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INTRODUCTION 

1, In paragraph 6 of Economic and Social Council resolution 1929 (LVIII) of 
6 May 1975, the Secretary-General was requested, in implementing the work 
programme and medium-term objectives of the Organization, and within 
available resources, to give priority, among other things, to "Promoting the 
e~change of knowledge and experience among countries in regard to innovative 
programmes and practices in furthering popular participation in development". 
The Secretary-General. was al.so requested to give priority to "Research and 
study that will lead to the development of a viable concept of and policy 
measures for popular participation that will enhance its effectiveness in the 
implementation of the International Development Strategy for the Second 
United Nations Development Decade and future global strategies". 

2. In pursuance of these requests, the Secretary-General convened a meeting 
of an ad hoc group of experts, which was held at United Nations Headquarters 
in New York from 22 to 26 May 1978 to review the information assembled by the 
Secretariat, and also contained in specially commissioned case studies, on 
policies, approaches and measures adopted by Member States to promote popular 
participation in development. Ten experts were invited from eight countries, 
namely, Brazil, the Federal Republic of Germany, India, Senegal, Sri Lanka, 
the United Republic of Tanzania, the United States of America and 
Yugoslavia, They served in their individual capacities and some of them had 
had experience in more than one country. They had a background in teaching, 
research, policy-making or operational activities, Representatives of the 
International Labour Organisation, the Food and Agriculture Organization of 
the United Nations and the United Nations Educational, Scientific and 
Cultural Organization also attended the meeting. 

3. In discussing the question of popular participation as a strategy for 
promoting community level action and nation development, the Group addressed 
itself to the following issues: 

(a) The concept and practice of development; 

(b) The nature and scope of popular participation for develo!]llent 
purposes; 

(c) Popular participation and the new international economic order; 

(d) Popular participation and rural development; 

(e) Popular participation and development planning; 

(f) Popular participation and development administration; 

(g) Women and popular participation. 

4. The sections that follow reflect the views and conclusions of the 
Group of Experts. 
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Chapter I 

CONCEPT AND PRACTICE OF DEVELOPMENT 

A. Introduction 

5. The socio-economic and political structure of a nation has a direct 
bearing on the level and quality of popular participation as pr~ctised by 
its people, Popular participation, it is recognized, makes an import~nt 
contribution to development, as well as being directly influenced by it. 
What is significant about a country's strategy of development is that it 
defines in broad terms, the opportunities and constraints affecting popular 
partici;ation. No less significant is a country's level of economic develop
ment which is a critical factor in determining the degree of participation. , . 
The achievement of higher and broader based levels of development is 
important because such development is a leading determinant of popular 
participation. Within the same country, the rate of participation is likely 
to vary in direct relation to a particular region's pattern of development. 
Higher rates of participation may be observed in the more developed regions 
of a society, while the rates are correspondingly lower in the less developed 
ones. 

B. Past experience in development 

6. In theory, and in practice, development has meant economic growth, 
measured by macro-economic indicators such as gross national product and 
per capita income. A country is considered to be undergoing development 
largely vhen increases are recorded by these indicators, To the extent that 
eX!)ansion occurs in such social services as health, education and nutrition, 
this is largely viewed as necessary for facilitating economic grovth, It is 
widely assumed that economic growth is to be realized through planned 
industrialization, requiring varying and growing inputs of capital, technology, 
expertise and raw material, accompanied by selective investments in the 
agricultural sector - notably cash crops, which are earmarked for export. 
In substantial measure, the capital needed for industrialization is to be 
dra'Wll from the surplus generated by the sale of cash crops. By and large, 
this model of development has been derived from the experience of a number 
of the developed market-economy countries and the planned econqmies of 
certain of the socialist countries. 

C. Prevalence of the growth-oriented d~velol!!ent stratetq 

7, This growth-oriented strategy has left its own characteristic imprint on 
the developing countries where it has heen attempted, Industrialization 
generally vie-wed as the primary vehicle for rapid economic growth, has often 
been pursued at the expense of developnent of the rural areas. In line with 
this, economic resources, social services and physical infrastructure have 
been allocated disproportionately to the urban areas, notably in their 
modern sectors. As a result, development has tended to benefit the 
~nhabi~ants.of the larger cities, often to the detriment of the people living 
in medium-sized and small urban centres, Under this scheme of things, the 
1"1;11'~ areas. have d-;veloped something of a tributary relationship to the 
cities. Prices paid to farmers have been kept low in order to favour the 
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fast-growing industrializing urban centres. The surplus generated by the 
export of cash crops has, to a large extent, been channelled into industrial 
projects, relatively little of it being invested in agricultural programmes 
designed to increase food production for domestic consumption. As a result 
of these policies, the benefits of growth-oriented development have accrued 
to a relatively small number of workers, farmers and entrepreneurial elites, 
while little radiates out towards the rural areas where, in many developing 
countries, the majority of the people make their livings. 

B. To the extent that there is an agricultural policy, it has promoted 
capital-intensive programmes and encouraged cash crops. High-technology 
agricultural development, often related to the "green revolution", has tended 
to yield disproportionate benefits to the larger landholders. The latter 
generally have access to credit facilities and technical know-how for the 
application of modern technology. As a consequence of these agro-industrial 
developments, a commonality of interests often emerges between urban and 
rural elites, who are not loath to exercise their political power to further 
their own interests. Implementation of land reform progralllllles, for example, 
has not progressed far in many developing countries, nor have the laws proved 
sufficiently effective in breaking the dominant position of the landed 
interests or clientelist relationships. In some countries, where agrarian 
reform has made progress~ a new class of government officials has skilfully 
assumed certain of the powers of the fomer landlords and, under the colour 
of the reforms, has created new clientelist relationships with the rural poor. 

9. A prerequisite of growth-oriented development is that developing societies 
should be aligned as closely as possible to the economic and social institut
ions of the developed ones. This is necessary if the modern sector of develop
ing countries is to receive the necessary inputs in the form of the capital, 
technology and expertise that they are increasingly dependent upon. As this 
modern sector expands, the dependency relationship is reinforced. The need 
for additional capital and the requirement to service existing debts constrain 
the political leadership of developing countries to concentrate more resources 
on the modern sector. As the modern sector, which is directly linked to the 
economic institutions of the developed nations, expands, it has an almost 
predictable adverse effect on the traditional sectors, which command fewer 
resources. Thus, the conventional strategies of development have tended to 
perpetuate and intensify the dual nature of developing societies. 

10. There is strong evidence that the skewed distribution of the benefits of 
development is a consequence of the inability of the mass of the people to 
participate in meaningful ways in decision-making processes affecting the pace 
and scope of development. This failure is due to a complexity of factors that 
will be examined in the succeeding sections. It is important to point out in 
this context that the conventional growth model of development has had a 
severely inhibiting effect on popular participation. It has intensified the 
centralizing tendencies within government bureaucracies, thereby widening the 
gap between government and the people. No less significant, it has deepened 
the dichotomy between the modern and traditional sectors of society, making 
communication and understanding between the two extremely difficult. The 
political and economic elites of the modern sector have acquired a dispropor
tionate share of the benefits of development, as well as the paver to make 
the key decisions affecting development. In contrast, the vast majority of 
the people live in relative or absolute poverty and have little or no influence 
on decisions that affect their lives. 
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D. The need for an alternative strategy 

11. Given the paucity of capital and technological resources, and the scarcity 
of social services, a solution to the twin problems of poverty and dependency, 
it is increasingly believed, can be found within a general policy that places 
stronger emphasis on a strategy of self-reliance. Such a str~tegy nece~sarily 
leads Governments to capitalize on the resources that developing countries 
possess in greatest abundance: human resources. Under the growth-based 
strategy, people are primarily vieved as part of the problems of dev~lopment and 
not as part of the solution. Resources have to be allocate4 to provide them 
with food, shelter, clothing and a broad range of social se~vices •• Within the 
context of a strategy of self-reliance, people, through their physical and 
intellectual efforts, become an important resource in helping to solve these and 
other problems. Such a strategy, moreover, because it is predicated on sustained 
collaborative relationships, can be instrumental in promoting a more participa
tory society. This is not to suggest that people always can or should serve as a 
substitute for capital. There are limits to how far labour-intensive development 
activities can be carried; these limits, moreover, become progressively more 
circumscribed as a country reaches advanced stages of development. What is 
desirable at the stage of development in which many developing countries now find 
themselves is to strike a better ratio betveen these two factors of production. 
A higher ratio of labour to capital -would be more realistic in that it would take 
into account the greater abundance of labour and the relative scarcity of 
capital, as well as other expensi~e inputs. 

