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FOREWORD

Ithough [ joined the World Bank less than a year ago, [ have had the

privilege of visiting many of our developing country partners in

this short period. On every mission, I have made it a point to listen

and learn from different in-country stakeholders. Based on my dis-
cussions, I am convinced that their involvement and collaboration can not only
make our development efforts more effective and sustainable, but can also fos-
ter ownership and a sense of belief in the relevance and value of our programs—
right down to the community level.

This book presents the new direction the World Bank is taking in its sup-
port of participation, by recognizing that there is a diversity of stakeholders for
every activity we undertake, and that those people affected by development
interventions must be included in the decision-making process.

I personally believe in the relevance of participatory approaches and part-
nerships in development and am committed to making them a way of doing
business in the Bank. I therefore welcome The World Bank Participation
Sourcebook which shares with Bank staff how they can support participatory
approaches. To do this, the authors have turned to participation practitioners within
the Bank who contributed their expertise and advice. It is this experience—its
successes and frustrations—that is documented on the pages of this book.

I commend Bank staff who are pioneering participatory approaches in the
Bank’s work. I encourage others to learn from the practical experience of their
colleagues in order to produce better results on the ground, improve develop-
ment efforts, and more effectively reach the poor.

James D. Wolfensohn
President

The World Bank
February 1996
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PREFACE

Through participa- articipation is a rich concept that means different things to ditferent
tion. we lost ‘control’ people in different settings. For some, it is a matter of principle; for
of the project and in others. a practice: and for still others, an end in itself. All these inter-
so doing gained pretations have merit. The World Bank Participation Sourcebook, how-

ownership and ever, follows the definition of participation adopted by the Bank’s Learning
sustainability, pre- Group on Participatory Development:
cious things in our

business. Participation is a process through which stakeholders influence and

—World Bank share control over development initiatives and the decisions
Task Manager and resources which affect them.

In writing the Sourcebook, we wanted to discover how this could be
achieved. As a first step, we turned to our colleagues, who contributed their
experience and advice. It is this experience. both successes and frustrations,
that we have tried to capture for Bank staft.

The Sourcebook 1s not a policy document on participation; nor is it to be read
cover to cover. It also does not seek to persuade anyone (other than through ex-
ample) to use participatory approaches. It is primarily intended tfor readers who
have already decided 10 use participatory approaches in their protessional work.

How you read the Sourcebook is up to you. We hope, however, that it
strengthens your ideas about participation and how you do vour work. We also
hope you agree that the new ways of working presented here can improve
projects, contribute to the development process. and help reach the poor.

X1
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INTRODUCTION

It is not thar we
should simply seek
new and better wavs
for managing socierv,
the economny, and the
world. The point is
that we should
Sundamentally change
how we behave.

—Vaclav Havel

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

The Sourcebook is not a policy document on participation; nor
is it to be read cover to cover. It also does not seek to persuade anyone (other than
through example) to use participatory approaches. In preparing it. we are assum-
ing that readers have already decided to use participatory approaches in their
professional work. The Sourcebook has been formatted so that busy people can
pull it off the shelf. consult the table of contents, and quickly turn to the section
they need. Chapters are set up in modular form, with reference headings that
should allow the reader to dip in and out of the document according to individual
interest and need. Readers may also wish to supplement the contents of the
Sourcebook by reading more detailed information on methods and tools (Ap-
pendix ) or the background paper summaries (Appendix 11}.

WHAT IS IN THE SOURCEBOOK?

Chapter I: Reflections on Participation

Chapter I brings together the key themes and common elements of participa-
tion. It also contains our reflections on what we have learned from the ex-
amples in Chapter I1. We explore what participatory development is and what
il means to use participatory processes to plan and implement Bank-supported
operations. We also discuss the importance of using participatory approaches
in reaching the poor. Although Chapter I is not an executive summary, it does
invite you to explore the cases that follow.

Chapter II: Shared Experiences

This chapter contains examples, presented in the first person. of how World
Bank staff used or helped others use participatory approaches in Bank-sup-
ported operations. We identified these examples through the work of the four-
year Bankwide Learning Group on Participatory Development. In making se-
lections, we attempted to cover a variety of countries, sectors, and types of
activities. We recognize. however. that we have not even come close to captur-
ing 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
context specific; therefore, applying what you find useful in these examples to
other situations will no doubt require some interpretation and adaptation. You
may wish to browse through several of these cases to see what your colleagues
are doing before settling on a final approach.
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Chapter I1I: Practice Pointers in Participatory Planning
and Decisionmaking

Chapter III draws largely on the experiences presented in Chapter II to guide
the reader through the various steps of participatory planning and
decisionmaking. These practice pointers provide answers to questions Task
Managers may have about using participatory approaches in Bank-supported
activities. Given the context-specific and multidimensional nature of partici-
pation, the practice pointers give the reader a menu of options for each stage of
the participatory process based on actual Bank experiences. This leaves read-
ers free to decide for themselves which examples are most relevant to their
own situation and adapt the ideas accordingly.

Chapter IV: Practice Pointers in Enabling the Poor to Participate

The practice pointers in Chapter IV focus on one particular group of stake-
holders—the poor—and some of the common barriers to their participation.
Chapter IV presents the experience of Bank staff and their government coun-
terparts and shares approaches to strengthening the financial and organiza-
tional capacities of the poor. It also discusses ways of creating an enabling
environment for the participation of all stakeholders, including the poor.

Appendix I: Methods and Tools

This appendix describes a range of participatory methods, some of which have
been used in the Chapter II examples. We have borrowed techniques freely
from those who “invented” them and have modified them, when necessary, to
fit into the context of Bank-supported operations.

Appendix II: Working Paper Summaries

Steering committees composed mostly of Bank operational staff prepared back-
ground papers on participation for the Sourcebook. The eighteen papers fall
into three categories (a) Bank-supported activities and operational tasks, (b)
sectors, and (c) cross-cutting issues. Appendix II contains summaries of these
papers and their main findings for readers who want to explore a specific area
or issue in greater depth.



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

—Participation
Learning Group
Final Report

CHAPTER 1

REFLECTIONS: WHAT IS
PARTICIPATION?

ome rcaders who know the World Bank well will note that the ex-

amples presented in Chapter II differ from their notions of how the

Bank normally goes about its work. This difference could be either in

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 organiz-
ing and carrying out the activity. Also different is the explicit recognition and
importance attached to description of the processes used to plan and imple-
ment development activities.

The behavior of those who sponsored and designed the development ac-
tivities described in Chapter Il illustrates what we mean by “stance.” For Bank
activities, the central government is usually, but not always, the sponsor. In the
examples included here, the sponsors and designers take a stance that places
them inside the local social system being addressed; that is, they demonstrate
a willingness to work collaboratively with the other key stakeholders in carry-
ing out the steps required to prepare a project for World Bank financing. Spe-
cifically, they do the following:

+ Identity the strengths and weaknesses of existing policies and service and
support systems; that is, the stakeholders conduct the analysis and diagno-
sis collaboratively.

* Decide and articulate what is needed; that is, the stakeholders
collaboratively set objectives.

» Decide in pragmatic terms, directions, priorities, and institutional respon-
sibilities; that is, the stakeholders collaboratively create a strategy.

« Develop or oversee development of project policies, specifications, blue-
prints, budgets, and technologies needed to move from the present to the
future: that is, the stakeholders collaboratively formulate project tactics.

These steps are carried out for all Bank-financed projects, be they tradi-
tional projects or projects planned in what we call 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 so that stake-
holders influence and share control over the decisions that are made.

EXTERNAL EXPERT STANCLE

Bank-supported projects have in the past 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 external
expert stance, the same activities—setting objectives, diagnosis, and so on—are
undertaken to prepare a project for financing. The difference is that in the exter-
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nal expert stance. the project sponsors and designers place themselves outside
the local system they are investigating and about which they are making deci-
sions—even if they happen to come tfrom or live within the local system.

Usually. these externally positioned sponsors and designers are substan-
tive experts in the subject matter they are investigating. Thev 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 opinions from the other stakeholders, making sense out ot what they col-
lect, 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 embedded part of our understanding ot how to produce results and
the role one plays in producing them.

LISTENING AND CONSULTATION

Even when working in the external expert stance. Bank statt. their government
colleagues, and the consultants they hire do consult with and listen to people in
the local system. Admittedly. in the past. sponsors and designers may not have
always listened to all the people or consulted poor and disadvantaged mem-
bers of society, but this is changing. Concerted efforts are now being made to
consult and listen to all concerned stakeholders. The emphasis of the Bank’s
Africa Region on systematic client consultation is an example of the changes
underway. The inclusion of beneficiary assessments in poverty assessments is
another example.

We fully support and advocate consultation and listening—especially with
the poor and disadvantaged. But we do not equate this with the process called
“participation.” Instead, we recognize consultation and listening as essential
prervequisites for participation. because. no matter how good the sponsors and
designers are at consultation and listening, what is still missing is learning on
the part of the people in the local system. A person who is being “listened o™
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 revis-
ing our understanding ot how learning occurs, we gain insights into the rea-
sons why the behavior change dimensions of Bank-financed projects have run
into so many problems. We are also aided in our understanding of what project
design changes are needed to enable social change.

SOCIAT, LIEARNING

In the external expert stance, experts design strategies and projects that require
behavior changes on the part of people within a given system. Then they turn
these preset specifications over to people who are accustomed to behaving in a
significantly different way and have not learned what the experts have learned
about fiow and why their behavior needs to change. The implementation chal-
lenge that 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 behaviors 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. Under this assumption, it is logical to think that



presenting people with a plan is enough to enable them to take new actions effec-
tively. And if the actions taken turn out to be ineffective in practice. then we
believe it is necessary to go back and reconstruct our strategy or project or plan.

But. over time, development experience has shown that when external ex-
perts alone acquire. analyze. and process information and then present this
information in reports, social change usually does not take place: whereas the
kind of “social learning™ that stakeholders generate and internalize during the
participatory planning and/or implementation ot a development activity does
enable social change.

As indicated in the Chapter IT examples. Bank Task Managers are increas-
ingly supporting processes in which the stakeholders themselves generate. share.
and analyze 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 a joint purpose together.

SOCIAL INVENTION

This social learning 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 collectively develop insight and understand-
ing ot the new behaviors required to attain the objectives they set. Having all
stakeholders work. learn. and invent together reduces the need for the transter
of expert learning from one group of stakeholders to another.

The Task Managers of the case studies in Chapter 11 say that local people
often create the most important parts of the projects. Task Managers make a
point of distinguishing between what seem 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 the local
system often miss possibilities and opportunities that come naturally to its
members. The Chad Education Task Manager. 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
important, how can they know the speed and depth with which the local stake-
holders 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 1o it.

CONMMIUTMICN'T

The absence of sufficient “commitment™ in many of the projects the Bank
finances comes, we believe. mainly from the external expert stance. in which
small groups of experts ask the other stakeholders to commit themselves to a
project the experts have designed. Even if these stakeholders do so. 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 ability individu-
ally and collectively to fulfill it. We need to be clear that commitments made
under such circumstances cannot be relied on.
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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 ab-
sence of the commitment necessary to ensure sustainability.

In Chapter ll, we see 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 com-
mittees was formed during the initial design phase to set the objectives and
strategies of the project. This network was able to keep the project going as
officialdom continually changed—with four new health ministers in fourteen
months and four different notions about what would be good for the people.
This is because the process that produced the project was inclusive from the
start, therefore gaining broadly based support from all concerned.

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 VERSUS STAKEHOLDER PARTICIPATION

When we began preparing the Sourcebook, we assumed we would be writing
about “popular” participation, that is, 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, although often the intended beneficiaries, they are usually
without voice in the development process.

But, as we started documenting the Chapter 11 examples, we noted that
apart from poor and disadvantaged people who were directly affected, a
range of other stakeholders for Bank-supported operations existed. These
stakeholders could affect the outcome of a proposed Bank intervention or
were affected by it; because of this, their participation was critical. In addi-
tion to those directly affected by the project, these stakeholders include the
following:

* Borrowers, that is, elected officials, line agency staff, local government
officials, and so on. Governments representing borrower member coun-
tries are the Bank’s most significant partners in that they are shareholders
as well as clients and are responsible for devising and implementing pub-
lic policies and programs.

* Indirectly affected groups, such as nongovernmental organizations (NGOs),
private sector organizations, and so forth with an interest in outcomes

*  The Bank, that is, Bank management, staff, and shareholders

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

For these reasons, we shifted our focus from popular participation to stake-
holder participation—the participation of all relevant stakeholders in the de-



velopment process. This is a decision that we have made consciously and that
will have important implications for the way the Bank works.

But although we argue that all stakeholders must work collaboratively to
advance development projects, we recognize that different stakeholders have
different levels of power, different interests, and different resources. For these
reasons, we also recognize that arrangements are needed to level the playing
field and enable different stakeholders to interact on an equitable and genu-
inely collaborative basis. Appendix I discusses the methods and tools that can
be used for these purposes.

Achieving consensus and reconciling key stakeholder differences is not al-
ways easy; it may entail risks, such as generating or aggravating conflicts among
groups with competing interests and priorities. Dealing with conflict often re-
quires 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 num-
ber of different levels that prevent them from having a real stake in develop-
ment activities. Reaching and engaging the poor requires special arrangements
and efforts by the sponsors and designers that go beyond those used to involve
government officials and other relatively powerful stakeholders in participa-
tory processes.

Who Are the Poor?

The poor include people in remote and impoverished areas. Women and chil-
dren make up a large proportion of the very poor, which also includes people
marginalized by virtue of their race and ethnicity as well as those disadvan-
taged by circumstances beyond their control, such as disabilities and natural or
man-made disasters. Some of the poorest people live in countries character-
ized by weak governments and civil strife.

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

Learning from the Poor

Task Managers, some of whose experiences are cited in Chapter 11, are learn-
ing a great deal about reaching the poor and engaging them in their own devel-
opment. Understanding how to do this calls in part for “bottom-up” approaches
that begin by involving the poor and learning from them about their 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 Il examples
indicate that stakeholder workshops and other planning methods, such as Ob-
jectives-Oriented Project Planning (ZOPP)* and Appreciation-Influence-Con-
trol (AIC) (see Appendix I for descriptions of both), tend to work well when

* From the German terim "Zielorientierte Projekiplanung.”
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the objective is to gain ownership and commitiment on the part of stakeholders
such as government officials and staff of international 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 and collaborate with the
poor, a ditferent kind of dynamic is involved that calls for a ditferent approach
to facilitating participation. These methods should engage poor people and
build their confidence, knowledge base, and capability for action. Visual meth-
ods that are carried out in the local setting. using local materials and calling on
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 usetul to think in terms of a continuum along which
the poor are progressively empowered.

On one end of this continuum, the poor are viewed as beneficiaries—
recipients of services, resources. and development interventions. In this con-
text, community organizing. training. and one-way tlows of resources through
grant mechanisms are often appropriate. Although 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 ability 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 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-ori-
ented approaches and focus rather on such things as building sustainable. mar-
ket-based financial systems: decentralizing authority and resources; and
strengthening local institutions.

We reach the far end of the continuum when these clients ultimately be-
come 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 pre-
pare poor people to own and manage assets and activities in a sustainable man-
ner? [n 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: this alone, however.
is not sufficient.

Constraints exist at the policy level that impinge on the rights of people to
organize, access information. engage in contracts. own and manage assets, and
participate fully as members of civil society. Eftorts are needed. theretore. to
create an enabling policy environment that altows all stakeholders—especially
poor and disadvantaged ones—to be part of the definition we noted at the out-
set. They too must be enabled to:

..influence and share control over development initiatives and the de-
cisions and resources which affect them.



CHAPTER 11

SHARING EXPERIENCES

n preparing the Sourcebook we discovered that the best way to learn about

participation is to experience it directlv. 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 individu-
als 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 experiences of their col-
leagues. They are presented in the first-person narrative, most often but not
always by Bank Task Managers. the people with overall responsibility for pro-
cessing Bank-supported projects and policy work.

NO PEREFECT MODI.S

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 no
“perfect model™ for participation exists. 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 par-
ticipation has many faces and ways of showing up in the multidimensional
field of development—a field that embraces many different types of historical,
political, cultural. sectoral. and institutional settings.

ST Moo 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 practitio-
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ners in developing countries who have been practicing participation for
many years.

Because the Bank has a great deal to learn about using participatory ap-
proaches, 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
Sourcebook will be more useful, relevant, and convincing to Bank staff and
managers if it is based on actual Bank staff experience with participatory ap-
proaches. By highlighting current Bank practices, the Sourcebook 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.

SELICTION BIASES

We selected the following examples from those we came to know through the
work of the Bank’s four-year Learning 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 par-
ticipatory 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 dur-
ing preparation and planning than during implementation. This does not mean
we think the former are any more important than the latter. In fact, we want to
be clear that participation is an iterative process that can and should be re-
peated at every stage of the Bank’s project cycle. This “planning bias,” how-
ever, does reflect that the Bank has only recently made an institutional com-
mitment to supporting participatory approaches and most of the examples from
which we had to choose are still in the “honeymoon” phase of the project
cycle. Wherever we could, we have tried to include examples of participation
during implementation. But beyond this, we will have to wait, watch, and docu-
ment our experience in this area as it grows.

Perhaps more important, we have found that not all projects can be planned
in detail from the outset. Many projects deal with stakeholders or sets of prob-
lems for which the exact modalities for achieving the set objectives are un-
known at the start. These projects require flexible and iterative planning that
can respond to changing situations and new information as it becomes avail-
able. 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 Task
Managers adapted a “process” approach for such operations. This entailed
(a) piloting activities, (b) undertaking design concurrently with implementa-
tion, (c) introducing flexible targets, time frames, and funding mechanisms,
and (d) encouraging other changes in the existing project cycle and operat-
ing procedures. These examples also document a significant shift in stance
from emphasizing mechanistic “things” to emphasizing people, processes,
and continuous learning.

A second limitation of the Sourcebook lies in the preponderance of ex-
amples 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 experi-
ence grows.

10



SHARING EXPERIENCES

THE MANY FACES O PARTICIPATION

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

INTENSITY OFF PARTICIPATION

Another important criterion for selection was the level or intensity of participa-
tion illustrated by the examples. This is important because participation is an
elastic term that can mean different things to different people in different institu-
tions. All the examples you will read in the Sourcebook are situations in which
the relevant stakeholders have engaged in collaborative decisionmaking as op-
posed to listening and consultation. In making this distinction, we are emphasiz-
ing the point that participation must involve some degree of shared control.

