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FOREWORD 
 

In 1996, ADB established a small pilot fund to promote innovative participatory 
approaches in its operations. The fund had three major objectives: first, to strengthen 
participatory and capacity-building efforts by small but timely interventions of ADB's developing 
member countries (DMCs); second, to enable ADB, within a short time, to build an experience 
base on participation and capacity building; and third, to permit ADB to experiment with an 
innovative assistance instrument that has the potential to improve ADB's flexibility and 
responsiveness to field situations. Fifteen operational activities received support from the Fund. 
 

The Fund provided a useful device for orienting ADB practices toward participation. It 
enabled ADB staff to support participation upstream in ADB's operational cycle-the crucial point 
for significantly increasing ownership and commitment to policy and lending operations among 
DMC stakeholders. 
 

This report provides a record and review of the experiences of the fund together with 
insights about how these types of pilot activities can assist organizations like ADB to 
incorporate new practices and policies into their operations. Bhuvan Bhatnagar organized the 
fund and coordinated its implementation. The report was written by James Kearns. 
 
 
 
 
 
 
 Kazi F. Jalal 
       Chief 

Office of Environment and Social Development 
 
 
 
 
 
 
 
 
 
 
 
 
 



 
EXECUTIVE SUMMARY 

 
 
Background 
 

In 1996, the Office of Environment and Social Development (OESD) and the Strategy 
and Policy Office (SPO)1 jointly proposed Regional Technical Assistance (RETA) 5692 as a 
$300,0002 pilot fund to offer an incentive to Projects and Programs staff of ADB to support 
participatory and capacity-building activities. RETA 5692 was approved in July 1996 and the 
Fund became operational in September 1996. Its objectives were to 
 

• strengthen participatory and capacity-building efforts by supporting small but timely 
interventions of ADB developing member countries (DMCs); 

• enable ADB, within a short time, to build an experience base on participation and 
capacity building; and 

• permit ADB to experiment with an innovative assistance instrument that has the 
potential to improve ADB flexibility and responsiveness to field situations. 

 
A total of 15 ADB operational activities received Fund support: 8 in Region West, 6 in 

Region East and 1 in OESD. The activities involved 11 DMCs, 11 subsectors, and different 
phases of ADB's operational work-preparation of a country operational strategy study (COSS), 
sector studies, preparation and implementation of technical assistance (TA), plus loan appraisal 
and implementation. On average, the Fund provided $16,500 to each supported activity. The 
Fund supported 10 activities in its first six months, committing over half of its resources to those 
activities. In late 1997, the Fund made its final operational commitment, exhausting its 
resources except for the amount reserved for documenting, disseminating, and evaluating the 
Fund's performance. Since then, there have been eight additional proposals for Fund support 
that could not be accommodated. 
 
 
Performance 
 

As a mechanism for orienting ADB practices toward participation, the Fund proved to be 
a good choice. It enabled ADB staff to support participation upstream in ADB's operational 
cycle= the crucial point for significantly increasing ownership and commitment to policy and 
lending operations among DMC stakeholders, including directly affected groups, 
nongovernment organizations (NGOs), government officials, and aid agencies. 
 

The Fund was well designed. Its management and implementation 
 

• ensured that ADB staff were informed about the nature of the Fund and the 
opportunities it offered for more effective operational interventions; 

•  helped ADB staff in formulating proposals and designing interventions; 
•  ensured rapid responses to proposals; 
•  helped locate appropriate consultants; 

                                                           
1 The Strategy and Policy Office is now the Strategy and Policy Department. 
2 $ means US dollars throughout. 
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• made sure that the Fund's resources covered a rich mixture of countries, subsectors, 
and operational functions; and 

•  included documenting and disseminating experiences and results. 
 
 
The implementation of RETA 5692 was disrupted twice. First; there were long delays in 

approving two requests for funding; Steering Committee members were not available due to 
either mission travel or staff changes. Second, there were delays in engaging consultants for 
some Fund supported activities. Such breakdowns should be expected in a new endeavor and 
corrective actions were promptly taken. 

 
Through the Fund, participatory processes were used in many countries and 

subsectors, and for each major aspect of operational work. All supported activities produced 
positive results, some quite significant. Several participatory interventions were exceptionally 
well designed, showing great attention and creativity in the crucial phases of 

 
•  identifying and enlisting stakeholders; 
• building alliances with DMC individuals and organizations that support participatory 

development; 
•  finding individuals in the DMCs and ADB to champion the use of participatory 

processes; 
•  designing workshops and other participatory events; and 
•  engaging competent consultant resources. 

 
 
Nevertheless, it should be recognized that the Fund is but a modest start. It funded part 

of 15 out of some 500 operational activities supported by ADB during the Fund's time frame. 
Moreover, it should not be surprising that a large number of ADB staff making use of the Fund's 
resources had been previously involved with participatory processes. 
 

Fund-supported experiences were well documented, providing a solid and available 
knowledge base for the guidance of future first-time adopters of this way of designing 
development activities. The ADB Review Special Issue on Participatory Development (Vol. 
30,No. 2,1998) demonstrates the care and creativity devoted to ensuring that the experience 
gained is shared with DMC officials, ADB staff, and other interested parties in a highly readable 
manner. A previous issue of the ADB Review (Sep-Oct 1997), documented another experience 
where ADB used participatory processes with support from the Fund. 

 
While credit for this solid performance belongs to many people, particularly the ADB 

staff responsible for the participatory activities, a great deal of credit belongs to the Fund 
Steering Committee and especially the Fund manager, who joined field missions and otherwise 
spent considerable time working with ADB staff to formulate proposals, identify consultants, and 
take follow-up actions. 
 
Next Steps 
 

ADB senior management could declare participation already mainstreamed in 
operational work in ADB. However, this would be inadvisable. Participation is not a simple 
add-on to the existing core business practices of ADB. Mainstreaming participation involves a 
fundamental change in the basic way that ADB designs its operational activities. A sizeable 
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number of ADB staff must be comfortable and experienced in this new and different core 
business practice. In addition, a number of complementary changes need to take place in other 
ADB processes in a coordinated manner. 
 

A Staff Working Group, under the guidance of SPO, is reviewing the full range of ADB 
business practices. It intends to develop ways to introduce participation and other changes in 
the way ADB designs the COSS, sector work, and TAs. Once the results are approved, they 
will be piloted over a period of two years; ADB should then be better prepared to fully 
mainstream participation. In the interim, two important gaps identified during the 
implementation of RETA 5692-in funding and experience, respectively-need to be filled. 
 

First, the funding gap must be closed if participation is to be used well in ADB. One of 
the most important lessons learned from RETA 5692 is that there are no ready mechanisms 
available to fund the participation of DMC stakeholders at the early stages of project/program 
conceptualization and identification. The replenished Fund should have three distinct 
components. First, and foremost, it should have resources to fill the upstream funding gap to 
the maximum practical extent. The second component should provide funding for unanticipated 
opportunities to introduce participatory practices in operational activities already under way and 
allow a flexible response to special needs and opportunities that arise in the rapidly changing 
DMC situations. The third replenishment component should provide for the documentation and 
dissemination of experiences from both the original and the replenished RETA, similar to what 
was done in RETA 5692 but expanded in breadth and scope. 
 

For the most part, ADB operational staff are not yet sufficiently experienced in the use of 
participatory practices in operational work. Special efforts to develop a broader experience base 
and provide focused guidance should continue longer to help generate greater in-house 
experience about how to best support participatory approaches in different circumstances. 
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FUNDING UPSTREAM PARTICIPATORY ACTIVITIES3 
 
 
BACKGROUND 
 

In 1996, the Office of Environment and Social Development (OESD) and the Strategy and 
Policy Office (SPO)4 jointly proposed Regional Technical Assistance (RETA) 5692 as a 
$300,0005 pilot fund to offer an incentive to Projects and Programs staff of ADB to explore 
further how to promote participatory and capacity-building activities.6 RETA 5692 was 
approved in July 1996 and the Fund became operational in September 1996. Its objectives 
were to 
 

• strengthen participatory and capacity-building efforts by supporting small but timely 
interventions of developing member countries (DMCs) of ADB; 

• enable ADB, within a short time, to build an experience base on participation and 
capacity building; and 

• permit ADB to experiment with an innovative assistance instrument that has the 
potential to improve Bank flexibility and responsiveness to field situations. 
 
The RETA proposal sought to operationalize, on a pilot basis, ways of generating 

greater DMC ownership, particularly of large-scale projects, by providing funds for stakeholder 
participation in the design of development activities and the creation of DMC institutional 
capacity. By piloting such interventions, the Fund would enable judgments to be made of the 
practicality of using participatory design and capacity-building approaches, while generating 
lessons that would lead to the mainstreaming of such practices. A related, but somewhat 
different, purpose of the Fund was to provide within ADB greater flexibility in responding to 
problems and opportunities that would enhance project quality, but that could not be 
anticipated when the TA proposal was prepared and approved. 

 
The President approved the proposal on 19 July 1996, providing the Fund with 

$300,000 of grant funds to be committed over a one-year implementation period starting in 
September 1996. Both SPO and OESD were to ensure that ADB staff knew about the Fund 
and were encouraged to make use of it. The proposal made the Social Development Division 
(SOCD) responsible for managing the Fund. The Fund was to complement rather than 
substitute for funds ordinarily provided through ADB's program and project cycle. The proposal 
anticipated that small amounts per activity-between $10,000 and $15,000 on average and 
never more than $20,000-would serve as a catalyst for innovation and experimentation. The 
proposal also anticipated that the Fund would support a large number of DMCs, ADB units, 
subsectors, and functions. 
 
 
 
                                                           
3 This evaluation is based on a questionnaire completed by all ADB staff receiving RETA 5692 support, interviews   
 with selected ADB and World Bank staff, and a review of RETA 5692 files. 
4 The Strategy and Policy Office is now the Strategy and Policy Department. 
5 $ means US dollars throughout. 
6 The proposal was made as a means of improving project quality following the recommendations of the Report of the Task   
 Farce on Improving Project Quality. 
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IMPLEMENTATION EXPERIENCE 
 

The following paragraphs compare the actual implementation experience of RETA 5692 
with the expectations at the time the proposal was put to the ADB President. 
 
Coverage 
 

The proposal for the creation of the Fund stated that while no. quotas would be set, 
every effort should be made to ensure that commitments were evenly allocated among 
countries, sectors, functions, and organizational units. The actual performance in this regard 
was good. Eleven DMCs received support from the Fund. All operational units were 
represented, with eight initiatives supported in Region West, six in Region East, and one in 
OESD. Among the major operational tasks were a country operational strategy study (LOSS), 
sector work, TAs, and Loans. The Fund supported activities in 11 subsectors. 
 
Allocation per Activity 
 

The proposal expected an average allocation of less than $15,000 per activity. The 
actual allocation averaged $16,500, but no activity received more than $20,000. However, 
contributions from other Bank budgetary sources, existing TA budgets, DMC governments, and, 
in one case, from a nongovernment organization (NGO), brought the total cost of several 
activities to more than $20,000. A notable example is the Philippines local government initiative 
where the Ford Foundation contributed $60,000 and actively joined in the work. All told, RETA 
5692 supported 15 activities (Table 1) for a total commitment of $246,500. The remaining 
amount has been committed for the preparation of case studies and lessons learned for 
circulation to Bank staff and other stakeholders, and for the formal evaluation of the Fund. The 
allocations made are consistent with the original proposal, which, among other things, required 
dissemination and evaluation. 
 
Implementation Period 
 
 RETA 5692's implementation period was set at 12 months, although it was difficult to be 
precise about how quickly a demand-driven fund such as this would disburse. The Fund 
processed a large number of proposals during its first six months of existence. By the end of 
February 1997, the Fund had committed more than half of its resources ($175,810) for 10 
activities, at an average of $17,500 per activity. This rapid start perhaps reflected existing 
demand; probably it is also attributable to an active outreach program launched by SOCD. By 
late 1997, five other activities received commitments, effectively exhausting the Fund except for 
amounts reserved for preparing case studies, disseminating information, and conducting an 
evaluation. Again, implementation performance was basically consistent with the original 
expectations. 
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Table 1: Fund Utilization 

 
 
 

DMC   Activity      ADB Staff                        Unit*  Amount ($) 
 
Bangladesh   Ports Upgrading Project    Albab Akanda   IWTC 17,000 
People's   Hebei Roads Development Project     Ray Cahoon  IETC  19,500 
Republic of China 
Fiji   Third Road Upgrading (Sector) Project    Sirpa Jarvenpaa  OPO    6,500 
Greater Mekong  Strategic Environment Assessment for GMS   Robert Dobias  ENVD 15,000 
Subregion 
Lao PDR   Primary Health Care Project    Benjamin Loevinsohn AWEH 12,000 
Lao PDR   Shifting Cultivation Stabilization Project    Yoshiharu Kobayashi AWAR 17,500 
Micronesia,   National Fisheries Policy Summit    Stephen Pollard OPO  19,875 
Federated States of 
Mongolia   Strengthening External Resource Management   Yukiko Kojima PE1  12,935 
Nepal   Fourth Rural Water and Sanitation Sector Project  Arjun Thapan  AWOD 17,500 
Pakistan   Human Development Strategy    Mariam Pal  PW1  18,220 
Pakistan   Punjab Irrigation Management Project    Jeremy Bird  AWFN 20,000 
Pakistan   Urban Institutional Strengthening    David Boggs  AWWU 12,500 
Philippines   Fisheries Sector Development Project    Ellen Qiaolun Ye  AEFN 18,000 
Philippines   Local Government Initiative    Armin Bauer  PE3  20,000 
Viet Nam   Financial Sector Project Loan    Renato Limjoco IWFI  20,000 

 
 
 
 
* AEFN -Forestry and Natural Resources Division East, AWAR= Agriculture and Rural Development Division West, AWEH = Education, Health and Population Division 

West, AWFN -Forestry and Natural Resources Division West, AWOD = Agriculture and Social Sectors Department (West), AWWU = Water Supply, Urban 
Development and Housing Division West, ENVD = Environment Division, IETC = Transport and Communications Division East, IWFI = Financial Sector and Industry 
Division West, IWTC=Transport and Communications Division West, OPO = Office of Pacific Operations, PEI = Programs East Division I, PE3 = Programs East 
Division 3, PW I =Programs West Division I. 
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Capacity Building 

 
While all supported activities generated in-country capacity to a certain degree, only 

one request was explicitly for capacity building-Mongolia: Strengthening External Resource 
Management. The remainder supported participation in one form or another. Why this is so is 
not clear. Probably it has to do with the fact that institutional capacity building is already a 
normal part of Bank assistance, through either TAs or loans. 
 
 
Access to the Fund 
 

Accessing the Fund was envisioned as a simple, quick, and nonbureaucratic process 
involving a two-page request, a two-week response standard, and help in formulating the 
request and implementing it. For the most part, the approval and implementation process 
worked well. The surveyed Bank staff reported satisfaction with the process and the help they 
received. However, two substantial delays occurred in getting some staff requests approved. 
Nonavailability and internal transfers of Steering Committee members caused approval delays. 
Three Bank staff (out of 15) requested improvements in the approval process through 
simplification by delegating approval authority to SOCD and by establishing a one-week 
(instead of two) response standard. 

 
It is recommended that the approval process for the replenished Fund be modified to 

reduce the possibility of encountering delays caused by the nonavailability of members of the 
Steering Committee. One way to avoid this problem is to do away with the Committee 
altogether and vest approval authority in a managerial position. However, for a Fund like this, 
doing so may be unwise because the flexible, quick-response nature of the Fund can generate 
controversy. Therefore, it is important that the approval process not only be broadly responsive 
to the full range of operational interests and concerns, but also be seen to be managed in that 
manner Two changes would help: first, appoint an alternate for each Committee member; 
second, use electronic mail to circulate proposals to Committee members who are traveling 
and to obtain their inputs. 
 
 
Contracting Consultants 
 
 In a number of instances, survey responses cited problems in contracting consultants. 
The respondents said that these implementation problems were caused by lack of 
understanding in ADB's consulting/ contracting unit of exactly what is needed by way of 
consulting expertise to design and facilitate participatory processes, compared with the 
traditional expert design process ADB has normally followed. This should be considered a 
learning-curve problem that will be rectified as participation becomes more common in ADB. A 
small working group of OESD and Consulting Services staff is being set up to review the way 
all social and environmental consultants are recruited for operational assignments, and 
propose changes where necessary. This working group will also be charged with further 
assessing the experience of recruiting participation-related consultants under RETA 5692 and 
suggesting changes. 
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Complementarity 
 
 The Management established RETA 5692 to complement rather than substitute for 
funds provided through the normal resource allocation system. In all cases, fund usage was 
complementary. Requests received that would have replaced ordinary funding sources were 
turned down; for example, a request to support an ethnic minorities development plan, which 
is mandated by ADB's policy on indigenous peoples. From the approved requests, a number 
of very good examples of complementarity are available. In the Lao PDR shifting cultivation 
project, the Greater Mekong Subregion (GMS) environmental strategy, and the Hebei roads 
project, there simply were no other sources of funds readily available to involve stakeholders 
upstream in the preparation of the TA paper. Once the TA was approved, ample funds 
became available to support stakeholder involvement during TA implementation and 
thereafter. 
 
 
Upstream Mechanisms 
 

ADB lacks a ready mechanism that would enable actions taken at the early stages of 
TA preparation to meaningfully involve key stakeholders who must commit themselves if the 
activity is to be successful and sustainable. Project/program preparatory technical assistance 
(PPTA) is a good example of this. While the funds flowing from an approved PPTA are 
plentiful and can easily be used on participation, scant funding is readily available to prepare 
the PPTA proposal in a manner that involves the relevant stakeholders. 

 
 Support from the Fund was used for upstream participation in the Lao PDR shifting 
cultivation project. Before starting the PPTA Fact-Finding Mission, the Mission Leader knew 
that the Government favored resettlement as a solution to problems associated with 
slash-and-burn cultivation in the Lao PDR uplands, while ADB had strong reservations about 
the efficacy of resettlement. The Mission Leader wanted to hold, during the PPTA Fact-Finding 
Mission, a planning workshop that would bring together a wide range of stakeholders who 
were knowledgeable on the subject of shifting cultivation to help shape the contents and 
modalities of the PPTA paper. Lacking ready funding from any other source, the Mission 
Leader turned to RETA 5692 to obtain the funds needed to hold the stakeholder workshop. At 
this workshop, the stakeholders developed a consensus on alternative approaches (in addition 
to resettlement) to solving the problems, and the PPTA paper incorporated the stakeholder 
consensus that emerged from this participatory workshop. Participation continued during the 
implementation of the PPTA, and is part of the implementation plan for the subsequent loan. 
 