E. Popular participation and self-reliance 

12. A policy of self-reliance implemented at the national, regional and local 
levels could reduce many of the economic and social problems that inhere in the 
growth-based strategy of development. In the case of agriculture, self-reliance 
can, if combined with modern methods of production, lead to a more equitable 
distribution of income. The creation of employment opportunities generates 
additional income for the rural poor and thereby provides them vith the income 
to buy the food they produce and secure other commodities and social services. 
Under a selective policy of self-reliance~ consumption is closely linked to 
production - a practice that is central to social development. This policy 
contrasts sharply vi.th the conventional growth-based strategy which emphasizes 
. ' 1.ncreased production and relies upon an anticipated trickle-down effect to 
spread its benefits. Where this strategy has been applied in agriculture, 
increased production has of'ten not led to increased consumption but rather has 
created a situation in which reserves of food stocks have grown without a 
corresponding reduction in hunger and malnutrition. 

13. A strategy of self-reliance leads to increased and varied participatory 
modes of economic and social behaviour. The organization or co-operatives and 
the construction of self-help housing in rural areas and squatter settlements 
both renect and advance the practice of self-reliance. There is, moreover, a 
mut~y s:lf-reinforcing relationship between self-reliance and popular 
Part1cipat1on: ~e:f-reliance implies the assumption of greater initiative by 
people on an individual and collective basis. The prospects of this happening 
under~such_a stra~egy are dictated by the emphasis it places on collective 
relationships, vhich tend to compress the vertical distance betveen government 
and ~the :people. -Working independently, or through government, this approach 
~ot~v~tes the people t~ be more cre~tiye :tn seeking solutions to sa,tisfy their 1ndividua: and collective need~. Over a period of time, it develops skills and 
leads to increased competence in problem-solving. Concomite.ntly it promotes 
the.de~elopment and use of indigenous resources. The significan~e of this for 
achieving greater national self-reliance cannot be underestimated. 
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Chapter II 

NATURE AND SCOPE OF POPULAR PARTICIPATION 
IN DEVELOPMENT 

14. In discussing the nature and scope of popular participation in develop
ment, it is necessary to consider the following questions: (a) the definition 
of the term and its parameters; (b) prerequisites for popular participation; 
(c) the factors inhibiting popular participation; and (d) the types, forms 
or different manifestations of popular participation. 

A. Definition and parameters of popular participation 

15. Popular participation resists a single or comprehensive definition, as 
its meaning can vary considerably from one country to another and even within 
the same country. It can best be understood in the context of a specific 
country and its political and socio-economic system. The following generic 
definition has broad applicability, because it cuts across most contexts: 

(a) Popular participation entails the creation of opportunities 
that enable all members of a community and the larger society to actively 
contribute to and influence the development process and to share equitably 
in the fruits of development; 

(b) This definition is in line with Economic and Social Council resolu
tion 1929 (LVIII), which connotes the voluntary and democratic involvement of 
people in: 

"(a) Contributing to the development effort; 

"(b) Sharing equitably in the benefits derived therefrom; 

"(c) Decision-making in respect of setting goals, formulating policies, 
and planning and implementing economic and social development programmes" 

(c) Participation, conceived of in this manner, establishes a linkage 
between the contribution people make to development through their labour and 
other resources and the benefits they receive for their efforts: citizen 
participation in decision-making at the local, regional and national levels 
can serve to bring about a fair relationship between people's contributions 
and benefits; 

(d} Variations in the nature of popular participation will be affected 
by a nation's economy, policy and adJ:ninistrative structure~ as well as the 
socio-economic characteristics of its population; no generalized procedure 
or process is involved. Popular participation is more than a techni~ue, it is 
a crucial element in ensuring a beneficiary-oriented developmental process. 



B. Prerequisites for popular participation 

16. A necessary condition for the effectiveness of popular participation in 
development is its endorsement as a national policy. Popular parti~ipation 
in development increases in scope when the Government and other national 
institutions go beyond this "acceptance in principle" and give it political 
legitimacy and legal standing by facilitating its inclusion in development 
activities. In promoting popular participation, Governments must be prepared 
to accept its consequences, among vhich could be a realignment of political 
and economic power at the local, intermediate and national levels. 

17. As a minim.um requirement, a programme of popular participation~ in order 
to maximize the ability of the large mass of the population to contribute to 
development entails the creation of: (a) an organizational base; (b) autonomy 
of citizen initiation in local decision-ma.king; (c) an efficient information 
network; and (d) material and technical support. 

18. In most settings, people need to organize themselves into groups and 
associations in order to achieve the goals of popular participation. Without 
an organizational structure, participation can turn into an ad hoc venture, 
with little follov-through, or can fall prey to outside manipulation. Such a 
structure can serve as a motive force because popular participation is, as a 
rule, neither a self-initiating nor a self-sustaining process. Participation 
by civilians in autonomous organizations often results in the acquisition of 
skills and information that enhance their individual effectiveness in partici
patory processes. 

19. The autonomy of citizen initiation in local decision-making is very 
important because it allows the people to work towards goals that respond to 
their individual and collective needs. The matter of organizational autonomy 
raises controversial issues because of the continuing need to strike an 
acceptable and workable balance between central direction and local initiative 
in identifying needs and priorities, In seeking such a balance, designers of 
popular participation programmes should bear in mind the main purpose of 
local autonomy in decision-making, which is to promote self-management and 
self-confidence, as well as initiative and creativity at the local or group 
level. 

20. A comprehensive and free flow of information is necessary for citizen 
pa~icipation in development. In the absence of information, people are 
unlikely to be motivated to participate; participation under such circum
st~ce7, moreover, is not likely to be rational or meaningful. Thus, in 
designing a programme for popular participation consideration must be given 
to the e~tabli~hmen~ of reciprocal information ;etvorks linking horizontal 
a.nd vertical dunensions. Basically, three types of information are involved: 
(a} ideol9g~c1;1 or "normative" information, vhich calls for a popular commit
m:nt to policies of change and development; (b) technical information, which 
aids people to acquire the skills and competence necessary to handle develop
ment programmes; and (c) managerial/administrative information which helps 
the people to programme their day-to-day activities. ' 

21. Material support i~ essential to ensure full participation by people who 
lack the m:~s to organize and sustain their activities. This is particularly 
true for cine, community and social organizations which because they of'ten 
cater to the needs of poor people, require greater,financial and technical 
assistance. S b "d • uc ai is necessary to promote a more active economic role for 
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the poor in development. Those living at the poverty or subsistence levels 
are least likely to risk their meagre resources in innovative activities. 
They are dependent upon State assistance if they are to undertake new or 
participatory forms of activity alongside other members of society. Technical 
assistance should also be included, to strengthen people's capacity to engage 
in productive economic and social programmes. 

c. Factors that inhibit popular participation 

22. Since any programme of popular participation entails, by definition, a 
sharing of power - both political and economic - between men and women and 
between various groups and communities in society, the potential forces 
operating against popular participation are not insubstantial. Four broad 
types of constraints can be identified: (a} those arising from the way popular 
participation is defined in a specific context; (b) those relating to the 
nature of the economy and polity; (c) those relating to the social and 
demographic characteristics of the population; and (d) those emanating from 
the external socio-economic environment. 