TINDING YOUR WAY THROUGH THE SOURCEBOOK

The map and table 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 repre-
senting the sector or region in which you work, or you may wish to 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 your interest in reading
others and drawing your own conclusions about what works and what does not.
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A GUIDE TO SOURCEBOOK EXAMPILIS

TABLE 2.1

GUIDE TO SOURCEBOOK EXAMPLES

Stakeholders Community
Country Sector Activity  Technique Starting Point  Involved Organization
Albania Rural Credit Project Generic Preparation G. 1D Village Credit
Committees
Benin Health Project SW Preparation G.1.D Village Health
Committees
Brazil Water/Urban Project Generic Three years into G. LD Homeowner
Implementation Condominiums
Chad Education Project ZOPP Preparation G.1 Parent-Teacher
Associations
Colombia Energy ESW AlC Start of the Study G.1 NA
Egypt Natural Resource Project PRA Preparation G.LLD Community
Management/ Resource
Agriculture Management
Committees
India Forestry Project ZOPP Preparation G, I.D Forest Protection
Committees
Lao People’s Health Project SW Mid-way through G NA
Democratic Preparation
Republic
Mexico Hydroelectric/ Project Generic Preparation G.I.D NA
Resettlement
Morocco Women-in- ESW PRA Beginning of G.1.D NA
Development Study
Mozambique Cross- CIR SW Start of the G NA
Sectoral Review
Nigeria Agriculture Project SW Preparation G. 1 Women's Groups
Pakistan Public Sector Project Action Preparation G NA
Management/ Research
Urban
Philippines Biodiversity Project Generic After Appraisal G, I.D Community
Management
Boards
Philippines Irrigation Project Generic Betore Preparation G.1.D Irrigation
Associations
Yemen, Rep. of Education Sector SW Preparation G Local Schools
Adjustment
Programs
Legend: NA = Not Applicable CIR= Country Implementation Review ESW = Economic and Sector Work
G = Government Stakeholders
[ = Indirectly Affected Stakeholders (NGOs., intermediary organizations. technical bodies, and so on)
D = Directly Affected Stakcholders (those who stand to benefit or lose from Bank-supported operations)
Techniques: AlIC = Appreciation-Influence-Control PRA = Participatory Rural Appraisal

ZOPP = Objectives-Oricented Project Planning

SW = Srakeholder Workshop

13



YEMEN, REP. OF

Once government education officials fo-
cus on the quality of education instead of
number of classrooms, teachers, and
books, attention turns to the local schools.
Workshops are used to give voice to head-

MOROCCO

Through meetings and orientation work-
shops in participatory methods, TM con-
vinces skeptical government officials to al-
low local women to participate in formu-
lation of Women in Development strategy
paper. Government agrees but stipulates
that PRA must be carried-out by Moroc-
cans. Government and NGO personnel
receive intensive training to undertake
PRA in rural villages. Rural women are

masters and mistresses, Jocal schools are
empowered to create their own quality
education programs with central govern-
ment funding. The network of support
generated by the participatory preparation
approach keeps the momentum going

during a change at the political level.

preparing their own recommendations for g oF : 7\ -
inclusion in the sector réport. ‘ S 14 i
I g
,
MEXICO

Negotiations between the government and
the Bank break off; in part over the
government’s reluctance to prepare partici-
patory resettiement plans. When the gov-
emment returns seven months later, how-
ever, the Bank helps CFE, the national
powet company, to develop decentralized
outreach capacity, create appropriate in-
centives for its staff, and strengthen pub-
lic accountability mechanisms. '

COLOMBIA !

When government asks the Bank to help |
deal with the bankruptcy of its electric

ommendation that Colombians solve the | |,

AIC workshop. Workshop concludes that
the main problem is lack of coordination
among the many, diverse stakeholders.
Workshop leads to the creation of an En-
ergy Board to coordinate the entire sector;

however, lack of follow-up limits progress. |

power sector, TM responds with the rec- |

problem themselves through a participatory | ¢

rEGrYP’I‘

Bedouin representatives join govern-
ment officials and consultants on.a
project design team. Planning sessions
and PRA held in Bedouin communities.
Separate planning sessions are held for
women. Local people develop project
implementation arrangements including
community action plans.

The boundaries, colors, denominations and
any other information shown on this map
do not imply, on the part of The World
Bank Group, any judgment on the legal
status of any territory, or any endorsement
or acceptance of such boundaries.

BRAZIL

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. En-
gineers: and: social organizers negotiate
design and management -of subprojects
with slim dwellers. Women provide lead-
ership in the slums. The Bank integrates
structured learning into the project. |

' BENIN

TM convinces skeptical. government of-
ficials and villagers of the utility of par-
ticipatory approaches by holding town
hall meetings in remote villages. Once the
stakeholders are enlisted, -the project is
prepared through participatory planning
workshops. A rtesult of the effort is that
villagers now serve on the boards of na-
tional bodies and carry out important lo-
cal health care delivery responsibilities:

NIGERIA

When studies reveal that women are
benefiting sufficiently from agriculty
extension services, the Bank brings rep
sentatives. of government ministries :
state agriculture line-departments togef
in.a three-day planning workshop to
velop action plans for implementation
the extension program. Due to several «
ficulties, women- farmers are unable
participate directly. Female extens
agents, familiar with and able to repres
the needs of worrien farmers, serve as s
rogates for them in participatory plann
event. :




ALBANIA

An urgent need oxists o inject cash into

impoverished mountain areas and provide
employment opportunites, Pnor to Bank-
financed pilot, TM atd Albanian consuft-
ants work with rural farming communi-
ties to design creditdelivery mechanisms
suitable for the poor. Sixty-three village
credit funds are created asa result.

PAKISTAN

After piloting bureancratic reorientation
of the Water Board, an intervention is
made through the preparation of the
project to transform the core agencies of
the Sindh Province to accomplish: policy,
financial, and institutional: reform. A
three-tiered participatory policy planning
structure is institutionalized to bring to-
gether bureaucrats and pohtxcmns from
different parts of the Sindh  government.
Accomplishments in the Sindh sre bemg

adopted elsewhere in thc country.

CHAD

Government specifically requests par-
nc:patory preparation. Preparation time
and cost are very low. No women show
up at planning sessions, atd intermodi-
aries mpres&ut&mrowu interests instead
of interests of the poor. Implemantanon
armngements inchude capamty bmldmg
for parent assocxatmns ’

1 LAO P.D.R.

INDIA

Bank helps mmnsuum the Forest Pro-
tection‘Committee approach initiated in
West Bengal, Through this approach for-
esters shift out of & policing role to a
social role that pmvndes incoime to poor
people and | regenerates the forest. ZOPP
workshop bfings various government
stakeholders together to collaboratively
identify institutions} changes needed to
suppert participatory forestry. -

Government officials, misunderstanding
the Bank's role, thought the Bank pre-
pared and implemented pmjects much
hkeNGOshavebeendomgm Laos: Mid-
way through project preparation, TM
used participatory-workshops to engen-
der ownership among central, state, and
local government stakeholders.

3
L4
L)

1 Bank and govemment undertake a Joint

7
_ | meetings with local stakeholders and par-

PHILIPPINES

Consulta&ve Appraisal Mission arranged
by an NGO on discovering that expert-
designed legislation and project over-
looked needs and concerns of indigenous
communities. NGOs conduct follow-up
ticipatory implementation arrangements

are inserted into project fo give local resi-
dents greater control over resources and

decisionmaking in subprojects.
/ B

E PHILIPPINES
: ‘ — In the late 1970, the Filipino National Ir-
MOZAMBIQUE ﬁs;ﬁmsw% leams how 1o plan
N i e s RS and manage communal irrigation schemes
mﬁ%‘f"?mm@;‘gﬁm‘mﬁ collaboratively with local farmers. At the
e Pk s rinkirbesd st time. the Bank makes its first communal
fenis. Go o review implementation loan to-NIA, the agency has already
probl “B“"mw m’m’:: deve sultkm “mainstreamed” farmer pasticipation as a
a‘f‘él‘;m""m network as 4 re standard practice. After verifying that the
o M’“”k"h"f’ Overall "M’;‘l”s‘e“n‘; participatory practice is effective, the Bank
prove, but many implermentation prc ’TM spends most of his time helping NIA
remain due to difficult ‘country: situation: navigate through Bank and central gov-

Absence of the full range of swkeholders ernment obstacles

especially politicians with the power to. af—

fect change, limits effectmnass







ALBANIA

RURAL POVERTY ALLEVIATION PI1LOT PROJECT

Maria Nowak is the
Task Manager for the
Albania Rural
Poverty Alleviation
Pilot Project.

Ibania is the poorest country in Europe, with an estimated 1992 per

capita GDP of under $400.* Amid political and economic tur-

moil, 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 rapid privatization of land
has transtormed state farm workers into private land owners whose average
holding is a meager 1.4 hectares per family. People were expected to create
farms out of their new plots to provide food for their families but have been
unable to do so because of a lack of start-up capital to purchase inputs and
supplies. Without the necessary tools, inputs, and opportunities, people were
surviving on little more than food aid. To make matters worse, rural infrastruc-
ture was destroyed during the revolution along with rural organizations in charge
ot its development and maintenance. The challenge was clear: get village in-
frastructure up and running. provide employment opportunities for local people,
and find a way to inject cash into the most impoverished areas—tast.

LEARNING BY DOING

The government’s reform program, including restructuring 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 farm-

* Unless otherwise indicated in the text, dollars indicate U.S. currency.
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ing families in the mountainous areas. The system had
no capacity to lend small amounts to 3.000 small farm-
ers. Given the urgency of the situation. we decided to
begin immediately with operational activities. Setting up
a formal, traditional, “top-down structure for operations
would have entailed a long. bureaucratic process. so we
opted for a quicker, more informal route. We chose to
take a “learning-by-doing” approach and train our
Albanian counterparts “‘on the job’ and in the field.

In attempting this, we were entering uncharted ter-
ritory with no prior experience on which to build. 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? A typical Bank-
supported project would have undertaken 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 a climate with so many unknown factors
and uncertainties that adopting an experimental and par-
ticipatory 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 “bot-
tom-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 ar-
gued. "What would rural peasants know about such
things?” During the course of our discussions, however.
we realized that some key people within the Ministry of
Agriculture were receptive to this approach. By building
an alliance with them, we were able to obtain the sup-
port and encouragement needed to proceed.

PARTICIPATORY DESIGN

OF CREDIT COMPONIINT

In August 1992 we began a small test project with seed
money from the United Nations Development Programme
and Freres d'Espérance, a French nongovernmental or-
ganization (NGO). Betore studying, we began doing. The
availability of flexible funds allowed us to start experi-
menting and spending money right away. We were con-
vinced 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 experience in microcredit
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to join our team. We hired two consultants, one a physics
professor at the university and the other an engineer. We
took them to the villages to see how they interacted with the
farming communities. An important criterion in hiring them
was their desire and ability to work in a participatory man-
ner. Given the situation. we realized how important this per-
sonal interaction would be to the success of our efforts. [
also brought along two foreign consultants to help us de-
sign 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 com-
mune chiets who helped us identify the poorest villages.
No official village organizations existed at the time. so
we met with village “chiefs™ and intormal village coun-
cils of different 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 prob-
lems, not the least of which was simply explaining the
concept of individual “credit™ to the local farming com-
munities. who had never heard of such a notion. Many
were initially frightened by the idea of assuming per-
sonal 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 be-
tween groups of villagers and the Albanian members of
our team. who were charged with carrying on the pro-
cess after the rest of us lett. The fact that we had money
available right away was key. It meant we could start
experimenting immediately with the difterent ideas be-
ing proposed. Not only did this expedite the process. it
was critical in establishing our credibility among the ini-
tially skeptical village communities.

VILILAGE (RIEDIT FUNDS

We concentrated our etforts on four villages that 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 preconceived ideas about
what might work. I had prior experience in Bangladesh
with the Grameen Bank and then had worked tor more
than thirty vears in Africa where | also helped to adapt
the Grameen model of group-based rural credit to the
local context. Later. [ had founded an NGO in France to
develop credit for self-employment. So [ was influenced
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by my own experiences and was theretore thinking along
the lines of a solidarity group-lending approach.

When we introduced this notion to the villagers, how-
ever, we were surprised by their response. Although they
were enthusiastic about the prospect of receiving credit.
they rejected the idea of solidarity groups outright. To
them. it too closely resembled the communist system they
had just cast away. But. although they were fed up with
cooperatives. they were eager to restore village solidar-
ity. So they took our idea and adapted it to suit their needs.
The result was group lending ~Albanian style.”

Together, we decided on a village credit fund™ (VCF)
in which the entire 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 proved extremely et-
tective and, thus far, has resulted in a 100 percent repay-
ment rate in sixty-two of the sixty-three VCFs. This is quite
remarkable in a country where the repayment rate to for-
mal banking institutions is a real problem.

Designing this credit component was truly an interac-
tive process between our team and the villagers. In one in-
stance, the consultant had just finished explaining the ratio-
nale for charging interest on loans and was working with
the group to decide collectively on an interest rate. The con-
sultant proposed indexing the interest rate to the price of a
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 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 the mem-
bers of the VCC were themselves from the village. they
knew the applicants and could assess their creditworthi-
ness based on personal knowledge. The funds were dis-
bursed from the implementing agency. the Rural Devel-
opment Fund (RDF) (see below) and deposited in tranches
directly into local branches of the state-owned Rural Com-
mercial Bank to be accessed solely by the VCCs. An RDF
credit officer and a member of the local Rural Commer-
cial Bank played an advisory role on the VCCsx.
Eligibility criteria for loans were also developed in
conjunction with the villagers. Although funds were not
specifically targeted at the poorest tamilies. the VCCs
had made a clear agreement that they intended the funds

for those least well-off in the villages. The $500 limit on
loans “selected out’™ those better off among the group
since the amount was too low for their purposes. Ulti-
mately. however. it was up to the VCCs. which held pub-
lic meetings, to evaluate loan applications and to decide
who in the village would receive tunds. Interestingly.
many VCCs chose to decrease the amount of the indi-
vidual loans from $300 to $200. so that more tamilies
could receive credit sooner rather than later.

RURAL DEVELOPMENT FUND

It was decided during appraisal that the Rural Poverty
Alleviation Pilot Project 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 ability to carry
out the project in a participatory manner nor the outreach
to interact at the local level with several thousand small
tarmers. 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
agency, 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 Beard of Trustees who are
the ministers of the relevant ministries, such as labor. fi-
nance, and agriculture and chaired by the deputy prime
munister. 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 decen-
tralized with credit ofticers in every participating district.
They attend VCC meetings and follow up on loan repay-
ment. All decisionmaking concerning the VCFs rests at the
local level. RDF engineers also work closely with communes
and villages in implementing rural infrastructure projects.
which constitute the other major component of the program.
The RDF has now attracted other cofinanciers including
the government of Italy. the European Union. and the Inter-
national Fund for Agricultural Development (IFAD).

MONITORING AND EVALUATION

Establishing a separate department within the RDF for
project monitoring and evaluation has proved difticult. At
the beginning, the RDF staft person charged with this re-
sponsibility was not open to new methods and ideas and
was simply not the right type of person for the job. Subse-
quent staff have been more open-minded, and some
progress is now being made. Midway through the pilot
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project. we undertook an evaluation in the form of an im-
pact study. The project hired foreign consultants to estab-
lish the framework for the study, and a team of Albanians—
from the large pool of previous cooperative farm techni-
cal staff—were trained and hired to carry out the surveys.

Although the establishment of a separate monitor-
ing and evaluation unit has been slow and difficult, the
small credit program itself continues to incorporate par-
ticipatory monitoring and feedback eftectively. For ex-
ample, through discussions with the villagers and VCC
members, it was learned that tarmers wanted the loan
ceiling raised. In the first phase of the project, most farm-
ers 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 (o this feedback. the project was modified and
loan ceilings were doubled trom $500 to $1.000.

DISTRICT WORKSIHIOI?S

Regular district seminars and workshops have done alot to
promote dialogue, information sharing, and learning among
project participants from different areas. The Albanian con-
sultant, who now heads the RDF’s credit department, orga-
nizes training seminars every two to three months, which
bring together VCC members from various districts. These
typically two-day workshops are held in a local school with
the RDF covering the costs of transport, food, and accom-
modation for the participants. During these seminars, rep-
resentatives 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 dis-
cuss the obstacles and problems they face.

For example, one VCC went beyond basic credit and
started experiments to mobilize savings by soliciting con-
tributions from its members. They received help in setting
up the necessary procedures from their district credit of-
ticer. I was pleased to learn about this initiative, because we
had been planning to introduce a savings component in the
next phase of the project in 1995. We have found, however,
that introducing new ideas and concepts is much easier when
they come from the people themselves. After all, when lo-
cal 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 planted
by one VCC, it has proved contagious, spreading among
communities as other VCCs are eager to introduce the con-
cept 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 STRI’S

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

In response to this, the follow-up to the pilot, the
Rural Development Project, which became effective in
May 1995, will provide technical support for these new
activities through the creation of a microenterprise sup-
port department within the RDF to help farmers use the
right technology and find markets. The upcoming $12
million project will include the creation of 125 additional
“village credit funds™ throughout Albania.

TIMI: AND MONEY

The participatory preparation of the project actually took
little time. The first preparation mission was in August
1992, and the project was passed by the Bank’s Board in
February 1993. A consensus existed among relevant Bank
staft that the project was needed quickly, 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 partly be due to its
participatory nature (which makes supervision more com-
plicated than simply going to a ministry with a check-
list), but it also has to do with Albania’s transition
economy and the fact that RDF has financing from five
or six donors.

As tor the costs of preparation, our experience has
been that participatory preparation costs less than doing
expert studies. because participation involves local people
rather than many foreign consultants. As mentioned be-
fore, the pre-pilot was paid for by the United Nations
Development Programme and Freres d’Espérance. 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 out of project funds. The dis-
trict workshops were very inexpensive.



ALBANIAT RURAL: POVERTY ALLEVIATION

ON REFLECTION

An added twist to this project is that we are operating in
an Eastern European environment. Believe me when |
say that it is a completely different and often difficult
context in which to work. In this project., we had to in-
troduce western management concepts, but. even after
two years of repeated interaction and training, it is clear
that the Albanians 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 proce-
dures and activities. Albanians, however, have an “oral”
culture; they don’t understand our fixation on 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 choos-
ing 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 one has any relatives in prison is given
more importance than professional background.

I am continually reminded that much of what we take
for granted simply does not always correspond to any

precise concept in the Albanian context. In dealing with
procurement and disbursement, [ was shocked to discover
that when local communes ordered supplies from a state
enterprise, the standard procedure was to send a blank
check. 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 crogs-fertilization occurs in
which each side learns from the other. I think this is the
way it should be.

[ also think the reason a great many of these
projects fail is that we try to interject our styie of do-
ing things into a context that has a completely differ-
ent history. tradition. and mode of interaction. The
reason the Albania Rural Poverty Alleviation Pilot
project has worked well and has progressed quickly is
because we started small, included local people, and
then scaled up over time. This has allowed people to
get used to the project, understand it, feel comfort-
able 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, the “pro-
cess approach’ has really worked well.
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n 1972 Benin became a leading innovator in primary health care. when it

designed—without outside help—a unique, state-of-the-art primary health

care system involving rural populations and covering the entire country.

By 1986, however, Benin’s primary health care ranked among the poorest
in Africa.