 
Unanticipated Opportunities 
 
 It is virtually impossible to anticipate, plan, and budget for all possibilities and potential 
breakdowns in the complex field of development. At the same time, the planning and 
budgeting cycles of a development institution like ADB are long and tedious. RETA 5692 
provided the mechanism for rapid and flexible responses to unanticipated needs in 
Bangladesh ports upgrading, irrigation management in Pakistan, the Micronesian fisheries 
summit, and Viet Nam financial sector activities. In the Viet Nam project, the Vietnamese had 
been attempting to revise their banking laws so as to bring them into accord with the 
market-responsive economy they were putting in place. 
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While many parties in the country had interest in the banking laws, few had any 
experience with banking in a market-responsive economy. It was proving both difficult and 
time-consuming to arrive at the kind of consensus the government needed to move forward. 
The work had been under way for almost two years and its prompt completion was a condition 
for a tranche disbursement in a sector loan. The Fund proved to be the only source of funds 
readily available to bring together key in-country stakeholders to interact with international 
experts on market-responsive banking laws. The workshop got the job done and, according to 
the Mission Leader, saved at least six months of time and enabled an important lending 
condition to be met. 
 
Local Expenditures 
 

At the start, it was expected that much of the Fund's resources would be spent on local 
institutions and domestic consultants, thereby strengthening local capacities and building 
stronger and more sustainable relationships between development agencies and the local 
sources of expertise. Indeed this has been the case; approximately 75 percent of the 
supported activities expended the entire amount on domestic consultants and related local 
expenses. International consultants were used only when local expertise was not readily 
available. In these cases, steps were taken to build local capacity to implement participation in 
the future. 
 
 
QUALITATIVE PERFORMANCE 

 
The Fund was established to encourage and enable Bank staff to apply innovative 

approaches to capacity building and participation. The experiences would be valuable 
opportunities for learning by doing. Therefore, ADB would be able to distill effective, how-to 
methods and best practices of participation and capacity building, which could then be shared 
with DMCs and Bank staff. These lessons would also assist ADB in improving its business 
practices to service DMCs in a timely and flexible manner. The case studies in the Appendix 
illustrate the performance of RETA 5962 in the areas of innovation, extracting lessons, and 
sharing experiences. 
 
Innovation 

 
The Fund's support generated innovations in the way ADB goes about its operational 

work. Some examples are the following: 
 

• PPTA paper preparation and implementation in a participatory manner (Lao PDR 
shifting cultivation project) 

• RETA paper, preparation and implementation in a participatory manner (Strategic 
Environment Assessment for the GMS) 

• Participatory replanning during loan appraisal (Pakistan Punjab Irrigation Management 
Project) 

• Participatory midterm evaluation (Lao PDR Primary Health Care Project) 
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• Participatory sector strategy preparation (Pakistan Human Development Strategy) 
• Preparing part of a COSS in a participatory manner (Philippines Local Government 

Initiative) 
 
 
Lessons Learned 
 

The activities supported by the Fund produced a number of lessons. 
 

• Beginning participation at the start of the design phase is vital. When 
participation occurs at the very beginning of an activity, its beneficial effect on the 
content and modality of the entire operational activity is the greatest. The People's 
Republic of China (1'RC), GMS, and Lao PDR examples show that when 
stakeholders participate in preparing the TA proposal, then stakeholder learning, 
commitment, ownership, involvement, and collaborative problem-solving grow and 
intensify throughout the implementation of the TA and are carried forward into the 
implementation of the subsequent operation. 

 
• ADB has no ready mechanism to provide the initial funding needed to 

introduce participation at the beginning of the design stage. While sufficient 
funds are available to carry out TA implementation in a participatory manner, they 
become available too late in the process to attain the benefit of the initial 
involvement of the key stakeholders in TA design. Two of the activities' supported 
by the Fund-the GMS environmental strategy and the Lao PDR shifting cultivation 
project-are the basis for this assessment. In both instances, the will to use 
participation in the later stages of TA implementation might have been thwarted 
without the Fund's support upstream for participatory preparation of the TA paper. 

 
• There is a need for rapid access to funds to take care of unforeseeable 

opportunities. The Fund was in a position to respond quickly when unanticipated 
breakdowns occurred in an ongoing activity. In the Pakistan Punjab irrigation 
management example, a major breakdown occurred during appraisal when 
opposition to the farmer-managed approach surfaced from the Irrigation 
Department, NGOs, and some farmers. Rumors that were circulating generated 
considerable mistrust among key stakeholders. The Fund's support for a series of 
village consultations to explain better the proposed project led to the revision of 
certain aspects of the design, put the rumors to rest, and got the project back on 
track. 

 
• The demand for participatory processes in operational work exists in ADB, 

but timely availability of funding is only one constraint; another important 
constraint is how-to knowledge and experience. The outreach and assistance 
actions taken by the Fund Steering Committee, especially the Fund managed 
played an important role in the success attained to date. The manager relentlessly 
"marketed" the existence of the Fund to Bank staff and worked with them to design 
participatory approaches and find the consultant resources needed to carry out the 
work. The manager played an important role in implementing several activities 
supported by the Fund, especially in the PRC Hebei roads, Lao PDR shifting 
cultivation project, and Philippines local government experiences. 
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• Participatory processes are broadly and effectively applicable to ADB's 

operational work. All told, the Fund supported successful participatory activities in 
11 DMCs; in 11 subsectors, from human resources to banking and roads, and in 
major Bank operational functions including CUSS preparation, sector work, TA 
preparation and implementation, plus loan appraisal and implementation. 

 
• A small amount of money spent judiciously on participatory processes goes a 

long way and produces results on the ground. Evidence comes directly from the 
mission leaders and others involved in the activity when they reflected on the 
experience: 

 
 "I must admit that I really didn't expect that by spending just 
$19,500 on participatory poverty assessment 'we would see such 
clear and significant benefits. And, frankly, I was astonished by the 
extraordinary abilities of poor villagers to assess and analyze their 
own situation and plan for the future." 
 
 "In our opinion, the Summit went well. Afterwards, the 
Secretary, Mission Leader, consultant, and a number of participants 
told us they were pleased with the results. Following the Summit, the 
national delegations carried out the plans they had made to develop 
local support for the policies the Summit agreed upon. In early 1998, 
the National Congress adopted the new fisheries policies, 
substantially as they were developed at the Summit. We claim that 
the participatory process is what brought forth the consensus and 
commitment generated at the Summit." 
 
 "So far I haven't mentioned the added cost of preparing ADB 
technical assistance paper in a participatory manner. The 
participatory workshop cost $15,000 for preparing a technical 
assistance of $1,600,000. I'm inclined toward Churchillian rhetoric 
about this: "Never before has so little done so much for so many."" 
 
 "Having farmers and other key stakeholders actively 
collaborate in project design ensured that the project is what the 
farmers really want, are willing to contribute to, and will sustain. The 
$20,000 from the Participation Fund not only helped us deepen 
participation, but also helped us bridge the unanticipated delay 
between loan fact-finding and appraisal." 
 
 "The Philippines Country Strategy turned out to be quite 
different in the final form from the draft prepared before the 
participatory workshop. And what was in the Country Strategy was 
also quickly reflected in the Country Program. Consistent with the 
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public commitment made by ADB in the workshop, there are now 
three TAs slotted in the Country Program directly related to local 
governments." 

 
Sharing Experiences 

 
The activities supported by the Fund were documented to provide a readily available 

knowledge base for future adopters of such participatory processes during development project 
planning. First-person accounts of Fund-supported experiences were prepared and published 
in the ADB Review. The first, on the Federated States of Micronesia fisheries summit, was 
published in the Sep-Oct 1997 issue, followed by six more case studies in a Special Issue on 
Participatory Development (Vol. 30, No. 2,1998). These innovative accounts, reproduced in the 
Appendix to this report, made the experiences conveniently available to ADB staff, DMC 
officials, and other interested parties in a highly readable and informative manner. 
 
 
NEXT STEPS 

 
Before creating the Fund, ADB had already made a commitment to mainstream 

participation in operational work.7 Management created the Fund to help the mainstreaming 
process along while increasing the flexibility and responsiveness of ADB to rapidly changing 
needs of DMCs. While the Fund has performed well and has met its initial, albeit modest, 
objectives, the important question is what should be done next. In the evaluator's judgment, it 
would be wise for ADB to replenish the Fund as soon as possible to continue the buildup of 
knowledge and practical experience in the institution. At this time, the management could 
provide substantially more funds with considerable confidence that they would be well used. 
This forecast is bolstered by 

 
• the survey responses from operational staff who received Fund support and 

unanimously called for a replenishment of the Fund; 
• discussions with ADB and World Bank staff; and 
• the current backlog of requests for support from RETA 5692, which is already more 

than half the number of total approvals. 
 
 

In the following paragraphs, what is believed to be a practical strategy for ADB is 
presented, i.e. replenish RETA 5692 and thereby continue the process of mainstreaming 
participation and increasing flexibility in ADB-supported operations. 

 
Of course, there is a way to avoid replenishing the RFTA, but it is an approach advised 

against. Bank senior management could declare participation mainstreamed for operational 
work in ADB. The basis for such a declaration would be that, with the Fund's support, 
participation is now demonstrably successful in most DMCs, subsectors, and operational 
functions. Top management would then direct operational staff to incorporate participation 
whenever and wherever appropriate in the operational cycle and expect operational 

                                                           
7  Asian Development Bank,1996. Mainstreaming Participatory Development Process. 
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management to redirect expenditures accordingly in proposing TAs and using staff consultant 
budgets. 

 
However, participation cannot yet be declared as mainstreamed. Participation is not an 

add-on to the existing core business practices of ADB. Rather, mainstreaming participation 
involves a fundamental and far-reaching change in the basic way ADB designs its operational 
activities. Before participation can be considered mainstreamed, a significant number of ADB 
staff leading missions and reviewing mission results must be comfortable with and experienced 
in a new and different core business practice. For this situation to be realized, a number of 
complementary changes must take place in other ADB business processes-budgeting, staffing, 
information disclosure, and so on-in a coordinated manner. A Staff Working Group, under the 
guidance of SPO (one of the proponents of RETA 5692), is now reviewing the full range of 
Bank business practices. It intends to develop ways to introduce participation and other 
changes in the way ADB designs the COSS, sector work, and TAs. As part of the review, SPO 
sponsored a workshop for DMC and ADB representatives to consider ways to enhance DMC 
participation in ADB's business processes. In carrying out its review, the Staff Working Group 
is considering the resource and personnel implications of their proposed changes, following 
the ground rule of offsetting the cost of proposed new business practices by reductions in 
existing activities. Once the results of the Staff Working Group efforts are approved and 
piloted-in a year or two-ADB should be ready to fully mainstream participation. In the 
meantime, replenishing the RETA 5692 Fund will allow the introduction of participatory 
methods to continue apace and, especially, the closing of two important gaps. 
 
 
Closing the Gaps 

 
First, an existing funding gap needs to be filled. One of the most important lessons 

learned from the Fund is that there are no ready mechanisms available to fund participation at 
the early stages of project conceptualization and identification. Once ADB management has 
approved a TA paper, sufficient funds become available for project design that involves 
stakeholder participation. But it is often too late to start participation after a TA paper has been 
approved, since the objectives, scope, and priorities of the development intervention have 
already been determined by that time. 

 
To receive its full benefits, participation should begin at the stage of conceptualizing a 

program or project for ADB financing. Otherwise, when an approved and funded TA is 
presented to those it affects in the DMC, key stakeholders not previously involved in preparing 
the proposal may show mistrust and misunderstanding. At the early stages of project 
conceptualization, even before a TA is in place, it is often important to involve the key 
stakeholders in formulating the development concern to be addressed so as to forge an early 
consensus on the alternative design approaches that the TA might take. But there are no ready 
sources of funds available for Bank staff to support participation upstream, i.e., before the TA 
is approved and before the basic building blocks of the TA are determined. 

 
RETA 5692 turned out to be a ready source of funding for upstream stakeholder 

participation. The GMS example (see Appendix) illustrates how the Fund's resources were 
used. When the Mission Leader presented the idea of a TA to protect the GMS environment to 
an international working group, NGO representatives said that while they liked the basic idea, 
they did not trust ADB to prepare and execute the TA properly. They said that they would not 
be rubber stamps for a TA that they did not help prepare. To enable the upstream participation 
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of the NGOs, DMC officials, and other key stakeholders in preparing the TA paper, the Mission 
Leader tapped REM 5692 because no other funds were readily available to pay for the costs of 
the participatory activity. Once the paper was prepared-literally word by word by the key 
stakeholders, including the NGOs-and endorsed by Bank management, sufficient TA funds 
became available for continuing stakeholder participation during implementation. 
 

Until this upstream funding gap is eliminated, participation cannot be considered 
mainstreamed in ADB. No doubt, this problem is solvable, but it will take time to solve it and to 
test and institutionalize new procedures. One way to provide upstream funds might be to make 
arrangements for a small portion of the funds anticipated to be allocated to a TA, say 5 percent 
up to a maximum of $20,000, to be advanced to prepare the TA proposal with stakeholder 
involvement. Or, perhaps a new TA category that might be called a preliminary TA could be 
established to cover only the preparation of the TA paper and be used only to involve the 
in-country stakeholders in preparing the TA paper. Authority to approve this kind of TA, which 
would always be less than $20,000, might be delegated to Division-level Managers. However, 
rather than patching in such fixes at this time, deciding what to do in a more permanent, 
systematic manner is probably best left to the efforts of the Staff Working Group currently 
investigating ADB business practices and proposing overall changes. 

 
The second gap may be called the experience gap. For the most part, Bank operational 

staff are not yet sufficiently experienced in the use of participatory practices. It is fortunate that 
the vast majority of Bank staff receiving support from the Fund had previously been involved in 
the use of participatory practices while working elsewhere. Even then, the help they received 
from the RETA Steering Committee played a significant role in generating the positive results 
attained so far. Special efforts to develop a greater guidance and experience base should 
continue longer so as to help generate greater in-house experience in how best to support 
participatory approaches in different circumstances. Part of the Fund's resources has been 
devoted to documenting sound participatory practices employed in ADB and disseminating 
them to Bank staff and other interested parties as a means of generating more understanding 
about participatory practices. 
 
 
Replenishing the Fund-Interim Strategy 

 
With reference to the decision to replenish the RETA fund, it may be useful to consider 

the World Bank's experience in mainstreaming participation. The World Bank began to look 
into participation systematically in 1989. A $300,000 participation fund similar to RETA 5692 
was created in 1993 and twice replenished at $2 million, and $750,000.8 In 1996, the World 
Bank published the World Bank Participation Sourcebook, its first comprehensive guide to the 
practice and understanding of participation in its work. The World Bank took close to ten years 
before concluding that participation had been sufficiently embedded in its operational work 
practices to no longer require special funding or other special nurturing activities. Building on 
the World Bank's experience, ADB is off to a faster start. If it continues on its present course, 
ADB should be able to move more quickly in mainstreaming participation. But even in the best 
of circumstances, it will take some time to gain and institutionalize the needed fund flows and 
experience for systematic mainstreaming. 

 

                                                           
8 Balasundram, 8.1997. Review of Fund for Innovative Approaches in Human and Social Development. World Bank. 
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In the long run, there is no doubt that the modest additional costs of supporting 
participation should be built into ADB's regular funding mechanisms, and the effort needed to 
do this is already under way. But until these changes are made, a practical and effective 
strategy to continue the process of mainstreaming participation would be to replenish the Fund 
on an interim basis for a year or two. In so doing, the upstream funding gap would continue to 
be filled and small amounts of funds could continue to be provided to meet unanticipated DMC 
needs. At the same time, additional participatory experiences supported by the Fund would 
add to the pool of learning and practice already in place, thereby closing the experience gap. 
 
 
Components of a Replenished Fund 

 
The replenished Fund should have three distinct components. First, it should have 

resources to fill the upstream funding gap to the maximum practical extent. This would be an 
important objective of the replenished fund because upstream participatory interventions-that 
is, at the very start of the program and project conceptualization process-result in better 
designed projects and their smoother implementation. 

 
Another replenishment component should provide funding for unanticipated 

opportunities to introduce participatory practices in operational activities already under way 
and to respond flexibly to unanticipated DMC needs. The Fund provided support to a number 
of activities in progress and was appreciated by both DMCs and Bank staff for being 
client-responsive. ADB funded a TA for the Federated States of Micronesia (FSM) that 
reviewed the country's existing policies for exploiting its major foreign exchange earner-the 
tuna schools that pass through its territorial waters. Consultants conducted the study in the 
traditional manner and a first-rate expert report was prepared. However, getting agreement on 
policy changes from key FSM stakeholders proved difficult, as their responses to the report 
were few and rather negative. With all the TA funds already committed, the Mission Leader 
sought support from RETA 5692 to fund a participatory summit to be attended by the key FSM 
stakeholders and the foreign fleets fishing in FSM waters. The objective was to develop 
consensus on a new fishing policy that took better care of the FSM's needs than the existing 
policy did. The participatory summit agreed on a new fisheries policy that turned out to be 
consistent with the consultant report recommendations. Shortly thereafter, the new policy was 
adopted by the FSM Congress largely because of the strong support the policy had from the 
stakeholders throughout the country who made their views clear to their elected 
representatives. 

 
The final replenishment component should provide for the evaluation, documentation, 

and dissemination of experiences in both the original and the replenished RETA, much in the 
same manner as for the initial RETA, but with a greater depth and scope focusing on 
mainstreaming participation. Specifically, the following activities should be included: case 
studies of RETA supported participatory activities; documentation of participatory ADB 
activities not supported by the Fund; a handbook of participatory techniques; evaluation of the 
replenished Fund's performance and outcomes; and detailed investigation and articulation of 
what further actions, if any, would be necessary or useful to fully mainstream participation in 
ADB's operational work. 

 
If RETA 5692 is replenished at a level significantly more than $300,000, it would mean 

that more activities than the 15 previously supported would be supported. That will require 
some more resources for the management and administration of the replenished RETA. To a 
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considerable degree, the success achieved so far is attributable to the help ADB staff received 
in formulating proposals, designing interventions, locating consultant resources, and 
undertaking follow-up actions. Additional supporting effort will be required to provide help to 
operational staff and to document and disseminate their experiences if the RETA is 
replenished at a higher level of funding. 

 
Continued support from ADB management at all levels will also be required to 

mainstream participation. One of the best ways in which the management can provide such 
support is to inquire about participatory processes used in designing ADB-supported 
development interventions during the review process and recognize staff who pay attention to 
participatory approaches. 
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Appendix 

 
 

Best-Practice Examples of Participation 
 
 
Participatory policy planning in the Federated States of Micronesia:   18 
the Fisheries Summit. 
 