23. The usefulness of popular participation can best be defined in terms of its 
scope and results over a period of time. A narrow and short-term approach 
tends to focus on immediate achievement of a higher output from specific 
programmes. Such "extractionist" forms of participation are to be discouraged 
if they do not deal with the larger and longer-term problem of alienation of 
people from the development process, nor can they deal with the complex issues 
of providing for an efficient and equitable delivery of social services while 
allowing increased citizen participation in the planning, execution and 
delivery of such services. A long-term perspective, on the other hand, 
Tecognizing the importance of establishing an institutional framework for 
participation, is better able to take these issues into account, 

24. Participation is difficult to achieve where extreme disparities exist in 
wealth, income, power and status. It is also severely inhibited when the 
economy is largely in the hands of relatively few private individuals, 
particularly if the State machinery lacks the effective means to distribute 
resources. Thus, when economic wealth and political power are the monopoly 
of relatively few people, the people are not in a position to bring the weight 
of their numbers to bear on the system by making it more responsive to their 
needs. Similarly, participation becomes blocked when the economy is controlled 
by a rigidly centralized State. 

25, Deep divisions within society along lines of ethnicity, languages, sex 
and age may also impose constraints on popular participation. A workable 
organizational base has to be developed to integrate all these groups into 
the development process. Demographic factors, notably skewed patterns of 
settlement, may inhibit the participation of large sections of the population. 
The wide dispersion of the population over rural areas, or excessive concen
trations of the populace in large urban agglomerations may result in reduced 
participation. Patterns of settlement on a scale that preserve the sense of 
community are, on the other hand, more likely to promote a greater degree of 
citizen participation. 

26 .. The nature of a country's political economy and the degree of :e~f-. 
reliance it has achieved vill determine its susceptibility to the vicissitudes 
of international economic order. This, in turn, could substantially affect the 
Pattern and level of popular participation. Heavy dependence on foreign 
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investments and credits, and on exports, may limit the amount of funding the 
national Government can make available to participatory organizations. 
Similarly, transnational corporations may exert an inhibiting effect on 
citizen participation, either directly or through the political authorities 
in power. Decisions affecting national development are made, in the former 
instance, by heads of such corporations operating at the home office or, in 
the latter case, by business officials in the host country, acting under the 
instructions of the parent organization. That the external economic environ
ment could adversely affect the participatory process is a matter of serious 
concern. This is an area where insufficient information is available. Further 
research on this subject could shed new light on the role that international 
economic forces play in affecting popular participation at the national level. 

D. The-typology of popular participation 

27. The above factors and constraints suggest that popular participation 
manifests itself in different forms from country to country and among different 
groups and strata within society. Relying upon case studies from various 
countries, popular participation can be categorized in terms of how it is 
initiated: (a) spontaneous participation (voluntary, base-up, without external 
support); (b) induced participation (sponsored, mandated and officially 
endorsed); and (c) coerced participation (compulsory, manipulated and 
contrived). The first comes close to an ideal mode of participation, as it 
reflects a voluntary and autonomous action on the part of the people to organize 
and deal with their problems unaided by government or other external agents. 
The induced form of participation is the most prevalent mode to be found in 
developing countries. This is so because, in many societies, the Government 
has a central role in initiating popular participation and institutionalizing 
it. It has done this through such strategies as motivating and training local 
leaders to assume leadership roles, establishing self-management and co
operative org~~zat~on, and promoting civic and community bodies. Coercive 
forms of participation, although sometimes indistinguishable in form from the 
induced type may, at least in the short term, yield immediate results; in the 
l~ng run, popular participation that is forced and lacking in public support 
will turn out to be counter-productive and erode citizen interest in becoming 
involved in development activities. 
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Chapter III 

POPULAR PARTICIPATION AND THE 
NEW INTERNATIONAL ECONOMIC ORDER 

28. The Declaration on the Establishment of a Nev International Economic Order 
is contained_in G:neral As~embly r:sol~tion 3201(3-VI), which was adopted by the 
Assembly at its sixth special session in 1974. The resolution lays down the 
principles on vhich the new order should be founded. At the same session the 
Assembly adopted resolution 3202(S-VI), setting forth the Programme of Action 
on the Establishment of·a New International Economic Order. The actions 
proposed dealt with a broad range of issues, including raw materials, food, 
general trade, the international monetary system, transfer of technology, 
regulation and control of the activities of transnational corporations and the 
strengthening of the role of the United Nations system in the field of inter
national economic co-operation. As a follow-up to the resolutions of the sixth 
special session, the General Assembly convened a seventh special session in 
1975 and adopted resolution 3362(8-VI), which dealt with development and inter
national economic co-operation. It is this resolution that is most likely to 
provide opportunities for a popular participation input which could have a role 
in the formulation and implementation of a new international development 
strategy. The Group of Experts took it upon itself to consider how the new 
international economic order could be strengthened by popular participation at 
the national as well as at the international level, and how it could stimulate 
broader participation by the people in contributing to it and also sharing in 
its benefits. 

29, Although the objectives of the emerging new international economic order 
have been stated clearly, basic issues as to its form and character have yet to 
be resolved. In consequence, the concept and practice of popular participation 
will remain uncertain until greater clarity and meaning are given to the new 
international economic order. If the latter is to conform to certain of the 
commitments of the international community, it will have to be characterized by 
a more equitable sharing of benefits both between and within nations. A key 
factor to eliminating world poverty and hunger and creating a sense of human 
dignity, as well as a key outcome of the new international economic order is the 
"unblocking" of the obstacles to popular participation that are to be found in 
communities, whether this be at the local, national or international level. 

30. Any development model based on participation by the privileged elements of 
society, with limited or no participation by the deprived groups, should be 
rejected, What is needed is a shift away from such a model and a reorientation 
of outlook so that participation by the deprived elements of the population 
extend not only to contributing wealth created through their labour but to 
partaking in decision-making and sharing more equitably in the benefits 
accruing from development. 

31. Achieving full participation along these lines by the poor in the develop
ment process will necessarily require a change in the domestic political 
institutions, hand in hand with change in the international economic order: , 
Any change in the international economic order that serves to reinforce existing 
inequalities between the privileged and poor is not welcome. It serves little 
Purpose to argue whether the international economic order should be changed 
before existing national economic systems are restructured or vice versa. 
Undoubtedly- change at both planes has to occur simultaneously, since many . 
national economic systems are analogous to the existing international economic 
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order if not, to a certain extent, extensions of it. Given the colIDilitment of 
the d;veloped countries to such objectives as elimination of hunger and poverty, 
greater employment, housing, income distribution etc., it is most likely that 
they will look for concomitant changes in the internal economic and social 
orders that will both strengthen and benefit from the new international economic 
structures and relations. Developing countries, for their part, may interpret 
such insistence on change at the national level as interference in their 
internal affairs and as an attempt by the developed countries to avoid the 
obligations they are being asked to assume under the proposed new international 
economic order. In the meantime, developing countries, under their technical 
assistance programmes to one another, should include the exchange of information 
and experience_ as an integral part of such programmes. 

32. The new international economic order can become more responsive to the 
needs of the less advantaged groups by assuring their full participation at all 
levels in its formulation and implementation. This will necessarily mean that 
popular participation will operate at the international as vell as the national 
level. The people, through organized means, can bring pressure to bear in order 
to influence the content of the new international economic order, and multi
lateral and bilateral developnent efforts should seek to induce changes at the 
national level that are consonant with the aims of promoting greater citizen 
participation in the benefits of development. In the first instance, popular 
participation could be directed at the international. level by forming pressure 
groups that operate at the international level, such as those that challenge 
multinational corporations, by organizing the "t:winning" of cities and 
educational institutions, and by promoting actions by international non
governmental organizations. A system should be developed analogous to those in 
the areas of trusteeship and human rights, allowing community organizations to 
present their views before international organizations on develo-prnent programmes 
and to assess their impact on the poorer elements of society. Through such 
efforts it is hoped, among other things, to induce international development 
organizations to support national programmes that enjoy broad-based support of 
the poor or whose benefits vould accrue mainly to them. Admittedly, this is 
unlikely to happen in the near future, as there is little public awareness of 
the impact of the international economic system on national development. As 
public consciousness in this domain develops, there will almost certainly be 
efforts by national popular organizations to bring about changes in the 
activities of international bodies consistent with the objective of promoting a 
more equitable distribution of income and wealth. Already, there is a growing 
aw.reness in certain developing countries of the role that transnational 
corporations play in shaping national development. 

