibility
for community based development failed in the last
fifty years? Experience provides some clear lessons
about what works and what does not work in CBD.
Prominent among the failures have been attempts to
achieve results on a wide scale through the infusion
of external management, funds, and technology,
controlled from distant places. A fundamental
prerequisite of successful participatory programs at
the community level is the reversal of control and
accountability from central authorities to the
community level.

Experience also points to a series of common
elemeats in the design of successful programs. The
first ingredients are knowledge and understanding of
local needs, and of the existing network of social
interaction at the household, group and community
level. This knowledge provides the basis for defining

This note is based on the paper written by Deepa Narayan. Contributors include Maria C. Cruz, Jean Delion, Jim Edgerton,
Steven Holtzmar, Pierre Landell Mills, Kathryn McPhail, Lant Pritchett and Julie Viloria.

Page 240



Community Based Development

Box 2
Community Participation Yields Significant Results

In Gujarat, India, during the 1980s, an average of 18,000 forest offenses were recorded annually: 10,000 cases of timber
theft, 2,000 grazing, 700 fires, and 5,300 other offenses. Twenty forestry officials were killed in confrontations with
communities and offenders, and assaults on forestry officials were frequent. In response, an experiment in joint
management with communities was initiated by the conservator. This included community meetings, widely publicized
creation of forest protection committees, and profit sharing of 25 percent of timber returns with local groups. As a result,
conflicts between officials and community groups diminished, community groups assumed responsibility for patrolling
forests, and productivity of land and returns to villages increased sharply. In one year, one village of eighty-eight
households harvested and sold twelve tons of firewood, fifty tons of fodder, and other forest products, while also planting
and protecting teak and bamboo trees (Pathan, et al, 1993).

In Cote d'Ivoire, a national rural water supply program established community water groups which managed
maintenance of 13,500 waterpoints and reduced breakdown rates from 50 percent to 11 percent at one-third the cost. The
shift to community level maintenance was managed by taking away the responsibility for rural water supply from the
sector agency, supporting private sector involvement in spare parts distribution, retraining technicians, and signing
contracts with village groups and the water directorate. The results were sustained in those villages which had high
demand for the rehabilitated water point and where well functioning community organizations already existed (Hino,
1993).

In Tamil Nadu, India, a community based nutrition outreach program in 9,000 villages resulted in a one-third decline in
severe malnutrition. A group of twenty wonien interested in health issues was hired in each village as part time
community workers accountable t¢ the community. The women’s groups, formed initially to “spread the word,”
subsequently branched off and sta.ted food production activities on their own. Earlier programs focusing only on the
creation of health infrastructure were unable 10 make any difference in the nutritional status of children (Tamil Nadu

Integrated Nutrition Project, 1990).

the changes needed, both in existiag local
organizations and in external agencies, to meet
specified objectives.

Changes at the Community Level

If a community group is to function successfully,
several criteria must be met: the group must address
a felt need and a common interest; the benefits to
individuals of participating in the group must
outweigh the costs; the group should be embedded in
the existing social organization; it must have the
capacity, leadership, knowledge and skills to manage
the task; and it must own and enforce its own rules
and regulations. Whether strengthening or modifying
existing organizations or establishing new ones, steps
need to be taken to ensure that these conditions are in
place.

What may seem an obvious point but is often
neglected is that a group functions only because it is
addressing a felt need of its members. A
fundamental design flaw in a mnatural resource
management project in the Philippines, for example,
was the assumption that upland farmers were
interested in forest management. In contrast, the need
to solve what is perceived as an urgent problem may

bring different class and power groups together. In
South India, for example, the entire village manages
community based {rrigation systems and has
developed a monitoring system to discourage water
theft. Groups continue to function so long as the
benefits of participation to their members continue to
outweigh the costs (see Box 3). Hence project design
must be based on knowledge of community demand
and must ensure that incentives to participation are in
place.

In any community, inherited networks of
organized reciprocity and solidarity form the basis for
individual trust and cooperation. New community
based programs need to use and build on this existing
stock of social capital and, wherever possible, to
work through existing organizations. In Nepal, for
example, when government policy prescribed the
creation of farmers associations, assistant overseers
found many informal groups of farmers organized
around irrigation systems. Rather than creating new
organizations, these existing groups were encouraged
to register themselves as official farmers associations.