Participatory poverty assessment in the People's Republic of China.   27 
 
Protecting the environment in the Greater Mekong Subregion.   34 
 
Stabilization of land in the Lao People's Democratic Republic.   40 
 
Rural water supply and sanitation in Nepal.   48 
 
Human development in Pakistan.   56 
 
Working with local governments in the Philippines.      63 
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Participatory Policy Planning in the  
Federated States of Micronesia:  the Fisheries Summit 
By Sandra Grangow and James Kearns9 
 
 

The political history of the Federated States of Micronesia (FSM) has been one of 
foreign control dating as far back as the 16t" century when Spain ruled the islands, followed by 
Germany, Japan, and then after WW II, the Trust Territory administration by the United States. 
 

In 1986, Trust status gave way to a compact of free association, granting FSM 
independence in all but military matters and providing the government with significant levels of 
operating subsidies and technical assistance for 15 years. Currently, US assistance constitutes 
about 50 percent of GNP and fuels most of the country's cash economy, where the US dollar is 
the coin of the realm. The subsidies are being reduced every five years, and are set to end in 
2001. Thus, the FSM must generate other revenues or dramatically reduce its government 
personnel and/or salaries which, through traditional clan and family channels, result in fairly 
wide income distribution. 

 
Alternative sources of foreign exchange are limited. Tourism is a possibility but the 

FSM lacks the infrastructure to allow tourism to become a significant foreign exchange earner 
in the near to medium term. Hopes are high in some quarters that US assistance will be 
extended or replaced by other donors. But it is questionable whether operating subsidies will 
be available from any donor in the future, given current world geopolitical circumstances. 

 
Tuna fishing in the large body of water controlled by FSM constitutes a practical source 

of foreign exchange earnings if it can be exploited in FSM's interest. Indeed, the FSM 
recognized this early on and invested about US$100 million in fishing fleets, ports, and 
processing and transshipment facilities. Without a significant private sector, most of the 
Government's fishing investments went into parastatal corporations. Unfortunately, the 
parastatals are not earning their keep, and require operating subsidies for the foreseeable 
future. 

 
In early 1996, the FSM Department of Resources and Development requested Asian 

Development Bank (ADB) technical assistance to "determine the biological, geographic, 
economic, social, and political facts surrounding FSM's fisheries sector, and develop and write 
up a fisheries policy for the country in report form." 

 
ADB provided a consulting team during the summer months of 1996. The team 

reviewed previous reports, prepared about FSM's fishing potential, and interviewed those 
involved in the fishing industry. Early on, the team suggested changing the final product from a 
fishing policy report to a discussion paper that would present new possibilities for the country 
for use at a National Fisheries Workshop that would bring together all stakeholders concerned. 

 
The team submitted a draft discussion paper in September 1996, proposing that the 

FSM abandon its current policy of seeking to catch tuna itself in favor of servicing the foreign 

                                                           
9 Sandra Granzow and James Kearns were consultants who assisted ADB staff organize and conduct the fisheries 
Summit. 
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fleets, run mainly by the Japanese, Chinese, Koreans, and Americans, who have extensive 
experience and investment in the hightech and risky fishing end of the business. 

 
The discussion paper made a well-grounded claim that FSM could capture a large 

share of the costs expended by the foreign tuna fishing fleets by enticing them to base in and 
make greater use of FSM facilities. Indeed this amount could more than replace the American 
subsidies being terminated in 2001. The paper set forth the main policy and operational 
constraints that discouraged the foreign fleets from basing in the FSM ports. It then suggested 
policy changes that would induce these fleets to base in FSM, noting that each FSM State 
already had most of the needed facilities. Finally, the paper highlighted FSM's strong 
comparative advantage: proximity to some of the best tuna fishing waters in the South Pacific 
and, therefore, the ability to get fresh, high-quality tuna to the Japanese sashimi market 
quickly. 

 
The proposed policy changes would not pass through the FSM Congress unless a 

strong consensus could be developed within and among the four states. It was, therefore, most 
important to design the workshop-cum-summit so that it produced the needed consensus with 
clarity and to ensure that the right people attended-including an array of officials from the four 
states and the federal government, the local and foreign private sector, and others who might 
be interested. This would, of course, cost money to design and facilitate the workshop and pay 
the travel and incidental costs of attendees from the distant parts of the country. Yap, for 
example, is over 1,500 miles from Pohnpei, through Guam. 

 
ADB was promoting something called "participation" that seemed promising as a way to 

generate consensus and commitment to sensible courses of action. The Secretary of the FSM 
Department of Resources and Development, with suggestions from the ADB Mission Leader, 
took on the job of identifying and inviting the stakeholders, and ensuring their attendance, while 
ADB paid for the facilitators to design and run the conference. 

 
Eventually the authors were contracted by ADB, with funds provided by the special 

ADB participation fund, to design and run the FSM Fisheries Summit in a participatory manner. 
What follows is their personal account of what happened. It has been edited. 

 
 
The Summit 
 

We met with the Secretary Wednesday afternoon. We started by listening carefully to 
what he wanted from the Fisheries Summit and his concerns about getting it. The Secretary 
made it clear that he needed a professionally prepared fisheries policy proposal that he could 
send to Congress for approval. 

 
We explained why we had been selected by the ADB. We said we believed 

development activities should be prepared by those who had a stake in the outcome, 
implementation, and sustainability of the activity; not by people working in what we had come 
to call "the expert stance." By "expert stance," we meant a way of working that treats the local 
stakeholders as sources of information and opinion rather than full partners. After carefully 
interviewing the local stakeholders, the experts figure out what has to be done themselves and 
package it in a document. But documents do not produce action; indeed they often inhibit 
action and generate mistrust. 
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We animated our definition of the "expert stance" by sharing our personal experiences 

in working out of it many, many times and living through the breakdowns it has produced for 
our clients and ourselves. We also shared some of the experiences of World Bank 
professionals that we had come to know in authoring the World Bank Participation 
Sourcebook. These experiences, we said, provide strong evidence that when development 
interventions take place in the "participatory stance," the local stakeholders take the necessary 
actions to get things done. We said that the participatory stance brought all key stakeholders 
-domestic and foreign-together to conduct the diagnosis, set the future vision, design the 
change strategy, and, develop the specific action plans. In so doing, all learned together and 
this learning formed the basis for the collaborative invention of new possibilities and individual 
commitment to them. 

 
The Secretary responded positively, sharing some concerns he had about the 

consultants' discussion paper. It was a good example of the "external expert" stance. The 
team had interviewed many people individually and in groups, listened carefully to what was 
said, and reviewed reams of papers previously prepared. Then the consultants assembled 
what they learned into a paper that diagnosed the existing conditions, created an appealing 
future vision for the country, articulated strategic moves to realize their vision, and presented 
detailed policy suggestions. 

 
In our opinion, it was a first rate paper. Thoroughly readable, sensible from what we 

knew of the world and full of statistics and information. Our intuition was that the policy 
suggestions were probably the best course of action for a country like the FSM. But at the 
same time, they might be hard for the local people to accept because they seemed to 
recommend "giving away" FSM fishing resources to foreigners, thereby perpetuating FSM's 
history of foreign domination. 

 
The Across the Street Bar 

 
We explained to the Secretary the details of how we planned to run the Summit. He 

agreed. Space and logistical matters had already been taken care of, based on specifications 
we had provided the Mission Leader. They were adequate but, to say the least, unusual. The 
Summit would be held in the "Across the Street Bar," which happened to be next to the hotel at 
which we were staying. We liked the proximity, of course - but, holding a Summit in a bar? The 
bar was spacious enough and full of fresh air. Indeed, it was little more than a platform covered 
by a thatched roof with open sides overlooking the beautiful Pacific Ocean. We had an ample 
number of easels, flip chart pads, magic markers, a PA system, and refreshments. We also 
had some 46 participants on the "will-come" list, and promises of as many as 30 walk-ins. 

 
 
Getting to know the stakeholders 
 

We asked to meet with as many of those planning to attend as possible, but succeeded 
in contacting only one. People were busy of course, but more importantly, the delegations from 
the four states were arriving just before the Summit. We had hoped that some of the Federal 
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senators would be attending, but were informed that they were busy and would probably not 
arrive. As it turned out, a few came for part of the Summit. 
 
 
Day one 
 

Day one was used to diagnose the existing situation and create a vision of the future. It 
began with the consultant presenting the factual basis for the policy suggestions. Without 
discussion, the participants got right on with the small group work. 

 
We had created seven small groups with six to eight people each. The groups were set 

up to be as heterogeneous as possible, basically breaking up the state government, national 
government, private sector, and foreigners as evenly as possible. We established a norm that 
required listening and respect for each person and their contributions. 

 
All small group members were instructed to draw a picture of the way they were 

personally experiencing the state of the FSM fishing industry. Then, each presented that 
drawing to the others in the group and finally the group prepared a composite drawing that 
was presented to the plenary. That took most of the morning. In the afternoon, using the same 
groups, the participants followed the same procedures to prepare an "ideal" vision of the way 
they would personally like to experience the FSM fishing industry. An "ideal" future, we 
explained, permitted no constraints-time, money, technology, politics, whatever-to interfere 
with what each really, really wanted from the future. 

 
 
Kindergarten 

 
By the end of day one, the participants had produced what we call diagnosis and 

policy. They had also built a new community of consensus and purpose. At least that's how we 
saw it. Some of the participants had a different perception. Indeed, some were pretty 
apprehensive about whether the Summit would produce more than silly pictures. One person 
complained of being "put back in kindergarten." These reactions didn't surprise us as they are 
pretty typical-action-oriented people often feel they are wasting their time drawing pictures and 
listening. They want to attack the essence of the matter quickly and directly. 

 
We held a postmortem at the end of day one and planned day two, which was to be 

devoted to the substance of the fisheries policy. During the postmortem, the Secretary shared 
with us the complaints he had received, and revealed his concern that maybe the 
complainants were right! We told him such complaints were not unusual and explained in 
detail how we proposed proceeding the next day, assuring him that the time for drawing 
pictures was over. All of us decided to use heterogeneous groups again, pretty much the same 
ones as the day before but with some adjustments to get a better balance. However, we would 
change the mood. The first day's mood was one of listening and appreciation. No debating, no 
criticisms. For day two, we would create a mood of influence, advocacy, and substantiation. 

 
Day two: All tycoons and no typhoons 
 

We began the second day by inviting a debate. We said that all statements had to be 
grounded and justified. Yesterday, we said, it was OK to say you wanted "all tycoons and no 
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typhoons in FSM," as one participant put it, but during day two, we said, "you have to be 
practical." 

 
Before getting into the debate, the consultant presented the policy suggestions, again 

stated briefly, and distributed copies. After the presentation, we opened the debate in 
accordance with the new mood. We invited the participants to challenge or support the 
consultant's suggestions; to make counterproposals or go off in an entirely different direction if 
they wished. All were invited to speak, addressing each other as well as the consultant. We 
moderated the debate, which went on for sometime and got a bit heated. The laid-back, 
low-energy first day was replaced by commitment and passion-but not rancor. 
 
 
Opening possibilities 
 

What struck us as facilitators was the defensive, vulnerable posture of many FSM 
speakers. They were angry with and about an outside world which continued to control and 
exploit them, even after independence. They spoke as if they felt powerless. As we called a 
break, we challenged FSM participants to focus on their strengths and comparative 
advantages, instead of their vulnerabilities. At the end of the break, we invited a few volunteers 
to speak. One eloquently and passionately enumerated FSM's many advantages in the tuna 
industry and, we believe, helped open others to new possibilities for action. 

 
Next, the Summit went into small group work again. This time, we instructed 

participants to imagine that the ideal vision created yesterday had been realized and that they 
were now living the vision. Then we instructed each person to look back from the vision to the 
present and identify no more than five key policy changes that had made their vision come 
true. We instructed each of them to put their policy changes on large index cards, one per 
card, written large enough so that others in the group could read it when held up to them. We 
also instructed them to use the back side of the card to enumerate the facts and arguments 
that supported the change they were recommending. 

 
After working independently for about.30 minutes to prepare the index cards, the 

participants took turns presenting one recommendation each, until all policy change 
recommendations had been presented and debated. The group then worked together to 
consolidate their joint recommendations and write them on a flip chart which was to be 
presented at the following plenary session. 

 
The mood during day two was serious and intensive. The proposed policies were well 

articulated and supported. The small group presentations at the plenary were pretty similar, 
and we felt that it would be possible for the participants to come to an agreement during the 
final day of the Summit. The Secretary -obviously pleased-summarized the day's work. 
 
 
Day three 
 

On the third and final day we wanted to do a number of things. We instructed the 
participants to form the same groups as in the second day. We instructed each group to do 
several things: (i) ensure that their policy recommendations were properly reflected in the 
consolidated list which would be presented; (ii) consider whether any new policies should be 
added; and (iii) identify any internal inconsistencies among the policy elements. This took the 
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morning to complete and ended with a consensus list of nine key policy elements, each with a 
set of subpoints. 

 
After lunch we instructed each group to develop in as much detail as possible the 

implementation steps that would lead to the realization of the policies to which they had just 
agreed to. We made it clear that the purpose was to check the reality of converting what might 
only be nice-sounding words into practical actions. The groups attacked this assignment with 
care and vigor. And indeed it did bring out the need for some modifications, but surprisingly 
few. Again, at the end, consensus existed on the policy set. 

 
 
The Summit communique 

 
While the action planning was going on, one of us, who is also a communications and 

marketing expert, undertook, at the Secretary's request, the job of drafting the Summit's 
communique to be issued immediately upon the end of the Summit. 

 
The remaining small group tasks for the day were to review and agree upon the 

communique, which would have attached to it the agreed-upon list of policies, and to develop 
plans to generate support for the enactment of the policies by the nation's legislature. To do 
these two tasks, we formed the participants into five new small groups, one for each 
State-Pohnpei, Chuuk, Yap, and Kosrae-and one for the National Government. 

 
 
Hitting a shoal 
 

During the review of the communique, we encountered the first real difficulty in arriving 
at consensus. It started when the ADB Mission Leader questioned whether the communique 
should state that to get a license to fish in FSM waters, the vessel would have to be based in 
an FSM port. It was not that the policy, per .re, troubled the Mission Leader, but rather the fear 
that stating it so publicly and categorically would scare away the foreign fishing vessels instead 
of attracting them. The consultant also picked up on this point. A large number of participants 
agreed with the point made by the Mission Leader, but the Pohnpei delegation firmly and 
eloquently defended the basing policy. The debate went on for some time, past the start of the 
final reception scheduled to begin at 6 p.m. Eventually, the Micronesians came to an 
agreement in their own way to omit mention of the basing requirement in the communique, but 
leave it in the text of the policy statement which would not be attached to the communique. 
 
 
An unscheduled day four 
 

We agreed to resume the next morning to finalize the communique, again review the 
policy list, and hear reports from the groups on their plans to lobby and follow-up after the 
conference. This took several hours and included a lot of fine-tuning, but no substantive 
changes. It also generated quite specific follow-up assignments for the part of the five 
delegations with responsibilities assigned to individuals and deadlines set. 
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Reflections 
 

So what went on and why? Was the Summit a success? Was it truly participatory? What 
would we do differently the next time? What is participatory design all about really? 
 
 
Drawing pictures. 
 

We discussed several times whether the first day of anxiety-producing picture drawing 
was really needed. Our answer is yes. Preparation of the discussion paper in the so-called 
"expert stance" meant that the experts did most of the learning from the local stakeholders who 
learned little new, and many hadn't even read the paper. The first day created what we call a 
new community of learning and consensus. While the participants knew each other and had 
been in conferences and meetings together, few had really worked together before to produce 
a joint outcome. We believe that the mood of listening and respect accomplished during the first 
day set the scene for the consensus and commitment to action that developed during the 
following several days. 
 
 
Was it truly Participatory 
 

Was the generation of the proposed FSM fishing policies done in a truly and fully 
participatory manner. No, and it never is truly and fully participative, e.g., decisions. taken by 
the sponsors to address a particular problem are usually not made by all the stakeholders. But 
introducing participation at the landing instead of the takeoff is quite late, in our opinion, even 
though it is better, we believe, to start participation late, rather than not at all. But clearly a 
participatory workshop should have been used to launch the fisheries policy study and 
repeated at the end. Participation is not a one-shot proposition. It is an iterative process. Had 
the entire process been participatory, we believe the country and the Bank would be further 
along than is the case now, although the results are not bad at all, in our opinion. 
 
 
Enlisting stakeholders 
 

It is essential to make sure that all the stakeholders needed to decide a particular 
matter are, in fact, represented. Who attends is the most important determinant of the result. 
The "right" participatory methodology cannot make up for the lack of the right stakeholders. 

 
In this case, the federal senators and more fishing executives from the major foreign 

fleets should have been there full time. Only one foreign fleet was represented. More 
representatives from the outlying States should have attended. The Summit should have been 
held away from the capital city where the stakeholders would have been a "captive audience" 
day and night. Of course the perfect setting is rarely possible. The chance of getting more of 
the factors right increases greatly when participation starts at the very beginning. 
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Consensus and commitment 
 

The participatory process enables sponsors, lenders, and others to assess the degree 
of consensus and commitment in an obvious, straight-forward manner. While making this 
assessment is a matter of judgment when using participatory processes, the fact of the matter 
is that it is impossible to make a grounded assessment of consensus and commitment when 
working in the expert stance. 

 
Consensus was evident at the Summit from the first day on. It showed up clearly in the 

diagnosis and ideal-vision drawings and discussions. It again showed up on the second day 
with the ready agreement to the policies during the several plenary session reviews. 
Commitment was evident in the way a difference of opinion on an important matter was 
resolved. It was further evident in the willingness of the participants to add a half day to the 
Summit, and particularly so in the way the follow up arrangements were discussed and worked 
out. And from the full, thorough and repetitive discussions among the stakeholders, it was clear 
that there was a real understanding behind the commitments made. . 
 
 
The expert's contribution 
 

Using participatory processes does not eliminate the need for experts, local or foreign. 
It simply changes the nature of how experts make their contributions. Indeed, through the 
interactions with the stakeholders-both in formal presentations and in the small groups-the 
Mission Leader and the consultant, in our opinion, had a far superior opportunity to be heard 
and understood than they would have had through written documents and formal briefings. So 
the concept of "technical" stakeholders should be recognized and used. Such stakeholders 
bring perspectives and knowledge that are missing in the local group, or they can support 
those in the local groups whose views are technically based. And experts are particularly 
needed in the tactical phase of participatory planning where the technical details need to be 
articulated carefully and competently. 
 