33. Conversely, international development prograimnes of a ·bilateral or multi
lateral nature should encourage popular-participation in the recipient country 
to ensure a more equitable distribution of the benefits arising from such 
prog:8lllllles •. Certain developed countries have included ~revisions in their 
foreign assistance programmes, whose aim is to foster the growth and development 
of popular o~ganizat~ons. The Economic and Social Council resolution 1929 (LVIII) 
reconnnen:1-9,. inter all~, that "~he United Nations Developnent Programme, 
the specialized agencies, particularly the International Bank for Reconstruction 
and Development, and other international technical and financial assistance 
programnes and agencies, consider popular participation as a distinct category 
for the purpose of technical co-operation and encourage Member States to request 
development assistance in this field". 



- 11 -

Chapter IV 

POPULAR PARTICIPATION IN RURAL DEVELOPMENT 

A. The backward state of rural areas 

34. One of the primary issues in national development is change in the rural 
areas. Most people in developing countries live in rural areas, and most of 
the world's poverty is centred there. In large measure, this situation is a 
consequence of the already existing harsh conditions of poverty, which continue 
to persist as a result of government policies that tend to promote or to favour 
the modernizing sectors of rural societies. As a result of these policies, 
food production has declined in many developing countries and, even where it 
has increased, remains inaccessible to the rural poor; inadequate investment 
in rural industrialization and agriculture has led to increased poverty among 
the rural migrants to the already overcrowded slums and squatter settlements in 
urban centres. Declining food production has also adversely affected industrial 
growth. Governments in many countries have had to allocate scarce foreign 
exchange to the purchase of :rood, while the growing impoverishment of the rural 
population has limited its ability to function as an effective market for 
domestic industries. 

35. These developments, it is increasingly acknowledged, require a greater 
investment in, and concern for, rural development by government. Such a change 
in development policies, which is in evidence in a number of developing 
countries today, could lead to increased production of food and jobs, expand 
employment opportunities, reduce rural poverty and lessen dependence on foreign 
international centres. What is necessary is the formulation and implementation 
of an integrated approach to rural development, entailing improvements in the 
economic, social and cultural aspects of life. This broad view of rural 
development, focusing on the quality of life in its entirety, should replace the 
narrow aim of immediate material pay-offs. A balance should be sought between 
material and non-material values and between short-term and long-term gains in 
devising rural development programmes. 

B. Involving the poor in development 

36. A comprehensive conception of rural development such as this can only 
succeed if all the rural people are involved in the formulation, execution and 
evaluation of development programmes. Thus, the question of popular participa
tion becomes one of the major factors in promoting and sustaining broad-based 
rural development. This entails the establishment of procedures and structures 
which enable the rural populace to articulate their needs, identify priorities, 
participate in development programmes and enjoy the fruits of their efforts. 

37. It should be emphasized that giving decision.making power to the rural 
population often entails the reduction of the power hitherto wielded by the more 
privileged bureaucracy and the urban and rural elites. Although having 
different territorial bases these tw elites often have a commonality of . , . 
interests that transcend their differences. As a result, they often act in 
concert to block the implementation of agrarian reforms and other benefits 
that would confer increased benefits and greater power on the rural poor. 
T'nrough their economic and political influence, these elites are able to b~ock 
greater participation by the poor in local elected assemblies, as_we:1.as in 
agrarian and other reform programmes. More subtle, but no less significant, is 
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their ability to co-opt local leaders through offers of jobs and material 
resources. These factors should be taken into account in devising strategies 
and formulating development programmes that can be expected to lead to 
increased participation by the rural poor in rural development. 

38. In order to maximize the benefits to the rural poor, popular participation 
should be emphasized in the areas that strongly affect their economic well-being 
and social status. These include: 

(a) Pricing policies for crops: the object of these policies should be 
to increase the production of both food and cash crops, to provide a reasonable 
income to the small landholder and fa.rm wrker and to ens'.lre that sufficient 
food is made available to the poor to meet their basic needs. This could be 
accomplished through a policy of higher food prices to farmers, combined with 
subsidies, to ensure that essential foods are within reach of the ~oor. 

(b) Agrarian reform: measures should be adopted to ensure that the poor 
have a meaningful role in the formulation and implementation of agrarian reform 
programmes. Popularly organized local institutions, such as co-operatives and 
peasant groups, should be invested rnth the authority to carry out these reforms. 

( c} ColIDllunity development: the -poor should be assured of a !)roper role in 
community development activities. In the use of voluntary labour for the 
construction of physical and social infrastructure, the poor should have an 
effective voice in determining priorities and apportioning benefits. 

C. Strategies for intervention 

39. Rural developnent requires a national plan of action of policies, plans and 
strategies that assign priority to the development of the rural areas. Invest
ments in industry and pm·sical and social infrastructure should be centred in 
larger measure in rural areas. A pricing policy for food commodities should be 
develo11ed that 1>romotes both increased production and consumption. Under 
certain circumstances, rural development may have to be based on alternative 
development models of short-term and intermediate-term duration. that emphasize 
those aspects of development which focus on equity in the distribution of goods 
and services. It could require major structural changes, such as agrarian 
reform, as vell as the introduction of income policies that will favour 
increased food consUlllption by the poor. It may also require human settlement 
planning designed to bring about a more harmonious balance between population 
distribution and the resource potentials of different geographical areas. For 
~ore effective results, these actions should ideally form part of a larger 
1 ntegrated rural development approach that involves a broad mix of agricultural, 
credit, marketing, technological and social services. To be effective, these 
programmes should be planned a.nd implemented in such a vay that all activities 
are com~lementa.ry and optimally sequenced. All integrated approaches imply that 
there will be working co-ordination mechanisms both at the national level and at 
the point where services are delivered. 

40 .. If ... po~ar 1)8.rticipation for the development of the rural areas is to be 
mean1~~u1, it must have an impact at the national level where development 
pla.nrung takes place, and at the local and intermediate levels vhere services 
are org~ized and distributed. For the rural poor, effective participation at 
the_n~tional level poses severe challenges because of their organizational and 
pol~t~c~l vea.knesses at this plane. :Even in countries where the organizational 
activities of the rural poor rP.ach up to the national level, they are generally 
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no match for the more powerful urban elites. These issues aside there is yet 
another question of how the preferences of the rural poor can be'articulated 
within the context of development planning, whose complexities do not readily 
lend themselves to popular discussion and decision. 

41. If the rural poor are to come to grips vith these organizational . ' political and technical problems, they must come up vith suitable strategies. 
This entails considerable efforts, if only because the rural poor are often 
tradition-bound and commonly do not constitute a socially and politically 
differentiated mass of people. They are often riven by occupational, ethnic, 
geographical, racial and linguistic differences, making it difficult to develop 
com.on policies. As will be discussed in greater detail in subsequent chapters 
on planning and administration, the following strategies should be pursued in 
promoting popular participation for rural development. 

(a) Formation of organizations: the rural poor should organize at the 
local~ intermediate and national levels. Such organizational activities help to 
increase the sense of individual efficacy and allow the rural poor to deal on 
more equal terns with the rural and urban elites and the bureaucracy which, all 
too often, tends to identify with the interests of these modernizing elites. 
These groups can also perform useful work by minimizing interagency rivalry in 
implementing an integrated rural development programme. Active participation by 
the people can be one way of obliging competing government agencies and private 
organizations to adopt a more co-operative relationship. For these bodies 
would then be dealing with the rural population as organized groups rather than 
as isolated individuals. Through collective action, the rural poor can press 
the Government to devise comprehensive pricing policies as an incentive for 
increasing food production and consumption and to i:nplement land reform 
legislation. 