Sometimes, mnotably when existing social

' organization is highly inequitable, creating new
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groups is the only means of promoting the
participation of disadvantaged people. Many
successful projects that specifically target women or
the poor have formed special organizations such as
the Grameen Bank, the Self Employed Women's
Association of India, and women’s farmer groups in
Nigeria and Gambia. These new organizations are the
creation of their members, drawing as much as
possible on what is already in place. Attempts to
speed up a community development process, by
circumventing existing institutions and investing in
new externally designed organizations have frequently
failed in their aims. They also carry the danger of
undermining existing institutions, diminishing the
capacity of community members to cooperate and
organize effectively for other purposes.

An important reason for building on indigenous
principles of organization is that, to be effective, a
group must own and enforce its own rules defining
membership criteria, the allocation of responsibilities,
contributions and benefits, and the mechanisms for
ensuring accountability and resolving conflicts. If
these rules are dictated from outside, people do not
feel obliged to follow them, free riding becomes
common, conflicts escalate, and the group becomes
ineffective (see Box 3).

Depending on the tasks the group is designed to
manage, and the existing capacity of the group,
investment in training may be needed over a period
of several years to build the necessary management
and technical skills. Groups have failed because too
much was expected of them too soon without
supportive training.

Changes in Implementing Agencies

Designing an appropriate outreach strategy to
support the community development process often
involves difficult changes in the structure and
orientation of the implementing agencies. The
technical personnel in engineering agencies are
commonly reluctant and ineffective community
organizers. Merely adding more community workers
makes no difference unless the overall incentive
environment rewards stzif for responsiveness 1o
clients and support to community workers. Incentives
for performance are easier to institute when agencies
are required to be financially viable, have autonomy
to manage themselves, and have control over hiring
and firing of staff.

|

Box 3
‘The Benefits Must Outweigh the Costs

In the Philippines, farmers actually negotiated an
increase in their irrigation fees because they had
worked out a formula with the irrigation agency
through which they would benefit from imposing and
managing the collection of higher fees
(NIACONSULT, 1993).

If the group does not undertake new tasks as old ones
are accomplished, there is no new benefit flow and the
costs begin to outweigh benefits. In Indonesia, water
user groups that took on new tasks and provided
additional benefits (such as individual household toilets
and food security) continued to thrive while others that
did not functioned at a low level or not at all
(Narayan, 1989).

In Pakistan, 14,000 waler users associations (WUAs)
were hurriedly created to become active in water
course improvements. However, when construction
was completed, the WUAs did not move on to broader
irrigation management tasks because they saw neither
a purpose nor a benefit to continued existence.
Instead, they reverted back to the traditional warabandi
system, which was already well established and hence
involved lower transaction costs (Byrnes, 1992).

An alternative to restructuring existing agencies
is to contract out the needed services to NGOs (as in
rural water supply in Kenya), the private sector (in
agriculture in Malaysia), other government agencies
(public health workers for a water and sanitation
project in Brazil), or multi- or bilateral agencies
(UNICEF in low income housing in Guatemala). In
Mexico, the National Water authority has an in-house
group of senior social scientists and communication
specialists who design the strategy for community
outreach, applied research and communications. This
is then subcontracted to the private sector.

The choice of outreach approach needs to match
the goals of the program. The extension approach, in
which the field agent acts primarily as a channel of
information and inputs, and remains accountable to
the agency rather than the community group, is not
appropriate when the objective is community initiative
and responsibility for management. When the success
of a program hinges on panicipation through strong
local groups, an empowerment approach is called for,
where the field agent is a community organizer acting
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in liaison with technical agencies. It may be essential
to introduce female agents to ensure the participation
of women.

The role of the agency and its relationship with
community groups needs to be supported by
appropriate changes in legislation. Key issues include
the mandate of agencies, funding mechanisms,
accountability systems, the registration requirements
and legal status of community groups, and use and
tenure rights over assets (particularly over natural
resources). Many rules and regulations may also need
to be changed, from the required qualifications for
community workers, teachers or heaith educators, for
example, to procurement rules.