 
What contributed to the summit's success 
 

In our opinion, the Summit went rather well. The Secretary, the Mission Leader, the 
consultant, and others told us that they were satisfied with the results of the Summit. With the 
caveat that further participatory work may be needed, it is worth reflecting on why the Summit 
turned out well. 

 
First and foremost we claim it is the participatory process that allowed the consensus 

and commitment to be brought forth. One reason a participatory process was used was that 
people initiated it and championed it, in this case several people-the Secretary, the consultant, 
axed the Mission Leader -initiated and championed it. The consultant also made an important, 
as well as substantive, contribution by working as just one of the stakeholders. In so doing, he 
exhibited care, humility, humor, and camaraderie while working in the small group and plenary 
sessions. 
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The Secretary played an especially important role by listening carefully and respectfully 
to everyone's opinions while not pushing his own. His commitment to consensus was clear, in 
everything he said and did during the Summit. This doubtless generated trust and confidence 
in all the participants that their collective agenda would become the Secretary's agenda. 

 
 

Why participation should be used in development 
 
 

We advocate participatory processes because of our understanding of what constitutes 
a development activity. In our opinion, building a dam or a road or a school never constitutes, 
in itself, a development activity. Nor is an activity a document that specifies such things as 
schools or roads, as well as social behaviors and objectives, all tidily described, integrated, 
specified, budgeted, and time-sequenced. 

 
For us a development activity is no more, no less, than the commitment undertaken by 

a group of stakeholders to create a new future for themselves that takes better care of their 
human concerns than do their present circumstances. 
 

Looked at this way, a development activity becomes a social rather than technical 
phenomenon. Therefore, it makes sense to plan and decide the nature and content of an activity 
in a way that is fundamentally social. Participatory design is a process where people with a 
stake in a human concern engage in collective learning and invention. This learning enables 
them to collectively develop new objectives and actions to which they knowingly make a strong 
commitment. It is the stakeholders' commitment that sees an activity through implementation 
and sustains it during operations. 

 
Once the concept of a development activity is understood in this manner, using a 

participatory approach is neither strange nor risky. Instead, it is the natural and necessary way 
to get things done. It is a way for all concerned-donors and recipients-to minimize risks and 
costs, especially the costs of failed implementation and operations. 
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Participatory Poverty Assessment in the People’s Republic of China 
Bhuvan Bhatnagar10 
 
 
Introduction 
 

The Hebei Roads Project is one of my favorites. It was the first client of the new 
participation fund I helped create in the Bank, and am now managing. I also had hands-on 
involvement in designing the initiative supported by the fund and, in the process, got to travel 
to the People's Republic of China (PRC) for the first time. It was the first time the Bank used 
Participatory Rural Appraisal (PRA) techniques in the PRC, and it was certainly a first in a 
"hard" sector such as roads. 
 
 
Combined growth and poverty  
 
Objectives 
 

The PRC had asked the Bank to finance another high-speed toll road to help complete 
the national highway linking Beijing and Shanghai. While the road made good economic sense, 
for some time the Bank had been urging the PRC to link growth with poverty objectives. Indeed 
the expressway would pass through many Hebei counties with high levels of poverty caused 
by poor soil conditions, limited market access, and low industrial activities. So, the Bank 
persuaded the Government to include connector roads in the Project-connecting the 
expressway to the poverty counties-thus, laying the groundwork for making poverty reduction a 
secondary objective of the Project. 

 
But the Bank's strict processing rules mandated that for such projects a poverty 

assessment was required. The poverty assessment would help the project designers 
understand the socioeconomic conditions of the people and determine ways to serve the poor 
and disadvantaged better. 

 
  
Whose reality counts? 
 

Priya Basu, a Young Professional at the Bank, was charged with looking after the 
poverty assessment. Priya asked me for advice on how to make such an assessment of the 
poor in Hebei, since I work in the Bank's Social Development Division. "Why not ask the poor," 
I suggested to Priya, "after all, aren't they the best experts on their own situation?" 
Participation of poor people in poverty analysis can provide a deeper understanding of the 
many facets of poverty, as well as local perceptions of problems and priorities not readily 
apparent to outsiders. Priya-who knew the value of listening to customers from working in the 
private sector-quickly realized that participation provided an opportunity to try out something 
new and useful in the proposed Hebei poverty assessment. "And if we don't try, we will never 
know the difference," she said, asking me to help her get it going as soon as possible, as the 

                                                           
10 Bhuvan Bhatnagar was a Social Development Specialist, Social Development Division, Office of Environment and 

Social Development, and is now employed by the World Bank. 
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results could feed into and influence the project preparatory technical assistance (PPTA) 
scheduled to start four months later. 

 
 
Choosing a technique 

 
As a first step, we identified an appropriate participatory technique. I was familiar with a 

technique called PRA, which enables poor people to express and analyze their own situation, 
with outsiders facilitating. On several occasions, I had found PRA extremely useful to actively 
involve the poor in the project planning and design processes. 

 
We called Dr. Robert Chambers of the Institute of Development Studies, Sussex, a 

guru in PRA, to ask if he knew anyone who could help us with this effort and, of course, who 
spoke the local language. To my surprise, we learned that PRA was already being used in the 
PRC and the Yunnan Rural Development Center had several skilled practitioners, including 
Mr. Tian Hong. We called Mr. Hong and found him quite willing and interested to work with us 
on the Hebei roads participatory poverty assessment. . 

 
 
Getting started 

 
We ran into a problem when we told our PRC counterparts in the Hebei Provincial 

Communications Department that we intended to use Mr. Hong and his associates from 
Yunnan to carry out the assessment. Apparently they wanted to do it with Hebei personnel 
and suggested that we engage the Shijiazhuang Social Sciences Academy to do the work. We 
got over this immediate hurdle by suggesting that both institutions be engaged: ensuring local 
involvement through recruitment of the Academy, while at the same time transferring PRA 
approaches to Hebei by involving the Yunnan practitioners. 

 
 
Setting objectives 

 
Priya and I then worked together to define the objectives of the effort, develop the 

timetable, prepare the terms of reference, and get contracting under way. The objectives we 
articulated were as follows: 

 
• to assess poverty in selected villages in the project area to establish a baseline; 
• to develop a participatory monitoring plan to track changes over time in the poverty 

status of the population living in the project area; and 
• to propose ways in which local people could participate in and contribute to the 

design, implementation, monitoring, and evaluation of the project. 
 

We estimated that the work would take about two months. To have the results ready for 
the start of the PPTA, the fieldwork would have to start before the end of December. Priya and 
I left for the inception mission during the third week of November when we met with the Hebei 
officials and the consultants to launch the effort. 
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Something not quite right 
 

Although we were greeted with customary Chinese courtesy and warmth, something 
seemed amiss, and we were not able to put our finger on it at first. It seemed to center around 
Mr. Hong. We subsequently came to understand that with Mr. Hong as the lead consultant, 
Hebei officials felt that they lacked responsibility for, and control over, the work. Once we 
understood the concern, we worked hard to bring the Hebei officials fully on board. We 
suggested that the assessment be carried out with the oversight and guidance of a task force 
consisting of local-level Hebei officials and a steering group which added provincial level 
officials, including those from the Hebei Provincial Communications Department and the Hebei 
Poverty Office. And we invited the task force and steering group members to participate in the 
fieldwork. We believed that if these stakeholders participated in the poverty assessment, they 
were more likely to own the results and be committed to implementing them. These 
suggestions were accepted and put the Hebei officials at ease since they knew they were in 
the driver's seat and nothing would happen without their approval and collaboration. 
 
 
Design workshop 

 
Mr. Hong conducted a workshop on the form and substance of PRA for the task force 

and the steering group. He explained in a balanced manner what PRA was and the pros and 
cons of the methodology. At the workshop, we also developed criteria for selecting the villages 
where intensive PRA work would be done. In the two months scheduled for the study, the team 
could handle only four Villages. We agreed that two villages should be near the expressway 
and two near connector roads. Of the two sets, one should be primarily agricultural and the 
other with significant industry, and, if possible, one should be an ethnic minority village. We 
received many good suggestions from the Hebei stakeholders about selecting villages which 
were "representative" of the poverty counties. The assessment timetable was also discussed 
and agreed. 

 
By the time we left, the effort was launched; it seemed to us that Mr. Hong had been 

fully accepted as a valued member of the Hebei team, and there was a greater understanding 
of what PRA could or could not do. 

 
 
PRA-what is it really? 

 
PRA is a label given to a growing family of participatory approaches which emphasize 

local knowledge and enable local people to make their own appraisal, analysis, and plans. In 
PRA, local people undertake data collection and analysis, with outsiders facilitating rather 
than controlling the process. Its key techniques are as follows: 

 
• interview and discussions with individuals, households, focus groups, and 

communities; 
• mapping-personal, community, and institutional; 
• ranking of problems, preferences, or wealth; and 
• trend analysis through historical diagramming, seasonal calendars, or daily activity 

charts. 
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Applying PRA in Hebei 
 

The consultants were divided into two teams, each consisting of a Yunnan and a Hebei 
facilitator. The field teams, who were often accompanied by representatives of the task force 
and steering group, used the following PRA techniques to help the villagers assess their own 
situation and come up with proposals for improvement. 
 

• Participatory mapping: The PRA team and a group of key informants took a walk 
in the village and held discussions along the way. The "role reversal," with the 
villagers leading outsiders on walks, helped put the villagers in the driver's seat. The 
villagers then drew a map of the village on the ground, with the PRA team watching 
respectfully. Quiet observation encouraged the villagers to express themselves 
through nonverbal representation, and then, after making revisions, transfer the map 
to paper. The shared generation of the map created consensus and facilitated 
communication among the villagers. The process gave the PRA team insight into 
how the villagers think. And the map became the physical baseline for monitoring 
purposes. 

 
• Household wealth ranking: The creation of the village map was followed by a 

discussionwhich sometimes became quite animated-about the characteristics of 
those who are very poor, poor, average, and rich. Once consensus was reached, 
villagers were asked to categorize each household in the village as rich, average, 
poor, and very poor. They did this by having a literate villager read the family name 
aloud from the village roster (to enable the others to participate) and then voting on 
the ranking. This was done at least twice in each village to test the validity of the 
results. 

 
• Seasonal analysis: The PRA team created calendars from individual and group 

discussions with the villagers. The calendars focused on the livelihood system of the 
village, showing month-by-month cropping, rainfall, labor, income, and expenditures. 
Seeds were used as counters for groups where there was low literacy. The 
calendars were created on the spot in front of the group so errors could be detected 
immediately. 

 
 

• Trend analysis: Through the use of group discussions, the PRA team established 
trends in land productivity, and input and output prices for the last 20 years. These 
helped identify key changes over the years and served as a basis for forecasting 
future trends. 

 
• Key informant interviews: Key informants included village heads, elders, doctors 

and teachers. Interviews were held to establish the history of the village and to 
provide details on the socioeconomic status of the village. 

 
• Group interviews: Interviews were held with four separate groups: poorest 

households, work groups, women, and mixed groups. Discussions with 
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disadvantaged groups, such as the poor and women, gave voice to the "voiceless" 
members and enabled identification of specific problems and possible remedies 
affecting them. The work group discussions were used to create seasonal calendars 
and develop understanding about the importance and necessity of the various 
production activities. The mixed discussions-young-old; men-women; rich-poor; 
literate-illiterate-were used for ranking exercises, including rankings to establish 
factual databases (e.g., relative household wealth) and preference ratings of major 
problems and developmental needs and opportunities. Mixed groups formulated the 
opinions about the road project. 

 
Regardless of literacy, age, and sex, the villagers showed that they could map, list, 

rank, score, and diagram, often better than the "experts." By taking over the stick, chalk, pen, 
and counters, poor people became the "experts"-and the outsiders learned a great deal from 
these poverty experts, much to the surprise of both parties. 
 
Secondary data 
 

In addition to the information gathered through PRA, the teams gathered data from 
other sources, including publications of the statistics bureau, city planning committees, poverty 
alleviation office, as well as research institute publications. Most secondary data were 
tabulated at the county or higher level. 
 
Value added 
 

The PRC has a significant amount of poverty-related information available at the 
provincial and county levels, which has been collected through a range of quantitative and 
qualitative methods. The PRA exercise validated and complemented the existing information 
by providing a "voice" to the poor in poverty analysis, and localizing the information at the 
village level. We were also able to learn about local conceptions of deprivation, vulnerability, 
and lack of self-respect, not easily captured through questionnaire methods and traditional 
surveys. 

 
But much more important than this, the PRA exercise opened possibilities for the 

villagers to create and contribute new ideas under the Hebei Roads Project to take care of 
their needs. The opportunity to influence the decisions which affect them energized the 
villagers, and they made a commitment to track changes in their lives and livelihoods during 
Project implementation. 

 
Participatory monitoring system 
 

Following up on the interest expressed by the villagers to participate in the monitoring, 
the PRA team developed a detailed plan for creating a participatory system. Under the 
proposed system, the baseline information established in the assessment would be extended 
to three more villages. PRA techniques would be used to gather data on the project's impact 
on poverty reduction, with participation of villagers. Participatory monitoring would be 
undertaken at regular intervals during project implementation and for a period of five years 
after project completion. A capacity-building plan for both villagers and provincial government 
officials was worked out, and a budget was set aside for this purpose. 
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Findings 
 

The assessment produced several major findings for the Hebei Roads Project. 
 

• The connector roads would do little to aid the poor unless village access roads were 
added to the Project. The villagers pointed out that during the rainy season, the 
improved connector roads were inaccessible. 

•  A resettlement plan, which effectively compensates those negatively affected in a 
timely manner, should be prepared during the PPTA. 

•  If poverty is to be reduced in Hebei Province, other activities, beyond connector and 
village access roads, are needed. Examples of these activities include microfinance, 
new business investments, better water supply, and soil rehabilitation. 

 
 
Results of the poverty assessment 

 
The poverty assessment report was made available to the consulting firm executing the 

PPTA on Hebei Roads. I was delighted to see how the PPTA report incorporated and 
extended virtually everything recommended in the poverty assessment by poor villagers. In 
particular, I liked the way the PPTA consultants surveyed eight villages targeted for village 
access roads and determined that the villagers strongly supported such roads. The villagers 
reported that they expected the access roads to significantly increase the village's agricultural 
and industrial output as well as increase incomes. Without the access roads, transport costs 
were so huge that only high value-to-weight products were profitable. 

 
The proposed project fully reflects the poverty assessment recommendations, including 

the following. 
 

• There will be construction to paved road standard of about 110 kilometers of village 
access roads, linking 169 villages with county connector roads. I regard this as a 
significant contribution of the participatory assessment. Without it, I am convinced; 
the village access road subcomponent would not be a part of the Project. 

• Benefit monitoring and evaluation activities will use the PRA methodology so that 
the villagers can continue to identify the impact of the Project on their lives. The 
Hebei Social Science Academy will be provided field-based participatory training 
under the Project, both from Yunnan and external experts. 

 
• The project area will be linked to the specific poverty reduction plans to be executed 

by Hebei Province and the Gangzhou and Hengshui Prefectures, to meet the needs 
of the villagers, which go beyond roads. 

 
• The expressway will be realigned to reduce the number of households to be 

resettled and attention will be paid to the concerns of villagers about resettlement 
procedures. 

 
 
 
 
 
 
 



 33

On reflection 
 

I must admit that I really didn't expect that by spending just US$19,500 on the 
participatory poverty assessment, I would see such clear and significant benefits. And, frankly, 
I was astonished by the extraordinary abilities of poor villagers to assess and analyze their own 
situation and plan for the future. 

 
In the final analysis, this assessment could have been dyne during the PPTA by 

rearranging the time and budget of the activities. We decided to support it from the Bank's 
participation fund as a pilot to learn what such an assessment might produce if done in a 
participatory manner. As I understand from my colleagues, they intend to replicate the pilot in 
some future PRC road projects using PPTA funds. 

 
While I see many positive aspects of the pilot, it also, in my opinion, highlights one of 

the problems the Bank needs to address. This has to do with our strong sectoral bias. In the 
Hebei Project, attention was focused mainly on village access roads because it was a road 
project being handled by people mainly concerned with roads. But the villagers' concerns 
transcended roads. They need integrative. assistance if poverty is to be reduced, including 
marketing support, investment capital, irrigation improvements, land redistribution, skills 
training, and strengthening of community social capital. This raises the question: how can a 
Bank that typically focuses on sectors better address this challenge in the future? 
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Protecting the Environment in the Greater Mekong Subregion 
By Bindu Lohani11 
 
 
Introduction 
 
In 1992, the Greater Mekong Subregion (GMS) Program was set up to tap the rich natural 
resources of this region for the benefit of the six countries bordering the Mekong River 
(Cambodia, Yunnan Province of the People's Republic of China, Lao People's Democratic 
Republic, Myanmal; Thailand, and Viet Nam) and the people who live there. Since it began, 23 
technical assistance projects, amounting to US$35 million, have been started with Bank 
support. As might be expected during the preparation stage, the environmental impacts of 
each project are carefully assessed and the project is designed to minimize these impacts. 

 
But for some time, people, and the nongovernment organizations (NGOs) that 

represent them, have been concerned about the cumulative environmental impacts of different 
projects-do each project's environmental parts add up to an unexpected, and perhaps 
unwanted, whole? For example, little was known about the cumulative downstream impacts of 
hydropower projects on the volume and seasonality of water flow of the Mekong River. 

 
This concern was also voiced by some members of the GMS Working Group on the 

Environment (Working Group) consisting of representatives of the governments involved, and 
the Bank. 

 
 
Developing a strategic plan 
 
 

As the focal point of the Working Group in the Bank, I planned to raise the possibility of 
technical assistance from the Bank to address cumulative environmental impacts in the GMS 
program. The assistance I had in mind would develop an environmental assessment and a set 
of guidelines that would enable future projects from any source to consider new environmental 
impacts in light of the entire set of activities under way. It would help people look beyond the 
project level by taking an overall, rather than piecemeal, view of the environmental concerns 
and needs of the subregion. 

 
Since the environmental NGO community had urged that this be done, we invited them 

to the Working Group meeting that would discuss the proposed technical assistance. 
 
Bob Dobias, Environment Specialist, who works with me on the Program, drafted a 

brief concept paper about the proposed technical assistance for presentation to the Working 
Group meeting scheduled for March 1997. We expected ready agreement on the initiative, 

                                                           
11  Bindu l.ohani was Manager, Environment Division, Office of Environment and Social Development. His major 

fields of interest arc environmental impact assessment; strategic environmental planning; policy formulation; 
environmental capacity building and management; and regional policies and global environmental concerns. He is 
now the Secretary of ADB. 
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which we would then turn into a standard Bank technical assistance proposal for our 
management's approval. The Government and donor community members responded 
positively to the concept paper, but the NC'sOs had a different perspective. 
 
