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CHAPTER 1. INTRODUCTION AND METHODOLOGY
Yves Cabannes, PGU-ALC (UN-Habitat)

1. Presentation

In less than 15 years, the participatory budgeting (PB) has become a central topic of
discussion and an ample field of innovation for whoever is involved in democracy and local
development. It has been adapted and adopted by a wide range of cities in Latin America,
mostly in Brazil, where it started by the late 80's.

According to our estimates, around 250 cities are currently applying the participatory
budget. Although the great majority of the experiences are still being carried out in Brazil,
new initiatives have been flourishing in other Latin American cities, in particular in Peru,
Ecuador, Colombia, and in the Southern Cone countries. On the other hand, several
experiences are being built in European cities, many of them making reference to Porto
Alegre, as a paradigmatic and referential city.  Although their number represents an
interesting critical mass, it is still limited if compared to the 16,000 Latin American
municipalities.

In view of a scenario of enlargement that is seeing quick changes, the present document
tries to extract some lessons (Chapter 3) from 25 experiences in development in Latin
America and in Europe.  They represent approximately 10% of the current cases of
participatory budget in execution. With more than 24 million inhabitants living in these
cities, the sample is significant, certainly comprising more than 10% of the population who
is currently undergoing participatory budget processes, for the sample comprises cities
that are proportionally larger. Based on a comparative reading, by pointing to the
differences between these experiences, and based on how the cities see their processes,
several topics of the current debate (Chapter 3) will be identified and put under discussion
during the launching seminar of Urbal Network No. 9 – Participatory Budget and Local
Finances – in Porto Alegre at the end of October 2003. In this perspective, common
interest projects, called sub-projects A in the Urbal nomenclature (Chapter 3), will be
briefly referenced. They are essentially the fruit of several discussions and proposals –
mostly preliminary ones – made by the Network 9 members.

In Chapter 2, particular attention is paid to the finances of the cities that are experiencing a
process of participatory budget. Understanding the limits and financial challenges faced by
these cities is paramount for one to appreciate the potential represented by the
participatory budget and to become aware of its limits.

The present document does not reflect the point of view of its author only, but rather it tries
to reflect the views and reflections of the actors involved in processes of participatory
budget. In this sense, it focuses more on the “social production of knowledge” than on a
particular opinion. It is also marked by a coexistence with this topic almost on a daily basis,
since its inception. A coexistence that expanded to a Latin American level in 1997, ever
since when the PGU-ALC (UN-Habitat)1, where we work, has been integrating the
participatory budget as one its highest priority tasks. Therefore, the work is a contribution
to the Global Campaign for Good Governance, promoted by the United Nations

                                               
1 PGU: Urban Management Programme. Regional Coordination for Latin America and the
Caribbean
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Organisation (UN-Habitat).  This campaign integrates the participatory budget as one of its
core contributions.

2. Methodological steps

The intention was to cover the widest possible range of regions, city sizes, types of
processes and levels of consolidation. The cities were invited to document their
experiences according to common guidelines (see annex) designed for this occasion.

The 25 experiences that have been documented and served as reference are a limited
part of a complex universe. In spite of the fact that many others have been mentioned, it
won’t cease to be a limited work, whose objective is, above all, to generate debates about
key issues. These 25 experiences, chosen in agreement with the Municipality of Porto
Alegre and the expert of Cidade2, who is responsible for the base document about the
experience in Porto Alegre, have been selected due to their different and innovative
aspects, aiming at including a wealth of practices, thus avoiding the construction of a
unique model. Porto Alegre, as an emblematic and historical reference, besides being one
of the 25 experiences, will also be the subject of a particular chapter, which will certainly
foster the debate as well.

The guidelines to document such experiences have been set by taking into account
previous works and the research carried out by the FNPP–Brazilian National Forum for
Popular Participation3–and they have been consolidated with the Municipality of Porto
Alegre and the expert of Cidade. The experiences have been documented by the
Municipalities themselves, sometimes assisted by experts and external researchers (see
Attachment 2: Authors of the case studies). The case studies have been conducted in five
languages: Portuguese, Spanish, French, English, and Italian. In addition, some
conceptual contributions have been made in German.  Data processing has been directly
conducted in the working languages, without translation. The tasks of coordination, data
consolidation and support to the cities have been carried out by the author, assisted by the
(UMP) team from Quito, Ecuador.

The data obtained have been crosschecked and enhanced as the result of field work and
an extensive specialized bibliography (see Annex 3). The present document partly reflects
the wealth of questions and comments contained in the cases.  A more exhaustive review
would have required a much more voluminous text.  It might be considered in the future.

3. First approach to the debate

One of the difficulties and challenges in looking at the wealth of experiences of
participatory budgets in construction is precisely in the fact that no experience looks
exactly like the other.  Sometimes they have profound qualitative differences and they
don' t have a lot to do with each other. Some other times the differences are simply
quantitative. To facilitate understanding and to open a first debate, some variables of
differentiation will be presented.  They are the result of reviewing the practice.

                                               
2 Sergio Baierle, Cidade. Porto Alegre. Brazil

3 Investigation of 103 Brazilian PB experiences. See for your synthesis: Torres Ribeiro, Ana Clara,
Grazia de Grazia. Experiências de Orçamento Participativo no Brasil. Period from 1997 to 2000
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3.1.  Direct democracy and community-based representative democracy

The first great difference is in the forms of participation in the process of participatory
budgeting.  The first type is direct democracy: every citizen is entitled to participating
directly in thematic assemblies and in neighbourhood and district meetings.  In a system of
universal suffrage, each participant can vote and be elected delegate or councillor. In this
case, citizens control the process directly.

The second form of participation, relatively common in the Latin American experiences, is
an indirect type.  The participation in discussions and in decision-making is carried out
through delegates and leaders from instance, social movements, neighbourhood
associations, or trade unions.  Citizens are represented through their leaders, but they
neither act directly, nor control the process directly.  It is a form of democracy that is
representative and communitarian at the same time.  We will call it community-based
representative democracy.  In spite of the likely proximity between citizens in general and
their representatives in the community, this form of representative democracy might have
risks and limits similar to those in representative democracy.

In between these two extremes–direct democracy and community-based representative
democracy are the forms of participation in participatory budgets.  Both are variants of
participatory democracy.

3.2.  Who takes the final budget decision?

In general, all the experiences are related to representative democracy in that the
Municipal Council is ultimately (and sometimes initially) the direct responsible for
approving the budget, preparing it in a participatory way.

However, the experiences are in between simple consultations to citizens that are more or
less wide, in which both the Executive and the Legislative branches retain all their power,
and deliberative experiences, in which decisions made by PB councillors have real power.
Their decisions will be endorsed, with exceptional alterations on the part of the Municipal
Council. This issue of a shared political power, with subtle gradations between
experiences and regions, is another turning point.

3.3. What body is in charge of decision-making?

In the great majority of the Brazilian experiences, and in other few ones, delegates are
elected and then they elect councillors.  The Council of the Participatory Budget (COP), or
its equivalent forms, is the central body where the “rules of the game” are drafted that
make up its Internal Rules.  The decision-making system, the criteria for assignment of
resources, and the number of plenary meetings and of thematic axes are defined therein.
In addition, it is the COP that concludes the budgetary piece that will be presented to the
Municipal Council.

In view of this situation, many of the non-Brazilian experiences are built on pre-existing
social (neighbourhood associations or councils) or political (elected parish councils, for
instance) frameworks.  The differences and the consequences are qualitatively different in
terms of participatory democracy.  With a structure of the type of the COP, created for a
specific purpose, one sees that the budget is a catalyst and a focal point to agglutinate in
an innovative way the several forms of participation and of popular expressions, singular
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and organised, community-based and citizen-based.  In the event of building a budget on
local or political pre-existing expressions, these structures are dynamised; their functions
are enlarged, without modifying the local social and political networks.  The main
experiences are located in between these two extremes.

3.4. Social control and inspection of works once the budget has been approved

Once the budget has been approved, a first cycle has been finished and a new one is
beginning: the implementation of the budget and its transformation into works and
services.  Although all the experiences share the willingness to implement it, there are
fundamental qualitative differences in the form of conducting this second cycle.  Who will
ultimately control public bidding processes for the implementation, transparency and final
inspection of the works? There are strong divergences, ranging from control on the part of
the Executive branch (who recaptures its conventional power) to the control in the hands
of the “neighbours”, with no mandate or particular formation. Between these points, there
is a wide range of specific commissions that originated in the COP or in neighbourhood
associations.

It is clear that the control citizens exert in the second cycle (implementation) allows one to
see to what degree there has been devolution of power to the citizens, and also to what
degree there has been appropriation of power on the part of the citizens.

3.5. Citizen-based Participatory Democracy or Community-based Participatory Democracy

A fifth variable dialogues with the demands prioritised by the citizenry in the process.
Their great majority aim at an improvement in the standards of living at neighbourhood or
community level.  Participation in this case is limited to the community, or to the vicinities.
However, some experiences are not limited to the neighbourhood or district, and they aim
at the definition of works and services at city or town level, sometimes originating “new
urban centralities” in traditionally excluded neighbourhoods.  These budgets can be
described as citizen-based participatory budgets, for the dialogue takes place not only
within the neighbourhood, but within the city as a whole.  The experiences are located in
between what we will call community-based participatory democracies limited to the
neighbourhood and citizen-based participatory democracies expanded to the City as a
whole.  They clearly aim at different civic constructions.

3.6. Management of scarcity or full control of public resources

A sixth variable refers to the portion of the budget, and therefore to the absolute values
that are being placed under discussion.

An abysmal difference exists between experiences in which less than 1% of the budget is
discussed and the ones that have already reached 100% (concerning investments,
expenses with personnel, expenses with maintenance, and public debt service).  These
budgets with either small or capital P have not much do to with one another in financial,
symbolic and political terms, regardless of how big the P of participation is.
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3.7. The degree of formalisation and institutionalisation

The seventh variable that is helpful to differentiate the experiences relates to the degree of
formalisation, which varies from the informality of the process (relying on the dynamism of
civil society and on the mayor's willingness) to its regulation with decrees, or with a set of
laws at the Municipal and/or national level.  Most of the experiences are somewhere
between a “movement” and an “institutional” perspective.

These various principles and others will be utilised in order to draw lessons from the
documented experiences.



12

CHAPTER 2. THE BRAZILIAN EXPERIENCE WITH THE PARTICIPATORY BUDGET:
THE CASE OF PORTO ALEGRE
Sergio Baierle, NGO Cidade, Brazil

1. Participatory budgeting: multiple and varied.

The analysis of worldwide varieties of participatory budgeting allows multiple levels of
analysis. We will consider five of these levels – the ones that seem most relevant to
highlight the options and institutional conditioning factors in the Brazilian cases, especially
in Porto Alegre. It is not about pointing ideal paths, for all options involve risks and
advantages, and they are part of broader institutional contexts and particular political
cultures. Our objective is simply to show contrasting points and to open a variety of topics
for discussion, even if we run the risk of some inevitable localist bias.

a) A first relevant reference concerns the government system: either parliamentary or
presidential. In some countries, the mayor is chosen by the parliament – not directly. In
these cases, when there is an option for the participatory construction of the budget,
occasional disagreements between the citizenry and the local parliament tend to be
slighter. In Brazil, a presidential government system is in force in which the leaders of
the executive branch at all levels (nation, states, and cities) are elected by universal
suffrage. This is also how the members of the respective legislative bodies are elected
– we do not have party lists or district representation. Parliaments in Brazil have a quite
secondary role if compared to the executive branches. The executive branch is
responsible for proposing budgets. These budgets, once approved at their respective
legislative bodies, impose no more than a limit for expenses. The executive branch
may manage the budgetary implementation at its discretion, and it can use a single
account for all expenses, as long as some legal parameters are met (a limit for
expenses with personnel, a minimum percentage of investments in education and
health, contraction of debts, among others. Further, each newly-elected chief of the
executive branch can bring with him/her a considerable number of assistants picked at
his/her discretion. At federal level, the president has 20,000 posts at his/her disposal.
In states and municipalities, these numbers vary according to the size of the respective
structures. In Porto Alegre, there are approximately 650 positions at the mayor’s
disposal. It is possible to change considerably the operation of the several
administrative sectors by occupying key positions up to the third tier of the public
administration at every change in the government of a city, a state, or the nation. This
is what has happened in many municipalities over the last two decades. To what extent
the experiences of participatory budget (PB) withdraw even more power from the
parliament, or to what extent they express a sort of failure of these structures, is a
permanent question in the analysis of these experiences. Let us keep in mind, for the
sake of contributing to this discussion, that PBs in Brazil operate with district
representation, ensuring a territorial dimension of politics that is not included by the
electoral system in force.