Implementing the institutional and legislative
changes necessary to support large scale community
based programs inevitably meets resistance from
powerful vested interests and needs strong political
support to see it through. Many Bank projects that
implement institutional reform are led by reform
minded senior civil servanis with access to the
country’s top political leaders.

Box 4
Checklist: Steps in Designing
Large Scale Projects

Clarify and prioritize objectives. Link objectives to
outputs.

Identify the key stakeholders at the community and
agency levels. Assess their capacity and interests.
Assess (do not assume) demand, bearing in mind
that demand is influenced by the confidence penple
have in the service provider.

Establish eligibility criteria for community groups,
so that communities can select themselves into
projects, rather than projects selecting communities.
Structure subsidies that do not distort demand.
Restructure fund release to support demand.

Learn by doing, adjusting plans annually on the
basis of experience.

Invest in strengthening social organization to
increase local participation in decision making.
Institute participatory monitoring and evaluation
and feedback loops.

Redefine procurement rules to support community
level procurement where appropriate.

Box §
Shared Control and Benefits:
CAMPFIRE in Zimbabwe

The incentive for Zimbabwe to protect its wildlife resources is high. Wildlife activities such as safari hunting, game
cropping, tourism, and live animal sales contribute over $250 million annually to Zimbabwe’s national economy. Most
wildlife, however, is outside parks on tribal or communally owned land. The Department of National Parks and Wildlife
Management has recognized that wildlife resources will only be conserved if private and communal landowners derive
economic benefit from protection of the resource and are given responsibility for conservation and management. The
return of benefits to local communities from wildlife resources is the basis of Zimbabwe’s Communal Areas Management
Programme for Indigenous Resources (CAMPFIRE). '

Using the CAMPFIRE approach and philosophy, the Chikwarakwara community of approximately 150 households in the
remote Beirbridge area of Zimbabwe has taken over proprietorial management authority far wildlife resources from the
district council. Afier a series of negotiations focusing on community membership, household definition and revenue
sharing procedures, the council devolved management responsibilities and access to revenues derived from safari hunting
activities to the community. The benefits accrued to the community as a result of this responsibility have included a new
school, a new grinding mill. and 2 Z$200 cash payment to each household. The Council has benefitted through an 11.7
percent levy, and the central government has benefited through an increase in taxable revenues.

The CAMPFIRE approach has not worked where communities have not been involved in rule formulation or where
sharing of benefits with communities is minimal. In Nyaminyami District in the Zambezi Valley, for example, there are
inequities in the distribution of benefits and in the management responsibilities between the district council, the ward, and
the villages. The basic issue of whether the Nyaminyami Wildlife Trust, which was created by the district council to
develop institutional capacity for wildlife management, should be an income-earner at the district level or a grassroots
wildlife management program has yet to be resolved. (Scoones and Matose, 1993.)
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The characteristics of indigenous groups make participatory approaches especially critical to safeguarding their
interests in the development process. Such approaches, recognizing the right of indigenous peoples to participate
actively in planning their own futures, are suppornted by major donors and international organizations, including
the World Bank, but have proved very difficult to implement. They call for changes in attitudes, policies and
legislation to address the key issues: recognizing rights to land and natural resources; ensuring culturally
appropriate procedures for consultation and communication; and building on the strengths of traditional lifestyles

and institutions.
Why Support Participation?

Indigenous or tribal people, numbering at least
250 million throughout 70 different countries, have
often been on the losing end of the development
process. In many cases, their resources have been
exploited for the benefit of other groups in society
and, in many countries, they are the poorest of the
poor. Often they experience political and economic
discrimination and are perceived as backward or
primitive.

Even when development policies and programs
have been designed specifically to improve the
welfare of indigenous peoples, the approach has
usually been paternalistic, secking their cultural
assimilation and ignoring the strengths of indigenous
institutions and knowledge (including environmental
knowledge). This, in turm, can contribute to
worsening poverty, social marginalization and ethnic
resistance.