IDENTIFICATION MISSION

When the government of Benin asked the Bank for help in this area, we sug-
gested we start by finding out why the original strategy failed. In February
1988 1 led an identification mission accompanied by a Bank health manage-
ment specialist and an architect. As agreed in advance of our departure, we
joined forces with staff from Benin's Finance, Planning, Health, and Rural
Development Ministries. These were the appropriate government stakeholders
who had to work together to provide primary health care. Although some were
a bit skeptical. our government colleagues agreed that. to learn more about the
problems in the primary health care system, we had to begin with the local
health centers and 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 al-
ready 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 that were attended by representatives of
some thirty-two villages. Sometimes. the entire village showed up.
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PARTICIPATORY DISCUSSIONS

Long a Marxist state, Benin was just beginning to change.
Needless to say, local people had some difficulty in par-
ticipating 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 represented the think-
ing of the World Bank and central officials. We asked the
communities to appoint a committee of five or so local
people who were wise about money, life, health, and how
the community worked. We also stipulated that at least
one or two mothers be included. These committees helped
validate our analysis of systemic and operational prob-
lems that contributed to poor health care in Benin.

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 THFE PROJECT

Now that we had identified a good set of village stake-
holders, we set up a workshop to generate a diagnosis of
the existing primary health care system. A member of
the Bank team—the architect—had experience in run-
ning participatory workshops. He served as the work-
shop designer and facilitator. The minister of health is-
sued invitations to representatives of communities in a
sample of three districts in various regions of the coun-
try for a workshop in Cotonou, Benin’s capital, and we
reserved a hall in the ministry that was large enough to
accommodate the eighty participants.

About fifty participants came from the various com-
munities we had visited. They were ordinary citizens, in-
cluding about twenty mothers, rather than the tribal chiefs
who usually represent the villages. A few technical staff
from local German and Swiss projects also attended.

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

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 until

all problems were written up on sheets of flip chart pa-
per, 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. and so on.

We then spent a significant amount of time discuss-
ing the diagnosis of Benin’s current health care system,
using the categorized list of problems as the basis for
discussion. We did this to be sure that the different types
of people attending the conference—trom 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 be-
ing addressed were part of the group. The villagers chose
tor themselves the groups they wanted to join. As might
be expected, group size turned out unevenly and some
balancing had to be done. On completing the work, the
small groups reported their conclusions to a plenary ses-
sion. A discussion of the recommendations took up the
remainder of the day.

A small group of officials from the Ministries of
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 health policy and guided the work of ministry
ofticials 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 re-
sults of the workshop and see if 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.

PREAPPRAISAL

In April 1988 the Bank team returned to Benin for
preappraisal. Again we held a workshop with represen-
tatives of the same four stakeholder groups (villagers and
officials from the ministries, health offices, and local
health centers) 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 sixty-five
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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. Two new concerns appeared, how-
ever. The first had to do with who really represents and
speaks for the villages. After considerable debate, the par-
ticipants decided that village representatives should be
elected democratically and that the village should enter
into a legal contract with the Ministry of Health (MOH),
defining the responsibilities of both parties for improving
the health status of the local populations.

The second had to do with implementation priorities.
The communities with which we were working were not
necessarily those with the greatest need. Although they rec-
ognized that other communities were in really dire straits,
the participants nevertheless felt that their communities de-
served 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.

APPRATISAL

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

* Improve sector financial resource mobilization. al-
location, and management capabilities

» Strengthen institutional capabilities of the MOH

* Improve human resource capabilities in the health sector.

For a third time, we organized a workshop with the
same stakeholders 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 be-
lieved 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 scru-
tiny of those stakeholders who had been working on this
project since the beginning. As it turned out, our pro-
posal did indeed reflect what they wanted and had been
proposing all along.

ENCOUNTERING DELAYS

As we were reviewing the project in Washington and
getting ready to invite government for negotiations, the

Swiss Development Corporation indicated that it wanted
to increase its cofinancing contribution by more than four-
fold. Of course, we in the Bank welcomed cofinancing
as a matter of policy, so we were pleased with the Swiss
offer. It meant, however, returning to Benin for a joint
reappraisal of the project during which time the Swiss
became full partners in supporting and nurturing the par-
ticipatory 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 nego-
tiations until March 1989. The Bank’s 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 Feb-
ruary 1988 to appraisal in June 1988 was about forty-three
staff weeks. Appraisal added another twenty-one staff weeks.
Government paid the modest costs of the three workshops—
around $6.000. Preparing this project in a participatory
manner was neither expensive nor time-consuming.

IMPLEMENTATION EXNPERIENCI

The project has just started its fifth year of implementa-
tion. 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
concerned and to the thorough understanding of objec-
tives, strategies, and tactics all stakeholders developed
in working together. This understanding and the com-
mitment it generates are attributable, in my opinion, to
the participatory project planning processes we used.

[t is unfortunate that implementation ran into trouble
during the second year. A new democratically elected gov-
ernment cleaned house at the center. An entirely new team
of officials appeared on the scene, who not only knew noth-
ing about the project but were also distrustful of anything
done by the previous government; thus, every aspect of the
project involving the MOH came to a halt. The dynamism
at the local level, however, did not wane during this period.
By the third vear 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, pre-
sented to the Bank’s Board in May 1995, closely fol-
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lowed the participatory process, which had proved so
effective the tirst time around. Virtually all meetings with
the government, which occurred during the series of
World Bank missions concerning this project, were at-
tended by representatives of al/l key stakeholder groups
including local health committee members from all over
the country. Preparation of this project was intimately
linked with government efforts to prepare a revised na-
tional health strategy for the period 1995-99, which was
the subject of a Health Sector Round Table held in Janu-
ary 1995. We were quite successful in encouraging the
government to give stakeholder participation more promi-
nence in the sector strategy. both by highlighting accom-
plishments to date and by outlining steps to consolidate
and build on successes in this regard. To make an effec-
tive contribution to the strategy from a participation per-
spective. the Bank mission undertook numerous field
visits with MOH staff and held town hall meetings to
discuss the views of the various stakeholders on their
participation experience thus far.

ACHILEVEMENTS

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
achievements, 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 include the following:

* The creation of local health management commit-
tees—comité de gestion de la commune (COGEC)
and comité de gestion de la sous-préfecture
(COGES)—with real authority and autonomy,
through which communities throughout Benin man-
age cost recovery funds and participate in the plan-
ning, implementation, and evaluation of sector ac-
tivities carried out in health facilities. The members
are elected democratically, and anyone may serve,
provided that at least one member is a woman.

¢ The establishment of a central procurement agency
(Centrale d’ Achat), which assures the affordability
and constant availability of essential generic drugs
at all levels of the health system and is managed by
an autonomous board, composed of various stake-
holders and including representatives of local health
management committees. Previously, drug procure-
ment was done—poorly and corruptly—by the MOH
itself. Given the fact that no drugs are produced in
Benin for its small market, this wasn’t a job that could
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be handled well by the private sector. What was
needed was a small cadre of people who could fol-
low 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.

e The establishment of Comité National de suivi

d’Execution et d'Evaluation des Programmes du Secteur
de la Santé (CNEEP), an intersectoral committee at the
national level. and Comité Departemental de suivi
d’Execution et d'Evaluation des Programmes du Secteur
de la Santé (CDEEP) at the departmental level. These
interministerial committees undertake periodic assess-
ments of the progress made in implementing the objec-
tives 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 directorates for (a) planning, coordination,
and evaluation. () administration and finance. and
{c) family health and the strengthening of departmen-
tal directorates for health to accommodate the
government’s intention to decentralize sector man-
agement and administration.

IssUls

*  Local health commirttees: After several years of op-

eration. COGES and COGEC have demonstrated
their potential. This experience has also highlighted
issues that still need to be addressed. For example,
some COGES/COGEC members lack motivation
because of a number of factors. most notably a lack
of (a) understanding of their roles and functions, (b}
skills in community financial management and group
animation techniques, (¢) opportunity to exchange
information and ideas at the departmental and na-
tional levels, and, for some, (d) financial remunera-
tion. Although the bylaws of the local health man-
agement committees state that elections should be
held every two years, elections have not been held
that frequently or routinely. Some aspects of finan-
cial management of these committees are not fully
explicit in the bylaws. Furthermore, accounting ca-
pacity is lacking. Also, although COGEC bylaws
provide for one seat each for a woman and a youth,
elected by their peers to represent their interests,
COGES members are elected from among the
COGEC officers (presidents, treasurers, and secre-
taries) leaving the possibility that women and youth
may not be represented at the subprefecture level.
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»  Intersectoral coordinarion. The establishment in 1988
of CNEEP and CDEEP constituted an important step
by the government to improve program coordination
and to strengthen decisionmaking capacity in the MOH.
Their 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, particu-
larly at the departmental level; they must be revitalized
to enable them to carry out their important functions.
Furthermore. although their membership accommo-
dates representatives from other line ministies and some
NGOs. at present no permanent seat exists for repre-
sentatives of the local health committees, whose per-
spectives on investment planning and monitoring would
be valuable.

o Policy and institutional reforms. In addition to the
Bank’s success in strengthening and concretizing the
language on participation in the draft national health
strategy for the period 1995-99, we made two other
important contributions to strengthening partnerships
in health. First. we worked with government to pre-
pare a revision to the administrative text that lays out
the bylaws of COGEC and COGES. Major amend-
ments were introduced to («) expand membership to
other partners working on related issues in the same
commune or subprefecture (NGOs. indigenous social
aroups, school teachers. personnel working on relevant
development projects such as water and sanitation, and
so on), (h) clarity aspects of financial management
and other operations, (¢) establish two additional seats
on the COGES and mandate that they be filled by one
woman and one youth, and (/) specify procedures for
hiring with COGEC/COGES’ own tunds. independent
auditors to audit their own accounts annually.

We also worked with government on a draft decree
amending the bylaws and internal regulations ot CNEEP
and CDEEP 1o replace the 1988 decree creating these
committees. Amendments were introduced to (g ) specity
the functions and staff profiles for their respective secre-
tariats. (b) provide for the representation of COGEC and
COGES and other key nongovernmental partners in these
entities, and (¢} to streamline its operations. These two
texts will be signed by the time this project is presented
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 capaci-

ties. Considerable eftort will be warranted under the
project to ensure the following:

*  Operations at these various levels are realistic in terms
of the capability, availability, interests. and compara-
tive advantages of the various partners.

*  Health managers and other health personnel work
etfectively and in cooperation with partners.

*  The need for conflict management is appreciated and
eftectively met.

* Partners will occasionally be given the opportunity
to share experiences and exchange ideas and best
practices with their counterparts at the various lev-
els of the system,

e Information on the perspectives of the partners and
the quality and extent of participation flows freely
and expeditiously, both up and down the system.

As part of its annual review of sector pertormance,
CNEEP and CDEEP will evaluate progress made in build-
ing and sustaining participation of key stakeholders in
health and will revise plans for the coming year accord-
ingly. 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 capability of CNEEP and CDEEP 1o
undertake participatory planning and evaluation of sec-
tor activities as well as the costs of their operations.

RusuvLrs

Although the Benin case is very much alive and ongo-
ing. 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
alocal sociologist was commissioned to obtain feedback
from people who participated in preparing the project.
Through interviews and focus groups involving elected
village representatives and other villagers: local, regional,
and central health officials; and the personnel of health
tactlities, the tollowing was learned:

¢ Village people now know more about what health
services are available.

* People are satistied with the increased availability
and decreased cost of drugs through health centers
(and. as a result, increased utilization of health
services).

e Funding for essential drugs is guaranteed, because
local health committees. not the minister of health,
manage the cost recovery funds.
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» People appreciate the local control they now have
over funds collected by the health facilities. (These
funds now more than cover replenishment of drug
stocks and, in some cases, even other essential
nonsalary 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 staft are perform-
ing better. Roles and responsibilities of the ditferent 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 cli-
ents) rather than exclusively to their superiors in the admin-
istration, 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 prac-
tice—even in the absence of World Bank missions. The
participatory approach is evolving beyond the prepara-
tion and 1mplementation of Bank-financed projects to
becoming a permanent way of doing business for the
health sector in Benin.
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n February 1992—just three months after joining the Bank—I went on

mission to Brazil to decide the fate of a problem project, one that might

quite possibly be canceled. The problem was clear: the portion of the

project that would provide water and sanitation to slum communities
wasn’t moving. No disbursements had been made three years after effective-
ness on this part of the loan (62 percent of the total) and no real prospects were
foreseeable for disbursing them.

This project was intended to bring water and sewerage to some of the most
congested and difficult slums in the world. The notorious favelas—or
shantytowns—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.

INCREASING FRUSTRATION

Canceling, however, would surprise no one. My colleagues in the World Bank
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 Brazilian government’s gigantic national devel-
opment bank and the implementing agency, to move ahead—all to no avail.

Preparation of this project began in collaboration with Brazil’s National
Housing Bank—-an institution well known to the World Bank and quite com-
petent at water and sewerage work. But along the way, the National Housing
Bank ceased to exist by the stroke of a political pen. CEF took over BNH’s
responsibilities.
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From every appearance, CEF had the ability to make
sound loans for water and sanitation systems. But. as it
turned out, CEF management’s heart just wasn’t in deal-
ing with slums and slum dwellers—perhaps understand-
ably, because few successful precedents exist for provid-
ing water and sanitation to the favelas and their counter-
parts throughout the world. Bills aren’t paid. illegal con-
nections blossom. and care and maintenance are the ex-
ception rather than the rule. For lenders and water compa-
nies alike, serving the slums has been a losing proposi-
tion, and few advocates of doing so can be found in water
companies.

COULD PARTICIPATION HELI?

As I prepared for the mission. I learned that staff from
the Bank's Transportation. Water, and Urban Develop-
ment Department’s Water and Sewerage Division
{(TWUWS) had been visiting Brazil duning the past year
to help us get this loan moving. Their interest was the
same us ours: to tind ways to prevent the cancellation of
this inpovative project.

TWUWS believed that involving 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 and 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 nongovernmental sector. Although they hadn’t yet
succeeded in getting the loan moving. they told me that
the new project manager in CEF. a veteran from the Na-
tional Housing Bank’s Water and Sewerage Department.
was enthusiastic about the project.

PILANNING 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 lend-
ing agreements with eight or so state water companies
(SWCs) and that these companies wanted to borrow for
capital investments. We also knew that we had an action-
oriented person running the project in CEF. and 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 it
the SWCs were unable to submit borrowing proposals to
CEF within the next two months. We told them. if they
submitted proposals, it would be possible to persuade
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 pro-
posals trom 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 FAVEILA CHALLENGE

Developing an etficient and effective water and sewer-
age 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 do. Population density is extremely
high. Their layout has no rhyme or reason. Virtually ev-
ery bit of space is in use by someone somehow. The lay-
ing of pipes, even underground, would more than likely
intrude on someone’s sense of ownership. Adjudicating
disputes from the outside can be next to impossible.

At the same time, the laws of hydraulics can’t be
changed. and engineers don’t like to negotiate their de-
signs with nonengineers. Setting the reservoir higher than
the houses is much cheaper than pumping the water up
to them. The number of users and the volumes to be de-
livered determine the size of the pipe. regardless of
whether a convenient place can be located to tay the pipe.
It's almost impossible to get to one house without going
through or under someone else’s. In addition, favela popu-
lations are not insignificant. We are now working with
one, made up of 30,000 houses. There is simply no way
to do anything without working closely with the people.
yet there is no way for a water company to negotiate di-
rectly with 30,000 individual families.

A NEwW IDEA

In the process of discussing how to proceed. we came
upon an approach that had not been tried betore in Bra-
zil 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 type
of team to do the work. We decided that engineering com-
panies bidding on the project must team up with com-
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munity participation NGOs or individual specialists. We
discussed this with our colleagues in the SWCs and found
pretty ready acceptance of the idea. The engineering and
community participation specialists indicated they were
willing to give it a try.

The original project wisely established simple and
straightforward criteria for subproject funding, which
included:

* 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

* Obligatory stakeholder participation and hygiene
education parts of the subproject.

WHAT IS STAKEHOLDER PARTICIPATION?

We were now 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. invest-
ment limits, and so forth. But what about stakeholder
participation? What exactly is it?

We knew that different people had different inter-
pretations of participation. For some, simply interview-
ing potential beneficiaries to establish demand prefer-
ences is participatory. Some believe “informing and edu-
cating” constitutes participation. Others insist that the
essence of participation is a negotiation between the en-
gineers and the beneficiaries. Still others want to sit down
with the beneficiaries and the engineers to build the sys-
tem from scratch using facilitation techniques.

BEING PRAGMATIC

To be honest, we weren't sure ourselves what constituted
participation and how to make ex anre judgments about
it. So we decided to let the water companies detine it and
go with their definitions. Then we would use structured
learning 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 de-
mand. instead of assuming that demand existed. as
is normally done

» Hypotheses and assumptions on project design and
community involvement and how these influenced
speed. cost. and effectiveness

*  How the project is managed, for example, directly

by the SWC or through hired firms

*  Who pays for operation and maintenance—users.
cross subsidies, capital subsidies, and so on

« Ifandto whatextent institutional intermediation was used

* The nature, type. and case with which collective
choice decisions were reached

*  Project outcomes

¢ Project impact.

It is now just over two years since my first mission
on this project. Some sixty-odd subprojects are now un-
derway that account for 65 percent of the original project
cost estimate. None is complete, although some are in
the advanced stages of construction. As expected. differ-
ent interpretations of participation are being used and
the subprojects are being designed using different tech-
niques. The most commonly used approaches. however.
involve two different versions of community negotiations.
The first starts with the design and then negotiates it with
the community. The second starts with community in-
volvement from which the design emerges.

(GETTING STARTED

Let me describe the latter approach, which was used in the

Jfuvela called Morro do Estado. Morro is in a satellite city

close to Rio. We chose Morro as a pilot because it looked
somewhat easier than the other pilot possibilities. One fac-
tor in its favor was its 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 nega-
live attitudes about favelas. We had heard. however. of
someone who had a reputation for understanding 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 wa-
ter authority. He is now a consulting engineer in private
practice. When we talked to him, he spoke of fuvelas
and their inbhabitants 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 was 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 government. He described to us how he
had worked with some favelas to generate aftordable and
etfective water and sewerage systems on a small scale.
When we told him about our plans for this project, he
became interested and excited over the possibilities.
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After reflecting on and comparing his view of favela
dwellers with what we heard from conventional engineers,
we knew he would be a great asset to this project. We then
had a starting point. We began what turned out to be the
most arduous task of getting both the Bank and the Brazil-
ians 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 pro-
curement adviser to hire the firm as an exception based on
the highly specialized nature of the work.

IDENTIFYING STAKEHOLDERS

The first action we took was to learn about the community,
how it was organized and operated. To do this, the design-
ers 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 lead-
ers. They came from all walks of life and places, but mainly
were associated with religious, sports, or other types of clubs
that exist in communities everywhere.

THE IMPORTANCIE OF WOMEN

It was the women’s clubs, however, that proved the most
effective instruments for working with the community,
and the women themselves turned out to be the key to
getting the subproject under way. 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 commu-
nity came to learn about them. The local people saw the
respect the designers had for them. They saw the designers’
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 commu-
nity calls favela 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 them. All
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the individuals involved learned together what was pos-
sible and not possible, what they really wanted, and how
they had to behave to get what they wanted. So the ac-
tual engineering design of a functioning water and sew-
erage system run by a modern SWC, was a social, itera-
tive process between experts and ordinary people.