(b) Training for participation: considering the multiplicity of skills 
that are needed to initiate and ca:ry on popular participation, it is essential 
to strengthen the capacity of the rural population to :f'tmction in this area. 
Providing training for local and community leaders is therefore an indispensable 
element in promoting popular participation. The rural poor should be encouraged 
to acquire skills in such areas as self...management, co-operatives, negotiating 
vith the bureaucracy and organizing community groups. Training should be, 
directed to~..ard.s promoting local self-reliance. Thus, popular participation in 
the rural areas can be strengthened by encouraging the better use of local 
technologies and the use of local resources for the establishment of cottage 
industries and crafts. These industries should, as far as possible, be 
complementary to urban industry. 

D. The role of government 

42. For the poorest elements of a community, the Government should provide 
assistance to enable them to start up participatory activities. This can take 
the form of subsidies, credit and extension services as well as training. Such 
assistance should not be of a magnitude or duration where it encourages 
dependence on government· assistance should be given on condition that the ' . people involved reciprocate in terms of contributing part of their resources. 
Experience has sho-wn that subsidies of an unconditional and generous nat1:11": 
increase peasant dependency on government without reducing poverty or raising 
:productivity. 
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Chapter V 

POPULAR PARTICIPATION AND DEVELOPMENT PLANNING 

A. The limited role of participation in planning 

43. A common feature of develo-pment planning in many countries is to provide 
for popular participation in the planning process. Planning is the process 
of ma.king choices of goals, policies and strategies and working out specific 
plans and programmes for achieving desired goals. The nexus between planning 
and participation is important, given the objective of transferring resources 
to the poor. Through popular participation, the people can become a political 
force in shaping overall development strategies. Participation can make the 
planning process reflect "grass-roots" thinking a.nd thereby give it a 
stronger popular base. It could also provide a framework for mobilizing 
local resources for development programmes. How can the poor participate in 
planning to implement redistributive programmes, including shifts in 
investment from urban to rural development, from physical to human capital, 
from capital-intensive to labour-intensive activities and from the production 
of non-essential consU1!ler goods to those which are deemed vital? In actual 
practice, in many countries, the planning process is not accessible to the 
majority of the deprived population. Even when taken seriously, popular 
participation is ordinarily l:ilnited in its jurisdictional scope and 
restricted in its application. The nature of participation in most planning 
exercises is consultative; popular preferences are generally not binding on 
planners, who tend to view them as only part of their general guide-lines. 

44. By and large, popular participation does not reach up to the political 
level, where alternative priorities are debated and decided upon. Critical 
choices concerning the determination of priorities, mobilization of resources 
and distribution of benefits are invariably ma.de at the national level. 
These decisions, as bas been previously noted, are often reflective of the 
develol)IIl.ent priorities of the modernizing elites; not uncommonly, they are 
shaped by the requirements of the international economic system, which 
insist on debt repayment and tightened fiscal policies as conditions for new 
loans and credits. Thus, ~o~ular participation at the national level - where 
it is weakest - can have little, if any, real impact on planning at the 
national level. Whatever influence popular participation can have is at the 
:ocal and intermediate levels. Yet, in these very areas where participation 
:s st:ongest, the planning function is weak. Planning, to the extent that 
it exists at the local level, is geared towards carrying out decisions that 
have already been decided upon at higher levels of decision-making authority. 
Lo~ally • popular. P~~cipa.tion c~ ha.ve a role in implementing planning. 
This can prove significant, considering the practice of planners in not a few 
countries to set broad guide-lines and leave the implementation of the plan 
to local and regional bureaucratic and party officials. 

45. ~t accounts for the limited role of popular participation in the 
planni~ process? Answers have to be found if planning is to be made more 
r:sponsive to the needs and aspirations of all groups of society whether 
rich ~r poor, _urban or rural, worker or farmer. Governments are' in need of 
such. i~formati.oI; ~ca~se many of them are formally committed to the concept 
of citizen participation in planning and are anxious to give effect to it. 
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Involvement of the people in planning has to be done in ways that ensure that 
popular participation becomes an instrument for redistributing the benefits 
of development. Although it is scarcely possible to provide definitive 
answers to this question, there are a number of factors that can be identified 
as being responsible for limiting the influence of the masses of the popu
lation in planning. 

1. 

B. Blockages of popular participation in planning 

Centralization of the planning process 

46. In virtually all developing countries, the planning apparatus has 
become highly centralized. The planning office, not uncommonly, is lodged 
in the office of the national chief political executive, who may even have 
a direct role in its operations; by and large, the operations of national 
planning agencies are not decentralized and resist efforts to bring about 
such a devolution in management and functions. The effect of this is to 
restrict the influence of community-level groups on the planning process, 
which is often not adapted to respond to citizen feedback in formulating 
and implementing plans. Under these circumstances, centralization has 
stifled popular participation in planning. It has increased the vertical 
distance between planners and the broad mass of the population. Under the 
impact of these centripetal forces, micro-level planning has little scope 
or application, or simply serves as an instrument to extract labour and 
other resources from the poor. 

2. Complexities of the planning process 

47. Development planning is a complex process and does not readily lend 
itself to citizen involvement. It can be broken down to include the 
following discrete operations: 

{a) Identification of societal goals and popular needs; 

(b) Establishment of an order of priorities that is economically 
feasible and politically supportable; 

(c) Procurement of the necessary financial and material support for 
the plan; 

(d) Execution of the plan in a harmonious manner; 

(e) Evaluation and monitoring of its operations. 

48. If popular participation is to prove successful, it must involve the 
people in significant vays in all of these processes and at all levels of 
government - although not necessarily in the same way. Participation has 
to be continuous over a period of time and to be based on relevant 
information. 

3. Lack of information and technical data 

49. Each of the operations described above can only go as far as available 
data allow. In most developing countries, such information is sorely 
lacking and even the information that has been collected and analysed has 
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not for the most part, been disseminated to the people in ways that are 
com;rehensible to them. In saying this, a distinction has to be made 
between the data needs of the planners and the information re~uirements of 
the public. The former re~uire precise and up-to-date data, while the 
public, if it is to serve its o~ inter7sts and those o~ th? d7velo~7nt 
process is in need of general information that can assist it in gu1d1ng 
planner; and monitoring their activities. Such inf~rma.tion woul~ allow 
people to participate in decision-making processes in a more rational 
manner. The information should help to motivate people to participate as 
well as inform them. 

4. Costs of popular participation· 

50. The costs of popular participation, at least over the short term, are 
not insubstantial and can have an ilillllediate effect on the planning process 
at the national, regional and local levels. These costs ca.n take different 
forms, such as increasing the time needed for both the formulation and 
implementation of pla.ns. The effects of this can be felt in increased costs, 
lengthened periods for plan preparation and possible compromising of quality 
standards. Benefits, on the other hand, are usually slow in coming and are 
not always quickly perceived or necessarily,attributed to popular 
participation. 

5. Attitudes of J?lanners 

51. Planners, as a group, are resistant to popular participation. In 
part., this attitude stems from their professional training, which emphasizes 
the paternalistic notion of working for people and not 'With them. This 
training also tends to portray planning as a "value-free" or politically 
neutral exercise. Given this outlook, the projection of popular preferences 
into the planning process can only serve to politicize it and cast it off 
from its professional moorings. Planners often impute to the poor a 
"present-oriented" mentality, assuming that their concern for everyday 
survival makes it impossible for them to pro~ect beyond current needs and 
problems. Increasingly, planners are becoming sensitive to the need for 
some forms of participation, if only for securing information or consulting 
the public as to their preferences. 