The characteristics which distinguish indigenous
peoples include their strong attachment to the land,
their dependence on renewable natural resources,
subsistence practices, distinct languages and cultures,
their historical identities as distinct peoples, and often
mistrust of outsiders. For development institutions
and planners, the challenge is how to incorporate
such diversity of culture, language, ecological
adaptation and history into development planning.
Cultural barriers make it especially difficult for the
outsider to communicate with indigenous groups,
understand their institutions, or discem their needs.

In these circumstances, the participation of
indigenous people in planning and managing their
own development is a means of safeguarding their

interests in the development process. The past decade
has seen growing recognition of the rights of
indigenous peoples, supported by i ternational legal
instruments, to decide their own priorities for the
development or use of their lands and other
resources, and to exercise control over their own
economic, social and cultural development.

At the same time, from a practical point of view,
a participatory approach to indigenous development
is a means of improving the quality of projects. In
communities whose institutions, leadership pattemns
and lifestyles are not well understood by outsiders,
participation can ensure that projects and services are
relevant to perceived needs, and that they are
sustainable through indigenous institutions. To be
effective, programs must be undertaken in partnership
with indigenous peoples, rather than planned for them
or carried out among them.

Key Elements in a Participatory Approach

Although the need for a participatory approach is
now widely accepted by international development
agencies it is difficult to implement. Obstacles include
existing national policy and legislative frameworks,
widespread prejudices, a tendency on the part of
outside NGOs to control rather than facilitate, and a
lack of development planning and management skills
on the part of indigenous peoples themselves.

In Bank operations, the challenge is typically
confronted in two contexts. The first is in mandatory
Environmental Assessments or Indigenous Peoples
Development Plans, intended to identify and mitigate
potentially adverse effects of Bank supported projects
on the livelihoods of indigenous peoples. The second
is in a new generation of Bank-funded projects where
indigenous peoples are the primary beneficiaries.

This note is based on the paper written by Shelton H. Davis and Lars T. Soeftestad. Resource people in the Bank include Dan Aronson, Michael
Cermea, Gloria Davis, ConcepcionDel Castillo, Charles di Leva, Cypriar Fisiy, Mary Lisbeth Gonzalez, Scout Guggenheim, Kristine Ivarsdotier,
Alf Jerve, Hemania Mishra, Albert Ninio, Horry Patrinos, William Partridge, Stan Peabody, Ellen Schaengold and Jorge Uquillas.
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Critical issues for the task manager on these new
projects are outlined here,

The Legal and Policy Framework
Government willingness to devolve some degree

of autonomy in decisionmaking to indigenous
communities is a precondition of successful projects.
Judgements must then be made on whether legislative
or policy reforms are needed to support such
participation in the decisionmaking process. Many of
the line agencics or ministries responsible for
relationships with indigenous people are weak. They
lack professionally trained staff and ofien take a
paternalistic approach. In these cases, reforms are
needed before a participatory project can succeed.
Local and regional elitcs may also be an impediment
to authentic indigenous participation, even where an
adequate legislative and policy framework exists
(Box 1).

Colombia is one of the countries to have set an
example in establishing a legal and policy framework
which supports indigenous participation. Although
Colombia maintains a special office within its
Ministry of Government to deal with indigenous
matters, its constitution recognizes the rights of
indigenous communities to control their lands and
natural resources and their internal political affairs.
Each recognized indigenous community has its own
council, with the power to decide on the use of the
community’s Jand and resources, to resolve internal
disputes, and to negotiate health, education and other
programs with regional development corporations and

the national government. Recent Colombinn
legislation also provides for the direct transfer of
government resources (o these councils for projects
which they design and execute.

Rights to Land and Natural Resources

Despite some recent progress, legal recognition
of the customary rights of indigenous peoples to their
ancestral lands is often lacking, and many
development programs have to deal with the question
of indigenous land tenure sccurity and natural
resource rights.

Bank legal staff, and lawyers within client
countries, can help task managers through the
complexities of national land, resource and
environmental legislation as it relates to indigenous
peoples. In the Laos Forest Management and
Conservation Project, for example, one of the
Bank’s lawyers reviewed national forestry and land
legislation relating to the customary rights of ethnic
minorities in upland villages. This review provided
the Bank with the necessary information to raise the
subject with the government and to include provisions
in the project for recognizing and regularizing
customary land rights.