 
Rubber Stamp 
 

NGOs said that while they favored the idea, they simply did not trust the Bank to 
prepare and execute the technical assistance in a collaborative manner and feared that they 
would be called upon to "rubber stamp" the end product. Instead, they asked for involvement in 
the preparation of the Bank technical assistance paper itself and in overseeing its 
implementation. 
 
Stakeholder Participation 
 
 

When Bob and I discussed the matter, we agreed that it would be a good thing to have 
the NGOs, many of which work closely with beneficiaries of the projects of the GMS Program, 
involved as early as possible. We felt they had something special to contribute, and that we 
should continue to invite them to Working Group meetings. As far as preparing the paper in a 
manner that involved all stakeholders, that also made good sense. For the environment 
strategy to be used, it had to be credible and to enjoy broad support across the region from 
governments, donors, as well as civil society. 

 
One possibility for involving the stakeholders was to consult with the governments, 

donors, and NGOs individually and incorporate their views and suggestions in subsequent 
drafts of the documents, repeating this until everybody had signed off. But we doubted this 
would do the job because stakeholder ideas, opinions, and preferences would always be 
filtered through whoever was preparing the draft paper, and the stakeholders would not have 
opportunity to learn from, and influence, each other. 

 
Both Bob and I had experience with participatory approaches. After his initial Peace 

Corps assignment in the Philippines, Bob had worked for 16 years with villagers in Asia. I had 
worked as an engineer in my country managing rural water supply and sanitation projects. In 
these projects, I always found a way to get the local stakeholders together face to face to 
figure out the problems, articulate the solutions they wanted, develop change strategies, and 
draw up plans. 

 
I still remember fondly how well our projects worked in Nepal when we had the local 

community fully involved in the design, implementation, and management of the local water 
schemes. And at the same time, I remember all the skeletons in the project closet which could 
be traced back to lack of community commitment and ownership. 

 
 
Planning the workshop 

 
Bob and I decided to hold a stakeholder workshop to prepare the technical assistance 

paper for consideration and approval by Bank management. We were able to sketch out the 
way we would conduct the workshop with a fair amount of ease. Bob suggested we use a 
portable computer hooked up to an overhead projector This would allow all participants at the 
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workshop to prepare the outline for the paper collaboratively, word -for-word. I would chair the 
meeting-facilitate is the proper term-making sure that all participants got a chance to speak and 
make a contribution, and that consensus was attained to the extent possible. Bob would 
operate the portable computer, recording what was proposed and agreed upon immediately, in 
"real time" so to speak. Not only would this allow and facilitate group drafting, it would also 
provide maximum process transparency. 

 
Bob and I decided right off to send the participants only the format of a Bank technical 

assistance paper (actually we ended up sending them a technical assistance paper prepared 
for a different project so they would have a live example), and leave the content entirely open 
to their judgments and desires. We did this because we knew from experience the cynicism 
induced by providing a substantive draft and inviting participants to review and change it. 

 
I remember attending a so-called participatory meeting where the participants were 

handed a draft report and asked to comment on it in working groups. We rebelled that we were 
being asked to endorse "precooked" plans and it left a bad taste in everyone's mouth. If you 
want real participation, it's necessary to begin with as clean a slate as possible, pooling 
expertise and experience of different stakeholders together in a participatory planning process. 

 
 

Identifying stakeholders 
 

Bob and I knew the range of stakeholders who should be invited to the workshop. 
These included the government and donor members of the Working Group who already 
constituted proper representation of that set of stakeholders. We also knew the names of the 
local and international NGOs who had expressed an interest in the GMS Program, often 
through complaints we had received and had to address. 

 
We believed that most local NGOs worked closely with the ultimate beneficiaries and 

could indirectly represent their views. I admit that it would have been better to have community 
representatives involved directly but it proved to be logistically difficult to identify and enlist 
local people from six countries at such short notice. And, we had already made two major 
breaks with the past-inviting NGOs into the Working Group and introducing the participatory 
preparation of a technical assistance proposal. 
 
 
Workshop costs 
 

All told, it looked like we would have about 35 to 40 people at the workshop if everyone 
accepted our invitation. Next, we had to find the money to pay the extra costs of participatory 
preparation, without really knowing what they would be. We approached the manager of the 
Bank pilot fund set up to support participation in operational work. After going over our plans 
for the workshop and estimating the number of stakeholders likely to attend, we were able to 
work out an appropriate budget and get it approved. 

 
 
Enlisting stakeholders                                                                                                                                         

 
The workshop was to be held on 24-25 November 1997, at the Asian Institute of 

Technology in Bangkok. My office took on the job of issuing invitations and following up to 
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make sure that we would have the right people in attendance. This turned out to be a 
time-consuming task, well beyond what we had expected. While people may seek-even 
demand-participation in the abstract, getting calendars synchronized presents practical 
problems that are sometimes insurmountable. 

 
To our surprise, one NGO reacted quite negatively to the invitation and copied its 

response to a member of the Bank's Board of Directors. Fortunately, that Board member made 
it clear that the NGO should be more willing and open to participate if it wanted to be heard in 
the future. That intervention served to enlist that particular NGO for the workshop! All told, we 
ended up with just over 30 people at the workshop, with an appropriate representation of 
governments, donors, NGOs, and international experts. 

 
 
"Doing nothing" option 

 
Surprisingly, things went pretty much as planned. I made a brief opening statement 

saying, in effect, that the participants would decide the substance of the technical assistance 
paper. I'd propose to Bank management what this group decided, including doing nothing if 
that is what the majority wanted. I was a bit apprehensive about raising the possibility about 
doing nothing. It would be a bit embarrassing back at the Bank if we couldn't generate a 
proposal after raising expectations of the Working Group and the Bank's Board of Directors. 
But that would be far better than spending a million dollars on something that was not 
supported by the stakeholders of the GMS, and, therefore, had no chance of being 
implemented. Following the introduction, brief presentations on what the paper should contain 
were made by most organizations represented at the workshop. 

 
 
Computer technology helps 

 
Next, we turned our attention to developing an outline using a portable computer 

connected to an overhead projector. I must say I was pleased by how well this technology 
worked. It certainly beat attempting to work with flipcharts and magic markers. We were able 
to capture what was wanted in each point and change the wording as often as necessary to 
get it "right." Doing this in such an open, transparent manner had the effect of putting everyone 
in a collaborative mood. The focus was on reaching constructive agreement, rather than 
criticizing the views of others. 

 
Actually, there was surprisingly little controversy, and the NGOs did not raise any 

issues that we had not expected. Of course, we thought to ourselves, that might change when 
we get down to preparing the actual draft technical assistance proposal. 

 
 
Burning the midnight oil 

 
By the end of the day, we had agreed on an outline which we printed and circulated. 

We also had a request that the first draft of the full paper be reviewed the next day. That took 
Bob much of the night, and by the start of the second day, we had a draft paper in the hands 
of the participants and up on the wall through the computer and overhead projector. 
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We spent the rest of the time going over the draft and making further changes in the 
text. Again, I was impressed by the pragmatic, constructive behavior of all participants and, in 
particular, how distrust and criticism seemed to evaporate in the environment of collaboration 
we had created. 

 
 
NGO contribution 

 
This group work resulted in a great deal of emphasis being put on public participation in 

implementing the environmental strategy-a departure from what we had proposed in the 
original concept paper. I doubt that the technical assistance would have had this emphasis 
without the involvement of the NGOs. There was another big difference, but you couldn't 
detect it from the. words in the draft paper. The stakeholders thoroughly understood the 
substance of the technical assistance proposal and were committed to making it happen. 
 
 
Stakeholder  review 

 
The workshop concluded with the Bank agreeing to put the technical assistance paper 

in Bank style and circulate it to the participants who would give their comments within ten 
days. Indeed the ten-day promise was not kept by all, but we maintained our commitment to 
working with the stakeholders and not pushing ahead on our own. After incorporating their 
comments, we once again circulated a draft technical assistance paper to the participants for 
their feedback. We wanted to ensure that all the participants had adequate opportunity to 
review and revise the document. 

 
 
What is the difference? 
 

Since we prepared the technical assistance in a participatory manner, I've been 
pondering one question: what is the difference between this new way and the old way? 

 
Of course, we would like to be able to provide objective examples of differences, but 

for us the most important difference is subjective: a matter of judgment. In our judgment, there 
is both a great deal of understanding about, and commitment to, this technical assistance 
proposal on the part of a sizable network of stakeholders. We know this to be so because we 
literally saw and heard the understanding and commitment emerge through the process of the 
workshop. People said what they wanted to say; argued for things they believe in and care 
about; and, in turn, committed themselves and their organizations to support and follow 
through on what was agreed. 

 
Had we prepared the paper in the traditional way, whatever judgment we might have 

had about the degree of consensus and commitment would have lacked the grounding and 
certainty provided by the participatory workshop. Actually, during the internal Bank review of 
the technical assistance paper, issues were raised about the support the effort would get from 
different stakeholders, including NGO critics. I could answer this by pointing out that the draft 
technical assistance paper was virtually written-word for-word-^by the stakeholders, including 
some of our most vocal NUO critics. 
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Participation begets more participation 
 

Another thing that is clear to us is that participation begets more participation. The 
technical assistance is being implemented in three phases. At the end of each phase, the 
different stakeholders will reconvene in participatory workshops to review progress and make 
changes and adjustments, as necessary. The participants made it clear that they wanted the 
technical assistance implemented in phases and that they are committed to staying fully 
involved throughout. We learned that when stakeholders design an initiative, they commit 
themselves to managing, implementing, and sustaining it, too. 

 
The consultants implementing this technical assistance can rest assured that they are 

reporting to a real client-the GMS Working Group on the Environment that now includes 
NGOs, and will stay together throughout implementation. This is a client who really knows 
what it wants and why it wants it. 

 
More importantly, there is a strong emphasis on public participation in creating the 

guidelines for future environmental assessments. "Public perception teams" will go to the local 
communities to find out exactly what the local people are experiencing as the environmental 
impacts of the various subregion projects currently under implementation. This information will 
be made available for subsequent project design that will be able to mitigate or avoid the 
negative consequences reported to the teams. 

 
 
On reflection 

 
So far I have not mentioned the added cost of preparing the Bank technical assistance 

paper in a participatory manner. The participatory workshop cost US$15,000, for preparing a 
technical assistance project of US$1,600,000. I'm inclined to play a little with Churchill's 
famous dictum: "Never before has so little done so much for so many." 

 
I must say that if the participation fund had not been available, being a Manager, I 

probably could have scraped together this small amount of money from other budgetary 
sources or existing technical assistance projects. But most mission leaders are not easily able 
to generate additional funds, especially if their managers cannot be convinced a priori of the 
value added. So until such time as participation is fully mainstreamed in the Bank as a 
standard practice, I believe we should continue the participation fund and make sure that it has 
enough resources available to support innovative approaches. 
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Stabilization of Land in the Lao People’s Democratic Republic 
By Yoshiharu Kobayashi12 
 
 
Introduction 
 

The Lao People's Democratic Republic (Lao PDR) is a very poor country and its 
northern upland people are among the poorest in the world. Most of them are "slash-and-burn" 
shifting cultivators. Although shifting cultivation in this area has been sustainable for a long 
time, with relentless population pressure, in-migration, and commercial logging, the northern 
forests are rapidly being degraded. 

 
The Bank was planning to prepare a project for stabilizing shifting cultivation, which 

would reduce poverty and conserve natural resources in northern areas. A matter of concern 
was the Government's practice of resettling shifting cultivators in lowland paddy areas. We had 
studied the challenges of resettling upland shifting cultivators during the preparation of the Lao 
Community-managed Irrigation Sector Project, which aimed to improve lowland paddy 
irrigation. While there were a few successes, we concluded that resettlement was costly, both 
financially and socially. Other international agencies and nongovernment organizations (NGOs) 
working in the Lao PDR confirmed our findings. But whenever we shared this finding with the 
Government, the reply was: "Do you have a better answer?" In fact, we did not. 
 
 
Participatory project planning 
 

What we needed was a willingness and a way to take a fresh look at the problem and 
explore alternative development solutions to upland poverty. While working on my last project, 
I came across an approach called participatory project planning. As I understood it, this 
approach involves key stakeholders in setting development objectives; devising a change 
strategy; and detailing the specific action plans needed to realize the objectives. 

 
From this experience, I saw that participatory project planning offered a powerful 

method to engage the range of stakeholders concerned with a problem in a process that 
generated new possibilities. 

 
 
Project preparatory fact-finding 

 
The Bank planned a fact-finding mission in January 1997 for the Shifting Cultivation 

Stabilization Project. Bhuvan Bhatnagar, who manages the Bank's participation fund, and who 
had worked with me on my last project, agreed to help us design this new project in a 
participatory manner from the very start. 

 

                                                           
12 Yoshiharu Kobayashi was Senior Project Engineer, Agriculture and Rural Development Division West, and is now 

Senior Project Implementation Specialist in ADB's Indonesia Resident Mission. 
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We tapped the participation fund for US$17,500 to hold a stakeholders workshop in 
Vientiane on 6-7 February 1997, as a means of preparing the proposed project preparatory 
technical assistance (PPTA). This workshop would be the key event of the fact-finding mission, 
and the first in a series of workshops, as we intended to continue using participatory methods 
to design the entire Project. 

 
 
Workshop objectives 

 
We had several objectives in mind for the first workshop. First and foremost, we 

wanted to open new possibilities for different stakeholders, including the Government and the 
Bank, to address this problem through ways other than resettling upland shifting cultivators to 
the lowlands. We also wanted to launch project preparatory work with the support and 
involvement of a large network of stakeholders who would generate the principles and 
priorities for project preparation. Finally, we wanted the stakeholders to commit themselves to 
staying involved throughout Project design and implementation. 
 
Identifying and enlisting stakeholders 

 
The Bank's participation fund paid for the workshop costs and for a consultant who was 

charged with four tasks: 
 

• identifying a set of stakeholders who are concerned with, shifting cultivation issues 
in the Lao PDR and who could bring different perspectives and experiences to the 
workshop; 

• enlisting the active participation of key stakeholders, including central government 
agencies, local governments, donors, consultants, international NGOs, and shifting 
cultivators themselves; 

• designing and facilitating the workshop; and 
• preparing the workshop report. 

 
 

Over 80 stakeholders attended. We had very good coverage from different 
stakeholders, including international NGOs who are generally reluctant to join such donor- and 
government-sponsored workshops in the Lao PDR. Unfortunately, it was not possible to 
organize the participation of shifting cultivators for this workshop. The time and transportation 
constraints involved in traveling to the capital from the northern areas of the country provided 
logistical difficulties. 
 
 
First workshop--day one 
 

We started day one with a series of presentations by stakeholders who were already 
working on shifting cultivation problems. Small groups were used for the presentations and 
discussions. Participants decided which small group they wanted to join. Some of their choices 
were 
 

• Land Use Planning-Lao-Swedish Forestry Program; 
• Issues of Shifting Cultivation-international NGOs; 
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• Improved Upland Rice Production-International Rice Research Institute CIRRI); and 
• Management of Sloping Land-Department of Agriculture Extension. 

 
 

After the presentations and discussions, the small groups prepared summary papers 
and posted them on the walls of the main meeting room. The 12 summaries prompted informal 
discussions on the part of some participants. By the end of the day, the participants appeared 
to be both stimulated and pleased. From our point of view, we were delighted that instead of 
just resettlement, a variety of possibilities aiming to assist the upland people where they 
currently lived were now on the table. 
 
 
Day two 
 

On the second day, Government and Bank representatives led a plenary discussion 
about the priority actions and approaches for the Project. The facilitator asked participants to 
determine the two actions they considered most important and write them on a white card. 
Then a small committee of representatives from the Government, the Bank, donors, and NGOs 
consolidated the list into six key areas and presented these to the plenary meeting for 
discussion, modification, and adoption. The agreed-upon areas were 
 

• village-based approach;  
• land use planning and land allocation;  
• income generation and microfinance;  
• household food security and social services;  
• rural infrastructure; and  
• institutional strengthening and coordination. 

 
 

There appeared to be a consensus among the stakeholders that these were the six 
basic building blocks for designing a project to stabilize shifting cultivation in the northern areas. 
 
 
NGO inputs 
 

While in agreement, NGOs recommended a two-phased approach to implementation. 
They pointed out that this was the first large-scale project in the Lao PDR that was 
experimenting with upland solutions to upland problems. These solutions needed to be piloted 
on a representative scale to test whether the Project could have a satisfactory development 
impact. The Project could then be expanded, if necessary, based on the results of the pilot 
phase. 

Second, the NGOs cautioned that we should avoid coming up with a blueprint for 
stabilizing shifting cultivation since what seems to work in one location may not work in a 
neighboring village. Solutions would have to be site-specific and owned by the local residents. 

 
In the afternoon of the second day, small groups were formed for each area, and 

participants decided which group they wished to join. The groups elected a chairperson and 
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rapporteur. The assignment was to develop action plans for each area. At the end of the small 
group work, each group made a presentation to a plenary session. 

 
 
Summarizing the first workshop 

 
Mr. Pravongviengkham, Deputy Director General, Ministry of Agriculture and Forestry, 

and I summarized the deliberations for our respective organizations. Mr. Pravongviengkham 
said he welcomed the ideas expressed in the workshop and that the six key areas identified by 
the stakeholders needed to be carefully followed up. He also reiterated some long-standing 
government positions, including that the Government had no policy to force involuntary 
resettlement, although the voluntary movement of people from the uplands to the lowlands is 
encouraged and supported by the Government. 

 
While concluding, I acknowledged that we were missing an important set of 

stakeholders during the first workshop, and promised that, henceforth, shifting cultivators 
would have a voice in the design of the Project. I indicated that participatory planning is an 
iterative process and we would invite the stakeholders to reconvene at least two more 
times-midway through preparation and at the end. I also promised to share the Mission Aide 
Memoir and workshop summary with the participants and consider their comments before 
finalizing these documents. 

 
 
Project preparation consultants 

 
After the first workshop, the Bank engaged the Investment Center, Food and 

Agriculture Organization (FAO/IC), as Project preparation consultant. The FAO/IC team was 
charged with developing the Project concept and scope, building on the six areas identified by 
the first workshop. It was also requested to consult with the shifting cultivators who were not 
present at the first workshop, as to how the shifting cultivators saw the problems and 
possibilities, and what they were willing to do (or, not do) to change their cultivation, practices. 