b) Another level of analysis concerns the degree or mode of citizenry involvement. At one
extreme, there is what has been called participatory democracy, within the principle
of radicalising democracy by devolving direct decision-making power to the citizen; at
the other, there is the consultative democracy, aimed at strengthening the bond
between citizenry and State through their opinion (the lien social, as Yves Cabannes
says in his synthesis of international experiences). In between these two extremes,
there would be what Yves suggests to call community-based representative
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democracy, in which the process of deliberation takes place with the involvement of
community leaders who have been elected in their own organisations. Usually, the
experiences tend to combine both things. In the case of Porto Alegre, there is a
participatory democracy in that the population directly decides what their priorities and
proposals for the budget are. It takes place in combination with a community-based
representative democracy that is present in the discussion of the municipal budget as a
whole and in the detailing of programmes that are collectively agreed upon by the
election of delegates and councillors.

c) It is also possible to distinguish between experiences in which there is the constitution
of city-wide councils to integrate the work developed in the several regions of a city,
such as it happens in Porto Alegre, with the COP, and those variations that do not
produce this integration, favouring a territorially decentralised performance, with
strategies of administrative reform and of greater proximity between the public sector
and the common citizen.

d) Very privileged both by critics and by supporters of participatory budgets, another point
of differentiation concerns the percentage of budgetary funds involved. Currently, there
are experiences in which minimal percentages – less than 1% – are discussed, as well
as cases in which 100% of the budget is discussed. Usually, when there are previously
set percentages and values, the process of deliberation will involve both demands and
projects. In Porto Alegre, there is a combination of things. In the regional and thematic
popular assemblies, participants decide on proposals of investment. In the COP,
councillors discuss the budget as a whole, being able to redefine demands and policies
of governmental origin, but with scarce or no power to change the amounts directed to
inflexible expenses, such as salaries or others determined by the Constitution.

e) To centralise or to departmentalise is another level of differentiation between
experiences that deserves consideration. There are experiences that opted for
participatory budgets by department or by government body. It is the case of the
Toronto Housing Company, in the city of Toronto, which applies funds for the
maintenance of more than 50,000 housing units of social interest (social rent) through
a PB process. Even in Porto Alegre, besides the city-wide PB, there is a PB involving
education only, allowing municipal schools communities (parents, students and
education professionals) to build projects for the use of institutional spaces in keeping
with the interests of these communities.

2. Confidence in the institutionalisation.

PB experiences in Brazil have their own charisma due to a direct bottom-up social contract
by which social issues occupy the centre of politics. Nevertheless, they are
incomprehensible if one does not make a reference to the context in which they emerged,
at the peak of the redemocratisation process, after more than two decades of military
dictatorship.

Initially, it is necessary to highlight the strengthening of the federative structure in Brazil
after the current Constitution was promulgated in 1988–the so-called Citizen Constitution.
States and municipalities have been given relative autonomy in tax collection and budget
implementation, as well as they have benefited from compulsory transfers of funds
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collected by the federal government. The table below provides an idea of the evolution of
available tax revenues per tier of the federation since 1960:

Table 2: DISTRIBUTION OF AVAILABLE TAX REVENUES IN BRAZIL
YEAR UNION STATES MUNICIPALITI

ES
TOTAL

1960 59.5 34.1 6.4 100
1965 54.8 35.1 10.1 100
1970 60.8 29.2 10.0 100
1975 68.0 23.3 8.7 100
1980 68.2 23.3 8.6 100
1985 62.7 26.2 11.1 100
1990 57.1 28.0 14.9 100
1995 56.3 27.5 16.2 100
2000 59.9 25.1 15.0 100
Source: Luís Carlos Vitali Bordin4

Although the last years have seen a trend toward the re-concentration of resources at
federal level whereas the amount of social responsibilities at city level has been
increasing, which has turned the federative pact into a very current issue in the national
debate, the political vigour of Brazilian municipalism is still strong and allows the
democratic coexistence of antagonist projects among the different levels of government.

The Nineties, in Brazil, showed multiple possibilities of joint experiences between society
and State. Participatory councils for the management of social policies exist in the great
majority of Brazilian municipalities (there are around 27,000 local sectorial councils). PB
experiences involving citizenry participation in the definition of local investments have
already reached approximately 160 cities. Porto Alegre, São Paulo, Belo Horizonte, Recife
and Belém are the five state capitals that currently do their budgeting based on popular
participation. Programmes involving public and private funding, as well as base
communities, non-governmental organizations and non-profit private-sector foundations in
the most diverse areas, ranging from care to HIV-positive people to the construction of
embryos of solidarity economy, are increasingly more significant to society. It is estimated
that the third sector in Brazil involves 540,000 entities, employing 2.5% of the work force
and generating USD 10 billion per year (1.5% of the GDP) 5.

In 1996, almost all Brazilian states had already organised collegiate bodies for the
decentralised management of the main national fund for housing and sanitation, the
FGTS6. In the same year, 65% of all Brazilian municipalities7 boasted health councils
organised to receive funds from the Single Health System (SUS). Currently, there are
                                               
4 Luís Carlos Vitali Bordin, “A carga tributária brasileira em 2001” , Estudos Econômico-Fiscais, Ano 8, nº 1,
Porto  Alegre, Divisão de Estudos Econômico-Tributários/Secretaria da Fazenda do Rio Grande do Sul, 2002.
5 Carla Éboli , “O assistencialismo cede espaço para a ‘economia da solidariedade’ ” , Gazeta Mercantil,
29.05.2002.
6 Government Severance Indemnity Fund for Employees, made up of a contribution on the payroll of private-
sector employers, aiming at indemnifying the employee in case of dismissal without just cause. This fund is
administered by the Federal Savings and Loans Bank (CEF) and managed by a trustee board at national level,
which establi shes rules and criteria for investing the resources deposited in the fund. Nevertheless, the federal
government can bypass these decisions by manipulating other regulations, such as debt contracting limits,
access criteria etc.
7 Brasil had 5,506 municipalities in 2000.
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more than 4,000 health councils. In 1998, there were 3,081 councils for the rights of
children and adolescents, covering 60% of the municipalities and 80% of the population. In
2000, there were 27 state social work councils and 3,146 municipal councils, although
many were not actually operational8.

These joint experiences, which democratically promise a new relationship between society
and State in Brazil, although tensioned due to disputes on the meaning of politics and
citizenship for the popular classes, operate within an economic environment that is full of
difficulties and uncertainties. The economic conjuncture in the Nineties, not only in Latin
America, but in all the so-called developing countries, caused some analysts9 to talk about
a possible end of the third wave of democratisation, identified by Huntington as having
started with the Revolution of 1974, in Portugal10. Even some traditional supporters of
economic openness policies are concerned about the gap between democratic formalities
and the rule of law in our countries. They propose the concept of illiberal democracy11 to
name the situation of civil authoritarianism that has been predominant in many countries
on the continent after the end of military authoritarianisms. While some criticise the limits
of democratic regimes, others recover the old thesis by which democracy is impossible in
poor countries. Economist Robert Barro reached the aberrant conclusion that: “(...) the
advanced western countries would contribute more to the welfare of poor nations by
exporting their economic systems, notably property rights and free markets, rather than
their political systems, which typically developed after reasonable standards of living had
been attained.”12

Dominated by liberalising political reforms, the recent economic conjuncture has been
characterised by: (a) privatisation policies, involving not only the public productive sector,
but also administrative activities such as prison services, tax collection, and central banks;
(b) deregulation policies, involving capital and labour; (c) policies of openness to
international capital, eliminating market reserves and economic protectionism13. Brazil
begins the new millennium with scarce social results, to say the least, and without solving
its historical problem of social inequality. Between 1992 and 1999, the GINI index varied
minimally, from 0.571 to 0.56714, in spite of all the civic will and the institutional bets made
after the promulgation of the new Constitution in 1988.

 This picture shows that the policies imposed by international bodies (IMF and
World Bank) during the Nineties have been stretched to their limit. It does not
mean that the prescriptions that resulted from the so-called Washington
Consensus have ceased to be sold beyond the frontiers of political
sustainability. In the current political debate, the major issue is no longer

                                               
8 See Elenaldo Celso Teixeira, “Conselhos de Políti cas Públicas: efetivamente uma nova institucionalidade
participativa?” In Maria do Carmo A.A.Carvalho & Ana Cláudia C. Teixeira, Conselhos Gestores de Políti cas
Públicas, São Paulo, Pólis, 2000 (Publicações Pólis, no 37).
9 See, for instance, the reaction of Larry Diamond, Is the third wave of democratization over? The imperative
of consolidation (Working Paper, 97/237), Indiana, Kellogg Institute, 1997.
10 Samuel P. Huntington, The third wave: democratization in the late twentieth century, Oklahoma, University
of Oklahoma Press, 1993.
11 Concept suggested by Fareed Zakaria, “The rise of Illi beral Democracy” , Foreign Affairs, v. 76, n. 6, nov-
dec 1997.
12 Robert J. Barro, Democracy and Growth, Cambridge (MA), National Bureau of Economic Research, Inc –
NBER, 1994 (Working Paper n. 4909).
13 According to Décio Saes, A república do capital, São Paulo, Boitempo, 2001, p. 82.
14 According to the IBGE – Brazilian Institute of National Statistics and Geography.
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whether we recognise or not the limits of the economic model in force; the
major issue is to show that it could have been different. Is it an unavoidable
conjuncture, or is it possible to build alternatives, even if at local level only, to
accumulate forces for the construction of another consensus, based on
solidarity and on the enlargement of democracy? It is in this perspective that it
makes sense to review the experience of participatory budgets, checking to
what extent they live up to the expectations.

3. Deconcentration of tensions or devolution of power?

According to data from the World Bank, out of the 75 “developing” countries
with more than 5 million inhabitants, 63 are currently implementing
decentralisation policies, devolving roles and responsibilities to local
governments15. Actually, the resurgence of the idea of local development
results from the convergence of several factors, among which we can highlight,
on one side, the reaction on the part of local communities against liberalising
reforms carried out by national states (state deregulation, financial limitation);
on the other side, the need for national governments to deconcentrate social
pressures, treating them in a decentralized, localised and focused way, as a
means to ensure the coexistence of democratic formalities and endless
adjustment policies.

Canel identifies three types of decentralisation of power in the recent
conjuncture (administrative, political and fiscal), involving 3 levels
(deconcentration, delegation and devolution)16. Devolution would imply a full
delegation of powers and of decision-making power, with the creation of new
government units not controlled by the central authorities. This scheme allows
us to locate most experiences of decentralisation in Brazil within the scope of
deconcentration and delegation, since fiscal and political control remain in the
hands of the federal government. It is within the boundaries of municipal
autonomy that we will find the experiences that are closest to the concept of
devolution and production of participatorily strengthened governance17.
Besides the decentralization, we have recently seen an increasingly greater
trend towards focusing (in the most vulnerable groups) and communitising
social policies (direct management of social services by community-based
associations with public funding), whether through base community
organisations or through NGOs and third-sector entities (by the social
construction of the concept of private-sector social responsibility). It is in this
fertile terrain of joint experiences between local government and organised civil
society that public spaces have been developing for the discussion and
deliberation of solutions for local problems.