The Bank has also had experience, in the
Philippines and Brazil for example, in improving the
institutional capacity of the government agencies
responsible for the titling of indigenous lands. This
experience has demonstrated the benefits to be gained
from indigenous participation in physical mapping
ard land demarkation.

Box 1

The Politics of Indigenous Participation

Projects which incorporate indigenous consultation and participation need to take inte account ongoing and complex
political situations. Without 2 pood understanding of these dynamics, even the most well designed projects can lead .0
unforeseen turmoil and frustration. An example is the Indigenous Peoples Component of the Bank-funded Eastern
Lowlands Natural Resource Management and Agricultural Development Project in Bolivia.

The purpose of the Indigenous Peoples Component is to provide land tenure security and other services to several Ayoreo
and Chiquitano Indian communities in the Eastern Lowlands. Qriginally prepared in a highly participatory manner by a
regional Indian federation in collaboration with a non-Indian technical assistance NGO, the component encountered
political obstacles immediately following project effectiveness.

The precipitating event for these problems was a protest march by the Indian federation, calling for more indigenous
control over forest resources. This soon escalated into a major confrontation between the federation and the regional
development corporation (the project implementing agency) over who should have control of the component. The Bank
found itself in the unenviable position of trying to negoliate their differences, many of which pre-dated the protest march.
Unable to find a solution after long meetings. the Bank accepted the redesign of the component, which regrettably reduced
the power of the indigenous federation and put more power into the hands of an implementing unit within the regional
corporation.
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Box 2
Community Participation in Bilingual
Education

Although ethnic Vietnamese constitute the bulk of
Vietnam's population, there are 53 ethnic
minorities living mostly in the mountain areas. The
Bank funded Primary Education Project contains a
special Ethnic Minorities Education Component
which will finance a comprehensive package of
educational inputs to minority children. This
package, premised on the importance of the
vernacular language and of community participation,
consists of policy measures, pedagogical activities,
provision of physical facilities and institution
building. To implement the component, existing
provincial and local level committees will be
involved in teacher training. textbook production
and maintenance of local schools.

Similarly, in the Second Primary Education Project
in Mexico, the use of bilingual school teachers and
pedagogical materials in the vernacular languages is
combined with a strong element of community
participation. Such participation is linked to the
country’s overall poverty alleviation program, and
includes the involvement of community committees,
municipal education councils, parents’ associations
and school councils.

Culturally Appropriate Communication

In designing consultation and communication
procedures with indigenous peoples, several special
aspects need to be taken into account: their distinct
languages; their traditional means of wansmitting
knowledge and values; and their mistrust of outsiders.

The language issue is central, since few
indigenous people—especially women or elders—
speak the national language fluently. Hence consuita-
tions need to be held in the vernacular language with
the help of skilled interpreters. Development
strategies for indigenous education {Box 2) also need
to take into account the traditional importance of
legends, folk tales and proverbs for the oral
transmission of knowledge and culture. Modem
schooling of indigenous children has proved more
effective when it includes instruction in both
vernacular and national languages and when it is
bicultural or multicultural in content.

Effective communication depends heavily on the
element of trust. Through historical experience,
indigenous people have learned to be cautious of

“benevolent™ outsiders, be they missionaries,
government officials, teachers or anthropologists.
Those individuals or organizations which have been
able to gain their trust have usually done so through
long years of contact, learning and respecting their
languages and cultures. If such individuals or
organizations can be brought into the project
preparation process, there is a much better chance of
introducing culturally acceptable mechanisms for
consultation and participation.

Building on Traditional Strengths

The traditional lifestyles of indigenous peoples
involve subsistence strategies which use locally
available natural resources to satisfy their basic
needs, while maintaining a balance with their
environment. There are many unfortunate examples
of programs for indigenous development which have
undermined these traditional subsistence strategies
without providing socially and ecologically viable
alternatives. The most successful programs with
indigenous peoples, such as the West Bengal Forestry
Management Program (Box 3), are those which take

Box 3
Tribal Women an3 Forestry

The West Bengal Joint Forestry Management
Program is considered to be a model of
participatory forest management. One of its most
important aspects is the way in which tribal women,
their traditional environmental knowledge and their
livelihood strategies have been incorporated into the
program. In most areas, the recognition of the rights
of tribal women to collect and market leaves of Sal
and Kendu trees has been the major incentive which
has led to the program”s economic and institutional
SUCCESS.