EARLY PROCUREDMIINT 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——con-
necting 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 election years, favelas
gol 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 fur-
ther to do what only they could do: organize themselves
to work effectively with the water company.

CONDOMINIUM APPROACH

One of the key lessons for the people in the community
was something called the condominium approach. At the
bottom of it was the understanding that the water com-
pany 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 twenty to fifty
barracos (homes). This way of generating and support-
ing communal interdependence helped work out afford-
able solutions: people could atford what they wanted and
the water company would recover its capital and operat-
ing costs—a “win-win” game for all concerned.

The designers made the initial suggestions for orga-
nizing a number of barracos into a condominium and
then negotiated the details with those involved. There
had to be and indeed was flexibility on the part of the
designers to accommodate what the local people wanted
in forming condominiums as well as other things. For
instance, a water tank had to be placed at the highest
point in the favela to service the community. Of course,
the several possible locations for the tank were already
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occupied by a house, church. or other structure that was
important to at least some or all.

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; more im-
portant, it was also the community working together to
take care of both individual and communal needs.

The Morro do Estado pilot project took about six
months to design at a cost of about $100.000. Since this
was our first such opportunity, learning was the objective.
A lot of people had to learn: the designers, the water com-
pany, CEF, the Bank, and the people living in the favela.
While the pilot was going forward. initial work began on
other larger and tougher favelas: the lessons from Morro
flowed into the second and beyond. The design phase of
any project, however. is never really finished: redesigning
goes on with construction and implementation. What is
surprising, perhaps, is that the adjustments appear to have
gotten done with ease and good will. By the time of con-
struction and implementation, all became a team commit-
ted to producing something of real value.

COST AND TIME

From time to time, I ask myself if this is a cost-effective
approach. I must say [ haven't got a satisfactory answer
yet. The $100,000 design cost of Morro works out to
$15 per capita—not a large amount. More important. we
are not only seeing final costs within the investment pa-
rameters 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 sub-
sequent subprojects—are generally 50 percent below (in
one case 25 percent below) the SWC estimates. Of course,
design and design costs are one thing. Whether the sys-
tem will work well, be sustained, and generate payments
that cover the investment and operating costs are the fi-
nal tests. We have yet to get to that stage.

ON REFLECTION

This project is doing more than providing water and sew-
erage to a favela, in my opinion. It is a starting point for
individual and community development. Person atter per-
son has told me how she is looking forward to receiving
water bills at “*her” condominium. People also say—with-
out 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-held dream: having their own telephone number, just
like ““other” people in the country.

If anything gives me confidence that these systems
will be sustainable, it’s an empowerment I have seen that
is almost palpable. Of course, a lot of other things have to
be right for the systems to be sustainable: governance,
economic management, jobs for people, and more. Our
project can't take care of these things. Only time will tell.
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hadians value education highly. so local involvement and signifi-

cant local contributions to the cost of education have been a long-

standing tradition in Chad. During the 1979-82 war, Chad’s educa-

tion system deteriorated seriously. The slow recovery from the
period of disturbances caused local communities to play an even greater role
in financing and operating their schools. The Education V project, financed by
the International Development Association (IDA), has been supporting reha-
bilitation in this sector.

During further disturbances in December 1990, looting and damage oc-
curred in the building housing Chad’s Ministry of Education, which lost a great
deal of its records. files. and equipment. Schools throughout the country suf-
fered various kinds of damage; books and other teaching materials were in
short supply. To rebuild the education system, the government of Chad devel-
oped an Education-Training-Employment strategy for 1990-2000. Chadians
trom many backgrounds and sectors (mainly from the public sphere) and most
major donors helped create this strategy. In 1991 the new minister of education
asked the Bank 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 local people and responded to their real
needs and concerns. We were delighted with the request and quickly responded
in the atfirmative. During our next mission, we visited local communities and
held discussions with otficials 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.

[t soon dawned on all of us that. although we were in full agreement with
planning the project, none of us really knew how to do it. We decided to start

Photo by Curt Carnemark
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by finding a tried and tested methodology with which
we were comfortable. The Bank offered to find the meth-
odology. and, as Task Manager for the project. I under-
took the search myself.

CHOQOSING A METHODOLOGY

In talking with my Bank colleagues, I learned about a
methodology called Objectives-oriented project planning
(ZOPP) (see Appendix I) that was originated by
Gesellschaft fiir Technische Zusammenarbeit, a German
aid agency. I found that a nearby company offered semi-
nars on ZOPP. one of which I attended along with my
Bank project team members.

ZOPP seemed to fill the bill nicely: the project team
returned to Chad enthusiastic about sharing what we had
learned with our Chadian partners in the project. At a
meeting, we told our Chadian colleagues that we could
use a methodology called ZOPP and proceeded to ex-
plain how it worked. As we described ZOPP. I noticed
that people were giggling and laughing. I asked what was
the matter. They good-naturedly explained 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 concern. They said we were act-
ing in a typical Bank manner by prescribing how to do
things.

We got over both these problems in good fashion by
recognizing that ZOPP was the only participatory meth-
odology we knew. Besides. we explained, ZOPP is not
the usual way of doing things in the Bank, and we might
have to persuade Bank management that using it made
good sense. Also, we simply dropped the ZOPP acro-
nym and replaced it with its English equivalent “OOPP”
or Objectives-oriented project planning.

IDENTIFYING THE STAKEHOLDIERS

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 rec-
ognize the official stakeholders in an education project.
But we wondered who really spoke for the local com-
munity and if there were issues of gender. ethnicity, so-
cial class, religion, or other factors that we had to take
into account.

The government organized four regional conferences
attended by high ministry officials, school inspectors,
school directors and teachers, members of local school
associations, and representatives of NGOs and women’s
groups. At these meetings, we discussed local primary
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education problems and ways to correct them. We were
pleased that two of the meetings were held in a tradi-
tional manner, under a tree—sous ['arbre a palabre—
where passers-by joined in the discussion.

As a result of these meetings we learned that
Chadians at the local level are seriously committed to
and closely involved in educating their children. One
unexpected benetfit 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 PROJLCT

All of this was helpful. but it still had not been translated
into a project suitable tor Bank financing. To get the con-
tents of the project identitied and to do the detailed prepa-
ration. government convened a six-day national *OOPP”
conference for participatory project planning. The min-
ister of education invited ministry staft, regional officials.
NGOs, and several of us from the World Bank to a project
planning conference. All told. about thirty people attended
the conference.

Purposely. government set the date of the meeting to
coincide with a planned Bank project mission to the coun-
try. In selecting the stakeholders. we thought that the
NGOs would represent local people at a conference oth-
erwise 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 and interests of local
people based on what we heard at the regional conter-
ences. We also learned, to our dismay, that no women
were present at this meeting, because no one 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 OOPI CONFERENCE

We hired a consultant 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,
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expectations, and fears related to Chad’s education sys-
tem 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 edu-
cation in Chad. We did this by means of a ““problem tree”
that clearly identified the causes of the problems the par-
ticipants 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 to say
that everything went smoothly. At one point. a Chadian
participant said to one of us from the Bank. "I am telling
you that I have a headache, and you keep telling me that
[ have a foot ache and vou 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.” One
key objective was to reinforce a decentralized system in
which local communities had more autonomy and re-
sponsibility for their schools, while central government
provided part ot the finance and technical guidance and
assistance.

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

Days five and six were devoted to developing logi-
cal frameworks for the project and its various compo-
nents. The logical framework employs a project-plan-
ning matrix that looks like this:

Summary Verifiable | Means and Sources |  Important
of Obiedives/ArIiviﬁeJ Indicators of Verification | Assumptions
Godl
Purpose |
Activities
Outputs

Participants broke into small groups. each working on
one or more goals in a detailed fashion. Bank statf be-
came part of several small groups.

THE PROJECT

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

*  Classroom construction (800 primary school rooms)
and rehabilitation (200 classrooms)

*  Purchase and distribution of primary textbooks and
teacher guides

»  Restructuring and improvement of in-service and
preservice teacher training

*  Strengthening primary school management and in-
spection

*  Development and implementation of a girls” educa-
tion program

*  Promoting pedagogic improvement projects in indi-
vidual schools

«  Strengthening the capacity of 100 parent associations

* Institution strengthening of the Ministry of Education.

COST AND TiME

The total project cost is $33.8 million. The Bank is pro-
viding an IDA credit of $19.3 million. Eighteen months
elapsed trom Initial Executive Project Summary to Bank
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 contrib-
uted enough to pay for the seventy-eight staff weeks ap-
plied to the project by four Bank staff members and one
consultant. We made six missions from identification 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
tees for the facilitator. who resided in the Central Africa
Republic. The government’s budget paid for the salaries
and associated costs of the Chadian officials.

PROJECT QUALITY

Implementation is just beginning (the credit became ef-
fective on January 18, 1994). so I cannot say much about
how the participatory approach has affected sustainability
and ease of implementation. But I can share some imme-
diate results of the participatory planning process. The
project went through the peer and management review
processes quickly and easily. which pleased us because
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
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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. They really “own™ it, and,
more important, 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 direc-
tors and teachers. I doubt if we would be doing this it it
hadn’t been for the sous I'arbre i palabre.
Implementation has been delayed some because of the
economic and political situation in Chad and the constant
change of ministers and directors. In this difficult Chadian
context, the broadly based preparation process and the re-
sulting network of committed stakeholders has been keep-
ing the project going through times of changing otficialdom.
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ON REFLECTION

[ think the process of identifying objectives and building
consensus brought stakeholders at all levels together and
produced a project plan that the local schools, donors,
and government could really “own.” This project dem-
onstrates, in my opinion, that a participatory approach
can be employed within the time frame and procedures
of the Bank. if the Bank and government are genuinely
committed to the process. If I were to do it over again,
['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 iden-
tify and prepare the project themselves as a basis tor dis-
cussing with the Bank our financing their project.
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BT
. ’

n late 1984 1 received 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,
that the electricity sector was bankrupt. Because the Bank had been supporting
the sector for thirty years, could we help them solve this problem? At first, |
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 fifteen Bank staff familiar with Colombia, includ-
ing the relevant division chiefs. One of the statf was a Colombian power engi-
neer who had considerable experience in Colombia itself. The participants
determined that one major problem was the overbuilding of hydroelectric power
plants and a high debt load, which, because of a rapid devaluation of the peso,
had suddenly mushroomed from $1.8 billion to $3.5 billion. What should be
done? At about 5:00 p.M. the group’s thinking gelled, thanks to an engineer
who said “The Colombians need an institutional mechanism to provide over-
sight for the entire energy sector.” Everyone agreed. A nationwide energy board
was proposed as the solution. In addition, it was time to (a) stop new construc-
tion in the electricity sector, such as a planned $3 billion hydroelectric project
called URRA, (6) make better use of installed capacity, and (¢ increase tariffs.

The trouble was: we weren’t the Colombians. The Colombian civil service
is competent and doesn’t welcome outside directives. Only the Colombians
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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 in-
stitutional development at the Bank, I knew about a par-
ticipatory process that I thought might be useful. It was
called Appreciation-influence-control (AIC) (see Appen-
dix I) and required all stakeholders in the electricity sec-
tor to participate in a search for solutions. The Colombi-
ans—including the minister of mines and energy, who
was new and seeking priorities for a work program—
were delighted with my proposal of this approach.

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
seeking the chance 1o put a new loan in place. After con-
siderable negotiation, they were persuaded to change their
minds and include Bank representatives in the confer-
ence. While I was back in Washington, the Bank’s resi-
dent representative in Bogota assisted the government in
drawing up a list of participants and handling the logis-
tics. In the interim, the Bank sent comments on the URRA
project, the major beneficiary of which was a huge util-
ity 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 hydroelec-
tric 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 knowl-
edge to change the electricity sector. These stakeholders
included the ministers, permanent secretaries, heads of
the utilities and their contractors. several mayors (because
some of the utilities were municipal), congresspeople.
several expert consultants, and members of the opposi-
tion 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 project department people from the Bank
and the Inter-American Development Bank, because they
too were stakeholders. All the above mentioned people
accepted the invitation, so we had all the people who
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collectively had the power to change the electricity sec-
tor—a bipartisan group that we hoped would carry for-
ward any commitments they made. despite the fact that
elections were only a year away. The invitations were
signed by the ministers of finance, mines and energy,
and development planning. | was pleased that everything
was in order and that the Colombian stakeholders would
have a chance to work together to find their own solu-
tions. A few days before the conference, I arrived with
two facilitators, one of whom had developed the AIC
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 ap-
proach already agreed on. She wanted a conventional
“talking heads™ conference and insisted that “'the minis-
ters want to make speeches, not participate in games.”
After many hours of exhausting arguments about the
agenda. the AIC 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 morn-
ing.” And they left the meeting.

After a final attempt to persuade the local team, [ felt
I 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 therefore we will have to leave the management of the
conference to vou.” 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 I: THE AIC CONFERENCE
We had willingly agreed that the four ministers would
give introductory remarks. This went well and under-
scored that the conference was being held under their
auspices.

Then the AIC consultant took the tloor. He intro-
duced the process we were about to use. The conference,
he said. would help the participants find ways to under-

stand and manage three levels of “environment™:

*  The internal or controlled environment (of the orga-
nizations that have the power and responsibility to
carry out projects in the electricity sector)
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*  The relationship with others outside the electricity
sector who influence or are influenced by the achieve-
ment of the sector’s purpose (beneficiaries. contrac-
tors, credit companies, advisers. and so on)

* The relevant context that needs to be appreciated 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 AIC method.
“You will see how the “A,” the "[,” and the *C” play out
in this workshop.” he said. “This is a difterent approach
to problem solving. It holds a lot of potential. and I need
your commitment to stay with me for the next twenty-
four 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 twenty-four hours, you
will act as ordinary citizens and devise a new electricity
sector, an ideal one. that serves the interests of all
Colombian people.”

With this. the conference launched into the “appre-
ciative” phase, designed to understand the economic,
political. and cultural context of the Colombian electric-
ity 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 with ideas and lis-
ten to each other without comment or judgment. Ques-
tions would be allowed but only to clarify. not to criti-
cize. These guidelines would enable 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. Role playing as ordinary citizens would also re-
duce the power differences among the group. The con-
ferees agreed to accept the challenge and. within one hour.
the small groups were buzzing with ideas.

The press and electronic media were another matter.
Because the Colombians had almost doubled the partici-
pants previously agreed to, the conference room had
proved too small. We had moved onto a verandah. where
many reporters waiting outside a fence were able to hear
the loudspeaker. They took the facilitator’s announce-
ment literally. and we had quite a time persuading them
the World Bank hadn’t blown up the electricity sector!

THIC APPRECIATIVE PHASE

The first assignment to the conferees was to come up
with an ideal future for Colombia. After ten 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 re-
ally had fun. The six ministers, past and current, partici-
pated as equals. The minister of mines and energy grace-
tully 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 pre-
viously brought together. to learn from each other and to
build a common appreciation of the entire electricity sec-
tor and its relationship to the broader energy sector and
the national economy. After about an hour, each group
summarized its ideas for the plenary. Common themes
emerged. but also many original ideas to which the ple-
nary was receptive.

DAY 2: THE AIC (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 present reali-
ties. both positive and negative. Again, the groups reported
back to the plenary. With the help of the AIC 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 huge utility that 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. I ask you to wait.” The CORELCA offi-
cial wouldn't take his seat. Finally, the minister took him
aside and told him that, if he was not willing to partici-
pate 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 AIC.

11
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THE INFLUENCE PHASE

Next, we moved to the “influence” phase—the “I” in
AIC—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 not therefore 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 little preparation, fed back a concrete,
twenty-minute synthesis of the issues and strategic op-
tions. The participants returned to their groups and con-
tinued with more focus and clarity.

The groups were given some schematics with which
to work. First, they were given a stakeholder map to en-
able them to analyze the strategies they considered nec-
essary to achieve their tdeal outcome. This helped them
consider all of the stakeholders associated with each strat-
egy and whether each stakeholder would favor or op-
pose that strategy. They also produced an AIC table. For
each of their strategic priorities, they could list all the
stakeholders in the left-hand column and then indicate
if, in relation to the strategy, the stakeholder had appre-
ciative, influence, or control power. This gave some in-
dicators of the relative power of the stakeholders.

Atthe end of the “I” phase, the groups reported again
to the plenary for general discussion. Thanks to the syn-
thesizing 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 hap-
pened to own one of the largest engineering firms, was
to privatize the entire electricity sector. The plenary’s
reaction to the idea was chilly.

Aside from that issue, the plenary looked at the list
ot main themes that had emerged from the group discus-
sions and voted on the top four: (a) a new direction for
policy, (b) finance issues, (¢) permanent improvement in
the management of the entire sector, and (d) a new cli-
mate of collaboration among the different stakeholders.
Participants recognized that investments had to be redi-

rected and, more generally, that most of the problems
could only be resolved with participation from a broad
range of stakeholders. For instance, because the electric-
ity sector was organized along regional lines, no mecha-
nism existed for taking a national perspective into ac-
count. Colombia needed an institutional mechanism that
could look at the issues and recommendations emerging
trom the conference—and also future issues—in the con-
text of both the entire energy sector and the national
economy. They debated whether a national board should
be created for the electricity sector or for the overall en-
ergy sector but did not reach a conclusion during the *“in-
fluence” phase.

DAY 3: T CONTROI, PHASE

The “control” phase. which took place on the third day,
was structured so that 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 people who
had the power to implement recommendations to volun-
teer 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/or a stake, or for which they had 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 morning, the groups reported back to the
plenary. Among the concrete recommendations were:

* Institutional reform. A “rector’” or some kind of gov-
erning entity, for managing the electricity sector in
the context of the whole: investment policy, finan-
cial reform, technology. and so on

¢ New policy direction. A freeze on new construction
for five years: diversification from hydroelectric to
other power sources via conversion of existing power
plants (hydroelectric had gotten 90 percent of the
investments in the sector over the previous thirty
years); and geographic diversification (the majority
of power generation was in one watershed)

»  Financial issues. Change in the structure and levels
of tariffs; external borrowing to buy time.

The groups reported these conclusions to the plenary,
and they were accepted with 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
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force to prepare a report of the conclusions. The mem-
bers 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 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 commit-
ments about the future, their voices were filled with emo-
tion. They pleaded with the minister and said. “Please
don’t drop the ball.” The minister responded, “The re-
sults of the conference have been brilliant. You have given
me my work plan for the coming year.”

OUTCOMES

The AIC conference had tfundamentally changed the work-
ing climate. The key actors in the sector moved from a situ-
ation of inaction to a commitment to detailed proposals for
change, seen in the many activities that were set in motion.

For instance, the task force completed the report, and
the minister of mines and energy held a series of work-
shops to review and obtain commitments to implement
the work plan. The report was used in the government’s
political negotiation process in the Parliament.