                                               
15 Kyu Sik Lee & Roy Gilbert, Developing towns and cities: lessons from Brazil and the Philippines,
Washington, D.C., The World Bank, 1999.
16 Eduardo Canel, “Municipal decentralization and participatory democracy: building a new mode of urban
politi cs in Montevideo City?” European Review of Latin American and Caribbean Studies, no 71, October –
2001.
17 Archon Fung and Erik Olin Wright propose the concept of empowered deliberative governance to explain
experiences such as the participatory budget in Porto Alegre. See Archon Fung & Erik Olin Wright.
“Deepening democracy: innovations in empowered participatory governance” , Politics & Society, v. 29, no 1,
March 2001.
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4. The experience with the Participatory Budget:

Over the last years, the PB of Porto Alegre—main reference in terms of PB in Brazil—has
been awakening the most varied interests. Every week, researchers and political
delegations from all continents visit the city. The predominant reading values this "School
of Citizenship" because of its social and political side–the inversion of priorities and the
investment in improving the standards of living of popular classes, the rupture with
clientelism, and the formation of a group of active subjects in regional and thematic public
spaces. But there are divergent assessments concerning many aspects of the PB; for
instance, about its nature either as a governmental policy (regulated by law) or as a “non-
governmental public tier”, and about how the territory is modified. There are also those,
such as the World Bank, that see the PB as a mechanism of improvement and
modernisation of local public administration and fiscal control over the State. Whereas
some investigate the process and its subjects, others are more concerned about the
formula, about the "institutional engineering” developed by the partnership between the
Popular Front, the PB Council and its forums. Also, there was an experience of state-wide
PB, between 1999 and 2002, in Rio Grande do Sul. At the moments when the experience
is translated, attracting governments from all political hues, different conceptions about the
meaning of popular participation and the role of the government are revealed, for the result
of a process is frequently sought by only looking at the formula; one seeks success, but
not compromise; hegemony, but not conflict. One wants the support of society, but rejects
its social movements.

The experience of Porto Alegre shows that, without a new "political syntax" for the
relationship between State and society, there is no possible technical solution for the
problems of lack of legitimacy and transparency in the action of public authorities.

4.1 What is the participatory budget (PB)?

According to Professor Boaventura de Sousa Santos, the PB involves “a structure and a
process of community-based participation based on three principles and on a set of
institutions that serve as mechanisms or channels to ensure participation in the
municipality’s decision-making process.”18 The three principles would be: (a) participation
open to all citizens, with no special status assigned to community-based organizations; (b)
combination of direct and representative democracy, whose institutional dynamics assigns
the definition of internal rules to the participants themselves; and, (c) allocation of
resources for investment in agreement with a combination of general and technical criteria
(in other words, matching the decisions and the rules established by the participants,
taking into account the technical and legal requirements set by the government, as well as
financial limitations). Besides, we could still add: (d) for the first time in the history of Brazil,
there is a innovative bottom-up experience of democratic administration, with no need for a
previous law establishing the position and the limits of participation of citizens in their
relationship with the State; and, (e) the configuration of a popular public space, based on
direct participation, the embryo of a fourth branch of power–combining the power of the
citizen and of the community (participatory democracy and community-based
representative democracy, as mentioned at the beginning of this document). Meetings of
the PB forums, taking place every month at least, are already part of the daily life in the

                                               
18 Boaventura de Souza Santos, Politics & Society, vol. 26, n. 4, dec-98, p. 468.
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neighbourhoods of Porto Alegre. In these meetings, it is possible to propose and manage
solutions for local problems.

As far as we are concerned, however, all these dimensions do not yet configure a real
concept. The structures can only be seen through practice, and our interpretations are still
too biased by the experience in Porto Alegre. In this case, we have nothing but a notion
that has certainly been updated and redimensioned for each of the other current
experiences.

The PB is a process of multiple dimensions. Actually, there is no finished and definitive
framework for the PB. Porto Alegre is a reference, but not a model to be copied. The
framework that we have today in Porto Alegre is quite different from what we used to have
in the beginning of the Nineties, in several terms: criteria, themes, annual cycle, operation
of the COP, election of representatives, coordination, accountability, relationship with
sectorial councils etc. As a process, it is a work that is permanently in construction, a
product of social dialectic that has the conflict as one of its constituent elements. Such
conflict permeates the whole atmosphere in which it operates (community-based and
corporate associations; popular councils; spaces for co-management; other existing
councils in the city; government; government bureaucracy, especially with regards to
planning; political parties that make up the Popular Front; opposition parties; means of
communication etc). It involves history, political will, a specific space, and a cycle of
participation, and it implies social justice, citizenship and the embryo of a new political
culture. Ever since much before the government of the Popular Front in Porto Alegre, the
control of the public budget by an organised population was talked about in community-
based movements. It used to be said that dozens of sectorial councils were of no use if it
was not possible to decide on the main issues: budget and planning.

When we talk about public space in the characterisation of the PB, we mean a public
space that is essentially popular and community-based (centred in the inversion of
priorities, aiming at the production of social justice, unified around common interests
socially built in popular neighbourhoods).  In a way that is contradictory and full of risks
and controversies, there emerges in these means a new form of exerting power, the
affirmative of an ethical-political principle whose axis is made up of active civic-
mindedness and democratic radicalism. It is not a space for academic debates in search of
the truth, as in the model idealised by Habermas19, but a set of venues for discussion and
deliberation involving absolutely unequal actors, mostly the government and the popular
classes, that are not neutral and deeply linked to the daily-life dramas in the city’s poor
neighbourhoods. This does not mean that businessmen and the medium classes are
excluded a priori, for they also benefit from the annual investments in the order of USD 40
million, even if they are directed to the improvement of infrastructure in the city’s outskirts.
General contractors gain, the end of bribery results in economy, the formal city is enlarged,
and social tension decreases in theory. It is at the moment when it goes from the budget to
the planning of the city, as it has been happening more recently, that this popular space is
enlarged, through the coordination with sectorial councils, involving business people,
universities, and corporations, as it is currently occurring in the new participatory council of
the city’s master plan. In this case, business people are the “new participants” in regional
planning forums, and the organised population of the neighbourhoods receive them after

                                               
19 See the critique made by Yves Sintomer, La democratie impossible? Politique et modernité chez Weber et
Habermas, Paris, La Découverte, 1999. For a radicali sed utili sation of the concept of public sphere, see also
Leonardo Avritzer, “Democracia deliberativa”, Metapolítica, v.5, no. 18.
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having built for years the regional and thematic forums of discussion and inspection of
investments decided upon in the participatory budget. Thus, the interests of large
corporations (a big shopping centre, a big supermarket, a luxury housing development, a
perimeter road, to name a few) are always counterbalanced by the principle of social
justice, for, in the PB, social issues are at the core of the constitution of public interest–
compensations decided with the communities are compulsory. It is clear that, in a world
ruled by money, where everything is allowed in order to attract investments, up to what
extent it is possible to impose limits for large corporations is an issue that challenges the
future of the experience, especially when the discussion goes from basic infrastructure to
sustainable economic development.

The PB is not the appendix of a supposedly efficient technocracy, let alone some
instrumental magic for electoral success. It is not about getting a popular or populist stamp
on a list of options that have been decided upon ‘top down’. On the contrary, the PB is, on
one side, the unfolding of popular fights that have been fought for over 30 years and that
now have found a public space for their political processing; on the other side, an
instrument of social justice, in three dimensions: fiscal, distributional, and political. From a
fiscal point of view, it means not only to recover the financial and strategic-administrative
capacity of the public sector, but also to make those who earn more pay more. The
evolution of revenues in Porto Alegre clearly shows that the partnership established in the
co-management of the municipal budget has given political credibility to the government to
improve the municipality’s tax collection (Tax on Urban Territorial Property - IPTU, Tax on
Real Estate Transfers - ITBI, Tax on Services of Any Nature - ISSQN and other less
significant municipal taxes and fees). With the deployment of the PB, one sees a drop in
the percentage of non-compliant tax payers, which, in 1989, were around 20%. Now, they
represent less than 15%.

Table 3: EVOLUTION OF MUNICIPAL REVENUES – PORTO ALEGRE
(in BRL millions)

YEAR OF
REVENUES 1988 1989 1990 1991 1992 1993 1994 1995 1996 1997 1998 1999 2000 2001 2002

IPTU 42.9 39.5 36.0 87.9 100.2 77.1 82.3 112.0 124.3 126.1 129.6 123.1 123.7 124.2 128.8
ITBI - 19.3 27.7 31.2 30.0 26.1 37.3 48.4 56.8 68.3 71.4 65.3 58.6 56.0 64.5
ISSQN 94.7 98.0 139.2 131.6 115.7 105.3 135.3 186.5 202.7 220.7 233.8 221.4 213.1 213.9 207.6
OTHERS 0.8 7.5 20.9 15.9 14.2 12.2 12.1 7.9 2.3 2.7 2.2 1.7 2.1 2.0 1.3
TRANSFERS * 167.2 231.9 289.9 311.1 297.6 284.8 336.9 427.8 592.6 938.1 1,046.1 929.3 957.4 1,016.2 922.9
TOTAL
REVENUES ** 433.7 444.7 617.6 669.2 728.4 714.0 831.3 947.3 1,123.2 1,494.7 1,614.7 1,567.9 1,537.8 1,619.7 1,501.1

Source: SMF-PMPA (values corrected for the IGP-DI up to December-2002)
(*) Constitutional transfers related to municipal participation in taxes collected by the state and the federal government, as well as in funds from
the Single Health System (SUS), increased after the Municipal Government of Porto Alegre took on the partial municipalisation of the system
in 1997.
(**) It includes the previous items, other municipal taxes, patrimonial revenues, and credit transactions

Secondly, it is about effectively establishing a positive discrimination, thus giving more to
those who have less. In the PB, rules are constantly being discussed, taking into account
the different degrees of poorness and the population of the several communities.
Considering the four main priorities over the latest 12 years of PB – housing, paving,
sanitation, and education (see table below), the results made Porto Alegre into the city
with the best standards of living among Brazilian capitals:
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Table 4: TOP THREE PRIORITIES OF PORTO ALEGRE’S PARTICIPATORY BUDGET
SINCE 1992

THEMES 2004 2003 2002 2001 2000 1999 1998 1997 1996 1995 1994 1993 1992
Housing 1 1 1 2 1 3 2 1 3 2 1 3
Paving 3 3 1 2 2 1 2 1 1 2 2 3
Sanitation 3 3 1 3 3 2 3 3 1 1
Education 2 2 2
Health 3
Social work 2

a. Concerning housing, in spite of the federal government’s concentration of
resources and strategic financial decisions, it was possible to increase the
number of locally built units, from an average of 493 a year (1973-1988) to an
average of 1,000 units a year (1989-2003). This increase has allowed Porto
Alegre to halt the housing deficit growth for the first time. Combined with this
effort, the creation of legal instruments and of programmes for land ownership
regulation, as well as the urbanisation of informal and clandestine housing
estates, has been enhancing the look of popular neighbourhoods in the city.

b. In terms of paving, it has been possible to reduce the existing deficit from 690
km in 1988 to 390 km in 2003, thus greatly improving the access to public
transport and to public facilities in the poorest areas of Porto Alegre. Further, it
should be pointed out that the programme for paving and maintenance includes
not only covering roadways, but also the provision of the whole infrastructure of
sewerage and sanitation.

c. With regards to water supply and basic sanitation, the percentage of dwellings
with drinking water supply has been increased from 94.7%, in 1989, to 99.5%,
in 2002. The percentage of dwellings served by a sewerage system has been
increased from 46%, in 1989, to 84%, in 2002. The percentage of treated
sewerage, on its turn, has been increased from 2%, in 1989, to 27.5%, in 2002.
Also, there is a socio-environmental project in execution that will allow this
percentage to be increased to up to 77.5% when finished.

d. As to education, it has been possible to increase the number of municipal
schools from 29, in 1988, to 92, in 2003, which has allowed for an increase in
the number of students enrolled at these schools from 17,862, in 1989, to
55,741, in 2002. The range of educational services provided has also been
increased by including adult literacy classes (the Mova Project, with 170 groups
in 2002, has reduced illiteracy rate in the city from 5.6%, in 1988, to 3.3%, in
2003) and the Education of Youngsters and Adults (EJA), a project integrated
into the primary education system (with 8,301 students enrolled in 2002, and
more than 4,300 people that have already finished the course). Furthermore,
the PB has also brought about the Convênio Creches Programme, aimed at
community-based day care centres, now reaching 126 institutions (assisting
approximately 10,000 children), which receive monthly funds that are
proportional to the number of children assisted, as well financial assistance for
meals, and pedagogical supervision and guidance on the part of municipality’s
Education Department. More recently, the possibility of the construction of
community-based day care centres by the municipality has been included.