6. Popular resistance to participate 

52. Popular participation is not a spontaneous phenomenon that occurs in 
the normal course of events. It requires a.n investment in time a.nd energy 
a.nd a willingness to forego other activities. The effort is even greater 
f?r t1;e _poor; the widespread incidence of hunger, malnutrition and physical 
~isa~il~ty, as vell as the debilitating effects of powerlessness, often make 
it di:ficult to arouse them from their apathy and indifference to develop
ment ~ssues. The poor, as has already been noted, are not a homogeneous 
grou~ing possessed of ~ommon interests and aspirations. Very often, they 
are inadequately organized to defend their common interests and generally do 
not ba':"e access to information on which to make sound jud.geinents about 
community needs. 
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C. Strategies for promoting popular participation in planning 

53. Popular participation in development planning cannot become much of a 
reality unless strategies are developed to deal with the constraints. These 
strategies have to deal with the institutional, behavioural and informational 
constraints.at the national, l?cal and intermediate levels. The following 
recommendations should be considered as ways of promoting the concept and 
practice of popular participation in planning. 

1. Decentralization of planning 

54. The machinery of government planning has to be made more accessible to 
the population at large. Planning should be decentralized from the national 
level - where it is generally centred - to the local and intermediate levels. 
In practical terms, this means that pa.rt of the planning machinery, along 
with personnel and functions, has to be transferred to lower levels of 
political authority. In the absence of specific measures to accomplish this, 
decentralization is likely to be held back by the very forces that promote 
centralization. Local and intermediate-level planning bodies should be 
invested with appropriate legal powers, financial resources and trained 
personnel so as to ensure their effective operation. Operating at the 
community level, planners can be more responsive to the preferences of the 
people, who are now better able to make a direct impact on the planning 
process. This can go a long way towards helping to· establish popular 
participation as an important organizing principle in planning. 

2. Training for popular participation 

55. Planners. Given the attitudes of planners towards popular partici
pation, programmes should be undertaken to enable them to work with people 
in a constructive manner. This could be done by: (a) introducing courses 
in schools of planning on the uses of popular participation in planning; 
and (b) establishing in-service training courses and conducting vorkshops 
and seminars on the subject, with the participation of community leaders. 

56. People. The people within the community, notably its leaders, have to 
become familiar with the tools of planning. The aim is not to make local 
leaders into planners, but to educate them to work with planners in ways 
that will permit them to become effective spokesmen of their constituents. 
In keeping with this, community leaders should receive training in: 
(a) the rudiments of planning; (b) concepts and practices of development; 
(c} collection, dissemination and uses of data; and (d) techniques of 
community organization. 

3. Strengthening communications systems 

5!• Information systems should be developed for the dissemin~tion, c~llec
tion and evaluation of data that are necessary for local and intermediate
level planning. Communication should be a two-way process between 
Planners and people, so as to ensure that planners are familiar ~th the 
public's preferences and the people are made a.ra.re of the constraints, as 
Well as the opportunities, that effect the planning process. Efforts 
should be made to encourage the establishment of local nevspapers, 
Periodicals, radio stations and other media of mass communication. 
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These could be placed in the service of developI11ent. In conformity with 
this purpose, local technology should be used for the strengthening of 
local media. Information, moreover, should be disseminated using local 
dialects and languages, so that the media can truly reflect the concerns of 
the commtmity and become instrumental in its development. In many countries, 
this would require thorough changes, replacing the language and culture 
identified with former colonial rulers by indigenous languages and culture. 

4. Promoting an active role for government in popular participation 
in planning 

58. There should be a close working relationship between government and 
citizen groups in the planning process. The planning process cuts across 
multiple administrative, sectoral and geographical jurisdictions and seeks 
to co-ordinate the activities of both the public and private sectors. 
Through careful and sympathetic government interest in popular participation, 
citizen groups can deal with planning bodies in a co-ordinated and systematic 
va.y. Government support can be additionally helpful by: 

{a) Providing citizen groups with :ma.terial support, training and 
information; 

(b) Serving as a countervailing force to the planning bureaucracy in 
the event that it actively opposes popular participation; 

(c) Projecting a vision of the kind of society it hopes to create for 
the people. 
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Chapter VI 

POPULAR PARTICIPATION AND 
DEVELOPMENT ADMINISTRATION 

59. The public bureaucracy ranks high as one of the major institutions within 
a country for promoting national development. It is generally strongest at the 
national level and its power tends to be weaker at the local and intermediate 
levels of government. In many developing countries, the bureaucracy has 
acquired particular importance by virtue of its being the most cohesive body 
within society, often rivaling in influence the leading political party. 
Within broad, but not always well defined, limits, it enjoys considerable 
discretionary power in implementing development plans and programmes, 
allocating benefits and assigning costs. Given the practice in many developing 
countries for administrators to be recruited from the ranks of the advantaged 
classes and ethnic groups or to identify with their interests, there is always 
the possibility they will not at all times exercise their powers in a manner 
consistent with the best interests of the mass of the population. Largely for 
these reasons, advocates of ~opular participation view the administrative 
process as a natural area in which to carry on their activities. 

A. Benefits of popular participation in adIJlinistration 

60. Involvement of the economically and socially deprived elem.ents of the 
population in the administrative process can substantially benefit both those 
members of the population and the programme administrators, as well as proving 
beneficial to the programmes themselves. For the poor, participation in the 
administrative process is :important because of the impact that development 
programmes have on their daily lives. They can bring to this task useful 
information and insights into the kind of services that are needed and, as a 
result, provide an important input into the administrative process. Such 
participation can also turn out to be a valuable source of political support 
for administrators wishing to maintain high standards of specialized services 
for the collllilunity or to institute innovative progrannnes. These benefits of 
participation - information and community backing - are often enough to win 
over progrannne managers to supporting popular participation. Properly handled, 
popular participation in administration can help to generate conununity 
consensus for development programmes or, at a minimum, reduce public opposition 
or apathy. 

61. Through organized community action, the poor, by the weight of their 
numbers, can be instrumental in holding in check the special interest groups 
that actively seek to influence administrative decisions for their own benefit. 
In many developing countries, it is not uncommon for senior administrators to 
administer programmes in ways that redound to the benefit of the modernizing 
elites. There is much evidence, for example, that the circumvention of land 
reform legislation is as much due to the complaisant attitude of the bureaucracy 
as to the legislation that provides escape clauses or loopholes for land
owners. Thus, popular participation can :make administrative officials more 
accountable for their actions and, hence, more responsive to the interests of 
the poor. 
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62. Popular participation in administration can prove important in helping 
society to achieve a greater degree of self-reliance. It could oblige 
administrators, vhose educational and class background often impels them to 
solve economic and social problems through a greater use of modern technology, 
to opt for solutions based on locally available methods. Often cut off from 
their ow culture and traditions, administrators tend to deprecate 
indigenous approaches to problem-solving based on locally available materials 
and indigenous technologies. Self-help housing, for ex8lllple, based on local 
methods and materials, is often slighted by housing administrators in favour 
of capital-intensive technology and :unported construction materials. 
Similarly, administrators prefer the exclusive use of mass media, such as 
radio and television. Although such systeID.s can reach large numbers of 
people, they make coDlillunication, in effect, a one-wy street. The people are 
reduced to being passive listeners and viewers and are unable to communicate 
their ideas and information to policy-makers. These capital-intensive forms 
of communication are likely to discourage community-based media. The latter 
could help open the way to developing techniques for two-way methods of 
communication, which could take into account the public's preferences as well 
as transmit the ideas and information of public officials. Thus, citizen 
involvement in administration could promote an integrative rather than a 
dichotomous balance between modern and tradition-oriented forms of 
development. 

B. Costs of popular participation in administration 

63. This form of participation is not without its costs, which, under certain 
circumstances, can outweigh anticipated benefits.· Indiscriminately used, 
popular participation in administration could adversely affect the morale of 
administrators and impair their effectiveness. Clearly, there is a need to 
train administrators to work with people within the context of popular 
participation, as well as to prepare people before they can undertake such 
tasks. The more complex the administrative task, the greater the need for 
prior training. 