The minister of mines and energy began implement-
ing some of the workshop recommendations betfore the
final report was even 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, whose creation
required and eventually received the approval of Con-
gress. The National Energy Board, which then replaced
the Technical Energy Board, worked in cooperation with
all the entities in the sector to carry out sectorwide plan-
ning responsibilities and formulate policies and invest-
ment 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 con-
clusions to the World Bank and the Inter-American De-
velopment Bank and got their support for tinancing 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 co-
ordination mechanisms and implementation plans.

In 1986 the Bank provided a $400,000 Energy Sec-
tor Management Assistance Program (ESMAP) grant for
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 biparti-
san led the new government to implement many of the
recommendations detailed in the energy sector report.

The new policies set the stage for the Bank, the In-
ter-American Development Bank, and the Export-Import
Bank of Japan to each make $300 million loans, tempo-
rarily alleviating the financial crisis.

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

The positions of some of the participants enabled them
to use their influence at the right time in the policy process.

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

The Colombians persisted with the commitment their
participatory process had produced. In the 1987 Bank
reorganization, however, the key people in the Country
Programs Division moved on to other jobs. For this rea-
son. the Bank’s follow-up lacked consistency and did not
support all the recommendations of the AIC workshop.

SUBSEQUENT EVENTS

The process that began at Santa Marta, however, did not
stop. In 1987 the Bank’s Operations Evaluation Depart-
ment undertook an in-depth evaluation of the history of
lending to the power sector in Colombia and in 1989 is-
sued 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 sec-
ond 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 1990s, and all major cities suf-
tered frequent blackouts. A once-a-century drought—prob-
ably caused by “*El Nino”— primarily caused the shortages,
exacerbated by the country’s overdependence on hydroelec-
tric generation and the failure to maintain the actual avail-
ability of alternative electricity capacity in the country.

13
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ESMAP then became involved again. Many work-
shops and seminars were held involving all stakeholders
in the electricity sector and providing “appreciative”
mechanisms for airing all views. These also became the
“influence™ mechanisms for debating many of the struc-
tural problems that had affected performance, such as
the risk-laden strategy of too heavy a reliance on hydro-
electric power, lack of a regulatory mechanism. the mix-
ing of generation and wansmission in the system, and
low tarifts. New policies were adopted to address all these
issues including privatization ot electric utilities. The
National Energy Board, which was originally designed
as an “intluence™ mechanism to mediate and negotiate
among 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 na-
tional and sector stakeholders to tormulate and negotiate
annual investment programs for the energy sector as i
whole. For the electricity sector, a new Regulatory Com-
mission, 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 implementation of the Colombian-bred reforms.

These activities are detailed in an ESMAP report en-
titled Power Sector Restructuring Program Report. 1t de-
votes a chapter to the design and implementation of the
process and states that “the restructuring of the sector
was made in Colombia. by Colombians. for Colombi-
ans.... The role of ESMAP. the Bank and foreign con-
sultants was limited strictly to ancillary support.”

The manager of the ESMAP program in Colombia be-
lieves that the process adopted by the Bank-—not the Bank's
technical advice—tacilitated 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 learn 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 arriv-
ing 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 imple-
ment it. This is my top priority.”

COSTS AND TIME

The cost of the Santa Marta conterence was about
$25.,000-%$20,000 contributed by the Colombians and
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$5.000 by the Bank. In addition, six months of my staff
time was devoted to investigating the electricity sector.
ESMAP’s subsequent work came at additional cost.

ON REFL.LECTION

Originally, [ had thought of AIC as a good strategic plan-
ning 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-organiz-
ing process, low-cost, and repeatable. I thought about
what a change this had been from the development para-
digm centered on the transfer of resources, technology,
and skills, in which experts defined solutions.

In Colombia the AIC process continued to be popu-
lar: many requests emerged 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 trom
the Bank’s own budget resources. The process achieved
three major successes:

*  First, the process proved effective as a means to pull
together all the stakeholders for an entire sector, en-
abling them to understand the whole situation, dis-
cuss options. and make choices for action in a con-
genial atmosphere. Previous attempts for organizing
problem-solving sessions had led to much acrimony
among participants.

»  Second. the process was empowering. When the Co-
lombian stakeholders saw the totality of the situa-
tion, they realized that they themselves were respon-
sible for the conditions of the sector. not the Bank.
not the Inter-American Development Bank, nor any
other external actors. They realized that they had to
take charge of formulating policies and institutionai
reforms in the energy sector.

* Third, the workshop—short as it was—helped the
Colombian stakeholders to strengthen 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 after-
wards 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 partici-
pants. generating the energy to move forward. These
teelings have proved to be an important foundation
for the commitment, unity, and patience required
during the frequently arduous implementation period.
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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 tfundamentally change directions in the elec-
tricity sector; for a long time to come, the Santa Marta par-
ticipants were the initiators of reforms in Colombia. Lead-
ership emerged as well. Several of the younger participants
at that workshop later became ministers.

Although I would like to have seen many things done
differently, what was started at Santa Marta in 1985 and

continued in tits and starts by the Colombians illustrated
for me what true development is: namely, to augment your
ability to plan your own future and deal with the problems
you are facing in a democratic. transparent way. The Co-
lombians have set the pace and paved the way for doing
sector work, policy formulation, and program implemen-
tation—all as one integrated, democratic process.

After leaving the Bank, I helped form Organizing
for Development, an International Institute (ODII), which
is devoted to action learning and democratic approaches
to development. We have implemented the AIC self-or-
ganizing process in many countries for both public and
private organizations at every level of society from vil-
lage to global.
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he Nile irrigates more than 90 percent of Egypt’s agricultural

land. Unfortunately, limited scope exists for expanding Nile-irrigated

land, although some potential exists in the country’s rainfed areas.

Rainfed tarm and grazing land are mainly worked by poor tribal farm-
ers 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 im-
prove agriculture in the Matruh Governorate, particularly for poor and remote
farmers. The governorate is in Egypt’s Western Desert bordering on Libya to
the west, the Mediterranean Sea to the north, the Sahara Desert to the south,
and the Nile Delta to the east.

Approximately 250,000 people inhabit this large area, 85 percent of which are
Bedouins. These traditionally nomadic people have in the last decade switched to
a more sedentary lifestyle. Although the government has attempted to integrate
Bedouins into the mainstream of Egyptian society, they remain an isolated, tribal
society whose leadership still performs many administrative and judicial func-
tions. The Bedouin are among the poorest and most vulnerable of Egyptians.

STARTING THE WORIK

In October 1990 I led an identification mission to comply with the government’s
request for a livestock project in the Matruh Governorate. The mission, includ-
ing a Bank research specialist and a consultant, joined staff from Egypt’'s Ag-
riculture 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 nomadic. They had accepted incentives offered in a
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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 vegeta-
tion in the area. Figs, olives, and other crops grow
throughout. Environmental degradation and poor resource
management practices are evident everywhere. Fortu-
nately, we also had the chance to talk to United Nations
Food and Agriculture Organization volunteers, staff from
the Agha Khan Foundation, and Gesellschaft fiir
Technische Zusammenarbeit staff who were working in
the area. They were excellent sources of information.

It became clear to the mission that a traditional live-
stock project was not the appropriate solution. Resource
management, particularly the capability to catch and re-
tain rain water, had declined 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. all stakeholders would
need to make an effort. Local people would have to
change the way they behaved, individually and collec-
tively. Government would have to learn how to work with
the local people and develop their trust and confidence.
Finally, the Bank would have to learn how to contribute
its knowledge and resources to fit what the local people
were capable of and willing to do.

GETTING TIME AND MONEY

On returning to the Bank, we reported that a regular live-
stock project would not suffice. Instead. the Bank should
encourage the government to address the fundamentals
of natural resource management in the area. Initially. our
thought was to ask the United Nations Food and Agri-
culture Organization to prepare the project. After delib-
eration, however, the mission recommended something
new-—an approach that would have central and local gov-
ernment officials collaborate with Bedouins to identify
and prepare the project.

This approach would. of course, require both money
and time. Bank management agreed to the approach and
time needed, but no money was readily available to sup-
port the special kind of preparation we felt necessary. |
offered to search for funds and came across the Japanese
Grant Facility and an old friend in the United Nations
Development Programme who was interested in what we
were suggesting. We quickly put together and submitted
a Japanese Grant Facility application.

To our surprise, we quickly got a grant of 35 million
yen, the equivalent of $250.000, with virtually no strings
attached. 1t proved, however. much more difficult to get
the government to formally accept the grant than it was
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to get it from the Japanese. We faced a long delay, but,
thanks to courage on the part of a government official,
we were able to move relatively quickly. The United
Nations Development Programme 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 UpP A LOCAL TASK FORCE

First. we established a local task force consisting of ten
people from the central government. twenty from local
government and local institutions, and ten from the
Bedouin community. Local government authorities chose
the Bedouin representatives on the basis of their judg-
ment about whom the community trusted and respected.
This task force stayed intact, working closely together.
throughout preparation of the project. To help them with
their work, we hired a British consulting firm. This firm
had the experience and capability to help prepare the
project using a participatory approach. It also helped the
members of the task force prepare the types of data and
documents needed by the Bank.

LEARNING ABOUT MATRUH

The task force—now about forty-six persons, including 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 nineteenth century. Early on I had asked the
government to collect texts and prepare a local library that
was put to great use by the task force. We learned a great
deal from these texts about geography. topography, econom-
ics, 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 partici-
patory rural assessment (see Appendix [), that appeared well
suited to our needs. It would provide a good understanding
of the people and what they needed through intensive and
participatory contact with them.

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 be included in the
project and how to implement it. In each case we sought
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to have groups of informants participate with us in de-
veloping the information. policies, activities, and insti-
tutions that would constitute a project that would
sustainably help the Bedouins as well as meet Bank qual-
ity standards:

Semistructured Interviewing

These guided interviews with Bedouin households were
conducted by a subteam of the task force. Usually we
interviewed a group of households together—an extended
family or larger community. Only some topics were pre-
determined 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
guestions and probed into answers and new topics raised
by those being interviewed. Typically. these interviews
provided data about the household—how many were in
the household, how they related to each other, how they
related to neighboring households, the household’s his-
tory, assets they owned. activities they engaged in, who
did what, who made the decisions, who controlled in-
come, who did the hard work, and so on.

But these interviews did more than just gather data.
They also gave both sides a feeling for and understand-
ing of the other. thereby generating vital insights. For
instance, we learned—when they told us how they ex-
ported lambs directly to Saudi Arabia at prices much
higher than they could get locally—that the Bedouins
are quite entrepreneurial.

Participatory Mapping

Maps are especially important in rural development
projects in which planning, implementation, monitoring,
and evaluation are required. The best sources of infor-
mation 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 pinpoint con-
straints. The shared generation of a map creates consen-
sus and facilitates communication among respondents.
At the same time, it helped the team gain insights into
the way people think, their priorities, and their reasons
for wanting or not wanting to do 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, or field, for example) under study.
We walked to the periphery of the settlement, along with
a select group of local people, observing differences in

land use, vegetation, soils, cultural practices, infrastruc-
ture, trees, livestock, water availability, and so forth.
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 repre-
sentation 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 sequenc-
ing. water use, livestock fodder, income, debt, migration,
wild harvests, labor demand, labor availability, health, dis-
eases, prices, and so on. We put them together from inter-
views with local people, using several different sources to
create each calendar. Usually the calendars were created
at a meeting of several households at which people de-
cided among themselves what are the appropriate answers
to the various questions asked. We always created our cal-
endars and other records on the spot and 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 re-
sources, and so on. We also asked respondents to fore-
cast 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 to produce a lot of inter-
action 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 judgment (for
example, 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 exer-
cise a number of times with groups of people represent-
ing different tribes, areas, and wealth. This helped us
better focus project activities on the poorer segments of
Bedouin society. These exercises often turned into brain-
storming sessions; team members became active partici-
pants, offering at times concepts and suggestions that
were new to the Bedouins. These sessions produced the
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participatory, community-based implementation arrange-
ments that form an important part of this project (see
below for a description.)

FOCUSING ON WODMICN

As we went along, we noticed that only men showed up for
meetings with the teams (not unusual for a Muslim com-
munity). But women were important tor the project to suc-
ceed 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 British consult-
ing firm and paired her with a female Bedouin veterinarian
who was working on a Gesellschaft fiir Technische
Zusammenarbeit project. These two held meetings with
women (o cover much of the same ground covered at the
all-male meetings described above.

These vital meetings with women greatly contrib-
uted to the project. For instance, although women are
publicly silent, we learned that all major decisions were
taken by the men only atter they spoke with the oldest
woman in the household. When men say at tribal meet-
ings “T have to think it over,” what they often mean is
they have to first discuss it with the women. But what we
really fearned here 1s that the contents of the project had
to be socially acceptable and that women would have a
strong voice in deciding when it was acceptable.

LOCAT, OWNERSIIIP

In this project description, [ frequently say “we.” Actu-
ally. my Bank colleagues and I were only involved in a
small part of the actual work, that is. when we could visit
on mission. The local team and the local community did
much of the work. The consultants. like the Bank staff.
were present only on certain occasions. Yet, all of us who
were engaged in this project felt. and indeed were, part
of a special community engaged in “inventing” a new
future for the Bedouins of the Matruh Governorate.

THI: FINAL RESULT

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

*  Nuatural resource management was intended prima-
rily to conserve the water, land. and vegetation of
the Matruh Governorate. The project provides 800
underground cisterns, earth and stone contour dikes

on 6,200 feddans (1 feddan equals 1.037 acres). ce-
mented stone or gabion dikes across wadis to inter-
cept the water flow and create about 500 feddans of
new fruit orchards, rangeland improvement and man-
agement of 14,000 feddans. and more.

s Adaptive research and extension focuses on dryland
tarming and livestock production systems, range
management. sustainable agriculture development.
and training directed at the local communities.
Among other things, four subregional resource cen-
ters, built to bring services (research, extension, and
credit) closer to the local communities, would be
supported with adequate staffing, technical assis-
tance. vehicles, equipment, and materials.

*  Rural finance, in modest amounts. was provided for
small farmers, the landless, and rural women for on-
and off-farm income-producing activities.

The project as proposed in the locally produced fea-
sibility study went through the Bank’s project cycle fully
intact and rather rapidly. Negotiations went particularly
well: we started in April and the Bank’s Board approved
the project in May 1993. In my opinion, the ease of ne-
gotiations was due to the understanding and consensus
developed in the country through the participatory prepa-
ration process. Further evidence is that effectiveness,
scheduled for the first quarter of 1994, took place on
February 2, 1994, fewer than six months after the sign-
ing of credit. Etfectiveness 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 point about this project, which is special be-
cause of its thoroughly participatory and empowering
community-based implementation arrangements. “Com-
munity groups,” which build on traditional Bedouin lin-
eage structures—the pavr—will prepare community ac-
tion plans to tailor the objectives of the project to local
circumstances and capabilities. Once the plan is prepared
and approved, the community group will be involved in
implementing it and monitoring results. A condition of
credit effectiveness was the preparation of three such
plans, which were ready on time.

The community groups will help monitor project out-
comes 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™
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monitoring using a geographic information systen, whose
satellite images will help focus attention on natural re-
sources and the impact the project has on them.

In addition to community empowerment and action,
trust and respect have been established between the
Bedouins and the government. I certainly hope it will
prove sustainable, and 1'm encouraged by what some
government officials have said to me about how much
they have learned from the Bedouins in the process of
preparing the project.

TIMING AND COSTS

Identification and preparation started in October 1990 and
concluded in January 1992. About 3.25 years elapsed from
the first identification mission to eftectiveness. [ hear this is
relatively fast for the Bank. especially in Egypt and in our
region. The project 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 n implemen-
tation speed and the quality of the outcomes. We are al-
ready off to a good start with the speed of effectiveness.

ON REI'LECTION

Not too long ago, someone asked me what value partici-
pation added to the Matruh Resource Management Project.
I said that one was that the Bedouins realized we were not
attempting to use them, as had been their previous experi-
ence with outside authorities. This opened the way for trust

to build. and the trust became mutual before long. 1 can-
not imagine that occurring when a group of external ex-
perts rush in and out gathering facts and making judg-
ments and quick recommendations. Equally important, the
Bedouins saw possibilities to take care of what counted
tor 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 devel-
oped understanding and empathy for Bedouin life. we
could not know what would work for them in the fu-
ture. Only they can know this.

If I had to do this project over again I'd do some
things difterently, but [ would still have prepared it in a
participatory manner. I got a great deal of support tfrom
colleagues in the Bank and the country while going about
this work. But I also sometimes encountered what I con-
sider to be a general lack of understanding about what
participation can do to make the Bank’s work more ef-
fective. It was a tough. stressful. time-consuming battle
o prepare this project. At the same time, it is truly satis-
tying 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 up that did not
previously appear to be present for the Bedouins or the
Egyptian authorities or the Bank.
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Ann Clark was the
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1992 1o 1993.

Ajit Banerjee is the
forester who helped
initiate the forest
protection committee
approach in West
Bengal.

started work on the World Bank-supported project in the Indian state of

Andhra Pradesh at its very beginning. [ had just finished work on a for-

estry project in the state of West Bengal in which | had learned something

important from the West Bengalis: poor people can protect the forests
and earn income at the same time. In Andhra Pradesh, we helped disseminate
the idea, but it took thase of us from the Bank a long time to discover and value
this simple but effective approach.

FOREST (COpPS

The idea of using what are now called forest protection committees (FPCs) be-
gan in 1972 in West Bengal. At that time, the role of the state Forestry Depart-
ment was mainly to protect the forests from illegal use by unauthorized persons.
Foresters spent most of their time on armed patrol, hunting forest product poach-
ers and evicting people encroaching on forest lands, yet foresters behaving like
police were losing the battle to conserve the forests. Even though the forests
continued to degrade rapidly, local people became increasingly aggressive to-
ward the foresters, whom they generally considered corrupt. In the Arabari Range
of West Bengal, the local people had literally thrown the department out ot its
territory, threatening any forester who entered with bodily harm.

One forester. however, had a diftferent idea on how to save the forests. He
telt that people living in the torests were not thieves. If they could supplement
their incomes through legal forest work and organized extraction ot forest prod-
ucts, he believed they would not haphazardly destroy the forests. In fact. he
wondered. would not the local people actually protect the forests if they had a
real stake in them? So he went to Arabari to talk to the local people about a
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new way of managing the forests—Ilargely by and for
the people. On its part. the Forestry Department would
provide real support to the local people. who would re-
cetve some of the economic benetits on behalf of the
government.

AN ACT OF PERSONAL (COURAGE

Although this tforester—who now works with us in the
Bank—modestly denies it, others say that he exhibited
extraordinary courage in introducing 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 crafted 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. however. 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 exploration of future arrange-
ments 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—a
FPC—villagers organized themselves to negotiate with
one voice with the Forestry Departiment. By negotiating
among themselves, the villagers also learned negotiat-
ing skills.