e. Although 2000 was the only year when health care was elected among the top
3 priorities, this sector has had its management totally taken on by the
municipal government, in spite of the fact that the annual transfers made by the
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federal government have seen almost no value readjustment, a situation that
has been obliging the municipal government to spend more and more to ensure
that minimum levels of quality are achieved in the service. Nowadays, along
with federal transfers, 18% of the expenses of the centralised administration
(autarchies excluded) are invested in health care, against an annual average
below 10% during the Eighties. In the PB, the main demands in the area of
health are the deployment of health centres in the regions, the extension of the
services provided in these centres and the implementation of the Family Health
Programme (PSF). The programme was created in 1994 by the federal
government, and it has been implemented in Porto Alegre since 1996,
comprising 29 teams at the moment. The program includes preventive medicine
and health care to the families living in the area where it operates, by means of
an agreement with community-based organisations that are in charge of hiring
healthcare professionals. The teams in each unit are made up of, at least, a
physician (family doctor), a nurse, two nursing assistants and four healthcare
agents. It is estimated that 25,000 families are currently benefiting from the
programme.

f. It was not until 1997 that social work was included among the prioritisable
themes by the PB regions, although the thematic of health and social work had
existed since 1994, when the municipality started to coordinate in the policy of
social work a whole set of initiatives that had been dispersed. Among the
several activities currently in development, benefiting physically challenged
people, children and adolescents in situation of risk, street dwellers, victims of
violence, abandoned elderly people, low income families, among others, the
following programmes stand out in the PB: the NASF (Centre of Socio-Family
Support) and the SASE (Service of Socio-Educational Support), maintained
through agreements with community-based organisations. The former reaches
families living in Porto Alegre, with a per capita income not surpassing half a
minimum salary, and with children or adolescents in situation of personal risk
(violence within the family, begging, drug abuse within the family, sexual abuse
or child labour). The families, besides committing to keeping the children in
school, take part on group dynamics, receive aid from social workers and
psychologists as well as financial support and benefits such as a monthly dole
of BRL 150.00 for six months to one year. Nowadays, the municipal
government maintains 28 NASFs, totalling 1140 families. 160 of these families
are maintained with resources that come from private- and public-sector
companies. The program benefits about 4,500 children and adolescents. The
SASE reaches children and adolescents, from 7 to 18 years old, at the time of
the day when they are not in school. Nowadays, 4,435 children are assisted by
the program.

Thirdly, and as a requirement for the two points mentioned above, it is about inverting the
flow in the relationship between State and society, opening spaces for those who have
never had any, and giving more political power to those who have less economic power.
Of course, this power sharing process is not a fruit of willingness only. Learning a new way
of exerting power and of producing participatorily strengthened governance is not easy. On
one side, bureaucratic tendencies in ruling parties are almost irresistible; on the other side,
the asymmetry between government and society and even among social movements
involves permanent risks, e.g. the populist temptation to deny the importance of planning
and technical knowledge; the favouring of professional citizens (who speak the language
of the government and take over the base participation, perpetuating themselves as
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representatives); the dialogue with only those who are already organised, ignoring the
ones who cannot even structure themselves as a group; the cooptation of leaders, with
elections that are merely simulated, for the decisions have already been made behind the
curtains; and the onset of a destructive competitiveness among popular organisations
seeking the same resources, with no ability to develop democratic rules for processing
differences and politicising solutions.  This is why the best PB experiences come from
political need, and not from vanity.

In Porto Alegre, the Popular Front parties dramatically needed the PB to face an extremely
difficult conjuncture over the past decade. It would be impossible to retain power and be
able to govern without a broad popular base, considering that the Front was facing a local
legislative chamber with an opposition majority, a budget that was initially bound to the
payroll of civil servants almost in its entirety, local media dominated by a single large
corporation, urban businesses (general contractors, transport operators, merchants,
service-sector entrepreneurs) largely dominated by a patrimonialist and predatory logic in
relation to quality of life and to the environment, and a public bureaucracy that was largely
submissive and lacking professional qualification, and sometimes prejudiced against social
movements. But, had this base not been the right one, it would have left the government in
the hands of traditional populism. Thus, direct participation was fundamental as a means
to ensure that all citizens, especially the poorest ones, would have the right to personally
influence the future of their city and their state. The hierarchy of “professional citizens” who
thought they had a permanent seat in the relations with the government as representatives
of organisations that were often non-existent was broken. It is not the government the one
who says with whom it agrees to talk and with whom it does not. It is society that, in a
direct way, through its citizens and effectively representative organisations–really capable
of mobilising–decides on who’s in, and who’s out.

The end of the hierarchies of a citizenry that has been regulated by the State since 1930,
with its unions, federations and confederations of workers depending on official
acknowledgement in order to exist, is not the only reason why the PB is a popular public
space. As one can see in the tables below, the great majority of PB participants come from
popular classes, are unqualified workers, most of them women, with primary education
only, and family income below BRL 960.00 (USD 320.00). In addition, minority ethnic
groups are overrepresented in a city where the great majority descends from European
immigrants. Even though the figures for the COP are somehow different from this pattern,
above all in terms of income, education and gender, for secular relationships are not
changed by the mere spell of a new institutional scheme (rather the opposite occurs), it is
important to be aware of background trends, such as women’s growing participation, the
constant increase in the number of participants and the “ground wire” that keeps
representatives near their regional and thematic bases: the fact that representatives are
directly controlled by the ones they represent, which allows councillors to have their
mandate revoked by the forum of delegates at a meeting especially summoned for this
purpose.

The growth of the PB clearly shows its emergence from an embryo experience toward the
framework of the of city’s political culture, especially when we consider that the number of
organisations involved has virtually quadruplicated since 1989, currently reaching about
3,000 (according to PMPA-CRC). In other words, the process not only convenes all
community organisations, but it also encourages the multiplication of new organisations.
Taking into account that 61.1% of the participants in plenary meetings (according to
research conducted by Cidade – Centre of Assistance and Urban Studies) are linked to
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organisations and that each of these organizations also conducts intermediate meetings, it
is possible to estimate that 15% of the population of Porto Alegre is involved in the PB at
some level.

Table 5: Annu al participation in the plenary meeting with the highest number
of participants

    YEAR 1990 1991 1992 1993 1994 1995 1996
Participants 628 3,086 6,168 6,975 8.011 8,495 7,653

YEAR 1997 1998 1999 2000 2001 2002 2003
Participants 11,075 11,790 14,776 14,408 16,612 16,750 14,985

Source: CRC-PMPA

Table 6: Gender of PB participants – 2002 (%)
Gender IBGE

2000
Plenary
meetings
1993

Plenary
meetings
1995

Plenary
meetings
1998

Plenary
meetings
2000

Plenary
meetings
2002

Dir.
AMS

Delegates Council lors*

Women 53.3 46.7 46.8 51.4 57.3 56.4 55.7 60.6 32.6
Men 46.7 47.6 52.2 48.4 41.5 43.3 44.3 39.4 67.4
NR - 5.7 1.0 0.2 1.3 0.4 - - -

Source: CIDADE, Research OP2002.
(*) Data from complementary research conducted directly at the Participatory
Budget Council (2002–2003)

Table 7: Ethnic group o f PB participants – 2002 (%)
Ethnic group Plenary meetings Dir. AMS Delegates Coun cill ors
Black 28.1 26.0 24.0 23.0
White 60.4 62.6 61.4 55.7
Indian 3.6 3.1 4.1 6.6
Other 0.6 0.8 0.4 -
NR 0.1 - - -

Source: CIDADE, PB Research 2002.

Table 8: Education o f PB participants – 2002 (%)
Level Plenary

meetings
Dir. AMS Delegates Coun cill ors

Primary only 64.1 56.5 49.5 39.4
High schoo l (complete or
incomplete)

23.8 28.3 30.1 31.1

University course (complete or
incomplete)

12.0 15.3 20.3 29.5

NR 0.1 - - -
Source: CIDADE, PB Research 2002.

Table 9: Age of PB participants – 2002 (%)
Age group (years) Plenary meetings Dir. AMS Delegates Coun cill ors
16 - 25 19.5 8.4 6.5 3.3
26 – 33 17.4 17.6 12.6 14.8
34 – 41 19.9 21.6 19.5 24.8
42 – 49 18.6 19.8 24.4 24.6
50 - 80 24.5 32.8 37.0 32.8

Source: CIDADE, PB Research - 2002.
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Table 10: Family income of PB participants – 2002 (%)
Number of
minimum salaries

Plenary meetings Dir. AMS Delegates Coun cill ors

0 – 2 39.4 25.9 23.7 21.7
2 – 4 29.9 37.4 31.8 28.3
4 – 8 18.4 19.1 25.3 21.7
8 – 12 5.1 8.4 9.0 13.3
12 - 6.8 8.4 10.2 15.0
NR 0.4 0.8 - -

Source: CIDADE, PB Research - 2002.

Table 11: Participants in PB plenary meetings per type of
organisation in the respective years (%)

YEAR 1993 1995 1998 2000 2002 Delegates Coun cill ors
Neighbo urhoo d
associations

71.3 50.5 40.9 37.2 48.3 68.3 73.8

Popu lar councils or
village unions

n.a. 8.7 4.0 3.7 3.7 11.0 18.0

Religious or cultural
group s

n.a. 10.6 9.1 14.8 8.9 15.4 16.4

Political parties n.a. 4.5 6.0 7.7 4.2 13.0 19.7
Trade unions n.a. 4.2 4.9 4.2 3.2 6.5 6.6
Organisations in
general (includes the
ones mentioned above)

n.a. 75.9 66.9 60.9 61.1 86.6 86.9

First time participating
in the PB

n.a. 48.5 38.5 49.5 47.5 - -

Source: Research PMPA – 1993, FASE/CIDADE/PMPA – 1995, CIDADE/PMPA – 1998,
CIDADE/PMPA – 2000 and CIDADE 2002
The research in 1995 was conducted during the second round of the PB; the others,
during the first one.

Glossary:
Plenary meetings: participants interviewed during the first round
of the PB in 2002.
Dir. AMS: participants interviewed during the first round of the PB

in 2002 who are directors of neighbourhood associations.
Delegates: participants interviewed during the first round of the

PB in 2002 who are or have been PB delegates at some
time.

Councillors: participants interviewed during the first round of the
PB in 2002 who are or have been PB councillors at some
time.

NR: people who have not responded.

4.2 The PB has a cycle

The PB is a process through which participants not only elect their investment priorities for
the following term, but also discuss and deliberate about all services provided by the
municipality and about all items that make up its revenues and expenses. This makes the
PB into something much bigger than a simple consultation. Actually, the PB establishes a
permanent cycle of participation that starts every year with a single round of regional and
thematic plenary meetings, carried out between April in May in each of the 16 regions and
about each of the six themes. In these meetings, the government accounts for the
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investments made in the previous year and in the current one, as well as for the city’s
financial situation and for compliance with operation rules set by PB councillors. Then,
participants decide on their thematic priorities (from a range of 14 themes20), elect their
councillors (two members and two substitutes per region and theme), decide on the
number of delegates they are entitled to and assess the accounts provided by the
government.

Between May and June, intermediate meetings are held in which communities gather to
determine a schedule of works and services to be demanded in keeping with the thematic
priorities defined during the round of plenary meetings. In June, there is the presentation of
the hierarchy of works and services that have been demanded for each prioritised theme.
In July, the new members of the Council take office for a one-year compulsory term, with
the possibility of one re-election only. The demands are then processed by the
government in keeping with criteria determined by the COP21 (they currently involve the
degree of lack of infrastructure or services, population, and the degree of priority assigned
to the theme), taking into account the funds expected to be available for the following year.