64. Invo~ving the people in administration necessarily increases the costs -
at least in the short run - of programme implementation. This is because it 
inc:eases :he time required to carry out programmes and, possibly, reduces 
their quality• Through proper management, these costs should be reduced over 
a per~o~ of time. The more immediate costs should be weighed against the 
beneficial aspects of popular participation noted in section A above. One of 
the difficulties in measuring one against the other is the inherent tendency 
for co~s to occur within the short run, while benefits often take some t:ime 
to manifest themsel:es. ~enefits, moreover, are not easily measurable as they 
take such : 0 rms as 1.m.proving the subjective effectiveness of individuals and 
groups ~r ":"prove community attitudes toward development programmes. Although 
of crucial im:portance, these benefits generally surface over the intermediate 
and l~ng-term,.nor are their advantages subject to the calculus of cost
henef1t analysis. 

65. Large-scale popular nc..-t • · t • am· . . !:"""'- icipa ion can place heavy demands on the 
al dinistrative system and impair its efficiency to perform. This kind of over
oa can be prevented or min· · d 1 ·r llilJ.ze on Y 1 the system and its managers are 

~:r::!r!~i~!?\~~:m~lves to. the re~u?-ements o: popular participation in 
in working with h hll require training of officials and community leaders 
accommodate the ::i ~tter ~d the introduction of new techniques that will 
Th' k' d f n~s rative structure and process to popular participation. 

is in o preparation can forestall a.1· • . 
for popular pa.rticip t· unre 1 st1c and unrealizable expectations 

a ion on the part of administrators and the people. 
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C. Obstacles to popular participation in administration 

66. Despite the benefits that popular participation is knO'Wil to yield both to 
the economically and socially deprived and to programme managers, it has not 
been widely applied in development administration. The reasons for this are 
not too dissimilar from those that account for the limited progress of 
participation in planning. Basically, these are: (a) centralization of 
administrative structures and process; (b) the non-supportive attitude of 
administrators; and (c) the limited capacity and interest of the people. 
These factors have a mutually reinforcing effect and tend to encourage the 
belief that this form of citizen participation is undesirable, if not 
:impracticable. This view is further reinforced by an abs.ence of official 
policy on the subject, which could strengthen the hand of the proponents of 
popular participation. 

1. Administrative centralization 

67. With few exceptions, the structure and process of administrative centrali
zation in developing countries has been carried forward to a high degree. 
This trend, which parallels a similar development in planning, is seen as being 
in keeping with the needs of the modern sector, vhich suoordinates claims of 
equity to administrative efficiency. Under centralization, the locus of 
administrative power is moved up to the national level. The local administra
tion, starved of resources and personnel and hemmed in by constitutional 
restrictions, tends to become an instrument of higher levels of administrative 
authority. So deeply entrenched is this scheme of things that periodic efforts 
to reverse the process are frustrated by the bureacracy. Popular participation 
in administration at the national level poses severe difficulties because of 
its relative inaccessibility to the vast majority of the populace. There is 
little possibility of counterbalancing this by increased participation at 
local and intermediate levels of administration, given the latter's 
circumscribed power and paucity of resources. 

2. Negative attitude of administrators 

68. Although often supportive of some forms of popular participation, 
administrative personnel, as a group, are in general opposed to it. 
Generally, there is little in their formal training to familiarize them vith 
the concept and practice. The introduction of untrained personnel into the 
administrative system, it is commonly accepted, would undermine its 
professional basis, politicize its operations and impair program111e operations. 
In part, such views are not unrelated to bureaucratic concerns of self
interest. Introduced on a wide and meaningful scale, popular participation 
could weaken the power of the bureaucracy as an instruJ!lent of development, as 
well as do~grade its status in society. On the other hand, administrators 
can be rightfully concerned about the impact of participation on programme 
effectiveness and efficiency, for which they are responsible. Administrators 
tend to favour integrative and co-ordinative mechanisms to promote programme 
efficiency and these provide little scope for public participation •. They are 
also concerned lest popular participation raise the public expectation_for 
services that cannot be met by available resources. The popular reaction t~ 
this, which is not likely to be long in coming, can range from apathy and with-
drawa1 to strong demonstrations and violence, 
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3. Limited capacity of the poor to hand.le administrative matters 

69. The masses of the people in developing countries are absorbed by the daily 
challenge of survival, which makes it difficult for t~em to b:com: c~osely 
involved in issues of public concern. Lack of education, a h1gh incidence of 
health problems and widespread poverty tend to perpetuate this situation; and, 
although the population at large tends to have a better understanding of its 
true interests than is normally attributed to it, it is dependent on government 
administrators who are all too often insensitive to its true needs or 
insufficiently attuned to its interests. This dependence is intensified by the 
lack of effective coIJDD.unity organizations that can be instrumental in defining 
and advancing the collective interests of the poor. In the absence of 
corrective measures, popular participation in administration, under these 
circumstances, is likely to be manipulative in nature. 

D. Strategies for promoting popular participation 
in administration 

70. Considering the various obstacles hindering the promotion of popular 
participation in administration, appropriate strategies have to be devised to 
overcome them. In the light of their complexity, and the lack of resources -
political as well as economic - to deal with them, multiple strategies have to 
be employed that require proper timing. In this regard, the Government, in 
collaboration with advocates of popular participation~ should co-ordinate its 
activities to promote those strategies that will give maximum effect to citizen 
inv-olv-ement in participation. The following strat'=gies should be given strong 
consideration in promoting this objective. 

1. Establishment of a fim legal basis 

71. Appropriate legislative or judicial action should be taken to remove the 
statutory and legal obstacles to participation by the economically and socially 
disadvantaged in administration. The importance of this cannot be overestimated 
because, to a large extent, administrative practices are regulated by legal 
codes. In the absence of a firm. legal basis the :poor will have an even harder 
time gaining access to the administrative pr~cess. To be as effective as 
posssible, these rights should be established by the most authoritative 
politic~ ~our:e in the country. Legal or administrative regulation providing 
for part1cipat10~ should be devised so as to ensure m.axinn.nn co-operation by the 
burea~crac~. This could best be done by devising popular participation 
practices in ways that are most supportive of the administrative system and do 
not compromise its purpose. 

2. Recruitment of disadvantaged people into the bureaucracy 

72 • Disadv~tag:d. groups are often underrepresented in the bureaucracy 
~cause ~f discriminatory practices and/or the lack of education. As a result, 

he_s~ecial_needs of these people are not understood or are slighted by the 
a~inistrative system, vhich, to a large extent, recruits its cadres from the 
middle class. In recruit· f th am· · • · · h uld b ing or ea 1n1strat1ve services, special measures 
5 0

• e ~dopted to ensure that people from the disadvantaged elements of 
soulcidetyb gain.employment in Proportion to their nmnbers in the population. This 
co e achieved through ·a1 d . . b f . speci e ucational programmes or by setting aside a 
nUill er O 

:POsts nthin the administrative services for the disadvantaged. 
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3, Decentralization of the administrative structure 

73, Decentralizing the top-heavy administrative structure that is widely 
found in developing countries is an important, although insufficient, 
condition for promoting popular participation in the administrative process. 
This requires that government be streng:.l1ened at the local and intennediate 
levels and that it be made accessible to the people. These lover levels of 
government should be given independent sources of financial and legal pmrers, 
consistent with the c0untry's constitutional system. The system, as a result, 
will not only become more accessible to the poorer strata of the :population 
but will be invested with a modicum of power to deal with their problems. In 
devolving power to the village and district levels, participatory institutions 
should, -wherever possible, be integrated into the formal administrative and 
planning processes. 

4. Research for developing innovative fonns of participation at the 
local level 

14. Popular participation in the administrative process holds out the promise 
of achieving the best results at the local level of government. The decentrali
zation of administrative institutions, accompanied by a devolution of power, 
is a powerful lever for inducing increased participation. There is a need for 
more research and a greater understanding of how to strengthen the interface 
between decentralization and popular participation. Can decentralization reach 
do-wn to the neighbourhood and block levels, and can it be made to be 
sufficiently functional in such matters as the delivery of essential community 
services? Answers to these questions can help policy-makers to meet the 
requirements for increased decentralization of decision-making and the need to 
centralize the financing of a large number of public services and the effective 
utilization of scarce resources. 