COMMON INTERESTS

[nitially. the people of Arabari and the Forestry Department
reached a verbal understanding about their respective rights
and obligations. Among other things. the agreement pro-
vided equality of contributions and benefits for all mem-
bers of the community. The members of the FPC took on
the duty of keeping the forest free from poachers. FPC mem-
bers also agreed to protect shoots thrown up by Sal stumps
so that they would eventually become salable poles.
When the poles were harvested. FPC members got the
culls. plus a percentage of the revenue from the sale of the
good poles. But long before the first Sal harvest. members
of the FPC were legitimately harvesting many nontimber

products from what became “their own forest.” The forest-
ers began playing a more socially useful role than that of
“forest cop.” Instead, they enabled the protection of exist-
ing forests against further degradation. With their own eyes.
they could see retorestation beginning in areas that had ear-
lier been all but written off by the department.

Faith in the local people and the new approach seemed
to pay oft. 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 FPCs. The creation, however. of new FPCs proceeded
slowly because people felt wary of the delay in getting for-
mal government approval for benefit sharing.

FI’C APPROACH SPREADS

The FPC approach began to spread throughout that state,
mostly of its own accord but in some cases assisted by
local foresters. By 1988 more than 500 FPCs had been
formed covering an area of more than 70,000 hectares.
A large number of FPCs had 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 percent of the final Sal tree
harvests. A year later, FPCs numbered 1.250 and cov-
ered an area of 120.000 hectares. The cost of regenerat-
ing the forests in this manner proved remarkably low.
about 250 rupees per hectare or 5 percent of the cost of
creating a hectare of plantation trees.

Following the West Bengal success story, the gov-
ernment of India urged all state governments to adopt
the FPC model. So tar. fourteen states have not only
adopted but improved on this model ot protecting and
regenerating degraded lands. It appears. however. that
governments in India and elsewhere have been gener-
ally unwilling to share control of remaining non-degraded
forests with the local people. Instead. traditional gov-
ernment forestry practices are still being applied to these
torests and are not working anywhere near as well as the
FPC approach to conserve the forest. particularly in for-
ests with good capacity for self-regeneration.

DANK SUPrrorrs FPCOC IN WEST BENGAL

When we approved the first Bank forestry project in West
Bengal in 1981, we seem to have eatirely missed the pi-
loting and demonstration of FPCs. The Bank’s main ob-
jective at the time was to support increased fuelwood
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production in areas outside forests. This project. there-
fore, mainly supported creation of village woodlots, strip
plantations, and farm forestry covering about 150.000
hectares at a project cost of almost $30 million.

By the time we got around to starting preparation for
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 envis-
aged nor halting degradation of natural forests.

[ was also involved 1n preparing the second West
Bengal Forestry project. which largely supports the ex-
tension and improvement of the FPC movement, as well
as the farm forestry program. Implementation is not vet
complete; the project is behind target in creating new
FPCs in the northern part of the state. But the southern
portion is going well. Some 2.350 FPCs (up trom more
than [.700 when the project became effective) now cover
more than 635 percent of the degraded forest in the state,
including the entire southwest (about 335,000 hectares).
From the air. you really notice the flourishing green ar-
eas that just a few years ago were largely barren. In 1994
the West Bengal Forestry Department began reorganiz-
ing itself to support FPCs.

INTRODUCING FPOS IN ANDHRA PRADISH

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 ar-
rived. we found that Andhra Pradesh Forestry Department
staft had done a lot of good work in preparing a proposal
for what would be their first operation with the Bank. The
FPC approach had not vet been introduced in this state: their
experience had also been with village woodlots and strip
plantations—supported by a bilateral donor who was not
going to extend 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 staft, subsidized distribu-
tion of seedlings for farm forestry. improving tree genetics,
research, staft training, and the like.

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

OFEF TO A GOOD START

We left Andhra Pradesh feeling that prospects were good
for reworking the existing proposal into a strong project
proposal. Our discussions with the department’s leader-
ship 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 prepa-
ration mission that we had 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, although the
original proposal had been somewhat restructured along
the lines we discussed. it was still mainly a “village
woodlots and strip plantations™ project. Nevertheless.
officials had a strong desire to move ahead with prepara-
tion 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.

On returning to Washington, we arranged for a con-
sultant team to be supported through a donor country
consultant trust fund. The terms of reference specified
that local consultants also be engaged. The consultant
team spent the summer of 1992 working on preparation
of the project. Looking back. I recognize that [ 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 consult-
ants agreed to do so.

MORE LEARNING NEIDED

In retrospect, 1 am glad this happened. If this project was
to be done, much learning by different stakeholders had to
take place both within the Forestry Department and within
other organizations working in the target areas. At least
five government agencies would be involved plus a num-
ber of NGOs. They had little experience 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 toward the
end of preparation proved invaluable for the future of this
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effort. The local consultants organized and facilitated a
three-day ZOPP (see Appendix I) workshop that brought
together officials from the Forestry Department and other
agencies. The lead foreign consultants and central gov-
ernment representatives also attended as participants.

7Z.0O0PP WORKSHOP

Prior to the workshop, the consultants interviewed some
forty officers at various levels and locations in the in-
volved agencies. The interviews revealed that important
institutional issues needed to be dealt with, such as coor-
dination among the several independent departments and
agencies that would have to work together, inadequate
institutional capacity to protect existing forests, the qual-
ity and productivity of forest work. personnel manage-
ment and the highly centralized operating format of the
Forest Department. The workshop’s stated purpose, there-
fore. became “examining the institutional framework for
the project to identity 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 ability to carry it out.

Although the consultants could have prescribed
policy, structural, and procedural “solutions™ to these
problems. they knew that such prescriptions would not
produce the needed changes. Their experience told them

Figure 2.1. Problem Tree for Forest Protection

Extinction of certain

Increase in floods. drought.

that when those whose institutional and individual be-
havior needs to change grapple with such problems in a
well-designed, intensive, participatory learning experi-
ence. 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, Forestry
Department officials, and the local people with whorn the
consultants and officials interacted during field trips. The
head of the Forestry Depariment opened the session (and
then participated for the full three days); one of the for-
eign consultants described the preparation process, and
one of the Forestry Department deputy heads outlined the
proposed project. About twenty-five people attended.

STAKEHOLDER ANALY SIS

The first order of business for the attendees was a stake-
holder analysis. It identified the interests, expectations.
and potentials of all the important groups, organizations,
and institutions that would be affected, one way or an-
other, by the proposed project. Almost sixty different
groups were identified, including villagers from adjoin-
ing forests, rural women, cattle owners, tribes, the World
Bank, and so on. A judgment was made about the project’s
positive and negative effects on each group, and an insti-
tution was designated to deal with the matter. For ex-
ample. a positive result was villagers® involvement in
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Figure 2.2. Objectives Tree for Forest Protection
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protection and generation of the forests, assisted by the
Forest Department and NGOs through the establishment
of FPCs. A negative result for cattle owners was the re-
duction of the number of cattie; the animal husbandry
unit was designated to handle the matter.

PROBI.EM TREE

The next step was a problem analysis and construction
of a “problem tree.” This involved the following:

*  “Brainstorming” in which each attendee contributed one
or more problems drawn from personal experience

¢ Clustering the problems identified during the brain-
storming

* Identifying the cause of each problem

* ldentifying the consequences if the problem was not
solved.

The portion of the tree dealing with the forest protection
problem cluster is shown in figure 2.1.

OBJHECTIVES TREE

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 problem

- Administrative jurisprudence
workload reduced

* Double assets created

¢ Local needs reasonably met

* Interface with welfare departments

« Forestry rehabilitation measures

* Environmental awareness

» Public relations improved

» Fire hazard reduced

« Interface with politicians
established

tree and indicates what the future will look like by solv-
ing each problem. This is done by converting the nega-
tive conditions in the problem tree to positive conditions
in the objectives tree, with the criterion that an objective
must be both desirable and attainable. Figure 2.2 is the
resulting objectives tree for forest protection.

ACTION PROGRADM

The next session converted objectives into the specific
actions needed to aitain each objective. Alternative sets
were created when possible. For each set, the group re-
viewed such matters as policy, probability of success,
timing, resource requirements, cost-benefit ratio, and so
on. Box 2.1 shows several of the detailed actions selected
for forest protection.

NGO WORKSHOP

A separate two-day workshop was held with Forestry
Department 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 ses-
sion explained the proposed project to the NGOs and
invited their suggestions and participation. The discus-
sion then focused on formation of FPCs based on a re-
cently issued enabling Government Order. It also cov-
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Box 2.1. Forest Protectnm Actmns Excerpted
from ZOPP Problem 'Dree

Involvement of Lo(:al

Population in Forest Protection

1. Rehabilitation of headloaders (ﬁrewood poachers)

. -into plantation activities . -

II. Participatory management by the v:llagers

1I. Reforestation of encroached areas under the
‘concept of FPC by acnvely mvolvmg the encroach-
ers themselves

IV. Training of vxllagers and farmers in the develop-
ment of protected forests

' Meéting Local Needs Reasonably
L. Opening up local fuelwood depots, bamboo depots.

‘and small timber depots

II. Supply of bamboo to local amsans at subsidized
rates

[I. Raising fodder plots in the forest adjommg the
villages

Interface with Welfare

Departments in Welfare Activities
L Participation in implementation of welfare in tribal
-areas

ered how NGOs could contribute to FPC development.
The workshop was fruitful. The NGOs made many valu-
able suggestions for how to modify the proposals and
agreed to future collaboration. The toresters also 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 the Bank. The
FPC 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. 1 cannot say that the ZOPP
workshop alone did this. All the collaboration among
multiagency staft and foreign and local consultants provided
an environment for thought, learning, and judgment. in ad-
dition, a team of officials visited the West Bengal project
sites during the fall. The team was carefully selected to in-
clude staff who opposed the FPC approach or were skepti-

cal about it along with those who indicated openness or
outright support. All members of the team came back con-
vinced that the FPC approach was viable. The question was
not ' but fiow to go about establishing FPCs.

After returning to Washington, we began planning
the preappraisal mission, set for early December 1992.
To ensure ownership of and agreement with 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 preappraisal. It went well. The
two were quite uniform in what they advocated. which
made sense to us. The fact that the head of the Forest
Department mentioned to me on leaving that he was con-
sidering a few small changes in the proposed forestry
treatments did not worry me.

IFACING A MAJOR BREAKDOWN

Preappraisal began in early December as planned. but
we were in tor a big surprise. The Forestry Department
head disavowed the previous work and presented us with
a new proposal. It was essentially the same as the origi-
nal proposal—tunding for additional Forestry Depart-
ment staff and a huge component of subsidized seedlings
for distribution had crept back into the project.

It felt like we were back to square one. [ was disap-
pointed. The consultants and Forestry Department staff
who had been working together were perplexed. When
we went to the field, we found statt well informed about
the project and keen to start implementation. The propos-
als that the Forestry Department staff had seen, however.
were the later version issued by the Forestry Department
head, not the ones prepared jointly with the consultants.
The problem with the Forestry Department head’s new
proposal was mostly related to general forestry manage-
ment and the organizational aspects of the project. Also.
despite earlier enthusiasm about trying the FPC approach,
no turther contacts had been made with NGOs by the For-
estry Department. Except for the preparation of guidelines
for establishing FPCs, little else had been accomplished.

Through patient discussion, however, the situation turned
around. By the time we left, we thought we had reached agree-
ment 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 Culwral
Research Institute to carry out participatory rural assessments
(PRA) (see Appendix I) to obtain teedback trom the direct
beneficiaries on the proposed project.

During the May 1993 appraisal mission we found
ourselves back on the roller coaster. The Forestry De-
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partment head kept returning to the essence of the origi-
nal proposal. On his priority list were more staff, strip
plantations. and seedlings for distribution. It was also
ditticule to persuade his team of the need to adopt eftec-
tive. low-cost technologies for forest land treatments.
On the positive side, some movement in the direc-
tion 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 Forestry Department 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: a few had
already been created. Some of the new FPCs existed only
on paper. but others (for which staff had been trained)
were solidly prepared in the participatory manner that 1s
fundamental to the success of the FPC approach.

FORCING THE ISSURK

During the mission, our team concluded that we had a
weak basis for a successful appraisal. What we really
had were two projectszone prepared collaboratively by
senior members of the Forestry Department. other agen-
cies, and the consultant team and the other belonging to
the head of the Forestry Department. Not that they were

mutually exclusive, but the latter still included a number

of proposals that the mission could not support. This was
a difticult situation.

Before departing. [ went to the state forest secretary,
the person to whom the Forestry Department head reports
and put the problems on the table. The secretary indicated
both serious concern about the issues and personal com-
mitment to the FPC approach. He said he would assess
the situation immediately. As it turned out. he became con-
vinced of the jointly prepared proposal and confirmed sup-
port for it. [ tater heard that senior Forestry Department
officials also went to the secretary on their own to express
their support for the proposal they had helped create dur-
ing the ZOPP workshop. That is rather extraordinary be-
havior for Forestry Department civil servants. Perhaps the
network of publicly stated conviction and support created
during the project preparation phase and the ZOPP work-
shop prompted people to behave ditferently.

RESOLUTION

We left again satisfied but still not sure the issues were
finally settled. We knew they were, however, when we

learned not too long after our return from appraisal that a
new head of'the Forestry Department had been appointed.
We were told that the previous head had been transterred
to another post, allegedly because of earlier problems and
changing state priorities. Negotiations took place in No-
vember 1993 and the Bank’s Board approved the project
in February 1994. The project became effective in July
1994. 1 am no longer the Task Manager tor this project but
1 understand from my successor that the project is still on
course and widely supported by those involved.

PREPARATION (COST AND TIMIE

The timing and costs tor this project were fairly standard
for a forestry project in this part of the world. Prepara-
tion took about twenty months. The Bank logged 110
staff weeks during this time. The consultant contract cost
approximately $300.000.

ON REFLECTION

The next time [ do a project like this, I will build more
participation into the early preparation phase and the con-
sultants” terms of reference. 1 highly recommend hold-
ing a participatory workshop for any project requiring
important institutional change, which includes. I suspect,
the vast majority of Bank-financed projects. It would have
been better to have the ZOPP workshop right at the be-
ginning of project preparation rather than three-quarters
of the way through.

It would also have been helpful to allow the Forestry
Department more time to internalize the project and con-
duct pilot PRAs with villagers. NGOs. and other con-
stituents before proceeding to preappraisal. Because this
sort 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 oth-
erwise rewarding experience. I am not sure 1 fully un-
derstand why. At times 1 wonder it 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. L 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
to protect forests and help poor, fringe torest dwellers
at the same time.







LAO PEOPLE’S DEMOCRATIC REPUBLIC

HEALTH SYSTEM REFORM AND MALARIA CONTROL

Willy De Geyndt is
the Task Manager
for the Lao Health
Svstem Reform

and Malaria Control
Project.

de Gendt

he 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. About 4 million live in this sparsely popu-

lated. agricultural economy. About sixty ethnic groups, many with
their own distinct cultural practices, share the nation’s limited resources.
The vast majority live in rural areas. usually engaging in subsistence farm-
ing. Government institutions are fragile, and few modern practices have
been adopted. Many donor agencies and foreign NGOs are assisting the
country.

[ began working in the LPDR in 1989. [t was my first experience in a
truly poor country., having spent the previous seven years in the Bank
working in Latin America and the Middle East, mainly in middle-income
countries. ' had a lot to learn about this kind of country and culture, which
has rhythms distinctly different from the Latino and Arabic ones | knew
so well.

JUST ANOTHER HIEALTIHT SECTOR REPORT?

When I transterred from Latin America and the Caribbean region to the Asia
Technical Department 1 became the Task Manager for a health sector study. A
team of us worked diligently on this study, including the “in-depth policy dia-
logue™ with the country’s sectoral leadership, for about eighteen months. Ac-
tually 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.

G1
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The government had agreed to the development
strategy we recommended, including identification of
the first health investment project. But I was uneasy.
Agreement came too readily. 1 invited the then vice
minister (now minister) ot health and his assistant—
my in-country 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 conversa-
tion and the behavioral expectations. We had a long talk
about the health 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 under implementation.

We readily agreed that controlling malarian—endemic
in the LPDR—is an obvious high priority. Controlling this
disease in a country like the LPDR takes a lot of effort and
money: the Bank is the obvious donor to finance it. Be-
cause the task is tormidable, a phased approach seemed to
make the most sense. Health care delivery, especially for
infants, children, and mothers, necded 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 diver-
sity and low population density made the problem more
complex. In addition to improving the delivery and financ-
ing of health care, we also agreed that improving health
awareness through education could provide a big payolt.
Finally. we agreed that strengthening the institutional ca-
pabilities at the central. provincial. and district levels was
essential.

On returning to Washington, our project team dis-
cussed the various approaches for getting the project prop-
erly prepared for Bank financing. It was clear that gov-
ernment 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
Special Fund for Policy and Human Resources Develop-
ment for a total of $800.000. The government of Bel-
gium contributed about $25.000 and the government of
France $24.000 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. 1 brought along with me an architect, a health
economist, and specialists in public health, management.
and malaria control. We did the preparation work essen-
tially the same way we had done the earlier sector work—
in the expert mode.
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Again we talked to numerous people in the coun-
try: otficials at the central and provincial levels, health
practitioners of all types. other donors, and NGOs.
Preparation went along smoothly. Government sup-
ported us, albeit in a passive way that allowed us to go
about our work 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.

SECOND AND THIRD PREPARATION

MISSIONS

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
preappraisal in March 1993 and appraisal in September
of the same year.

We all felt we had come to understand this new
(to us) country quite well. We believed our local col-
leagues 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 important. it seemed to us
that our in-country 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, however, he started to ask ques-
ttons about the Bank, saying he wanted to understand
it better. He went on to say that, in his opinion, the
Bank was just another NGO but perhaps one that was
more thorough and cautious before beginning its work
and that obviously had more money. When he said this.
a light went on. I recognized for the first time why
things were going so well. The health officials expected
us to do what the NGOs do—that is. design and ex-
ecute our own program in some part of the country.
For some reason, it never really got across to our in-
country counterparts that they would have to imple-
ment. run, and sustain the project we were helping
them design.
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ENGAGING LAO COUNTERPAR'TS

I returned to Washington in a state of depression. We had
what looked like a great project—on paper. My colleagues
and [ were certain this project made sense for the LPDR.
We also knew from countless brietings and discussions
that our Lao counterparts agreed with it. But now I real-
ized, their agreement was only limited., constituting
mainly a nonobjection to what we were proposing.

[ saw then that our L.ao counterparts never really got
involved in the learning and invention that we were en-
gaged in and committed to. It was our project. We. a
team of “external experts.” had:

*  Wrestled with the facts of Lao health care to con-
struct the diagnosis

s Created a vision of how the future might be atter many
iterations, debates, and arguments among ourselves

* Crafted a strategy to take the country from its dismal
present to a better future

*  Were preparing the tactical blueprints. plans, and
budgets to make things happen.