From this point on, councillors discuss general figures in the budgetary proposal, which,
once approved, is sent to the Municipal Chamber of Representatives no later than 30
September of each year. The representatives, on their turn, have until 30 November to
vote the budget. Meanwhile, PB councillors work on the definition of a Plan of Investments,
starting from a base proposal formatted by the government. The several government
departments and agencies are scheduled to appear at the COP, where they discuss their
figures and their proposals, including demands defined in regional and thematic meetings.
In November, the Plan of Investments agreed upon is subject to approval in regional and
thematic forums. During their one-year term, PB councillors carry out a permanent task of
consultation and discussion with their communities, informing them of the status of the
discussions at the Council and forwarding to the Council proposals and issues raised in
their regions and thematic groups. PB forum delegates continue meeting at least once a
month, inspecting the execution of works and services and escalating specific questions
that interest to the communities. Nowadays, 90% of all demands made by the communities
in annual plans of investment have been carried out, and the remaining ones are being
implemented.

In December, the Council discusses again the rules of the PB for the following year, based
on proposals made in its regional and thematic forums. It has become common for this
discussion not to end before January of the following year. February is vacation time, and
the cycle restarts in March.

                                               
20 1 – Basic sanitation: draining and dredging; 2 – Basic sanitation: water supply and sewerage system; 3 –
Housing; 4 – Paving; 5 – Education; 6 – Social work; 7 – Healthcare; 8 – Circulation and transport; 9 –
Leisure areas; 10 – Sport and leisure; 11 – Public lighting; 12 – Economic development; 13 – Culture; 14 –
Environmental sanitation.
21 The PB Council (COP) is made up of 48 councill ors and 48 substitutes: 2 councillors and 2 substitutes
elected in each of the 16 regions of the city; 2 councillors and 2 substitutes elected in each one of 6 thematic
plenary meetings; 1 councillor and 1 substitute appointed by the Union of Neighbourhood Associations of
Porto Alegre; 1 councillor and 1 substitute indicated by the Union of Municipal Civil Servants of Porto
Alegre; 2 councillors and 2 substitutes from the Municipal Government (the Gaplan coordinator and his
assistant; and the CRC coordinator and his assistant). Representatives of the executive branch have no right to
vote.
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The success of the PB is due to the fact that it has found the “eye of the needle”; in other
words, it has become a sphere that, ruled by the logic of popular sovereignty, opposes
both the market’s logic (ruled by criteria of private property, reducing the public sphere to a
formal minimum only to retain its legitimacy) and the legal-bureaucratic logic intrinsic to the
modern state (ruled by criteria of hierarchy and competence, characterised by technocratic
authority and lack of transparency, the “secrets of state”). The PB is currently the
backbone of a whole participatory system in Porto Alegre, where there are more than 20
sectorial councils, periodic conferences are held to assess and determine guidelines for
public policies at city level, and city congresses occur for the discussion of proposals for
the future of the city as a whole. This does not imply a relationship of subordination
between the PB and sectorial councils, but the centralisation of a set of investment-related
decisions at the COP, charging sectorial councils with the definition of policies and projects
and the management of specific resources, when acceptable, as in the case of the
FUNCRIANÇA, managed by the Municipal Council for the Rights of Children and
Adolescents.

4.3 Current challenges

Nowadays, the PB in Porto Alegre faces a series of challenges for its continuity, out of
which we highlight the following ones:

(1) Participatory coordination between budget and planning.

Today, the same people to whom it has taken a decade to conquer access to a “basic
city”, involving achievements such as water supply, sanitation, paving, transport and land
ownership regulation, education, healthcare and public social assistance, claim their right
to a “necessary city”, with the strategic mapping of what has been done, of the shortages
that remain and of the possibilities of advances in the new fronts for tackling social
exclusion: income generation, employment, and security. As cities begin to take on more
and more responsibilities for their own urban, social and economic development, it
becomes fundamental to develop a broader coordination of interests, involving as much as
possible all private sectors and attracting them to the idea of social justice, sustainability
and quality of life. From the perspective of popular movements, this means, on one side,
the opening of a new field of political dispute, in the conceptual and practical ground of
solidarity socioeconomy; on the other side, the replacement of the collective construction
of demands with the collective construction of projects, which implies strengthening their
autonomy and capacity of strategic planning.
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Chart I - Estimate of the number of employed people in Porto Alegre,
by industry (1995-2000)

Source: PED-RMPA Convênio FEE/FGTAS-SINE-RS/SEADE/DIEESE, with support from the PMPA

From the point of view of the State, this context expresses a certain obsolescence of the
current public sector and the urgent need for an administrative revolution. We are not just
experiencing an economical crisis that, after being overcome, will allow everything to
return to “normal” (see picture above for an idea of what has occurred with employment in
Porto Alegre in no more than five years). The changes that have been taking place in
economic relations increasingly tend to be irreversible. Moreover, these transformations
may be carried out in a perspective that is opposite to the liberal-financial logic, but not in
the sense of the classic post-war social democracy still dreamed about by parts of some
political tendencies. We all know the liberal response, and it is a merely reformist one,
adapting the State to the new configurations of private power (privatisation, outsourcing,
flexibilisation, minimisation of the public sector and erosion of sovereignty). Popular
sectors have yet to build an answer. What is the project of these sectors for the State and
for public bureaucracy? The PB has been so far part of an alternative construction,
opening the public sector to projects built by the citizenry, but this path has been opened
with virtually no changes in the regular operation of the public sector. The way general
contractors benefit from the PB, as described previously, exemplifies an almost pacific
coexistence between big economic interests in the city and social investment. Today,
however, keeping social issues at the core of governmental actions means to break away
from the schizophrenia between social and economic issues that characterizes our daily
life. Since decision-making about the public budget has been democratised, now it is time
to radically democratise its execution. For instance, it does not make any more sense for
the government not to employ criteria of solidarity economy in public bidding processes.
Besides, part of the public works could be perfectly managed and implemented by the
communities themselves, generating income and entrepreneurship capacity for the
benefited communities. In the same way, all the expenses with maintenance could be
reviewed within the same presuppositions. Concerning human resources, almost every
definition of results currently takes place in a bureaucratic and non-transparent way, with
few experiences of direct social control (school councils, health commissions), generally
with no adequate tools for intervention, and often operating with only subjective or police-
like indicators (control of working hours, bureaucratic formalities).
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Such change presupposes a fundamental pedagogic role permeating the actions of the
public sector, and a heavy political investment in education and training. Nowadays, the
hiring of new civil servants is already submitted to the commission made up of the
Municipal Government, the COP and the Union of Municipal Civil Servants (SIMPA), but
the conduction of competitive examinations and probations continue almost with no logical
change and no direct social control. We do not believe a decree should put an end to work
divisions, let alone some anarchical fundamentalism should be imposed, but we believe it
should be acknowledged that public institutions also need to fulfil their social role and that
the fiction of general interest previously fulfilled by the public bureaucracy has no place in
the ambit of participatory democracy.

(2) Politisation and publicisation of community-based management and social
policies.

The fact that the democratisation of the management of funds transferred to community-
based organisations is not being discussed (the discussion is limited to indicative or to
technical-accounting aspects) entails the risk of simply enlarging the consensus about the
communitisation of social policies, thus accepting a pattern made up of decentralisation,
privatization and focusing, and missing the most globalising dimension of political action. It
becomes urgent to discuss public parameters not only for the formalisation of agreements,
something that already exists, but for the control of their management. It would also be
indispensable to think about the community-based management in the broadest sense of
the construction of a solidarity economy. As well as the public sector, the “community-
based sector” needs social control, because it deals with public resources, generates
income and offers services of popular interest. Radically democratising community-based
organizations, as well as establishing criteria of solidarity and social responsibility for
NGOs and private-sector foundations that work in partnership with these organisations
would allow the gradual integration of community-based representative democracy into
participatory democracy, widening the agora by the integration of community-based
institutions into the ambit of citizenry, and not the opposite.

Another fundamental revolution here is the one of communication and publicisation,
essential both to the transformation of the public sector and to the democratic
radicalisation of community-based management. Not in the traditional sense of
governmental propaganda, but for the enlargement of the spaces of production and
circulation of public opinion generated from the PB, surpassing the limits of participatory
councils and forums and aiming at the citizenry’s involvement with the city. It is the
possibility of an increase in the quality of content, form and method, caused by the
implementation of communication networks coordinating media vehicles and institutional
spaces with regional communication structures such as neighbourhood newspapers,
sound system cars, community-based radio stations, NGOs newspapers and, as much as
possible, sectors of the mass media, as well as the use of Internet resources.

The Government of Porto Alegre has been receiving several awards for the quality of its
public policies, above all in services to children and adolescents. However, up to the
current day, one can only know what has been discussed at the several existing sectorial
councils in the city and at the COP itself by the oral feedback given (or not) by councillors
to their bases. Even inside the COP, there is yet no timely release of information on the
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ongoing budget implementation in order to build the budgetary proposal for the following
year. It is possible to learn in detail the situation of each work in the Plan of Investments,
but one does not operate in a strategic way with the respective figures.

The challenge, however, is to go much beyond these classic performance indicators.
Nowadays, the model of private-sector company prevails in the construction of indicators.
In this model, result is synonymous with profit, and quality means selling more and
reducing costs by assigning an Orwellian sense to some words. It is within this model that
multilateral agencies such as the World Bank operate: standardisation, quantification,
measurement, economicist political bias. However, these conservative parameters of
assessment won't be overcome with defensive and entropic strategies only. The existing
participatory critical mass in Porto Alegre would allow an advance in the social
construction of indicators. As well as it was possible to build guidelines and goals in a
collective way through the city congresses and the countless thematic conferences, it
would be perfectly possible to develop parameters of assessment in a participatory way,
as long as there is a commitment to the production of relevant information. The beginning
of this is already being somehow outlined in several areas. Examples are in the areas of
education, in which school councils question the social function of the school, proposing
actions in the area of educational work and solidarity economy; or urban planning, in which
regional planning forums refuse to keep analysing processes in a bureaucratic way and
demand information that will allow them to have the socioeconomic map of their regions.
One needs to give consequence to these actions, to formalise and to empower
participants for the executive follow-up of objectives by allowing the flow of data and
assessments beyond small workgroups, moving from the inspection to the control of social
quality, politicising communities and developing communication strategies in order to
prevent the isolation of leaders (professional citizens) and its distancing from those who
they represent.

 (3) Rearrangement of the National Federation Pact.

In Porto Alegre, the participatory budget has resulted from a fundamental partnership
between the Popular Administration and a popular and community-based citizenry,
including workers in the areas of education and health, committed to the improvement of
the standards of living of the populations with whom they work. This allowed extending the
rope of liberal citizenry; which is defined in the relationship between State and society. In
this sense, we have produced a social "force field” that has re-included the sense of
“public thing” into the municipal government, superimposing the principle of popular
sovereignty on the principle of technocratic rationality and on patrimonialist management.
The finances were recovered, the richest started to pay more in municipal taxes, priorities
were inverted, investments were channelled to the poorest areas in the city, and the public
sector was open to the citizens’ direct participation.

The partnership with the public sector has also promoted, as we have seen, the
development of experiences in which the communities themselves are in charge of
management, as it is the case in cooperative housing enterprises, centres of income
generation and community-based day care centres. Besides, several legal mechanisms
from municipal legislation have been introduced, allowing a broadening of the discussion
about the future of regions and cities.

However, Porto Alegre is not an island in the desert of neoliberal policies.  It is impossible
not to suffer the consequences of national macro policies. However hard one has been
seeking to counteract the logic of deconstitution of the public sector by implementing anti-



30

cyclical policies by taking advantage of the surplus of resources provided by the small
decentralisation entailed by the Constitution promulgated in 1988 and by the improvement
of locally obtained revenues, municipalities still control but a small part of the national
public budget (15% of the tax revenues available in Brazil, in 2000, as we have seen).
Some authors have mentioned the emergency of a Dual State, aimed at macro policies at
federal level, and a social-compensatory state at local level.