5, Organization of community groups to deal with the bureaucracy 

75. Increased popular participation could be promoted through community groups 
as well as local, regional and national chapters of grass-roots organizations. 
Such groups, .which are common to pluralistic societies, should be encouraged 
to carry on an active interchange with agencies of government at all levels in 
matters affecting their interests. In this regard, co-operatives and rural 
labour associations have played an important role in shaping agrarian laws and 
programmes of agrarian reform. These groups should also have the right to 
oversee the activities of administrative agencies in order to drav attention 
to possible abuses in the administration of laws and regulations. In this 
respect, they could assume certain of the functions of an ombudsman, where such 
an office does not exist or vork in collaboration with it in those countries . . 
which have provided for it. 

6. Training government officials and peoQle's organizations to 
-work co-operatively 

16, Effective training programmes are helpful in providing a sound basis for 
popular participation in administration. Such training could impart skills to 
administrators and people's organizations alike in working co-operatively in 
an administrative environment. It could also reduce the social distance . 
?etween the two sides and thereby allay the mutual mistrust that tends to arise 
in participative arrangements. Building up the capacity of local leaders ~o 
deal with administrative matters could strengthen programme efficiency, whi~h 
\/Ould help to reduce bureaucratic opposition to participation. In turn, t~1 : 

c~Uld encourage a more forthcoming attitude by administrators towards pa~ticipa
tio~ in administration, in -ways that could satisfy the participant s ' desires for 
equ~t? without compromising programme efficiency and the status of the 
administrators. 
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Chapter VII 

WOMEN AND POPULAR PARTICIPATION 
IN DEVELOPMENT 

A, Underparticipation by women in society 

77. Nations individually, and the international community collectively, have 
long been concerned by the fact that women, who constitute half the world's 
population have been debarred through various discriminatory practices from 
playing th;ir rightful role in their countries. These discriminatory practices 
against women are deeply rooted in legislative enactments, cultural biases, 
moral views and prescriptive behaviour. These mutually reinforcing constraints, 
which vary from country to country and even among different groupg within the 
country, sharply limit women's opportunities for self-improvement and self
expression. Laws governing inheritance and ownership of property often 
discriminate against women. They receive proportionately far fewer economic 
and social benefits,. even when gainfully employed, Their counsel and 
experience are generally unsought or unwanted and, as a result, their 
opportunities for participating in decision-making processes are narrowly 
circumscribed. 

78. Present trends, however, which are evident in developed countries as 
well, indicate that the failure to integrate women fully into societies' 
advancement is conducive to cultural dislocation, uneven population growth 
and loss of labour power as women's traditional skills an~ activities become 
downgraded. A new model then, different from that followed in Western 
industrialized countries, is needed to envisage women's role in society and 
their involvement in developmental affairs. This concern culminated in the 
proclamation of 1975 as International Women's Year, (see General Assembly reso
lution 3010 (XXVII)). The World Conference of the International Women's 
Year, which was held that year at Mexico City, highlighted the constraints 
that prevented women from participating more actively in the development 
process and recommended measures that should be taken at national and inter
national levels to strengthen women's role in national life so that a greater 

-. num.?e: of -women have access to education, em:ployment and leadership 
positions.~/ . 

79- The par~icipation_of women in the development process does not only mean 
the prog:essiv: reduction and elimination of hunger, malnutrition, unwanted 
pregnancies, sickness and ill-health, illiteracy, unem~lo;f1!1.ent or total 
dependency. The psychological barriers that have built up in the minds of 
many of the women themselves have also to be eliminated. Women should be 
helped to ~alyse their own lives, gain insight into human relationships and 
br~aden their understanding of the political, social and economic processes 
vhich affect them. Full participation of women in public affairs and in 
development activities cannot come about until women gain confidence in 

. !/ ~ee Report of the World Conference of the International Women's 
Mexico City, 19 June to 2 July 1975 (U · · 
No E 76 IV 1) h nited Nations publication, Sales · · • • , cap. II, sect. A. 
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themselves and in their capacity to change, and to make changes in their 
lives by organized action that will enable them to gain new skills and know
ledge that will open up new opportunities for them to be involved more 
meaningfully in the development process. Effectiveness would be enhanced by 
organizing around immediate concerns stressing solidarity along ethnic and 
class lines. 

80. Considering the fact that discrimination against women has been 
qualitatively different from that to which other groups in society have been 
subjected, women's ability to become integrated into the development process 
is a function of their capacity to organize into effective groups in the 
economic, social and political spheres. Community development, for example, 
has emphasized how the organization of women's groups can strengthen their 
role in society. Properly managed, such groups could impart to women a 
greater sense of self-assurance and the necessary skills to become effective 
participants in developmental programmes. In a growing number of countries, 
such groups have worked effectively for greater legal, social and economic 
rights. Government support for women's organizations and its recognition of 
the need to meet their demands may be very effective in increasing the 
consciousness of women. 

B. Strategies for promoting greater participation 
by women in development 

81. It is important that Governments should recognize the potential contri
bution that women can make to economic, social and political developments in 
their countries and that they should take positive action to eliminate those 
practices which are discriminatory and provide conditions for maximum involve
ment of women in development activities. Thus, government has a decisive role 
in implementing policies that favour women if an improvement in their condition 
is to be ensured. There are examples in developing countries where women are 
rapidly achieving greater equality in and having access to economic opportuni
ties as a result of deliberate actions by the Governments. In summary, the 
following strategies should be considered for adoption by Governments to 
promote the participation of women in development. 

(a) Legal and traditional constraints that exclude women from partici
pating in economic, social and political processes should be abolished. 
Appropriate legislative action should be taken to ensure that women have the 
same rights and obligations as men to compete for job, educational, civic and 
political opportunities. 

(b) The entry of women into the country's political system at the 
national, regional and local levels should be facilitated. 

(c) More employment opportunities for women should be created so as not 
to lose their labour when women's traditional economic activities in rural 
economies decline. In incorporating more women into the modern sectors of 
t~e economy, attention must be given to providing them with access to !he 
higher echelons of employment. Measures must be ta.ken, though, to avoid 
tok~nism and to avoid favouring only the elite among women. As a basic . 
policy, legislation ensuring equal pay for equal work must be enacted. ~i~c~ 
vomen are often barred from participating in political and communit~ activ:ties 
because of the time they have to devote to household and family duties, child
care centres and other related services should be provided by the Government 
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as well as by private welfare services. A network of social services 
available to working parents should be expanded, to enable women to combine 
employment and motherhood more easily. 

(d} Women should be helped to organi~e and advocate the adoption of 
policies, programmes, and strategies that they feel are necessary for their 
advancement. 

{e) The necessary action should be taken to extend the benefits of the 
co-operative movement to women, encouraging them to participate actively not 
only as members but also in management posts a.nd elected offices. It is also 
recommended that action be taken to ensure that national parties and political 
groups nominate women for political positions. 

(f) To compensate for past discrimination, it may be necessary, under 
certain circumstances, to go b~yond a policy of assuring equal opportunities 
for women. For reasons pertaining to a lack of education, poor health and 
low social status, women may not initially be able to compete with men on a 
basis of equality. It may be necessary to allocate to women a specific number 
of jobs in designated fields, or places in training programmes. This 
preferance in treatment may be necessary until women can compete on a more 
equal basis with men. 

(g) Extensive educational progr8lllilles are necessary to remove the 
psychological barriers, as well as the traditional constraints, that block 
women's participation in development. 

(h) Institutional and organizational measures should be introduced that 
will enable women to participate meaningfully in various policy and programme 
measures affecting development, not only in questions of direct concern to 
women and their advancement, but' also in questions of national economic and 
social progress that indirectly have a bearing on women's status in society. 
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