I also recognized that there was simply no way we
could turn over our learning. excitement. and commit-
ment to our Lao counterparts by briefing them. talking
at them. or giving them reports to read. They hadn’t
learned 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. argu-
ing. debating. and anguishing that we had done. 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 participatory manner. I dis-
liked 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, “ex-

TABLT 2.2

pert-mode.” project preparation. In my back-to-oftice
reports I expressed my concerns about the lack of coun-
try involvement in project design and preparation and
received full support from my managers to make the nec-
essary changes.

Fortunately. [ received an offer from a colleague at
the Bank’s central Population, Health. and Nutrition
Department who wanted to do some operational work.
He became our new public health specialist. He had vast
experience working at the district level in African coun-
tries with poverty levels comparable to the LPDR. He
knew from practical experience as a district medical di-
rector how to get users and decisionmakers to partici-
pate in planning and executing their own health programs.
He confirmed my instinct that shifting to the participa-
tory mode made sense. In addition. I hired a health plan-
ning consultant who also turned out to have talent in the
area of computers. He had many ideas about using com-
puters to design projects in a participatory manner.

Over the winter we designed a Health Care Plan-
ning Workbook for use with our Lao counterparts.
This workbook provided a way for them 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 dis-
trict 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 per-
sonnel 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
table below.

The finished workbook—which we had translated
into Lao—consisted of matrices with sample data inser-
tions and an equal number of pages without data inser-
tions. We also used Dbase to develop a program that
would convert workbook data into such categories as civil
works. equipment, supplies, drugs. and staffing. It would
then calculate the corresponding costs and print the re-
sults as investment and operating costs.

EXAMDPLE OF CALCULATING ('OSTS FROM CASELOAD DATA

Target Population Incident Frequency (percent) Caseload Action

Women Pregnancy 4 1.880 Immunize against tetanus
Women Child spacing 4 1.880 Family planning
Children <Age | 4 1.880 Fully immunize

All Cough > 2 weeks 3 1.410 Ziehl test

All Positive Ziehl test 0.3 141 TB treatment
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COMPUTER-AIDED PARTICIPATORY DESIGN

With these two tools in hand, we designed a strategy to
involve Lao health officials and personnel in the prepa-
ration of the project. Indeed, we intended to have them
do it entirely on their own. Our plan was to return in
March for preappraisal 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 provin-
cial and district colleagues—with accurate local data in
time for a second preappraisal in June.

For the June preappraisal, we proposed holding a five-
day participatory workshop involving national level staff
and key officials at the provincial and district levels. These
were, 1t seemed to vs, the main stakeholders 1n 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 in-
volve the political and sectoral decisionmakers to gener-
ate political commitment and ownership at those levels.

The ministry officials accepted our request to com-
plete the workbook by June and hold a participatory work-
shop at that time. We decided to use some of the Japanese
Special Fund for Policy and Human Resources Devel-
opment grant to do quick surveys and collect data in
certain specific areas (HIV incidence, private sector phar-
macies, and 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 com-
ponent on track, 1 turned with some apprehension to the
other components. Fortunately, the health education com-
ponent was being prepared in a collaborative process with
the staff of the Lao 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

To 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 respon-
sible for health education. The staff themselves diagnosed
the country’s health education problems, generated a vi-
sion 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.
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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 insti-
tutional 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 com-
mitment behind it to make the implementation and
sustainability risks acceptable.

[ can’t say the same thing for the malaria control
component. It was prepared using 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. Although 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 would decide for themselves and learn in the pro-
cess what should be done and how to do it.

SECOND PREAPPRAISAL,

On 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 forty 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 facilitators. A
Thai consultant—fluent in Lao—was able to understand
the discussions and reported back to us on the flow of the
proceedings. 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 work-
shop were representative of the whole.

The three of us from the Bank stayed in the back-
ground, available to participate as resource persons if
asked but primarily observing the process. But we also
added value in the form of a portable computer, loaded
with the Dbase program our consultant had designed for
that purpose, and a printer. At the end of each morning
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
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had comaicted their work, they compared results and
negotiated a consensus position.

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 million 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 pro-
gram by spreading actions over a longer time period. lt-
eration two produced a $20 million program. more real-
istic but still too big for the human resources the LPDR
could assemble and train. After further discussion, fur-
ther modifications. arguing, debating. reshaping, and
computer runs. a program of just less than $10 million
was developed and agreed to by the participants.

Although [ couldn 't understand what was being said,
the excitement running through the room was impossible
to miss. This kind of conceptual planning was unusual
tfor 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 with the partici-
pants. They learned what they themselves would have to
do to implement and sustain “their project,” which they
learned as the group of people who would have to work
together to implement and sustain the project.

PROJICT OWNIEKRSHIP

Clearly. this is what constitutes country ownership of a
Bank-financed project. The vice minister with whom we
worked was 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 preparation
of the loan package for internal Bank review. A difficulty
at this point in the project cycle was to write the staff ap-
praisal report and memorandum and recommendations of
the president in language that suitably expressed the spirit
of the participation mode and conveyed the essence of the
participatory process used. [ kept falling back into old hab-
its and had to struggle to bridge the gap between partici-
patory language—with less precision and more flexibil-
ity—and Bank standards, which demanded a higher de-
gree 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 process of clearing the staff
appraisal report, memorandum and recommendations of
the president, and legal documents went on, the Laotians
grew increasingly eager to start implementing their
project. I was able to obtain and apply the resources of a
second Japanese Special Fund for Policy and Human
Resources Development grant ($600.000) to start in-
country capacity building and begin 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 preproject action program, organized a study tour
to Thailand. started two pilot health centers, and orga-
nized English language and computer literacy courses.
The health education component ran a five-week inten-
sive information-education-communication training
course for thirty participants and 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 com-
ponent 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 but may not be sutticient
conditions to have a successfully executed project. Expert
advice and assistance is still needed in this country. As for
many countries, the LPDR is reluctant to use their bor-
rowed money to pay for outside technical assistance. 1
therefore continued to approach bilateral donors and was
successful in securing cofinancing from Belgium for a $2
million technical assistance grant-in-kind for project imple-
mentation. We plan to use part of this to generate owner-
ship through participation for the malaria component.

PREPARATION (COST AND TIME

[nterestingly enough. shifting the stance in the middle
ot 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, participation,

63




THE WORLD BANK PARTICIPATION SOURCKEROOK

collaboration, and the like are not very costly. The real
choice is whether external experts do it by themselves
or collaborate with the local stakeholders. If behavioral
change is the objective, the only way to do it is with the
local stakeholders.

ON REFLICTION

[ certainly learned a lot from this experience—which is
tar from over. Fortunately, the Lao have also learned a
lot in the process. This learning has led to a level of in-
volvement, ownership. and commitment that otherwise
could not have been attained. My Lao counterparts say
this used 1o be the Bank's project but now it's ours.

I'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 the two
five-day workshops are enough to generate the kind of
embodied learning necessary tor etfective implementa-
tion and sustainability. We will need to keep at it through
implementation.

I'm going to supervise the basic health services com-
ponent 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 levels to oversee and guide implementation. Su-
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pervision missions and expatriate technical assistance
staff will work closely with these teams. In this way, |
believe the Bank can effectively participate with the lo-
cal people in making the adjustments and changes al-
ways necessary during implementation.

[’'m comfortable with the health education compo-
nent, because those who will have to implement it have
been working on the design for about two years, includ-
ing lots of training.

The use of computers has made a great difference.
I've always considered computers good for linear think-
ing: spreadsheets, calculating, and word processing, for
instance. | had previously used “timeline” management
software to prepare and monitor a project, but it had never
dawned on me that a computer could be used to facilitate
collaboration. By running the choices the workshop par-
ticipants made through the Dbase program. officials from
different levels and areas and with difterent skills had a
new, common language to unite them. As one or another
argued for their functional or geographic area, the etfect
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. I also see how this
gets in the way of collaborating with each other to serve
the poor people of developing countries.
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HYDROELECTRIC PROJECT

Scott Guggenheim
was one of the social
scientists working
on the Mexico
Hydroelectric
Project.

looked over the dark. smoky. adobe hall and wondered how I'd gotten

into this situation in the first place. Our mission was supposed to com-

plete the social and environmental appraisal of two large hydroelectric

dams. Instead. we were cringing behind a large table, watching a raging
argument develop between company officials and three or four hundred angry
peasants. This was not the way to begin a participatory project.

WHY DOLKSNT RESETTLEEMENT WORK?

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

Four built-in characteristics of most resettlement situations make them in-
herently ditficult. Perhaps the most significant factor is that it is involuntary.
Peaple do not have the option of nor relinquishing their land. At the same time,
although all legal systems require governments to pay compensation for ex-
propriated 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 few opportunities
exist to negotiate better rates. Resettlement situations typically pit large, pow-
erful 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 the Sourcebook. the affected com-
munities are not central to the achievement of project objectives. It doesn’t
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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 irriga-
tion 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 con-
sult with people whose major contribution to a project
will be to get out of its way.

Finally. an often underappreciated feature of the re-
settlement environment is that the people who will be
displaced are frightened. Most have heard stories of dis-
placement elsewhere and know that the rosy visions of
new homes and farms often don’t turn out to be true. For
most, losing their land is tantamount to losing their source
of livelihood in an environment in which there are few
ways to replace it. For them, a failed resettlement pro-
gram 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 tor develop-
ment alternatives based on participation. With such un-
favorable preconditions. examples of successful. partici-
patory resettlement provide a special kind of evidence
tor claims about the scope and potential of participation
to improve development.

RESETTLACMENT IN MEXITCO

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 elec-
tricity. Bank involvement was a new opportunity to sup-
port long overdue production, efficiency, and manage-
ment 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
hydroelectric dam projects and a variety of policy and
institutional reforms: hence. it provided an important
opportunity to piggyback social and environmental re-
forms onto a major development program.

The resettlement plans developed for the 3.000
people who would be displaced by the Mexico Hydro-
electric 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, and so on) had advanced well be-
yond the resettlement plans, which were little more than
skeletal copies of a standard (and unsuccessful) resettie-
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ment package that had been tried elsewhere in the coun-
try. They included unrealistic proposals for long-distance
relay irrigation to sites that subsequent research showed
were unsuitable for agriculture or for breeding new, dwarf
fruit tree varieties 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 moditied through discussions with those
whose 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 projects to know that few technical agencies have
as full control over resettlement situations as they think
they do. Diversitying skills and increasing participation
are not just philosophically good principles: they're ne-
cessities. In addition. Mexico has some of the finest so-
cial scientists, community development experts. and par-
ticipation specialists in the developed or developing
world; although CFE didn’t know it, Mexican social sci-
entists have generated one of the world’s richest litera-
tures on resettlement and its sotutions. 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 negotiation, our
team introduced tight conditions to require the company
to develop an organizational structure and obtain profes-
sionals skills that would be conducive to participatory
planning.

The Mexican delegation balked, but the Bank held
firm. The resolution of the situation was helped. I have
to admit, by an equally intractable procurement prob-
lem. Negotiations broke down: for the next seven months
the project sponsors tried (o raise money privately.

Many things had changed when they returned to the
Bank seven months later. A national election had trig-
eered a national political crisis, followed by a nation-
wide campaign to improve local participation in devel-
opment. Our in-country 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 dis-
cussion about a new approach to resettlement—an ap-
proach based on creating an institutional capacity for
consultation and participation.

DEVELIOPING OR HARNESSING CAPACITY

We began by asking three basic questions that we thought
lay at the root of the resettlement problem. The first was
if the company knew enough about the people being dis-
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placed and their needs to prepare a good resettlement
plan. The second was if the company had the skills and
experience to manage a participatory resettlement pro-
gram. The third was what channels were available for
the people being resettled to make sure that agreements
were respected and information tflowed to decisionmakers
when construction schedules began tightening.

Field-level information was strikingly incomplete.
But more important than the lack of good planning in-
formation 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 resettlement to proceed.

New teams were recruited. This time they came with
different skills and experiences. Mixed groups of young
professionals—from university, NGOs, and social work
and applied science backgrounds—were sent into remote
villages with terms of reference that required them to
stay there for three weeks out of every tfour. 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.

It giving villagers a “voice™ proved surprisingly easy.
developing an institutional framework to act on the infor-
mation proved surprisingly difficult. Yet there would be
little point in having highly participatory fieldwork if the
information were lost in some oftice building. Virtually
all of our involvement in the project was about revising
the institutional design for participation, rather than “*do-
ing” 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 re-
ported to the engineer 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 lending operations to the Mexican energy sector
in seventeen years. But other factors were equally im-
portant. The new company president came from a politi-
cal background and had already introduced several orga-
nizational 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 qualifica-
tions 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 imbal-
ances. We wanted, however, to make sure that there were
independent sources of information and appeal as well.
Each state government formed a “comité de concertacion”
involving different line agencies and headed by the gov-
ernor to review and assist with the resettlement plans.
The National Indian Institute—a branch of the Educa-
tion Ministry—provided field monitoring. The company
also appointed a senior, independent resettlement adviser
(an internationally tamous Mexican social scientist) to
the company president to conduct intermittent field re-
views of the project.

MAKING THE STRATEGY INTO A PROGRAM

The two projects took different approaches to turning the
general resettlement strategy into on-the-ground pro-
grams. 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 nearly complete failure. Villagers had no tradition
of group meetings with outsiders: virtually the only such
experience they’d ever had was when they were sum-
moned 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 began 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 devel-
oped trust before they moved into the resettlement dis-
cussion. 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 (/nara’kames) for a proper inau-
guration. The video we made of the project ends with a
small group of beautifully costumed old men. some of
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the Huicholes” most respected mara'kames, blessing the
large dam and new villages.

Zimapan was a different kettle of fish. Lying in
Mexico's central plateau, these communities have
marched across the pages of Mexican history for hun-
dreds 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 revo-
lutionary supporters during Mexico’s great agrarian re-
form 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 they’d had to repress dissension to avoid los-
ing their lands to hungry outsiders. Unlike the Huichol,
they were used to collective action. The ejido assembly
hall, where we had first met the villagers, was the forum
for all secular decisionmaking.

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 Prot-
cstant missionaries, further dividing the communities.

The participation strategy in Zimapan was more so-
phisticated than in Aguamilpa because the strategy itself
was negotiated locally. Community antagonism toward
the first resettlement proposals had been so intense that
people had repudiated their official leaders, who had ac-
ceded to the company’s plan, and formed their own lead-
ership. This evolved into a “‘negotiating committee™ that
developed a protocol for all resettlement discussions with
CFE: full disclosure of information, joint tinancial au-
dits, no individual deal making, and so on. Although the
new resettlement unit was allowed to field social work-
ers, the only binding arrangements were those signed
jointly in the monthly meetings in the assembly halls.
Saul Alinsky would have been proud.

THE RESET'TLENMENT SUNMMIT

The company as well as the villagers liked the new ar-
rangements. Field tensions quickly diminished. Particu-
larly 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 resetile-
ment conference to discuss the approach being devel-
oped for Aguamilpa and Zimapan in light of resettlement

elsewhere. The conference brought together engineers,
researchers. activist groups, and academics.

The more open, more participatory approach drew
tavorable 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 United States
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 develop-
ment unit was appointed. Concurrently serving as politi-
cal adviser to the company president, he removed many
of the most competent staft. 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. An-
tagonisms 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 sev-
eral of the agreements reached with the communities (and
us) were not being fully implemented. At times, Bank
pressure seemed to be the only way to induce a response.

PRODBLIMS 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 prob-
lems stood out. First, despite their small size, the com-
munities themselves were highly factionalized. Partici-
pation 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 on the irrigated fruit orchards that would be
destroyed by the reservoir. The second, more diverse
group consisted largely of land-poor or even landless la-
borers 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 regu-
lar seasonal employment.

As long as the issues confronting the communities
were general ones that applied to everybody, community
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leadership could negotiate fair deals on behalf of every-
one. But once the big issues were resolved, private deal
making and special arrangements guided by the interests
of the rich became an increasing problem. Poor people
were increasingly excluded from resettlement
decisionmaking, and over time a new, small elite devel-
oped within the community that jealously guarded its
monopoly of power, sometimes through force.

WOMEN’S VOICIKS

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, nego-
tiations 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 men 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 trans-
mit their requests for schooling, health, and other ser-
vices that rarely occurred to the men who now domi-
nated the meetings. Women never again had the same
voice in the big negotiations with CFE.

SO WIHAT HAPPENLKD?

I left the project about two years after the first villages
were moved to make way for the coffer dams, although
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 be-
cause 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.

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 se-
lection team lacked the promised irrigation water. Fur-
thermore, 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 ejido,
the villagers opted to sell the replacement farms negoti-
ated with the company rather than move there, despite
their original agreements. It seemed less risky to com-
bine rainfed farming back in their home villages with
seasonal emigration. In other villages, in which the ap-
proach evolved to the point that farmers could select their
own land, it appears that resettlement went smoothly.

Compensation payments provided another flash
point. Initial underassessments by the company were sud-
denly matched by an equally absurd overassessment by
the community’s negotiating committee. 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.

DOLILARS AND SEKENSE

No easy way exists to measure accurately the costs of
our more participatory approach to resettlement. On the
Bank’s side, the costs consisted of little more than tak-
ing 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 staft time over the two years that [ was with the project.

The cost issue is less clear when it comes to the bor-
rower. 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
caused by greater participation; negotiation forced com-
pensation 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 Bank was otherwise recommending sub-
stantial 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. Although not every delay in the other projects
can be attributed to fractious resettlement, many can be.
During roughly the same period that Aguamilpa and
Zimapan were being built, two other large dams—not
financed by the Bank—were canceled entirely because
of resettlement protests that blossomed into armed con-
frontations and marches into Mexico City. Because of
the enormous costs of dam construction—nearly a bil-
lion dollars for the two projects—each year’s delay in
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project commissioning would have implied foregone
benefits that exceeded the total cost of our entire partici-
patory 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 technical staff as well. During supervi-
sion we repeatedly met field engineers and supervisors
who commented how relieved they were to be working
on a project in which they didn’t feel surrounded by hos-
tile, bitter people.

Finally. I think that the nation as a whole benefited.
There isn’t any real way to capture the true costs of us-
ing 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 1s not a case in which hindsight produces a much
clearer viston of what could have been done differently.
Certainly it would have been better to begin the participa-
tory 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 field teams
were in place, many of the ideas they came up with were
much different from what I would have suggested, but
usually they were better.

Resettlement also worked because community con-
sultation 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 resis-
tance committees visiting state capitals may have been
troublesome to project managers. but they returned resettle-
ment to the national political system in which 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 re-
sentments in government agencies and raised legitimate
questions about the Bank’s proper role.

How important to the overall outcome was. in fact,
the Bank’s work in introducing a more participatory ap-
proach to the project? It’s difficult to step back enough
to provide a fully objective evaluation, but [ think the
Bank made a limited number of critical interventions that
paved the way for new ideas. The Bank's big compara-
tive advantage comes from its focus on policies and in-
stitutions. not in “doing” participation per se. We helped
create the enabling environment that provided incentives
and opportunities for CFE staft to work with the com-
munities. insisted that the company assign qualified staff,
and introduced cleaner lines for decisionmaking. We
played almost no role in developing the specific partici-
patory methodologies and activities.