As well as it was possible to build public deliberative spaces in some important Brazilian
cities, there is the possibility of building them at state and country level. Even though the
different scales make it difficult for popular actors to have a more direct presence, cases
such as the one recently experienced in the state of Rio Grande do Sul (governor Olivio
Dutra – 1999/2002), where a proposal of state-wide PB was implemented (with more than
300,000 people participating in plenary meetings), show that this is possible, albeit not
easy.



31

CHAPTER 3. LESSONS LEARNED FROM THE EXPERIENCES
Yves Cabannes, PGU-ALC (UN-Habitat)

1. Presentation of the analysed experiences and context elements

Table 12 (Population in the cities that have documented experiences of participatory
budgeting) illustrates the idea by which participatory budgets are carried out in cities that
range from less than 20,000 inhabitants (Icapuí or Mundo Novo in Brazil, Rheinstetten in
Germany, or Pieve Emanuele near Milan, Italy) to mega cities such as Buenos Aires,
Mexico DF or São Paulo. This diversification in size and therefore in scale is a primary
element that makes any analysis more complex.  Annex 6 (Location of study cases about
the participatory budget) reflects the wide geographic distribution of the experiences, both
in Brazil (concentrated in the southern states) and in the rest of Latin America.

A historical reading of PB’s allows the identification of three major stages, clearly
illustrated in Chart II (Since when there have been PB experiences).
The first stage, from 1989 to 1997, was marked by experimentations.  New forms of
management of public resources were “invented”. It first happened in Porto Alegre (Brazil),
and in other few cities such as Santo André (Brazil), and Montevideo (Uruguay). In
Montevideo, since 1990 the population is allowed to guide the five-year management of
municipal resources.
The second stage, which we call the Brazilian spread, corresponds to the period from
1997 to 2000, when more than 130 Brazilian municipalities adopted the model, with
marked variations.
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The third stage, from 2000 to the current day, can be identified as a stage of expansion
(outside Brazil) and diversification. It was during this stage that numerous Latin American
and, more recently, European cities adopted the existing models, generally with profound
adaptations. The selected experiences do justice to these stages: experimentations (4
cities), Brazilian spread (7 cases) and expansion/diversification (14 cases).

Chart II - Since when there have been PB experiences

Source: Información de las Ciudades, Estudio Financiamiento local y Presupuesto Participativo -2003
Yves Cabannes. PGU (UN-HABITAT) – Municipal Government of Porto Alegre

The exponential expansion suggests that it is an irreversible phenomenon, and one of the
difficulties faced by Network 9 is to be able to follow this moment of uncontrolled
flourishing.
The mentioned experiences are illustrative of the level of consolidation as well: only one,
Porto Alegre, has been through four municipal administrations (there are less than 5 cities
in this case); three are in their third administration (including Santo André, which
interrupted its process between 1993 and 1996); seven are in their second administration,
and the other ones are just starting their first administration with participatory budget.
Therefore, the lessons that have been learned refer to “how to get started” and to “how to
experiment”, as well as to “how to consolidate” over time: three different challenges for a
reading that cannot be univocal.

Besides these experiences, several others will be mentioned that could perfectly have
been documented. They are innovative experiences that have marked and still mark the
participatory budget, and about which first-hand information is available. Running the risk
of leaving many cities out, we will mention: Pelotas, Gravataí, Timóteo, Viamão, Santa
Maria, Mauá, Barra Mansa, Santos, Betím, Governador Valadares and São Paulo (Brazil),
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San Salvador (El Salvador), Marsella (Colombia), Esmeraldas, Pedro Moncayo and Colta
(Ecuador) and many European cities such as Salford (England), Mons (Belgium), Morsang
sur Orge (France), Grottomare (Italy), Palmela (Portugal), Puerto Genil and Rubí (Spain).

Brief summary of the documented experiences and their particular aspects

1. Porto Alegre (1,360,590 inhabitants), pioneering city in southern Brazil and
international reference. It is the most consolidated experience.

2. Recife, located in north-eastern Brazil (1,422,905 inhabitants), has its economy based
on industry, services and tourism. Since 1997, it has stood out due to focusing on
gender and to a participatory budget carried out by children and the youth.

3. Belém, at the mouth of the Amazon River (1,280,614 inhabitants) has trade and
services at the core of its economy. It has developed the concept of participatory
budget into the Congress of the City, with marked and original presence of the
traditionally excluded sectors.

4. Belo Horizonte (2,238,526 inhabitants) is the capital of the state of Minas Gerais. It
has introduced the participatory budget for housing, in order to meet the demands of
homeless people. Also, it links the participatory budget closely with other instruments
of planning.

5. Santo André (649,331 inhabitants), at the industrial heart of the metropolitan area of
São Paulo (ABC Paulista), links the participatory budget strongly with its project of
strategic planning (City of the Future). The council of their PB is an original one
because it involves both appointed civil servants and elected delegates.

6. Campinas, Brazilian technological centre, is characterised by a high technology
metallurgical industry (969,396 inhabitants). The participatory budget deliberates about
100% of the resources available for investment by the municipality, something that is
not very common.

7. Alvorada, a poor municipality (183,968 inhabitants) in the state of Rio Grande do Sul,
has an important agricultural economy (rice and manioc). The participatory budget has
been a positive element of tax revenue growth. It also highlights the pedagogic value of
the participatory budget process, and relates this value above all to the construction of
citizenship.

8. Juiz de Fora, dynamic regional centre of commerce, industry and services (456,796
inhabitants), near Rio de Janeiro. It has implemented an original form of participatory
budget, mostly due to its not being administered by the Workers’ Party – PT (party that
administers the other Brazilian municipalities that have been documented).

9. Caxias do Sul, medium-sized industrial city (360,419 inhabitants) in the south of
Brazil, it has a high GDP. It links the participatory budget closely to the city’s master
plan. It also shows that traditionally expressive neighbourhood associations have been
strengthened with the participatory budget.

10. Icapuí, 16,555 inhabitants, small port city in the north-eastern coast of Brazil. Fishing
and tourism are the main industries, but the city also has an agricultural base. It is a
consolidated reference of participatory budget for small municipalities. It has
introduced a participatory budget for children and the youth (Dia Feliz - Happy Day).

11. Mundo Novo, small municipality in Mato Grosso do Sul (15,669 inhabitants). Its
economy is based on agriculture and fishing. Its main innovation (and an almost
unique case) has been to put 100% of the participatory budget under discussion, both
running and fixed expenses and those open for investment.

12. District of Cuauhtémoc (Mexico City), Mexico (8,600,000 inhabitants). This district
is a pioneer of the participatory budget in Mexico, and it puts under discussion part of
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the resources transferred to the district by the government of Mexico City. This recent
process is still at an experimental stage.

13. Buenos Aires (Federal Capital) has almost 3 million inhabitants. The participatory
budget was introduced in the city’s constitution in 1996. However, the process has
been developed in the last three years only. It allows a reflection on the potentials and
limits of a process that has been decreed “top down”.

14. Montevideo (1,382,778 inhabitants) is the Uruguayan capital and one of the most
consolidated experience outside Brazil. Its participatory budget process is built
between the Municipal Government and the citizenry through neighbourhood councils
elected in each of the 18 districts, fruit of a decentralising willpower.

15. Rosario, Argentine regional capital (908,399 inhabitants), has an industrial tradition,
especially in the  agro industry. Its recently introduced participatory budget is partly
linked to its qualified Strategic Plan and to an ongoing process of decentralisation.

16. Villa el Salvador, (350,000 inhabitants), a poor district with a strong tradition of
participation and small scale enterprises , located in the metropolitan area of Lima. Its
pioneering experience of participatory budget in Peru has been conceived as the
continuity of the District Development Plan, approved in a referendum.

17. Ilo is a port and mining city (with 70% of the national copper) in the south of Peru
(63,744 inhabitants). It has developed a relatively autonomous model of participatory
budget. Also, it has a sophisticated and solid model of district-based assignment of
resources.

18. Cuenca, a booming Ecuadorian city (417,632 inhabitants), has introduced a unique
form of participatory budget in its 21 rural parishes, but has not introduced it in its
urban area. It tries to link the participatory budget to local economic development and
solidarity economy.

19. Port Asis, capital of Putumayo, Colombia (66,385 inhabitants), is located in one of the
most violent areas hit by the armed conflict in the country. The participatory budget,
promoted mostly by the mayor, points positively to the construction of  dialogue in a
perspective of peace.

20. Cotacachi is a multiethnic municipality located in the Ecuadorian Andes. With 37,254
inhabitants, the city has an economy based on tourism, agriculture and handcrafted
products. The participatory budget has resulted from the mayor’s political willingness
and from a resolution by the Cantonal Assembly, which includes the several population
segments.

21. Córdob a, Spain (317,953 inhabitants), after a two-year preparation stage, has made
its participatory budget process into one of references in Europe. It is strongly linked to
neighbourhood movements and social organisations, both very active in the city. The
participatory budget pays special attention to communication and information.

22. Saint-Denis, a municipality on the outskirts of Paris (86,871 inhabitants), has a high
number of immigrants. One of the contributions made by the participatory budget is the
establishment of a communication channel between inhabitants and the municipality,
pointing to the generation of the “social bond” (lien social).

23. Bobigny, another municipality in the metropolitan area of Paris, is experiencing this
year for the first time a process of participatory budget. It is in line with the
municipality’s clear willingness to establish strong relationships with the citizenry. The
participatory budget is one of the most innovative tools of participation that exist in
Bobigny.

24. Pieve Emanuele is a small municipality in rapid expansion (16,409 inhabitants) in the
outskirts of Milan. Its recent experience with the participatory budget, with a direct
reference to Porto Alegre, is closely linked to two participatory initiatives: “Assemblee
di Quartiere” and “Tavoli de Progettazione Participata”.
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25. Rheinstetten is a municipality with 20,529 inhabitants in Baden Württemberg. The
participatory budget has a consultative, flexible and informal style. It is linked to the
municipality’s finance department.

In what political context are participatory budgets developed?

Relationship Executive / Legislative

To make participatory budget experiences intelligible, it is necessary to clarify to which
political systems they are connected. Most of them are happening in cities where the
mayor and the municipal councillors are elected by direct vote in a system of universal
suffrage.  In these cases, the legislative and the executive powers are clearly split and the
mayor is pre-eminent.  Such is the case of the Latin American (or Italian) cities in which
participatory budgets are conducted. Originating in all cases from the mayor or from the
executive branch, they clearly question the traditional role of the city councillors and of the
legislative branch.  In spite of having the final say on budgets, municipal councillors have
lost the conventional space given to them by their constitutions.  The introduction of the
participatory budget entails the need to re-build the relations between the legislative and
the executive powers, as well as to re-think representative democracy.

Different from what has been previously mentioned, the mayors of Bobigny and Saint
Denis, in France, and of Córdoba, in Spain, are not directly elected, but elected by
municipal councillors.  In this context, the mayor is the chief of the executive branch and of
the legislative branch at the same time.  This situation tends to reduce conflicts between
the two branches at the moment of the implementation of a participatory budget.

The reflection on the links of the political system with the participatory budget process is
one of the elements that need to be looked into.

Participatory budget and representative democracy

Although all cities in which there are participatory budgets are governed under a
“representative democracy”, it is necessary to examine the degree of “representation” of
these democracies at local level.  Without wanting to limit “representation” to the number
of inhabitants per PB councillor, having one elected councillor per 130,000 inhabitants
(Mexico City) is not the same as having one elected councillor per 110 inhabitants
(national average in France).  It clearly entails the question of who the councillor
represents–without leaving out “how” he/she represents them.
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Chart III - Number of inhabitants per councillor

Source: Información de las Ciudades, Estudio Financiamiento local y Presupuesto Participativo -2003
Yves Cabannes, Urban Management Programme (UN-HABITAT) – Municipal Government of Porto Alegre

Chart III (Number of inhabitants per municipal councillor) allows the appreciation of the
huge disparity between cities that have a participatory budget: Pieve Emanuele (Italy) and
Rheinstetten (Germany) have one councillor per less than 1,000 inhabitants, a number
that is very close to similarly sized cities in Brazil (in the order of one per 1,500
inhabitants).  It suggests that the smallest municipalities are the most “democratically
represented” ones.
Large and medium-sized Brazilian municipalities (more than 500,000 inhabitants), as well
as capital cities such as Montevideo or Buenos Aires, have a more reduced democratic
representation: one councillor per 30,000 to 60,000 inhabitants.  The other municipalities
documented are in between these two extremes. As to Mexico’s Federal District (one
councillor per 130,000 inhabitants), it has elected district delegates for the first time, which
has been an important democratic advance, since the Assembly of Representatives
(councillors) has not been enlarged.