 
The FAO/IC team used Participatory Rural Appraisal (PRA) as the main method of 

involving villagers in describing and analyzing their own situation. Information was collected 
from village leaders, groups of men, women, elders, and youth, and individual households. 
PRA techniques employed included focus group discussions, problem trees, village resource 
maps, wealth ranking, time line, and transect walks. While they were in the field, the FAO/IC 
team also identified and enlisted appropriate shifting cultivators, including women and ethnic 
minorities, as stakeholders for the next workshop. 

 
 
Second workshop 

 
 

We held the second workshop in the provincial city of Luang Prabang on 10-12 
November 1997, so that the village-level stakeholders could attend more easily. Over 90 
stakeholders, including shifting cultivators, NGOs, central and local Government staff, donor 
representatives, and consultants were present. The FAO/IC facilitator for this workshop 
obtained the assistance of five local facilitators who were fluent in both Lao and English. 
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The FAO/IC team presented the Inception Report, which fleshed out in greater detail 
the six areas identified during the first workshop. They also presented the results of PRA work 
in 16 villages in the Project area. We asked the stakeholders present to consider what they 
heard, discuss it, and confirm or modify the major components of the emerging Shifting 
Cultivation Stabilization Project. 
 
 
Listening to the people 
 

During the three-day workshop, the shifting cultivators made it clear that they sought 
and needed a full range of assistance-land security; livelihood opportunities; microfinance; 
marketing; social services; water supply; and access roads-along with a series of 
capacity-building measures to enable them to use this assistance fully. The specific 
components of interest varied according to the natural resource base and the ethnicity of the 
shifting cultivators. 

 
There were also clear differences between the priorities of men and women: while the 

men emphasized livelihood opportunities for cash income, the women were most concerned 
about high birth rates and wanted birth control advice and methods. This made a great deal of 
sense to us, as we knew that population pressure threatened the stability and sustainability of 
the shifting cultivation system. 

 
The shifting cultivators also had clear ideas about what they did not want. They did not 

want their slopes terraced for farming, an idea we in the Bank had going into the Project, since 
this technique was not producing desired results on the ground. Nor did they volunteer to 
become resettled lowland paddy farmers. While the upland areas may appear "remote" and 
"unlivable' 'to outsiders, for local communities who live there, the uplands are their homes, and 
that of their ancestors for over a thousand years. 
 

Farmer representatives from areas where the Government's land allocation program 
had been implemented shared their concern that too little land was being allocated to meet 
their food security needs. Representatives of upland ethnic minorities felt that language 
differences and dominance of lowland personnel in district governments sometimes excluded 
them from the process and benefits of development. 
 

Bhuvan and I were really happy with the way the shifting cultivators participated in the 
workshop. We had heard a lot about deference to hierarchy in the Lao culture, and feared that 
the villagers might not speak up in the presence of more powerful stakeholders like government 
officials and donor staff. But they did-loudly and clearly. In part, good workshop design and 
facilitation deserve credit. But the PRA exercises had also enlisted the involvement of shifting 
cultivators in the field. Indeed, one shifting cultivator traveled by foot for two days and then took 
a long bus ride to get to the workshop. 
 
 
Concluding the second workshop 
 

The FAO/IC team respectfully noted the contributions of the shifting cultivators, 
promising to incorporate these in the Interim Report. As at the first workshop, Mr. 
Pravongviengkham and I made some concluding remarks. 
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Mr. Pravongviengkham thanked the participants for their involvement and sound 

contributions. In particular, he told the shifting cultivators that their contributions both during 
the PRA fieldwork and at the workshop-were immensely valuable and would be fully reflected 
in the Project design. He even made a concrete proposal to make their participation more 
effective in the future. 

 
Mr. Pravongviengkham recommended that a special consultation be organized with the 

shifting cultivators in the field before the third, and final, workshop. The purpose of this 
consultation would be to inform the farmer representatives about how their suggestions had 
been incorporated into the Project design and raise additional issues for their consideration. It 
would enable village representatives to have informed consultations with a wider cross-section 
of villagers before attending the final workshop. 

 
After thanking the workshop participants, I acknowledged a shift in government 

attitudes toward shifting cultivation issues, and shifting cultivators, from the first to the second 
workshop; I attributed this positive change to face-to-face collaboration between government 
staff and shifting cultivators during the participatory fieldwork and stakeholder workshop. 

 
I also found myself doing what Mr. Pravongviengkham had done at the end of the first 

workshop: stating some Bank policies that had to be respected. After all, the Bank itself is a 
stakeholder and it was my job as Mission Leader to advocate this stake-within the rules of the 
workshop. 

 
 
Third workshop 
 

Over 120 participants attended the third workshop on 9-11 February 1998. Word was 
spreading and more people wanted to be part of this new approach. The representation mix of 
Government and donor stakeholders continued to be good. What we had this time were even 
more villagers, and better informed and prepared ones. The field briefing by the Government 
had certainly helped. 

 
Unfortunately, there was scanty participation by NGO representatives due to conflicting 

schedules and lack of staff. To make up, we organized a meeting with key NGOs after the 
workshop to inform them about the workshop results. We also sought their advice and 
feedback through one-on-one meetings and a special questionnaire. As a result, two of the 
most capable NGOs agreed to participate in implementing the Project and even offered some 
cofinancing. 

 
 
Small groups 

 
During this third workshop, we went over the FAO/IC team's Interim Report using 

essentially the same format as the other two workshops, primarily small group work. The 
participants basically confirmed that the FAO/IC team had listened to them and followed their 
advice. 
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Bank requirements 
 

While there was a great deal of consensus regarding the poverty and environmental 
objectives of the Project, we still hadn't produced a project that could be approved by the Bank. 
While the FAO/IC team had done well to listen to the clients during the workshops, they could 
still do more to flesh out the implementation arrangements of the Project. 

 
As the main stakeholder representing the Bank, I attempted to clearly state what we 

required so that it could be incorporated in the final report. I was speaking to the FAO/IC team, 
not the shifting cultivators, NGOs, or government officials. The arrangements that were needed 
to produce action during the implementation phase included 
 

• a clear process for the development of village-based plans prepared in a 
participatory manner with NGO assistance; 

• special mechanisms to give voice to women during village-based planning; effective 
marketing assistance to ensure that alternative livelihood initiatives do pay off; and 

• sustainable microfinance delivery mechanisms to serve those who are not integrated 
into the formal financial sector. 

 
After these modifications, I proposed that the draft final report be shared with the 

stakeholders for final comments and feedback. 
 
 
Results 
 

I am more than satisfied with my involvement in participatory project planning. I know 
that we have a project under way that is thoroughly understood by the key stakeholders-the 
three levels of Government (central, provincial, and district) and the civil society, including 
NGOs and the shifting cultivators themselves. 
 

I could literally see this understanding emerge during the three workshops and field 
consultations, where all stakeholders were free to say what they wanted to say. For projects 
prepared in the traditional way, I could never really ascertain the degree of consensus. Then, 
the only certainty I had was that the team of consultant experts who had prepared the Project 
understood it and was committed to it. Unfortunately, these experts would neither implement 
the Project, nor be around to fix things when breakdowns occurred. 
 

Preparing the Project using the participatory approach took more time and cost a little 
more money than doing it in the traditional way. However, I am convinced that this was time 
and money well spent, and we will benefit greatly during implementation. Of course, I will only 
know this for sure after we get further along in the Project. 
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On reflection 

 
Someone asked me what the shifting cultivators, and other in-country stakeholders, 

had contributed to Project design. I responded that they had created the Project concept, 
scope, and components almost entirely on their own. If you compare the Project framework in 
the final report with the six building blocks identified by the stakeholders during the first 
workshop, these are nearly identical. It is ironic that we often question the ability of local 
people to contribute to project design. In this case, my experience has been the opposite. 
While the local stakeholders contributed a great deal, I was a bit disappointed by the ability of 
the expert consultants to come up with detailed implementation and operational steps needed 
to translate the participatory plans into action. But I am confident that Bank specialists will be 
able to fill these gaps during loan fact-finding and appraisal, to have the Project ready for 
Bank financing by the end of 1998. 
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Rural water supply and sanitation in Nepal 
By Arjun Thapan13 
 
 
Introduction 
 
The Bank was pleased when the Government of Nepal asked it to support another rural water 
supply and sanitation project. This would be the fourth such project. The first two top-down 
projects suffered long delays, but met their basic objectives. The third project went well, as the 
previous top-down approach gave way too much more community participation in designing 
and managing rural water systems. Also, the Government's implementing agency-the 
Department of Water Supply and Sewerage (DWSS)-seemed to be changing its ethos, which 
many felt was overly engineering-centered. Indeed, a key donor agency wanted to stay away 
from the Department and use trust funds and NGOs as agents in its place. 

 
Nepal's rural population face huge problems. Forty percent lack access to safe water, 

and over 80 percent lack basic sanitary facilities. Waterborne diseases are the major cause of 
child morbidity and mortality and account for almost half the patients referred to district 
hospitals. Some villagers-mainly mothers and young daughters-spend eight or more hours a 
day hauling water from distant sources. 

 
We left on a fact-finding mission in May 1996. One thing we wanted to do early on was 

learn what the new Director General of the Department planned to do to reorient the 
organization. We understood he held a different view of the Department's role, and was 
committed to transforming it from an engineering-dominated organization into a 
community-oriented organization. 
 
 
A new vision 
 
During our initial meetings, the Director General told us his plans. He wanted to induct 
sociologists and community development specialists into the organization, especially women in 
the regional and district offices where they could work with women villagers, the ones who really 
handle water and sanitation matters. He also wanted the Department to shift from designing and 
installing water systems to serving as technical and capacity-building consultants to 
communities. It would be the communities themselves that would plan, design, implement, and 
maintain the systems. The Director General was convinced that this was the only way the 
country could get sustainable rural water and sanitation systems. He encouraged us to visit the 
village of Jarbutta in Surkhet district of Nepal's midwestern development region. He said we 
would see the kind of approach he intended to follow. 
 
 

                                                           
13 Arjun Thapan was Senior Project Specialist, Office of the Director, Agriculture and Social Sectors Department 
 (West), and is now Manager, Water Supply, Urban Development and Housing Division West. He was on the 
 Appraisal Mission fox the Third Water Supply and Sanitation Sector Project in Nepal in late 1992 and remained 
 involved in the sector until 1997. He has been with ADB since July 1991. 
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Changing the organizational culture 
 
 What he said, and the way he said it, was music to our ears. We agreed fully with him 
and were delighted with his philosophy. Yet, we knew that changing an organizational culture is 
quite difficult. Leaders with vision tend to come and go, while the old-timers, within whom the 
organizational culture is embedded, stay on, and persist in doing things the old way. But I 
recalled reading an article that explained that successful changes in organizational culture often 
start at the periphery of an organization where staff are experimenting with something new. 
Successful leaders identify these marginal practices, and mainstream them, thereby changing 
the culture in the process. Perhaps, I thought, this was what the Director General had in mind. 
 
 
Visiting jarbutta 
 

When we arrived in Jarbutta, we saw the mountainous terrain that had to be traveled to 
fetch water, and why it took so long. Jarbutta had recently installed a simple, gravity-fed water 
system with tap stands. Funding had been provided by the Bank's Third Water Supply and 
Sanitation Sector Project-one of the 20 percent or so gravity-fed systems supported by that 
project, which otherwise favored mechanical systems. 
 
 
Who benefits? 
 

We soon learned that children were the main beneficiaries of the new water system. We 
came across a young girl next to one of the tap stands. She told us that she was happy with the 
new system, and her grades in school had greatly improved because of it. Surprised at the 
linkage, we asked why? "Because," she said with a big smile, "now that fm not walking 11 
kilometers a day to fetch water, I devote the time to my homework." 
 

We met a group of three boys on a hot, dusty day, who said: "We are going for our 
second bath today." One bath a week had been the previous standard; now daily bathing is the 
standard, and twice a day during the hot season. Villagers told us that there had been a 
reduction in waterborne diseases since the system was installed. What we could not see, and 
which will only happen over time, is an improvement in children's health, especially girls, who 
will no longer have to haul water in difficult terrain. 
 
 
Community participation 
 

We learned that the community-after forming a Water Users Committee-had planned, 
designed, and implemented the system itself with advice from the Department's district office. 
The members of the community did this in participatory meetings. A Department staff member 
facilitated the planning discussions. 
 

The Committee-which consists of a minimum of nine villagers, two of whom must be 
women-elects its officers and hires a village maintenance worker who maintains the water 
system. Each family contributes an initial fee of 500 rupees (since increased to 1,000 rupees), 
which is held in a bank account. Users also pay a monthly fee set by the Committee. The fee 
and interest from the account are used to pay system maintenance costs. The members of the 
Committee also contribute approximately 30 percent of the capital costs of the system, much of 



 50

it in in-kind construction work under the Department's supervision. We discovered an interesting 
facet of Nepalese community life-the contributions of those villagers too poor to pay the full or 
partial amount were made good by the more well-to-do households. 

 
The Committee is also concerned with hygiene and sanitation. The Department helps 

the Committee on hygiene education and latrine building programs. Deep-pit latrines are made 
entirely of local materials. The Committee also educates the community on proper water use, 
sanitation, and hygiene practices. One means of doing this is through posters hung at the tap 
stands and in the village square. 

 
We were impressed but wanted to see more. We visited several more communities with 

systems in place and attended a meeting where another was being planned and designed. 
 
 
Missing women 
 

At one existing system, we went to a Committee meeting where the female members of 
the Committee were not present. We asked where they were and were told they were at home. 
We went to visit some of them at their homes and they told us they were upset that the 
Committee was not keeping them informed of the accounts and feared something was going on. 
 

We asked to see the books and were told it was Sunday and the office was closed. We 
asked that it be opened. I'm an accountant by training so I looked over the books. Everything 
appeared to be in order. I asked the Committee president, who kept the books, why the women 
members had not been given status reports on finance. His reply was: "Women don't 
understand and care about such things!" 
 

We reported to the women members that the accounting records appeared to be in 
order, and suggested that they always attend the Committee meetings and demand an 
accounting from time to time. We also decided to include specific training for women in 
accounting to enhance their ability to ask hard questions about financial status during these 
meetings. 
 

At still another meeting, we were impressed by the vigorous involvement of the women 
in the work of the Committee, particularly by a vocal young woman who was substituting for her 
indisposed mother. 
 
 
The facilitating engineer 
 

At a system-planning meeting we attended, a Department engineer was facilitating the 
meeting. We were surprised at the good job he was doing as facilitator. This was not the kind of 
behavior we had come to expect from Department engineers! He handled difficult issues; like 
the placement of tap stands and subsidies, with skill and common sense. 
 

The Committee offered in-kind contributions: the equivalent of 26 percent of the capital 
costs. The facilitator said the amount of contributions was up to the Committee to decide, but 
other villages were competing for a limited number of systems and those that scored highest on 
a rating system would get a system first. In part, the amount of in-kind contributions affected the 
score along with other factors the villagers could not control, such as the degree of hardship 
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generated by the distance from the water source. After thinking about it, the Committee raised 
their offer to an equivalent of 31 percent. 
 
 
Effect of women technicians 
 

After the meeting, we asked the engineer how he had learned to be such a fine 
facilitator. He said that the women technicians posted to the district office by the Director 
General had been after him to change his style. He learned from them how to work with the 
community instead of ordering it around. He added that he liked the new role a lot more than the 
old one, especially now that he is seeing the results. We could see that he genuinely believed in 
his newly discovered role, and marveled at his enthusiasm in working with the villagers. 
 
Building on previous projects 
 

By the time we left the midwestern development region, we had seen rural water and 
sanitation projects producing improved health, better education for young girls, gains in the 
social status of women, and empowered communities. We knew then and there that we had a 
sound concept for the fourth project, and it was not ours: it was truly theirs-the Department's 
and the users. Our challenge now is to support these marginal practices started in the 
midwestern region, with the Bank's support, and help them become the Department's 
mainstream practices. 
 

At the same time, we also knew that affecting the changes the Director General wanted 
and which we supported, would take time. We could not order or engineer the changes. They 
had to happen gradually through nurturing and persistence. There would be disappointments 
and shortfalls, especially in the earlier years. And everyone involved would have to learn by 
doing. The communities needing help were not standardized. Each was different, perhaps 
unique, which would, of course, make the task more difficult. 
 

What was clear to us was that the Water Department leadership is committed to a 
bottom-up approach that involved all members of the community, especially the women who 
have traditionally managed water. We also knew that capable and committed people were 
available to help mainstream these practices in the Department. Indeed, it was a group of 
women consultants who led the design effort for this Project, under the leadership of the 
Director General. We were convinced that this was the direction in which to go, and a flexible, 
learning approach was the way to do it. One challenge, of course, would be to fit this into the 
Bank's notion of how a project should look. 
 
 
Empowering communities 
 

Rural Water and Sanitation IV is primarily a capacity-building project. Of course, it will 
fulfill a basic need in some of the most difficult regions of the country-about 1,500 simple, 
gravity-fed systems that will benefit some 600,000, largely poor, Nepalese will be constructed. 
And that will involve the procurement of pipes and cement and construction. Also ten existing 
systems will be rehabilitated and about 1,000 demonstration pit latrines will be constructed at 



 52

schools and health posts. But the heart of the Project is empowering communities to take and 
sustain action in their own interest. 
 

An immense amount of effort will go into a community education and awareness 
program. This program is at the center of the effort. It will educate rural communities in hygiene, 
sanitation, and water use. About 1,500 women's groups and a similar number of children's 
groups and Water Users Committees will be trained, along with 300 teachers and health post 
workers. Local communities will have to create participatory Water Users Committees-with at 
least two women serving on the Committee-to get assistance in the development of a new water 
system, and will receive initial and continuing training and technical assistance. All water 
systems will require substantial local contributions-mainly in-kind-and the Water Users 
Committees will maintain and run the systems. No mechanical systems will be built; the systems 
will be simple gravity-fed systems that are affordable and locally maintainable. 
 

The capacity of the Department will also be enhanced along the lines articulated by its 
Director General. Sociologists will be added to its central staff and community development staff 
to its district offices, of whom at least 25 percent will be women. District offices will be 
strengthened with new buildings, equipment, and vehicles. Facilitators will be hired and added 
to the staff in each development zone. Almost 800 months of consultant services-all local-will be 
used to do the training, capacity building, and system development work. 
 

Almost 30,000 people will be trained; approximately 60 percent will be women. Some of 
the specific training courses to be given are participatory rural appraisal for engineers; hygiene 
and sanitation for water supply technicians; social facilitation for Water Department staff; and 
management and monitoring for members of Water Users Committees. 
 
 
Easier said than done 
 

Unfortunately it's easier to say all this than do it. These are the objectives, but we need 
to be realistic. Only persuasion, learning, nurturing, and persistence will produce results, and 
this will take some time. The large amount of training being undertaken-with a strong focus on 
training women-will attain many of the objectives of this Project. 
 