In the village of Pukuria, women gather the leaves
for six months of each year for the purpose of
making plates, some 700,000 of which are exported
monthly by the village. Minor forest products
represent the primary occupation and most
important source of income for Pukuria’s tribal
women. Given the low investment costs for
re-establishing sal forest productivity, combined
with the benefits of protecting the upper ridge tracts
where forests are located, this system seems to have
considerable potential for increasing employment
and income earning opportunities, while reducing
soil erosion levels.

traditional environmental knowledge and livelihood
systems as the given basis upon which to build new
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knowledge, technologies and cconomic activities,

Similarly, thc most successful projects are
building on existing institutions, instead of creating
new ones 1o deal with specific development tasks, In
thc Matruh Natural Resource Management Project,
for examplc, among the Bedouin of Western Egypt,
using the bayr—the Bedouin local lineage group—as
the basis for project activities has inspired the
confidence of the Bedouin population, including
Bedouin women. As a result, it has avoided many of
the pitfalls of carlier projects which attempted to
introduce Western style cooperatives.

Sociai assessments, in which community mem-
bers participatc as partners rather than mere
informants, arc used to improve understanding of the
indigenous social structure and institutions on which
to basc devclopment strategies, and to assist the
communities in determining how best to adapt their
institutions to new purposes. Social assessment
techniques can also reveal the existence of conflicts
with implications for participation, for example
between traditional and modern institutions or sources
of authority.

As in any other social groups, strengthening the
capacities of indigenous peoples (Box 4) to evaluate
options and implement their own development
programs requires (raining in basic skills, and
technical assistance in areas such as management,
topography, forestry, agriculture, marketing and
community health care. However, it also involves
promoting and strengthening traditional systems,
for example of natural resource management and

Indigenous People

medicine. Some of the best experiences with capacity
strengthening have come from exchanges among
indigenous peoples themselves. For example, in Latin
American countries, NGOs have facilitated
workshops in which indigenous peoples from
different tribes and linguistic groups exchange
cxperiences about land protection, mapping and
natural resource management.

Direct Funding

Many of the first generation Bank projects with
indigenous peoples allocated funds to the national
government agencies responsible for indigenous
development. The typical result was expansion of the
government agency concerned, with little direct
benefit to the indigenous communities. In Brazil, for
example, where the Bank promoted large investments
in increasing the staff and infrastructure of the
National Indian Foundation, the impact was minimal
in such important areas as natural resource
protection, indigenous health and community
economic development.

In more recent projects, therefore, the goal is for
funds to be controlled and managed by indigenous
people themselves, preceded by the necessary
capacity building. Group-based lending schemes,
where groups rather than individuals are responsible
for protection against default in repayments, have
proved adaptable to the finance needs of poor
indigenous populdtions, as the principle of joint
liability is often an important element in traditional
systems of social control. These lending schemes
increase the self-confidence of their members and
demonstrate the capacity of indigenous populations to
participate in the development process.

Box 4

Investing in Capacity Strengthening

Promoting training and capacity strengthening may be one of the best investments for the economic development of
indigenous communities. The Bank’s Latin American and Caribbean Region’s Environment Unit (LATEN), for
example, has launched a program to assist indigenous organizations in the following activities: defining their own
development strategies and proposals; strengthening their institutional structures in areas such as personnel management,
training programs, budgeting and finance; and improving their negotiating skills to finance their own development
proposals.

The program is financed through grants to government agencies and/or indigenous organizations from the Bank’s
Institutional Development Fund. Thus far, programs have been designed or are under preparation in 10 countries. Each
training program contains a consulting seminar, a series of workshops, 2 monitoring and evaluation system, and an
evaluation seminar. Many of the seminars take place in the regions where indigenous people live, and all of them focus
on indigenous values, cultures and philosophies, as well as modern management and development planning skills.
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