Chart IV (Relation between the population of the city and the number of inhabitants per
councillor) allows one to see that the bigger the city, the more truncated its democratic
representation. This observation is qualified by the European cities, where the degree of
representativity is higher.
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Chart IV - Relation between the population of the city and the number of inhabitants per
councillor

          Source: Información de las Ciudades, Estudio Financiamiento local y Presupuesto Participativo -2003
          Yves Cabannes, Urban Management Programme (UN-HABITAT) – Municipal Government of Porto Alegre

A debate on the political role of participatory budgets in cities with a tradition of presidential
systems (where the relationship between mayor and population may be direct and
clientelist) and with a truncated representative democracy (that is to say, with a low level of
representation on the part of the legislative branch) could be extremely fruitful.  Two
questions can be asked:

a) Does the participatory budget occupy an empty space left by the absence of
representative democracy and is a substitute for representative democracy? And/or is
it a core element of a representative democracy?

b) Does the participatory budget tend to strengthen the role of the mayor (and of the
executive branch) in relation to municipal councillors and to the legislative branch?
How to solve such a tension?

These questions may come to be the subject of a debate, and they cannot be exhausted in
the present document.



38

2. Municipal finance and participatory budg eting

In this section, we analyse the budget of municipalities with participatory budget by
attempting to identify the financial link of the general budget with its “participatory”
component. More than a general study on local finances, it intends to concentrate on those
elements that make participatory budget experiences “intelligible” at budgetary level.

Evolution of exchange rates

With the purpose of reaching comparative elements and general conclusions, the
municipal budgets for 2001, 2002 and 2003 have been converted into US dollars by the
annual average (obtained from monthly averages, see Table 1) exchange rate.  The
method, despite providing a certain comparability, has its limits, due in particular to the
strong exchange rate fluctuations seen both in Europe, where the euro has rallied more
than 15% between January 2001 and the first six months of 2003, and in Latin America,
where the Argentine and Uruguayan pesos, as well as the Brazilian real, have lost from
one half to two thirds of their value during the same period against the US dollar.
However, such a loss doesn't imply an identical drop in the purchasing power of the real or
of the peso at national level.  A comparative financial analysis using the Purchasing Power
Parity method could reduce the distortion.

Chart V - Currency fluctuations against the US dollar. January 2001 – June 2003

Source: Información de las Ciudades. Estudio Financiamiento local y Presupuesto Participativo -2003
Yves Cabannes, Urban Management Programme (UN-HABITAT) – Municipal Government of Porto Alegre
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Chart V (Currency fluctuations against the US dollar. January 2001 – June 2003) allows
one to see the major trends: a) forced stability in Ecuador, where the sucre has been
transformed into dollar (with a very high social cost), b) stability of the Peruvian sol, c) after
a rise from 2001 to mid 2002, the Mexican peso has fallen by around 20%, d) strong rise
of the euro against the US dollar, in particular since January 2003, and steady drop of the
Colombian peso, which has lost over 30% of its value in this period.  However, the most
expressive fact, with disastrous effects at social and economic level, was the fall of the
Argentine peso in December 2001, followed in a few months by those of the Uruguayan
peso and of the Brazilian real.  From October 2002 on, both the real and the Argentine
peso have seen a recovery against the US dollar.

Estimated, attained and implemented budgets

Another element limiting both the analysis of each city and the comparison between cities
comes from the fact that estimated or planned budgets are different from those that are
actually implemented.  The difference between the two values is directly bound on one
hand to the actual tax revenues of the municipality; on the other hand, to the values
effectively transferred by the central governments.  The analyses have been based on the
attained (or spent) budget, that is, the municipality’s actual spent budget.

Planned investment, actual investment

The difference between the estimated (or planned) budget and the attained budget may
directly affect the municipality’s actual levels of investment. Therefore, it has a direct
impact on the “participatory budget”, for the participatory budget generally accounts for a
part or the whole budget for investment.  It will be difficult for the municipality to ensure
that the “participatory” part of the budget is preserved if the actual revenues have been
lower than what had been expected.  This difficulty is increased when 100% of the budget
for investment is under discussion. If the investments to which the municipality has
committed itself are not carried out, the citizenry’s confidence may diminish.

A detailed analysis of 19 municipal budgets for 2002 has indicated that, although five of
them reached or exceeded what had been planned, all the others were unable to attain
that: three did not get to 50%; four attained between 50% and 79%; and seven, between
80% and 99%.

Table 13: Municipal investment carried out in comparison to what was planned (year
2002).

More than 100%
90 – 99%
80 – 89%
50 – 79%
Below 50%

5
2
5
4
3

Total 19
Source: Información de las Ciudades. Estudio Financiamiento local y Presupuesto Participativo -2003

Yves Cabannes, Urban Management Programme (UN-HABITAT) – Municipal Government of Porto Alegre
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Table 14: Estimated and Actual Investments in
19 cities with par ticipatory budget
(Year 2002, in% and in USD mil l ion)

No. Municipality                       % Investment
Estimated Actual %

1 Recife 15.87 13.37 84
2 Por to Alegre 10.68 7.7 72
3 Belem N/A N/A N/A
4 Belo Hor izonte 18.9 9.03 48
5 Santo André 14.78 8.46 57
6 Campinas 5.98 2.52 42
7 Alvorada 8.5 7.33 86
8 Juiz de Fora 32.59 7.69 24
9 Caxias do Sul 8.36 5.79 69
10 Icapuí 0.02 0.1 500
11 Mundo Novo 15.79 13.06 83
12 Mexico City N/A N/A N/A
13 Buenos Aires (Federal Capital) N/A N/A N/A
14 Montevideo 17 16 94
15 Rosar io 2.27 2.49 110
16 Villa El Salvador N/A 22 N/A
17 I lo 23.1 33.01 143
18 Cuenca 77.38 60.43 78
19 Puerto Asís (1) 93.51 62.85 N/A
20 Cotacachi 69 63.77 92
21 Córdoba 7.99 16.66 209
22 Saint Denis 25.01 25.01 100
23 Bobigny 24.54 20.66 84
24 Pieve Emanuele N/A 30.47 N/A
25 Rheinstetten 11.6 10 86
Source: Case studies of the cities 2001, 2002, 2003.
Conducted by: Yves Cabannes, assistant: Norma Quiñones

A more detailed analysis of each city (see Table 14: Investment estimated and actual
investment carried out in 19 cities with participatory budget) does not allow one to learn
the reason of the strong discrepancies between what was planned and what was carried
out. For instance, one can say the transfers (royalties) made by the central government to
mining cities such as Ilo, are highly variable from one year to another. They may be higher
or lower, depending on global prices.  It is necessary to highlight that very few cities have
been capable of planning their expenses with investment with an acceptable accuracy.
Such difficulty in planning jeopardises the exercise of participatory budget and its
legitimacy. It brings about the issue of how to increase its accuracy so that elected
politicians, municipal civil servants and the citizenry may work on fixed numbers.
It also suggests that in-depth studies should be carried out about the topic for one to
obtain more consolidated data and to identify the reasons of such discrepancies. The
questionnaire-based method used in the present work is insufficient to meet such
objectives.
Another important fact is that the amount of investments in absolute values for 2002 in
these 19 cities has increased to approximately USD 400 million.
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Municipal budgets and municipal budgets per inhabitant

The municipal budgets for 2002 within the sample studied vary from approximately USD 2
million, in the Ecuadorian city of Cotacachi, to approximately USD 8,000 million, in
Mexico’s Federal District. Saint Denis, with 87,000 inhabitants, and Córdoba (Spain), with
318,000 inhabitants, have budgets comparable (in the order of USD 200 million) with that
of the city of Montevideo, that has almost 1.4 million inhabitants.
In order to try to achieve a certain level of comparability, we have built an indicator of
“municipal budget per inhabitant”, which allows the appreciation of the actual capabilities
of the municipalities in financial terms.  Again, it is important to register that the use of the
US dollar as a reference distorts the comparison of the real purchasing power in each
municipality.

Chart VI - Municipal budget per inhabitant (average 2001-2003, in USD)
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Chart VII - Municipal budget per inhabitant (average 2001-2003, in USD) Detail

                  Source: Información de las Ciudades, Estudio Financiamiento local y Presupuesto Participativo -2003
                     Yves Cabannes. Urban Management Programme (UN-HABITAT) – Municipal Government of Porto Alegre

Charts VI and VII (Municipal budget per inhabitant) have been drawn taking three years
into account: 2001 (executed budget), 2002 (executed budget) and 2003 (estimated
budget).  More than exact values, the interesting thing to highlight are the orders of
magnitude.
In global terms, values vary from more than USD 2,200/inhabitant, in the municipalities of
St. Denis and Bobigny in France, to less than USD 20 in Villa El Salvador in Peru, that is
to say more than a hundred times less.

The municipal budget/inhabitant ratio in the Brazilian municipalities that have been studied
(between USD 240 and USD 400) is generally higher than in the other Latin American
municipalities.  The municipality of Alvorada, in the state of Rio Grande do Sul, is
exceptionally poor (USD 73/inhabitant) if compared to the others.  It is important to note
that municipalities with less than 20,000 inhabitants (Icapuí, Mundo Novo) are within the
same ranges of budget/inhabitant ratio as cities such as Santo André (metropolitan area of
São Paulo) or Recife.  This relative superiority of municipal resources has to do with a
central element of understanding and differentiation: municipal responsibilities and
prerogatives. In the case of Brazil, the municipalisation of education has a direct incidence:
at least 25% of the municipal resources have to be reserved for education, essentially
primary education.

The municipal budget/inhabitant ratio of non-Brazilian Latin American municipalities sees
an enormous disparity: on one hand, Mexico’s Federal District, with more than USD 900
per inhabitant, is an exceptional case. The capitals of the Southern Cone, such as Rosario
or Montevideo, before the fall of their currency, had a budget/inhabitant ratio in the same
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league as those of Brazilian cities.  The Andean municipalities studied (in Colombia,
Ecuador and mostly Peru) are those with the most limited resources in the region.
Concerning Peru, this situation is particularly caused by its weak fiscal base and by the
low percentage of transfers from the federal government (one of the lowest in the region).

These comparisons are indispensable for one to appreciate the real values that may be
put under discussion. The participatory budget will be but a part of these values.  We will
later examine which part of this value the municipalities put under public discussion.  The
knowledge of these figures allows one to feed the debate on the financial reality of the
participatory budget and to learn if the participatory budget has a capital or small P.

The study and the understanding of municipal finances comprise the understanding of
both revenues and expenses.

2.1. Municipal revenues

2.1.1. Municipal taxes and fees

The share of locally collected taxes within the total revenues of a municipality can vary
greatly inside the same country (Brazil is one example) or the same region.  This relation
between locally collected taxes and the overall budget (implemented) is called degree of
financial autonomy. By examining the value of locally collected taxes and the executed
budget (not the planned budget), one can have the most objective possible situation at a
certain date.

Table 15 (Relation between municipal taxes and the actual budget. Degree of financial
autonomy - 2001, 2002, 2003 and average) allows one to see the huge disparity of
situations.  It is necessary to point out that the data for the year 2003 refer to planned
values only.

The results indicate that seven out of the 23 municipalities have a financial autonomy of
less than 20% of the overall budget, and three of them, less than 5%.  They are small,
eminently rural municipalities with limited urban centres.  This fact reflects the situation of
most Latin American municipalities, considering that 50% of them have less than 10,000
inhabitants.  Their financial resources are essentially the result of transfers from the central
government.  In spite of their extremely low resources and of their great dependence, we
will see later on that some of them direct a great part of their budget to investments and
have high levels of participatory budget.