No one can force communities to take and manage water systems. Many communities 
are extremely poor, living at the edge of existence. Some have already said: "Not now, come 
back later when, and if, we can afford one." And no two communities are really alike. In most 
communities, women fetch the water but are not afforded leadership or equality. However, in 
others, women play a vigorous role, sometimes constituting a majority on the Water Users 
Committee. The Project is designed in such a way as to maintain continuing contact between 
the Water Department and all communities so as to help convince even the poorest that they 
can do something if they wish. Additionally, those communities that are running sound systems, 
with a high level of women initiative, will be used as "learning laboratories" and training grounds 
for people from other villages. 
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Subproject development 
 

The key to success of this Project is the way local communities are involved in the 
process of creating, implementing, and managing their own water systems. While the 
uniqueness of the community can be captured in a standard feasibility report, which details 
strengths and weaknesses, social makeup, and degrees of cohesiveness, there can be no 
standard blueprint applicable to all of the diverse communities in the region. Therefore, a 
site-specific approach that adheres to the basic principles upon which the Project stands, 
including affordability, community-led development and management, and training and 
leadership roles for women, will be used. 
 

Community development teams-consisting of district engineers, hygiene specialists, and 
women workers-will interact frequently with the communities during the planning, 
implementation, and operational phases of the subproject. From the very start, the local 
community will play the lead role, with the Department providing advice, training, and 
encouragement. 
 

Here is the way the subproject development process will work. 
 

• The Department disseminates information to all rural communities-through on-site 
visitsadvising them of the possibilities offered by the Project. Communities make 
requests to the Village Development Committee which submits them to the 
Department through the District Development Committee. 

 
• The Department sends a team of community development and technical specialists 

to each potential subproject to prepare a prefeasibility report, inform the community 
of what it must do, and assist in forming a Water Users Committee. In part, this team 
will be "selling" water systems and hygiene education to the community. It will also 
be judging whether the community has the consensus and commitment to design, 
implement, and manage the system. At the same time, the technical, cost, 
maintenance, and other aspects of the kind of water system needed will be 
assessed. Trained community developers, especially women who are sensitive to 
the needs of women and are willing to live in the subproject sites for an extended 
period of time, will do this work. 

 
• If the community is a good prospect, according to the judgment of the team and an 

objective rating system, higher-level Water Department staff would then meet with 
the community. These meetings would facilitate the planning of the system, including 
layout; capital cost contributions; Committee responsibilities; selection of a village 
maintenance worker; selection of a volunteer sanitation and hygiene motivator; water 
tariffs; and banking details. 

 
• Once the community decides what it wants, a formal agreement with dates for 

training and implementation would be drafted and signed when the contribution has 
been collected. 

 
• The Department would procure and deliver the supplies and supervise construction 

with labor organized by the Committee; the Department would also train the 
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Committee members, the volunteer hygiene motivator, and the maintenance worker 
on how to carry out their duties and responsibilities. 

 
• Training would be provided in various ways. Village maintenance workers would 

receive onsite coaching and get classroom training at the district office. Both 
maintenance workers and Committee members would be trained to work together as 
a team, and to work with the community. The maintenance workers would do more 
than technical work; they would have to ensure rationing of water during the dry 
months and persuade the community to take conservation measures. The 
Committee would get on-site coaching but may also be sent to observe a Committee 
that is performing well overall or in special areas, such as involving women or 
providing hygiene training to the community. , 

 
• Water Users Committees would do the beneficiary monitoring using baseline data 

established at the start of the Project. As part of the training, the Committee would be 
taught how to collect and maintain monitoring data using a set of indicators already 
developed in consultation with the community. 

 
• Every three months, Department staff would make follow-up calls on the community 

to discuss problems and needs, and facilitate remedial actions. 
 

 
On reflection 
 

The remarkable thing is that the basic approach being followed in this Project was 
developed by the local stakeholders. It emerged from previous projects where local people 
began to learn what works and what doesn't work and figured out the way to get it right. And 
getting it right includes many of the changes introduced in earlier Bank-financed projects. 
Instead of pushing on the local stakeholders, we recognized, supported, and nurtured efforts 
already under way and, of course, provided the essential finance. 
 

In the third project, the approach now being mainstreamed in the fourth project 
accounted for a small portion of the total project. Only about 20 percent of the systems were of 
the simple gravity-fed design and the Department was still putting a great deal of emphasis on 
design and implementation and not enough on community development. Few of these systems 
were available to the communities who needed them the most. 
 

With the new Project, virtually everything being done in the Department will be focused 
on the community. What was a marginal practice will, as a result, become the dominant 
practice. 
 

Not only do our clients-the Government and its various departments and agencies-fully 
own this Project, they also fully understand and embrace it. More importantly, the way 
subprojects will be selected and implemented will further generate learning and ownership by 
using participatory subproject preparation and decision-making approaches. 
 

All too often in our business, we in the Bank end up pushing our own pet ideas and 
prejudices. Consequently we, and our expert consultants, end up as the only ones who really 
understand the project 
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we are financing, and the project runs into implementation and sustainability problems. In my 
opinion, we need to do more to involve local stakeholders in the design, implementation, and 
operation of projects we support. 
 

There is now a marginal practice under way in this Bank called participatory planning 
that does just that. I believe we need to mainstream that practice as soon as possible. Also, just 
as the Director General of the Department needs funding to mainstream the marginal practice, 
we also need to have funds available to support participation in the Bank and to better learn 
how to use it. 
 

The Bank's participation fund has been doing that and provided some help to us in 
preparing this Project. We needed to take a careful look at the legal status of Water Users 
Committees and identify whether and what changes in laws and regulations should be made. 
The results of this study are now being used within the Government to make the necessary 
revisions. This is a small matted but an important one. 
 

I just hope we have the strength, wisdom, and flexibility to stay with an approach like the 
one behind Rural Water and Sanitation IV in Nepal. It is an approach that cannot really be 
controlled or tightly planned, but can, if nurtured, grow organically into a sustainable, local 
capacity that takes care of human and environmental needs. 
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Human development in Pakistan 
By Mariam Pal14 
 
 
Introduction 
 
 

When I first came to the Bank and began working on Pakistan as a Social Sector 
Economist, I found it hard to believe that it was the only country in Asia where poverty was on 
the rise. Other Asian countries, especially in Southeast Asia, were making great strides in 
reducing poverty. 
 

I had been working on poverty and other social issues in Asia and Africa before joining 
the Bank and had learned that participatory approaches improved projects and helped reach the 
poor. 
 

I had another reason for my interest in Pakistan. Even though I grew up in Canada, my 
Pakistani father kept me interested and involved with the country. The fact that Pakistan's Ninth 
Five-Year Plan made participation and community development major themes in social sector 
development resonated within me. Conversations with my Pakistani counterparts indicated that 
they were ready and eager to support participatory approaches centered on partnerships with 
civil society. Perhaps without fully articulating it, many civil servants and politicians, as well as 
ordinary citizens, recognized that traditional top-down approaches were simply not producing 
desired results. 
 

And the Bank also had recently strengthened efforts to mainstream participation and had 
even established a special fund to support participatory approaches. However, I soon found out 
that our participatory rhetoric did not always translate into practice. My first attempt to introduce 
participation in a project in Pakistan failed as I was unable to convince my colleagues of the 
value of participatory approaches. While I believe that it is never too late to start participation, I 
understood their reluctance to include a new dimension in the middle of project preparation. 
 

In conversations with my Bank colleagues, a new possibility arose: the participatory 
preparation of the Pakistan country program. I requested one of my colleagues to take this up 
during the annual Country Portfolio Review Mission and was glad that the Pakistani 
counterparts readily agreed and offered strong support. My Manager also agreed to go in this 
direction, but there was no money available to spend on participation in the Division budget. 
Nevertheless in discussions with the manager of the participation fund, I got positive signals that 
a sound proposal would be well received. 
 
 
Plans and reality 
 

Since a lot of people in Pakistan working on human development issues-at different 
levels and in different areas-really did not know each other, we decided to hold a stakeholder 
workshop so that we could get everyone together. This would help different stakeholders get to 

                                                           
14 Mariam Pal is an Economist (Social Sector) in the Programs (West) Department where she 
covers the integration of social sector and social development issues into the Bank's programs 
in Maldives, Pakistan, and Sri Lanka. She joined ADB in 1996. 
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know each other, recognize each other's strengths and weaknesses, learn from each other, and 
collaborate in inventing new approaches and interventions for human development in Pakistan. 
 

We decided to hold the workshop in November 1997 to coincide with the Bank's Country 
Portfolio Review Mission to Pakistan so that input could be provided into the Country 
Programming Mission which would take place about three months later. In so doing, we could 
involve many Bank stakeholders in the workshop at relatively low cost plus involve members of 
my department's Pakistan Desk who were already there. 
 

I prepared and submitted a proposal for support from the Bank's participation fund for 
US$18,000. It involved hiring a local consultant for about 25 days to design and facilitate the 
workshop, and also to identify and enlist the country stakeholders. It also included funding for 
workshop facilities and incidental costs, and some in-country travel for a few nongovernment 
organization (NGO) stakeholders. Prior to finalizing the proposal, I sent it to our Resident 
Mission in Pakistan to get their input and received a lot of valuable advice, which greatly 
improved its quality. An important thing I learned from them was that I had actually 
underestimated the costs, especially the consulting fee for the local consultant!  

 
We planned to run the workshop at low cost, but not just to save money. We only 

wanted stakeholders who would attend because they had a real stake in the outcome. We 
wanted to exclude those who made a habit of attending workshops because they provided an 
extra source of income from per diems. Except for a few resource-strapped NGOs, we expected 
stakeholders to pay their own way. 
 
 
Overcoming a road block 
 

Unfortunately, it took a long time to get the funds we needed to design and hold the 
workshop. The approval of a Vice-President is needed, as is an endorsement from a working 
committee. Although the manager of the participation fund was extremely supportive, staff 
changes in the front office of the Vice-President and other priorities got in the way and it was not 
until August that we obtained the approval. However, that still gave us a shot at a November 
workshop, if we could get the consultant under contract quickly and at work. 
 
 
And then another road block 
 
 

But here we ran into another delay. It took more than six weeks to get the consultant we 
needed under contract and at work. The problem was that the consultant services unit had an 
entirely different notion of what was involved in running the workshop than I had. 
 

The Bank had financed many workshops in the past and a rather standard, routine cost 
formula had emerged. But these were not stakeholder workshops run in a participatory manner. 
There was a large difference between the rate offered by the Bank and the rate the consultant 
was requesting. Strangely, the Bank was offering the consultant less than she had earned on 
her previous job assignment for the Bank. 
 

My problem was that the person I had identified was the only consultant I was aware of 
in Pakistan who had run this type of participatory workshop before. She also had excellent 
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connections in the NGO sector in Pakistan and the skills to identify and enlist the stakeholders 
we wanted. Plus, she had just done a competent study for the Bank and was familiar with the 
institution. 

 
However, consulting services found it hard to understand why we needed this particular 

consultant, or special skills, and advised me that since the Bank had run numerous workshops 
in Pakistan, it would be easy to find someone else. After many rounds of negotiations, and a 
great deal of persuasion, we finally got the consultant we needed, but by then a November 
workshop was out of the question. 
 

Most importantly, changing the date of the workshop also had implications for its scope 
and focus. It seemed more realistic to schedule the workshop to coincide with the next Country 
Programming Mission to Pakistan, scheduled for February 1998 and to focus on the country 
strategy. A date was scheduled, then rescheduled because President Clinton was planning to 
visit Pakistan. He canceled his trip but we stuck to our workshop date! Now the serious planning 
and preparation could begin. 
 
 
Identifying and enlisting stakeholders 
 

Getting the right stakeholders to a workshop may seem like a straightforward matter, but 
it actually involved a great deal of effort on the part of Simi Kamal, the consultant, and myself. 
First and foremost, we developed stakeholder selection criteria that we used to identify not just 
institutions but the specific individuals who seemed to have the most direct stake in what we 
were proposing. For example, we sought the following kinds of stakeholders: 
 

• international agencies that were collaborating with the Bank, especially our partners 
in the special programs to support social development, and particularly those with 
NGO-support programs;  

• government departments and agencies working with the Bank, especially those 
managing donor funds and working with NGOs and local communities;  

• NGOs already working on Bank-supported projects, especially those doing 
development work with the Government and have a good track record of 
implementing projects;  

• consultants and others from the private sector working on Bank-supported projects 
or who have innovative experiences to share; and  

• people from the local communities who are involved in Bank-supported projects, or 
who have innovative experiences to share. 

 
 
A virtual team 
 
Simi and I were seldom together in Pakistan but we were constantly in touch during the 
stakeholder identification and workshop design stage. The Internet allowed us to work together 
as a virtual team. 
 

All told, we identified and interviewed more than 70 stakeholders who met our criteria 
and sent them invitations to a workshop in Islamabad on 18-19 February 1998. Unfortunately, a 
Bank Mission would not be in the country at that time as we had originally hoped, but there 
would still be time to feed the workshop results into the overall Pakistan country strategy. 
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Forty-four stakeholders accepted the invitation and came to the workshop: 9 from central 
and provincial governments; 8 from the donor community; 19 from NGOs; 3 from local 
communities; 2 consultants; and 3 Bank staff, including 2 local staff from the Bank's Resident 
Mission. 
 

Representatives from the private sector were identified and invited. However, none 
attended the workshop due to other commitments. 
 
 
Designing the conference 
 

To help us design the conference in a way to make it useful and effective for the 
stakeholders, we asked those who accepted our invitation to fill out a questionnaire that would 
tell us more about their expectations, perceptions, and information needs. One thing that 
became clear to us was that most stakeholders were not well-informed about the Bank. For that 
reason, we set a briefing session on the Bank's strategic objectives, products, and processes 
into the schedule, and sent the participants an information package on the Bank's activities. 
 

From the questionnaires and the interviews, we were able to choose the overall structure 
of the workshop and identify key objectives: 
 

• introduce participation into the preparation of the Bank's Pakistan human 
development strategy, which would feed into the Bank's Country Strategy; 

• identify new areas for the Bank's Pakistan portfolio; and 
• identify ways in which stakeholders might cooperate in preparing and implementing 

the Bank's Country Strategy and Country Assistance Plan. 
 
 

We wanted to devote the workshop primarily to small group work where the stakeholders 
would select the discussion topics, as well as the composition of each group. We avoided giving 
them draft reports to review and comment on or anything else that would smack of Bank control. 
Nevertheless, there needed to be welcoming presentations along with certain inputs that would 
help level the knowledge playing field. We devoted the first morning to such matters. 
 

Our counterpart for programming and planning in Pakistan was the joint Secretary of the 
Economic Affairs Division, Mr. Sajid Hassan. He gave us his full support from the start and 
offered to make at least one of his staff members available for the workshop. The Deputy 
Chairman of the Planning Commission, Dr. Hafiz Pasha, agreed to make the keynote address. 
Unfortunately, a visiting IMF delegation demanded his attention and we substituted Dr. 
Muttawakil Kazi, a well-known senior civil servant in Pakistan, now a member of the Planning 
Commission. 
 

Dr. Kazi gave the perfect address for our purposes. What he had to say pleased me a 
great deal. He pointed out the rise in poverty in Pakistan, compared to decreases elsewhere. He 
said that Pakistan needed new partnerships with civil society to reverse the situation, admitting 
the obstacles in the way, but at the same time pointing out examples of successful new 
partnerships. These included the Thar Desert Drinking Water Project and the Orangi Slum 



 60

Improvement Project, where NGO partnerships with local communities had made the difference. 
He ended his talk by reminding the stakeholders that development is for people and challenged 
them to invent new ways to help people in Pakistan. 
 
 
Walking the talk 
 
 Not only did he "talk the talk," but he also "walked the talk." He stayed on for the entire 
workshop, and fully participated in the agenda by joining in the small group work. He faithfully 
followed the rules  of this kind of work explained to the participants by Simi, which among other 
things, were meant to level any hierarchical differences. At the end, he told us how much he 
enjoyed working this way and how much he gained personally and professionally from it. 
 
 By lunch break, we had finished with the information-sharing part of the conference that 
included 
 

• the opening address 
• a presentation of a vision for human development in Pakistan that moves beyond 

exclusive dependence on just one actor into partnerships of the four major actors in 
society 

• Government, NGOs, communities, and private sector-with donors supporting rather 
than 

• driving the process; 
• the sharing of experiences by Pakistanis involved with the. Bank-funded Barani Area 

Development Project that formed participatory village organizations and the Swabi 
Scarp project that formed participatory water user associations; and 

• my presentation on the Bank's strategic objectives, operational products, and 
processes. 

 
 
Small group work 
 

After having opened new possibilities for the stakeholders-some of whom knew little 
about the Bank-we got to the heart of the matter right after lunch. The first small group exercise 
was to focus on the institutional framework for the Bank's support to Pakistan within the context 
of building the new partnerships involving Government, communities,  NGOs, and private 
sector. 
 

During the stakeholder selection process, we had one identified five themes for 
consideration that matched this framework. The stakeholders decided to create three small 
groups and assigned one of the themes to each group after reformulating them. The following 
issues were addressed: 
 

• mechanisms the Bank could use to collaborate better with NGOs; 
• changes in government rules and regulations that will enable departments to work 

better with NGOs; and 
• changes from the episodic, discontinuous mode of project lending to a longer-term 

programmatic approach, involving learning from small pilot projects which, if 
successful, are expanded into provincial and then national programs. 
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Group presentations were made and discussed at a plenary session. The main 
conclusions were that while the Bank presently could not fund NGOs directly, indirect funding 
might take place in Pakistan through the use of government-NGO partnerships, as had 
happened elsewhere. Additionally, capacity building for governments and NGOs, especially the 
strengthening of Provincial Social Welfare Departments, was endorsed at the plenary. 
 
 
Beyond sectors 
 

During the second day, small group work continued but with a different focus. This time 
the focus was on the kinds of sectoral inputs the Bank might make to foster human 
development. The stakeholders decided that the Bank's human development strategy should 
focus on the following areas and cover them in a balanced way: 
 

• community development and empowerment; 
• income and employment; 
• gender; and 
• health and education. 

 
 

I must say that the first two of the four themes added something new to our thinking 
which had been too influenced by the traditional sectoral divisions through which we work in the 
Bank. Obviously, in-country stakeholders are concerned with the totality of life. If we are to 
resonate with them, we must be willing to support many facets of their lives and livelihoods, 
even if these do not fit neatly into the Bank's traditional sectors. So at the workshop, we 
committed to including these four areas as the heart of the human development section of the 
Country Strategy. The Bank consultant working on the human development strategy attended 
the workshop and became heavily involved, excited, and appreciative of the new possibilities 
opened by the workshop. 
 