That said, there’s no question that the Bank’s sig-
nals were heard throughout the power company. De-
tatls of the long discussion of resettlement at the Bank's
Board were known by every engineer we met. As the
project advanced. the Bank's Mexico Department di-
rector and the energy division chief gave the project a
big boost by visiting the communities and meeting spon-
taneously with some 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 Man-
ager 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 flur-
ries of activity before and after our missions. during
which some of the annoying problems that had been
lingering on through bureaucratic inertia were magi-
cally solved on the spot.

The other big mistake we and CFE made in the project
was in not thinking carefully enough about the implica-
tions of community stratification. Particularly in Zimapan,
most of our assumptions about communities” abilities to
make satistactory 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
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have developed over centuries; this applies as much to
the big bureaucracies with which we work 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 in-
country counterparts in the different Mexican 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 participa-
tion came down to their own management. More than
anything else. they said, the consistency of our overall
message opened up space for them to try new ideas. of-
ten despite strong internal opposition to changing the sta-
tus 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 it thinks it does
and a lot less than the government thinks the Bank does.
The question was if the Bank had a clear enough strat-
egy and 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-Navajo relocation program in the United States so
our Mexican team could see how industrial countries also

mess up resettlement. They used that trip well, comment-
ing self-consciously about the differences among the lev-
els of community participation in the program and adapt-
ing that program’s creative approach to participatory
monitoring of housing construction. We also mailed down
a huge amount of literature on participation and resettle-
ment that was copied and circulated.

What they liked least was the Bank's lack of self-aware-
ness during field visits. They thought we were fair game for
anybody who wanted to manipulate the missions—from
project heads who warned staft not to relay bad news, to
wily farmers who saw a chance to get a new round of con-
cessions. 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. Nei-
ther the Bank nor the company. they said, had ever under-
stood the ramifications of these changes on a regional envi-
ronment. 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 in-
country counterparts who developed the project remain
not only close friends but also people who have gone on
to reform projects 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.
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‘ ‘ hy not ask the women themselves?” This was the question that

kept running through my mind as | sat around the table one

afternoon with members of my division. We had been called

together to discuss an issues paper that had been prepared as a
forerunner to the Morocco Women in Development sector study. Here we were,
sitting in Washington, talking about the different things that could be done to
help the women of Morocco, yet no one had 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 re-
ceptive to the idea of a “bottom-up™ approach. Shortly after our discussion, |
was asked to manage the Morocco Women in Development Sector Study.

STARTING IN A S“COLD CLIMATIY

Because participatory sector studies were not customary in Morocco, I real-
ized we would have to start by bringing together key Moroccan stakeholders
from government, academia, and the NGO community to share their experi-
ences in working with women and get their ideas on how we should proceed
with the study. 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 partici-
pation at all levels in the country and within the Bank.

Now, you must understand that we were starting all this in a “cold cli-
mate.” The Moroccan government finds the question of women's economic
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independence to be controversial and up until this point
had been reluctant to even discuss it with the Bank. Di-
rect participation of the local population in development
strategies is also a sensitive issue. As a result, getting the
ministries to attend a workshop on women’'s develop-
ment turned out to be much more complicated than first
envisioned.

IDENTIFYING STARKLEHOLDIERS

The first step was figuring out whom to invite. We knew
we wanted to involve all those working with or inter-
ested in the affairs of women. With regard to govern-
ment stakeholders. we invited all relevant ministries,
which totaled nine. We also had local consultants com-
pile lists of all NGOs and academic institutions that 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. Due to the nature of the topic,
however. 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 meet-
ing because 1 believed that without a consensus at the
ministry level, we would never achieve the support and
legitimacy needed to move the process torward. I soon
realized that I would have to change tactics 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. [ visited each min-
istry personally and asked them to attend an informal
gathering to discuss the issues. On the day of the work-
shop more than sixty people attended when we had ex-
pected only twenty-two. Not only was every ministry we
visited represented. but participants from women’s NGOs
and other groups we hadn’t known even existed heard
about the meeting and turned up. I think those who at-
tended were a combination of people who were genu-
inely interested as well as 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 partici-
patory approach that would enable us to identify women’s
perceptions of their own development. | should mention
that this was the first time that government officials and
NGOs had sat down together at the same table to discuss

women’s issues. | think the neutral banner of the World
Bank helped facilitate dialogue between the two sides.
Through the course of the afternoon. 1 could see that
people were gradually shedding much of their initial skep-
ticism and were beginning to think more about cooperat-
ing toward a common goal.

By the end of the workshop. the group had endorsed
the use of a participatory approach. With regard to pri-
orities. different views emerged during the debate. which
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 their importance: («a)
literacy and education. () labor-saving technologies, (¢)
maternal health and preventive health care. and (d) ac-
cess to credit.

This list represented our collective view of their pri-
orities. Now the big question was if the women would
come up with the same priorities. If not. whose view
counts? In addition, how would we reconcile these dif-
terences in views not only between us and them, but also
between various parts of the country, because it was also
quite possible that views would ditfer among regions.

CHOOSING A TECHNIQUE

When I returned to Washington, [ was cautiously happy
about the general consensus on using a participatory ap-
proach for the strategy development. The next step was
choosing the right technique. [ believed that local women
arc 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. 1 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 involve them
actively 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 I consider using par-
ticipatory rural appraisal (PRA) methodologies (see Ap-
pendix I). This was completely new to me, but I decided
to look into it. The first thing I did was call Dr. Robert
Chambers at the Institute for Development Studies in Sus-
sex. After an encouraging conversation, he graciously sent
me all sorts of materials on PRA. I immersed myself in
them, drawn by the seeming dynamism of the process and
the way it allowed people to modity their views as their
contexts and priorities changed. PRA seemed well suited
tor our purposes. but I still had many questions. How could
we correlate qualitative responses with “scientific” data?
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[s it worth the extra time, money. and eftort? Will the Mo-
roccans want it? Where will the money come from? Could
this be done on a large scale? Although 1 still remained a
bit skeptical. it seemed worth a try—particularly after a
comparison with other approaches. A few weeks later. 1
hired two PRA experts and took them with me to Mo-
rocco for the second workshop.

THE SECOND 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 un-
dertaking participatory fieldwork 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. A great
deal of debate tollowed her presentation. Many questions
were raised about how the regions would be selected for
PRA and who would conduct it. One prevailing concern
expressed was that the results would be qualitative and
not “scientific.” How would this kind of information be
incorporated into the rest of the study?

The consultants and 1 did our best to respond to the
questions and concerns. During this discussion, we made
a point not to try to influence the participants in any one
direction. | certainly didn’t have all the answers. as this
was new to me as well. [ simply presented the pros and
cons of using the methodology and why [ 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 an important
principle when presenting options, particularly on the part
of the Bank. The Moroccans are particularly sensitive about
anything “assumed™ about or forced on them. So I made it
clear that they could take it or leave 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 really
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
regarding regional site selections for the PRA.

A NEW DILEDMDMA

The main outcome of the one-day workshop wus a gen-
eral consensus on giving PRA a try. Participants, espe-
cially government representatives, held the strong view
that Moroccans should be the ones to carry out the PRA.
nor foreign consultants. First, it was felt that talking to

local people is a sensitive matter and should be done by
Moroccans. Second, it was an issue of capacity building
within the country. This left me in a difticult position. |
knew that there weren’t many PRA experts worldwide,
let alone within Morocco. How was [ going to find twenty
or so 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—Ilet alone PRAs—are not commonly
a part of Bank-financed economic and sector work exer-
cises. As such, this issue was debated quite vigorously at
the departmental and regional level at the Bank. My man-
agers were not as concerned about the methodology per
se but more about the cost effectiveness of incorporating
local-level participation in a sector study. I would have to
do some convincing to get the funds to do this work.

PRESENTING THE PROS AND ("ONS

Ataseminar on gender hosted by the regional vice presi-
dent, I was given the opportunity to talk about the sector
study. At this time, I mentioned the problems of finding
funds for participatory work. I ran through the benefits
compared with the costs of using a participatory approach.
which in my view were that it would (a) lead to a greater
dialogue between government and nongovernment insti-
tutions (something that was currently lacking in the coun-
try), (b} lead to greater ownership of the strategy by
Moroccans at every level, (¢) contribute to empowering
people in rural and poor urban communities by giving
them an opportunity to assess their own needs and pro-
pose solutions, and (d) likely lead to better implementa-
tion and sustainability of follow-on projects.

Then, of course. 1 stated the cons of using a participa-
tory approach, that is, (a) participation may be time and
resource intensive, (b) it raises expectations among local
populations that may not be fulfilled if projects are not
forthcoming, (¢) it is organizationally and logistically
troublesome, and (d) because methodologies used are not
“seientitic,” 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 re-
quired. The regional vice president’s special gender fund
provided the critical funding we needed to move ahead.

TESTING OUR HYPOTHESIS

In February 1994 we decided to run a pilot PRA session.
1 had heard that Gesellschaft fiir Technische
Zusammenarbeit (GTZ) was running a program in the
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Zagora area and had established a relationship with the
local population there. 1 contacted the head of the pro-
gram who offered his staft to carry out the pilot. We hired
a PRA consultant from Singapore who joined two local
women from GTZ and one from the local university to
carry out the four-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 conjunc-
tion with the Ministry of Agriculture. our in-country coun-
terpart for the study. From the pilot, we learned that men’s
and women’s views were different. Whereas men wanted
to build bridges and roads. women’s top priorities were
clinics, ambulances, electricity, running water, and col-
lective ovens. This showed us that women’s time hori-
zons are short and their greatest concerns lie in meeting
their inmediate needs and removing the burdens of their
daily drudgery. Although rural women valued girls” edu-
cation. they viewed it as a long-term need. achievable
only after their most pressing basic needs had been met.
This was a significant finding given that we-—that is gov-
ernment, NGOs. academics. and Bank experts—as well
as quantitative studies had all identitied education as the
first priority above all else. 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. The central problem. however. of how we
would integrate this information with the formal quanti-
tative sector analysis remained to be seen.

DOUBTS START CREEPING IN

Task Managers who have supported participatory processes
will tell you that it’s hard to do when vou are only in the
country fora few weeks ata time. I quickly found out that
these sorts of undertakings are dynamic and require con-
tinuous interaction with the ditterent stakeholders. Par-
ticipatory economic and sector work is a completely new
concept in Morocco, particularly when it attemipts to bring
local stakeholders into the policy dialogue. Anything new
is bound to raise a lot of questions. So when new person-
nel in certain ministries began to ask questions—and [ was
not there to answer them—they started making assump-
tions. Unknown to me or my Bank colleagues, these mis-
understandings and lack of in-country presence would lead
to difticulties down the road.

GENFRAL ORIENTATION WORKSHOT

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 tew members of the bilat-
eral donor community. Its theme was “Using Participa-
tory Methods.” We intentionally held it in the South of
Morocco away from Rabat, in a town called Quarzazate,
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 partici-
pants-—more than 100 people showed up. Sixty partici-
pants were from government (it is interesting to note that
this was a significant increase from the ten who had at-
tended the first workshop and twenty who had attended
ithe second).

The workshop began with an overview of the gov-
ernment 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 impor-
tance of participatory methods in preparation of the sec-
tor study and the strengths and weaknesses of PRA com-
pared with conventional survey research methods. Next
came the fun part—the interactive and practical exercises.

GUEISS WHO KNOWS?

Much of PRA training is based on the concept of “em-
bodied learning” through social interactions. game-play-
ing. group dynamics. and so on. 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 I have since
named “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 conclu-
sion was that “local people know better how to get out of
their own mess because they live in it.” Another conclu-
ston was that it took more time for outsiders to sort things
out, despite their good intentions. Others, however, ques-
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tioned if this really represents what occurs in reality. This
led the group to ask, “What is our role as outsiders?”

The facilitators began a discussion around the role
played by external experts in the development process.
Through discussion, participants concluded that outsid-
ers have another, more effective role to play as “cata-
lysts™ or “facilitators™ as opposed to leaders of the de-
velopment process. The exercise helped them to under-
stand that when people are given the opportunity and
encouragement to help themselves, they learn how to do
it in the process.

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 map-
ping, ranking. and drawing matrices helped them better
appreciate the value of participatory methods. I am cer-
tain that these interactions contributed toward a level of
understanding and commitment on the part of the par-
ticipants that no amount of lectures or book reading could
have achieved. The flood of interest in the upcoming.
intensive PRA training workshop came as no surprise.

AN EMDBARRASSMENT OF RICHINS

Everyone wanted to attend. yet we had spots for only
twenty to thirty people. I 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 elec-
tricity 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 thirty-four (thirty-
three women and one man) and a long waiting list. Many
people came up to me personally that afternoon and ex-
pressed 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 pro-
viding this training. the Bank is helping to build capacity
within the country to undertake participatory work.

TRAINING IN A VILLLAGI) SETTING

For the ten-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
QOuarzazate, which was accessible only by dirt road. All
the participants, trainers, and Bank staffers (a total of
some fifty people) were to stay with village families 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 per-
sonal phone calls and letters to get most ministries to
agree. The Ministry of Economic Affairs and Statistics—
the key ministry when it came to fieldwork and re-
search—however, did not respond. We were not sure until
the last minute if the field mission would go through.

A SUDDEN BREAKDOWN

When 1 arrived in Ouarzazate for the training mission, I
was informed that a new person had just taken over as
government liaison with the Bank. Apparently, he was
under the impression that the Bank was trying to circum-
vent the government and go directly to the people. These
misunderstandings had in turn been passed on to the di-
rector of statistics—the man in charge of granting our
clearance. He was angry and wary of our motives. He
felt that we were trying to carry out the fieldwork with-
out his knowledge, despite the fact that a representative
from the Department of Statistics had agreed to the PRA
at the November workshop. 1 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 interested in the program. His presence at the
opening session had given our project national televi-
sion and media coverage. Ironically, 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 we received permission to do so
from the central government. I thanked him for his sup-
port. but knew instinctively that I was better off not mak-
ing any promises. We had been working in an environ-
ment of uncertainty from the beginning. There was no
telling what would happen next.

BDACK 'TO SQUARE ONE

“Final clearance has been denied.” This was the message [
received on arrival in Rabat. I was in a state of disbelief as
the new government liaison with the Bank and director of
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statistics started raising the same old issues and questions
that we had been answering for the past year. It was as if [
was starting all over. What were we doing in OQuarzazate?
Why was the Bank siding with regional governments?
Furthermore. the director didn’t understand our method-
ology and did not agree with some of the selection criteria
and the regions we had chosen for the study. He was an-
gry because he perceived us as flouting the authority of
the central government. Again, 1 did not try to debate the
issues with him or defend my position. 1 simply presented
the pros and cons of the PRA methodology and the ratio-
nale for wanting to involve local women in formulating
the sector strategy. After this 1 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 im-
portant. We will do what we can to persuade you. but if
vou do not agree, we are willing to withdraw the team.”

With that. the attitude of the director changed dra-
matically. 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 oft while the government undertook
their national census. This would mean a delay of more
than four months and possibly much longer. I decided to
present to him the risks of delaying as opposed to the
benefits of doing. First, [ explained. the newly trained
Moroccans might forget what they had learned if the PRA
was postponed: second, the outside trainers were already
in the country, and I was not sure they would be avail-
able if we did this later: third, too much delay might lead
the Bank to decide to withdraw its support for the study
because of a perceived lack of government interest: and
fourth. several critical projects were coming down the
pipeline that would need a strategy for integrating women.

Little by littie. I could sense his reluctance dissipating.
The last obstacle to overcome was the selection of regions.
At this point I realized how worthwhile it had been to spend
the extra time and energy developing the elaborate (thirty-
point) selection criteria and site designation through a pro-
cess of consensus. The broadly based support we had gar-
nered by involving the various ministries from the start gave
legitimacy to the site selection process. In the end, the di-
rector made only one change to our regional lists. We re-
ceived our “'visa” for PRA the following day.

CARRYING OUT PARTICIPATORY

RURAL: APPRAISAL

Now that the director of statistics had given his tinal ap-
proval, we were ready to begin. The PRA was conducted

=0

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 remain-
ing five people to urban areas. Within each region, the
teams covered four or five douars or villages. often 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 community—both men
and women—in an open dialogue to generate learning
and spark innovative thinking on a wide variety of is-
sues. The team used a number of techniques. including
open-ended interviewing, focus group discussions. ma-
trix ranking, mapping, and seasonal and historical dia-
gramming to bring out the rich experiences and local
knowledge of the villagers.

This was a highly interactive process in which the
participants were able 10 modify their views as the PRA
went along—adding to their previous models or maps.
shifting priorities. rethinking their strategies, and invent-
ing new options—as they began to view and discuss their
problems. constraints. and opportunities in new ways.
The process was iterative and continuous. Each exercise
built on the information and ideas generated in the pre-
vious one. For example. during a focus group discus-
sion, women identified certain top priorities but were
undecided on which of these was most important. The
matrix ranking exercise helped them clarity their priori-
ttes 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 that 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.
[t 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 WODMEN

In our efforts to discuss problems and find solutions to
the constraints tacing local women, we were always care-
tul to include the men and work with them as well. We
realized the importance of their participation in this ef-
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fort and the need to sensitize them to the hardships women
face. These group interactions helped them to understand
how constraints on women affect the family and village
as a whole. In this way. they became part of any collec-
tive solutions. So, although 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 organizing women
into focus groups tor discussion and decisionmaking had
empowering effects on them: in at least one instance, it
gave them confidence to take the initiative to improve
their circumstances. Shortly after the PRA was completed
in one village, local authorities visited the community.
As was customary at such meetings. the men were seated
at the front of the room and the women gathered at the
rear. On this occasion, the representative of the local
people was quite vocal in expressing the community’s
desire for 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 informa-
tion 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 that showed that a tube well
would only benefit a few. She then put tforth her own
suggestion for a collective oven, which she argued would
benetit many more of the families in the village. She re-
ceived support in this from many ot 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 op-
tions. The consensus they had built around these priori-
ties 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 mem-
bers 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 se-
nior ministry officials to present the priorities and strate-
gies for their own betterment that they themselves have
devised. Although 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 for-
malized through our lens. But, [ believe it’s equally im-
portant (and more powerful) for local women to present
their own findings using their own locally constructed
tloor diagrams and models. I think lots of people 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 ability to identify
constraints and invent solutions but that they can be quite
good at quantitative analysis as well.

The locally derived strategies that will be presented
10 Moroccan policymakers will constitute a fresh source
of information. With regard to 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 avail-
able to help guide the future work of the participating
ministries.

ON REFLECTION

We are not at the finish line yet—the months ahead may
still bring turther uncertainties—but I can say that intro-
ducing participatory economic and sector work in
Morocco has not been easy. We have made many mistakes
along the way, but I know that’s part of the learning pro-
cess. We hope that, by the end, we will have insights to
share with those who are interested in undertaking simi-
lar participatory sector studies.

Already. I can see the impact that this consensus-build-
ing process has had on everyone involved: government
ministries that 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 offi-
cials 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 that they will be able to pass on to others
in the country; and the director of statistics 1s now in favor
of utilizing PRA on a larger scale in Morocco—perhaps
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