 
Results 
 

It is too early to talk about any definitive results from this effort, but we are certainly 
moving in the right direction. We have prepared a workshop report, which was shared with all 
stakeholders. Clearly, the workshop opened new possibilities for thinking and action in the Bank 
in the area of human development by emphasizing that jobs, income, and empowered local 
communities, especially women, are the basic underpinnings for human development. These 
themes figure prominently in the human development strategy currently being finalized by the 
Bank. 
 

We got a good turnout of stakeholders from Pakistan, and except for a few NGOs, each 
was willing and able to pay his or her own way. From what the local stakeholders had to say at 
the end of the workshop, they too got a lot out of it and have developed new possibilities and a 
network of collaborative partnerships. 
 

Our challenge in the Bank is to integrate what we learned into our Pakistan strategy and 
then convert that to effective action in our lending and capacity-building work. It was unfortunate 
that the Bank members of the Country Programming Mission missed the opportunity to 
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participate in the workshop and collaboratively design the human development strategy with 
in-country stakeholders. 
 

But I was glad that the local consultant working on the human development strategy was 
able to attend the workshop and learn first-hand about the issues from the workshop 
participants, and that we had strong support from the Pakistan Resident Mission. Together we 
are making sure that the themes identified at the workshop are strongly reflected in the new 
human development strategy, which will feed into the Bank's Country Strategy for Pakistan. 
 

A major recommendation of the human development strategy is that the Bank provide 
technical assistance for capacity building to the Government and NGOs to enable them to work 
together, and with local communities, more effectively-this proposal is a direct result of the small 
group work at the workshop. Work has started at the Bank to prepare a concept paper for the 
technical assistance that will be implemented in 1999. 
 
 
On reflection 
 

We need to continue to make the Bank's country strategy preparation process more 
participatory by inviting different stakeholders to participate. Participation helps integrate local 
knowledge with what outsiders such as the Bank can contribute. But I see it doing more than 
that. It brings people together to learn from each other, and invent new possibilities for 
collaborative action. It encourages commitment to purpose and it facilitates new relationships 
and networks. There is simply no way to get these valuable ingredients by doing expert studies 
and writing reports. The dynamic of the workshop itself and the interaction between the 
participants, both at the plenary and in small groups, serve a different purpose than one-on-one 
meetings. 
 

I have to admit that the road blocks faced in getting started and the missed opportunity 
to hold the workshop when a large Bank mission was in the country disappointed me. But these 
events do not discourage me. Whenever you start something new, challenges emerge. They 
show what is missing and tell us what more we have to do to mainstream participatory 
approaches in the Bank. 
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Working with local governments in the Philippines 
By Armin Bauer15 
 
 
Introduction 
 

By passing the Local Government Code in 1991, the Philippines initiated systematic 
reforms to support decentralization. Elected governors and mayors have taken over many 
functions previously operated entirely from the center. More importantly, they have accepted 
responsibility and accountability for producing services that satisfied their constituents. 
 

As one of the Programs Social Economists, I do economic and sector work that feeds 
into country planning and project design. In the fall of 1996, I recognized that the preparation of 
a new Country Assistance Strategy for the Philippines provided an opportunity to address 
decentralization and the stronger development role being played by local governments. With my 
Manager's approval, I started to plan a study of the problems and opportunities the Bank faced 
in this area. 
 

However, I wanted to do this study in a way that would result in more than just another 
report. From my previous work experience, I had learned participation produces better quality 
and sustainable development. But there appeared to be neither precedent nor funding for 
participatory sector work and I began to look for allies within and outside the Bank. I heard that 
a new fund had been created to support participatory approaches and got in touch with the 
person managing the fund-Bhuvan Bhatnagar, from the Bank's Social Development Division. 
 
 
Obtaining funding and a teammate 
 

Bhuvan not only agreed to support the effort, but also offered to work on it with me. We 
agreed that a participatory conference, not a report, should be the key event. The conference 
would be carefully focused on the question of what opportunities local government units present 
for the Bank and how the Bank might work with them to become more relevant to the changing 
needs of our client, the Philippines. We recognized that the conference had to be completed by 
April 1997 so that the results could feed into, and influence, the new Country Strategy. It was 
then around October 1996, giving us seven months or so to get the job done. 
 
 
Identifying stakeholders 
 

Our first task was to identify the stakeholders who would have to be present at the 
conference to produce the desired results. The stakeholders fell into three broad categories: 
Bank staff, central government agencies, and local government units (i.e., provinces and 
municipalities). We also recognized that nongovernment organizations (NGOs), academics, 
other donors, and consultants, who worked with local governments, were important 
stakeholders. But exactly who within these stakeholder categories should be invited was not at 
all clear. While we knew the least about the most important stakeholders local governments-we 
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fortunately knew one organization that had a long history of work and effective action with local 
governments, i.e., the Ford Foundation. 
 
 
Building an alliance 
 

We got in touch with the Ford Foundation and before long, Dr. Gary Hawes, the 
Foundations' governance expert, became part of the team. The Foundation agreed to fund the 
effort to identify and enlist the local government stakeholders and the conference costs, while 
the Bank would finance the identification and enlistment of the other stakeholders from the 
internal participation fund. 
 

Convincing the Foundation to be an ally proved much easier than "selling" this form of 
cooperation within the Bank. However, the argument that the alliance allowed us to build on the 
Foundation's local experience-along with the substantial funding being offered-convinced our 
colleagues in the Bank. 
 
 
Designing a learning process 
 

We then began the intensive work of designing what I later recognized to be a learning 
process. What we needed to do was to bring together a diverse group of highly knowledgeable 
people who could learn from each other and invent new ways to support decentralization in the 
Philippines. While it is easy to say this, doing it with a diverse group of busy people is far from 
easy and simple. It would take considerable effort and time to do it well. We decided we needed 
additional allies who were more knowledgeable, as well as more credible. 
 

We invited Dr. Leddy Carino and Dr. Alex Brillantes to join us as consultants. Leddy is 
one of the foremost decentralization experts in the Philippines and had the "weight" to be taken 
seriously by Bank staff and managers. Alex, a former director of the Local Government 
Academy, is well-connected with, and trusted by, central government officials in the planning 
and sectoral ministries who deal with local government matters. They began the process of 
identifying the Bank and central government stakeholders who should attend the conference. 
 
 
Enlisting stakeholders 
 

More importantly, they "enlisted" potential Bank and government stakeholders to 
become active participants in the work we had under way. In so doing, it became increasingly 
clear to all of us that there were tangible benefits, as well as risks and constraints, for each 
stakeholder to participate. As part of the enlistment process, we also chose the date of the 
conference early on so that once enlisted, a stakeholder could put the conference on the 
calendar and protect the time. 

 
Leddy and Alex also served as our eyes and ears in developing information about 

attitudes and perceptions held by the various Bank and government stakeholders as well as 
their concerns about working with each other. Based on this work, both prepared presentations 
that were valuable inputs into the conference. 
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Best practices 
 

In discussing how the local government stakeholders would be selected, we decided to 
identify those local governments that had introduced innovative and effective practices in 
matters of interest to the Bank. The Ford Foundation, along with the Asian Institute of 
Management and the Local Government Academy, has a data bank about local government 
innovations from its own practice of making annual "Galing Pook Awards" to well-performing 
local governments. 
 

All told, there were over 100 practices from which to select. We decided to select eight 
best practices and showcase four of them (Box ~. These would fit into sectoral groupings 
related to the way the Bank does business: 
 

• social sectors; 
• growth-promoting infrastructure; 
• municipal infrastructure, and environment; and 
• agriculture and rural development. 

 
 
 

Box 1:  Best local government practices 
 
•    Water Supply, Bohol Province 
•    Health Services Delivery, Cotabato 
•    Integrated Area Development Program, Irosin 
•    Dalan sa Kauswagan (the road to progress), San Carlos City, Negros Occidental 
 
 
 

In addition to the showcased government practices, we made a selection of appropriate 
Bank projects available to the conference participants as background material. 
 

The local government stakeholders invited to the conference were those associated with 
what we considered to be the best good practices for the Bank. For each set, we invited the key 
elected officials, technical officers, and representatives of civil society, usually from NGOs. 
 

The Ford Foundation and consultants from the Ateneo de Manila University, under Dr. 
Nandy Aldaba, facilitated the preparation of each case presented at the conference. In doing so, 
they helped local government officials evaluate their programs and better understand the factors 
that produced successes and problems and fully enlisted their participation in the conference. 
 
 
Producing a video 
 

To present the best practices more dramatically for the other stakeholders, we came up 
with the idea of creating a video for the conference. The Ford Foundation funded this effort, and 
the video was prepared by Jesuit Communications, Ateneo de Manila University. Bhuvan and I 
found it necessary to get heavily involved in the production of the video to be sure that it was 
relevant to Bank stakeholders. Just as we in the Bank lacked knowledge about local 
governments, they lacked knowledge about us. So we all spent a lot of time writing and rewriting 
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the script and directing the "actors." We were really pleased with the final result and particularly 
the impact of the video in the conference. 
 
 
Process documentation 
 

We decided to document the participatory process used in planning this effort, including 
what worked and what did not. In doing so, we believed what we learned from designing and 
running the conference could be shared with other Bank staff. We did not undertake the process 
documentation to offer a "perfect model" for participation, as we realize participatory processes 
are context-specific. But we hoped that our colleagues would apply what they found useful in 
our example to other situations, with the necessary interpretations and adaptations. 
 
 
Conference design 
 

Some people believe that participatory events should be loosely structured so that the 
participants themselves can control what is done and what will happen. We did not share that 
view. We believe that the process needs to be tightly designed and carefully guided, while at the 
same time, allowing the content and conclusions to be fully owned by the participants. 
 

The conference design avoided presentations of pre-prepared expert reports, analyses, 
and action plans. Doing this was the job of all the stakeholders working together at the 
conference. What was included in the design were processes and mechanisms that would 
enable the participants to collaborate in diagnosing the problem, setting new objectives and 
goals, developing a strategy for change and specific action plans. 
 

The design structure adopted was centered around the four best practice sector 
examples and three crosscutting themes related to working with local government units: finance, 
capacity building, and institutional relations. These crosscutting issues had been identified by 
the various stakeholders during the stakeholder "enlistment effort." 
 
 
Stakeholder perceptions 
 
 We based the choice of this particular design on what we had learned in the process of 
identifying and enlisting the stakeholders from which we knew the following: 
 

• many Bank and central ministry staff believed that local governments were generally 
incompetent; that is why we had the best practices drive much of the work of the 
conference to enable those, who still held opinions grounded in the past, to see new 
possibilities and understand their basis; 

• local governments hoped they could borrow directly from the Bank and thereby get 
sorely needed investment capital; that's why we choose Bank Managers to chair the 
four working groups to explain what the Bank could, and could not, do; and 

• some government officials and NGOs believed the Bank to be incapable of listening 
and changing; that's why we designed the process to result in new actions the Bank 
could take to support decentralization in the Philippines. 
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Opening the conference 
 

The conference was held on 24 and 25 April 1997. The Bank and government sponsors 
of the event used the morning of the first day for addresses. From the Bank's side, 
Vice-President Peter Sullivan set the tone by emphasizing how he attached a great deal of 
importance to the views and proposals of the different stakeholders and would take a strong 
personal interest in follow-up actions (see his speech on page 28). 
 

An unexpected thing happened during one of the opening addresses. A high-level 
government official expressed the prevailing view of decentralization held by central agencies 
by saying "local governments had to be controlled and directed from the center." This brought a 
strong reaction from the local government stakeholders. 
 

Immediately after that speech, we showed the video which started with local government 
officials pointing out that the central ministries spent all their time telling local governments what 
to do, instead of learning about their needs and helping them get their job done. These 
exchanges also energized the local stakeholders. 
 
 
Learning about new possibilities 
 

At the end of the morning, the participants decided themselves which small groups 
(about 1520 each) they wanted to attend, given their sectoral and institutional interests. The 
entire afternoon of the first day was spent in the four best-practice, sectoral working groups. 
More so than the excellent presentations made by the local government officials, it was the 
willingness and ability of the participants to learn from each other and explore new ways to work 
together more effectively that generated the success of the working groups. For the first time, 
many Bank stakeholders saw that local governments presented a real opportunity for the Bank 
to enhance its development effectiveness. 
 
 
Identifying strategies for action 
 

The following morning, a podium discussion on "Opportunities and Challenges for Local 
Government Participation in Development Processes in the Philippines" opened the day's work. 
A provincial governor, a mayor, an official each from National Economic Development Authority 
(VEDA) and Department of the Interior and Local Governments (DILG) constituted the members 
of the podium, with then Deputy Director R. Swaminathan (now the Bank's Secretary) 
moderating. The two-hour panel discussion, followed by questions and challenges from the 
floor, revealed differences and some common ground between central and local officials 
concerning sharing of finances, provision of capacity-building services, and division of labor. Dr. 
Swaminathan summarized the morning's proceedings by noting that changes in institutional 
perceptions and behavior were needed to produce tangible benefits for all concerned. He 
challenged all participants to use the next small working group session to develop specific 
recommendations for new actions on the part of all stakeholders. 
 
 
Inventing new actions 
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Following the plenary discussion, the participants again worked in small groups on the 
crosscutting themes; with the participants choosing which group they wanted to work in. The 
working groups developed detailed recommendations for changes and new actions on the part 
of the central government ministries and the Bank. These recommendations were presented at 
a plenary session and generally endorsed by all participants. Dr. Swaminathan committed the 
Bank to provide technical assistance to help implement the recommendations and support 
changes within the Bank. 
 

The conference ended with a press conference. The participatory exercise got some 
favorable media coverage during the following weeks, which helped strengthen the Bank's 
growing reputation for concern and knowledge about decentralization. 
 
Results and impact 
 

One hundred fifty people from different organizations attended the conference. It was the 
largest gathering of local government leaders in the Bank-35 governors, vice-governors, and 
mayors participated, along with the Undersecretary, DILG, and Deputy Director, NEDA. All the 
elected officials stayed for the entire conference and participated fully in the agenda by joining 
the small group work. In general, the feedback we got from the participants was very favorable. 
People told us that they appreciated the opportunity to work together and that they had learned 
a lot about, and from, each other. (Box 2) 
 

I have been looking for specific results within the Bank and I believe I see many changes 
taking place. Whether or not these changes can be directly tied to the conference is 
unimportant. What counts is whether the Bank is better aligning itself with the decentralization 
process in the Philippines. 
 

Certainly, the Philippine Country Strategy turned out to be quite different in final form 
from the draft prepared before the conference concluded. The final Strategy not only contained 
a chapter on governance and the role of local government units, but virtually every section of 
the main text supported decentralization in one way or another. 
 
 

Box 2:  Some conference conclusions 
 
•   The local government projects have high levels of citizen participation at all stages-planning, 
 implementation, monitoring, evaluation, and management. 
 
•   Local governments have a wealth of local resources-financial and human-that are often 
 underutilized. 
 
•   Hundreds of smaller and poorer municipalities require special capacity-building assistance, 
 including training, institutional strengthening, intergovernmental linkages. 
 
•   Local government programs are seldom sector-specific. For donors to work well with local 
 governments, they must be able to work in a multisector manner. 
 
•    The best local governments are capable of implementing projects more efficiently and   
 effectively than national line agencies. 
 
•   New forms of cooperation are beginning to emerge among local governments-for example, 
 through the leagues, which can be useful intermediaries for the Bank in working with local 
 governments 
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And what was in the Country Strategy was also quickly reflected in the Country Program. 
Consistent with the public commitment made by Dr. Swaminathan, there are now three new 
technical assistance projects slotted into the Philippine Country Program directly related to 
decentralization and local governments. New project designs are recognizing the importance of 
local governments and addressing decentralization issues. This is also happening in sectors 
that have not yet been formally delegated to the local governments, e.g., education, agrarian 
reform, and rural roads. 

 
But I believe that we can still do more to respond to an impassioned plea that one local 

government official made to the Bank to understand that: "people do not live in sectors, they live 
in provinces, cities, towns, and communities. To reach the people and understand their needs, 
one has to look at where and how people actually live, and respond to their needs, which 
transcend sectors." 
 

One unexpected lesson the Bank stakeholders got from the conference was that there 
are new federated and apex institutions of local governments with whom the Bank should 
develop relationships, in addition to the core and sectoral ministries. These are the various local 
government Leagues provinces; vice-governors (legislators); cities; municipalities; and the 
League of Leagues-which represent the local governments. As a follow-up, the Bank has begun 
consulting with the Leagues in planning future operations involving local governments. 
 
On reflection 
 

Looking back, several things stand out for me. First and foremost, I am amazed how just 
a little bit of money went a long way. The Bank contributed US$20,000 and the Ford Foundation 
put in US$60,000. It took about two months of my time and maybe one month each of Bhuvan's 
and Gary's. Others in the Bank and the Government also devoted their time in various degrees. 
And we were fortunate that Dr. Swaminathan played the role of an internal champion for our 
efforts, by providing support and advice at the department management level: 
 

I'm told that the group working on reengineering business processes-technical 
assistance and country strategies-recognizes that the participatory planning process for the 
Philippines produced concrete results and is taking actions to recommend participatory 
processes for other country strategies. 
 

To this end, we have shared our process documentation with them, including 
recommendations for what could be done better next time. 
 

From time to time, I wondered if we were doing too much with all the time and attention 
devoted to enlisting stakeholders, and briefing and preparing key stakeholders on their roles in 
the conference. But I am convinced all this paid off handsomely in facilitating the learning, 
collaboration, and creativity that came out of the conference. Indeed, we should have spent 
more time with the local government stakeholders, briefing them on the Bank, particularly on our 
inability to make small loans directly to them. Had we done this, the local stakeholders might 
have come up with even more useful suggestions for financial intermediation mechanisms. And 
we could have also done a better job in organizing the press conference held at the end. 
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I remember how a number of people in the Bank were reluctant to support the alliance 
we proposed with the Ford Foundation. Nevertheless, both parties were able to clarify 
transparently their expectations and institutional constraints. As it turned out, the Foundation 
was a fine partner in this effort and the collaboration went splendidly. One lesson I take away 
from this is that NGOs and bilateral donors have a lot to offer the Bank, and we should seek 
partnerships more actively. 
 
 As the ADB's President, Mr. Mitsuo Sato, said in his 1998 New Year's message, the 
Bank must "transform [itself] from a project financier to a broad-based development institution." 
There is no disputing the need for change, but for individuals and institutions to change and 
undertake new actions, they must first recognize new possibilities. In my opinion, participatory 
processes are the key to opening up new possibilities for people. I believe we have made a 
good start in doing so with this participatory conference. 
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