Out of the 23 cases studied, 11 have a slightly higher autonomy (between 20 and 39%).
They include both small European municipalities and medium-side Latin American cities.
Remarkably, only six cities have a budgetary autonomy of between the 40 and 59%.  They
are cities with strong property tax revenues and a high level of overall tax revenues.

Only one city, Montevideo, has a financial autonomy of more than 90%.  This very
particular situation is caused by the lack of resource transfers on the part of the Uruguayan
central government (in the hands of a political party that opposes the one that is governing
the city).  It makes one reflect on the notion of “budgetary autonomy”.  In this case, it is
extremely high, but not necessarily fair for the inhabitants of the city, who cannot access
resources of national origin.
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2.1.2. Revenues and transfers from other tiers of governments.

Local revenues and transfers from other tiers of government.
Another way to examine the financial autonomy of a municipality is to compare its locally
collected revenues with the values transferred from other tiers of government.

This analysis of current revenues (leaving capital revenues aside) allows one to see that
the revenues of Andean municipalities, as well as those of the poorest and smallest ones
in the sample, are comprised of an amount made up of federal or provincial government
transfers much higher than the amount resulting from locally collected taxes. Among the
Brazilian cities with high autonomy, Porto Alegre stands out. The exceptional case of
Montevideo has already been mentioned.

Table 16 (Relation between transfers and revenues from the central government to the
municipality and its overall budget – implemented) allows one to have a comparative look
at the scenarios we are making reference to, in particular to the Peruvian cases, in which
the cities put under discussion a part of the earmarked funds transferred by the central
government. In the case of Ilo, this percentage has been gradually increasing year after
year. It allows the bottom-up reconstruction of the relationship of dependence the
municipality has with the central government. The bureaucratic or constitutional
requirements for resources to be transferred to the municipalities (without considering the
“political” requirements) are, thanks to the participatory budget, re-examined by the
citizenry. In Brazil, it would be equivalent to putting under discussion the resources of the
Single Health System (SUS), which is a good example of federal resources whose use is
strictly regulated. The Peruvian experiences with the participatory budget look much more
like a way to discuss with civil society a (small) part of the national budget, that is to say
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part of the resources that are transferred. This also allows one to understand why Peru
was the first country to vote laws institutionalising the discussion of the national budget.
The principle was discussed and constructed from the dozen experiences carried out at
district (municipal) level.
The pioneering experience at the District of Cuauhtémoc in Mexico City is–to some
extent–similar to what is happening in Peru. The resources discussed are also a part
(much more limited in this case) of the resources assigned by the government of Mexico
City to the delegaciones (districts). These transfers represent around 20% of Mexico City’s
budget, a higher percentage than those of the other Latin American metropolis.

2.1.3. Revenues resulting from loans

The revenues resulting from loans represent a limited part of the municipal revenues, at
least in the cities studied. On the other hand, the data obtained were not sufficiently
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Santo André, BrasilMontevideo, Uruguay

Source: Información de las Ciudades, Estudio Financiamiento local y Presupuesto Participativo -2003
Yves Cabannes. Programa de Gestión Urbana (UN-HABITAT) - Prefeitura Municipal de Porto Alegre

consolidated and reliable to be published and commented. Today, there is a clear need for
additional studies about municipal debts. However, this topic will be looked into in the
section relative to the debt of municipalities.

2.1.4. Illustrative cases

Chart VIII Distribu tion o f municipal revenues in Latin American cities. Montevideo and Santo
André. Year 2002.

The distribution of municipal revenues in Montevideo and in Santo André clearly indicates
the very different structure of their local finances. It shows on one side the enormous risk
one would run by generalising the topic and by trying to standardise participatory budgets
that in general reflect the particularities of the finances of each municipality.

2.2. Analysis of municipal expenditures

The different accountancy systems used both in Europe and in Latin America are some of
the difficulties faced when one tries to analyse municipal expenses.  It is the first factor that
limits any generalisation.  For example, the pay of primary school teachers can be
included as expenses with personnel, but it can also be regarded as a social investment,
thus appearing in “expenses with investments”.

The second difficulty already mentioned is the fact that some available data refer to
“planned expenses” and others to “implemented expenses”.  The difference between these
figures is very substantial, and this does not facilitate comparisons between systems that
account for planned expenses and others that account for implemented expenses.

Despite the extreme goodwill of civil servants and researchers in answering all questions
in detail, the questionnaire-based data collection work did not allow one to go far enough
so as to be able to draw general conclusions.  There is much left to do in order to better
understand municipal accounts and where the “participatory” part is.

Remarkably, those at the municipal government who are responsible for the “participatory
budget” have, with a few exceptions, very limited information about the municipal budget.
On the other hand, they have limited access to the financial information.  Their difficulty in
obtaining consolidated data in their own municipality for the case studies was very clear.  It
has also shown that, in several municipalities, doors between the several departments, but
particularly the one that leads into the municipal finances, are often closed.  It suggests a
particular effort should be made to train in municipal finances the people responsible for
the participatory budget.  Also, it suggests that a more fluent channel of communication
should be established among all departments and also between them and the department
in charge of the municipal finances.
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Due to the reasons mentioned above, comments about the several municipal budget items
will have a certain degree of superficiality.

2.2.1. Expenses with personnel and maintenance

They represent the main item of the budget, in particular in municipalities where health
and/or education have been municipalised.  The volume of expenses with personnel is
evidently related to the number of municipal civil servants.  Graphs XII and XIII (Number of
inhabitants per municipal civil servant in 24 cities with participatory budget) reveal the
enormous disparity at this level.  Between Saint Denis (France), which has one civil
servant per less than 30 inhabitants, and Villa El Salvador, which has one civil servant for
1,200 inhabitants, considering intermediate cities that have one per 40 or 50, the distance
is appreciable.

This explains why (see Chart VIII–Distribution of municipal revenues in Latin American
cities) the city of Cuenca spends only 14% of its budget on personnel (one civil servant per
650 inhabitants) whereas Montevideo (one employee for 65 inhabitants) spends 49% of its
budget on personnel.

This indicator is not the only one to explain the values in the “personnel” heading. The
disparity in salaries within the municipality, and the bonus levels for “workers in a position
of trust” and civil servants in commissioned positions affect this item directly, generally the
greatest item of expenditures.

This is why the efforts made in Mundo Novo, Brazil, for putting the expenses with
personnel and maintenance under public discussion through the participatory budget
should be valued.  This item is generally the least transparent one in municipal accounts.
Due to their not being known, salary levels, expenses with services and bonus generate
distrust amid civil society. Whether right or wrong, they sometimes think that municipal civil
servants are a few privileged ones who take advantage of public resources that have
come from “their” taxes.  Due to the fact that we know the actual salary levels–generally
low–of municipal civil servants, municipal authorities would have an enormous interest in
making this important part of the budget transparent.  The trust between local government
and civil society has this price.  The participatory budget process, by operating in this
perspective, can make an essential contribution by building bridges capable of enhancing
the link between the public sector and the citizenry.

The high expenses with personnel in Brazilian municipalities and in Mexico City are also
caused by the payment of pensions for retired municipal civil servants. For countries with
national pension systems, particularly in Europe, the case may seem odd. For instance,
31% of Recife’s municipal civil servants are inactive.  It amounts to 8,534 people.  In Porto
Alegre, 20% of the civil servants are inactive. In this city, approximately 30% of the
expenses with personnel correspond to what the municipality spends in pensions. By
considering how much the expenses with personnel represent in the overall budget, one
can assess the strong impact of pensions on municipal expenses. It is a topic that is very
socially tumultuous in several countries: the national pension system for civil servants.
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2.2.1 Municipal investment

The knowledge of the values for investment is important because they are generally put
under discussion (in part or as a whole) in the participatory budget.  It has been observed
that it is the first section of the budget to suffer cuts when local tax revenues and transfers
from other tiers of government (central and state in federative countries) have not been as
high as expected.  For this reason, the budgetary provision that several cities make for
their participatory budget ensures investments won’t be slashed due to lack of revenues.
This point will be discussed later on.

The values and percentages that represent the item investment as part of municipal
expenditures are highly variable, such as it is illustrated by the small sample of the 22
municipalities studied (see Table 17:  Relation between municipal investment and the
budget implemented).  By observing actual consolidated data for the year 2002, it has
been seen that the average percentage (calculated from the percentages for each city,
and not from absolute values) is around 20%. However, this apparently high average is
influenced by the three Colombian and Ecuadorian municipalities that direct more than
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60% of their budget to investments–see Chart VIII (Distribution of municipal revenues in
Latin American cities).  This figure is particularly remarkable because it refers to the
municipalities that have the lowest municipal budget per inhabitant in the sample (see
Charts VI and VII).

In 2002, the Brazilian municipalities studied, except for Recife and Rosario (Argentina),
used less than 10% of the implemented budget for investments.  The impact of the
financial crisis that both Brazil and Argentina have experienced (particularly the fall in the
value of their currencies) has been one of the explanations, and the other is an
incompressible expense with personnel and maintenance. The low investment capacity on
the part of Brazilian municipalities is also due to the high expenses with education,
generally above the 25% required by law.

Juiz of Fora, for instance, assigns 40% of its revenues to education, thus reducing its
capacity to invest in other sectors.  It has been learnt that participatory budgets are being
carried out in a similar way in municipalities that cannot assign a high amount of money to
investments. Such a situation may come to generate a serious socio-political problem in
that many demands resulting from the participatory budget will not be able to be met, or
they will be met in other terms–prioritised demands will be but a limited part of those that
have been expressed by the participants.  The results of the studies tend to show such a
situation. This entails the need for an increase in the investment capacity of municipalities,
whether by increasing revenues (mostly tax collection and transfers) or by reducing
expenses in some items.

It is very difficult to make progress in debates about the increase of the tax burden,
particularly in municipalities with participatory budgets. They tend to rapidly generate a
popular mobilisation and a political opposition that is hard to face. However, the search for
alternative taxes and other sources of revenues is essential to increase the financial and
political autonomy of the municipalities, thus making it possible to have a greater
distribution through the participatory budget.

In spite of its being extremely difficult and risky in some specific situations, examples of
cities that have managed to innovate in this field show that “itis possible”. Montevideo, due
to not receiving transfers from the central government, managed to survive by “inventing”
taxes that do not affect mainly the poor. In this sense, the municipality started collecting
taxes on automobiles, which “consume” more urban space than pedestrians do. Belém, in
Brazil, was able to increase significantly the number of people exempted from paying the
IPTU (property tax) without decreasing its level of tax revenues. It has re-assessed, by
means of an interesting cadastral work, the base for the calculation of the IPTU, raising the
tax in a just way, based on urban real estate valuation.

The experience in Bogotá (Colombia) is even more innovative, and it generated more than
a doubtful and sceptical smile when it was announced by the mayor, Antanas Mockus. It is
important to say that, during his campaign, he publicly announced that he was going to
increase taxes because it was the best method to be able to increase the degree of
investments in the city. He was elected!
Later, he proposed a voluntary tax to the Bogotanos, besides normal local taxes. The
amount collected was going to be used for highly visible improvements in the city. The
result was surprising. In a short time, the number of voluntary taxpayers surpassed
70,000! It has forced whoever is sceptical and timid to reflect on innovative paths to
increase municipal revenues.
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One of the effects of neoliberal expansion, privatisation of services and other liberalisation
measures has been the significant increase in outsourcing, the informal sector, and
solidarity economy. It is considered that the so-called informal sector represents 50% of
the GDP–Gross Domestic Product–of Latin America. Although a part of this sector has
very reduced levels of accumulation and of earnings, it also harbours high profitability
sectors.  A characteristic of this core segment for local economic development is its low
fiscal contribution. Reflections and debates on the type, level and modalities of socially
and economically just contributions from a sector that produces 50% of the wealth are
indispensable, both by local governments and by the producers themselves, particularly
those who belong to the solidarity economy sector. A tax model built essentially around the
formal sector of the economy entails serious limitations particularly in terms of capacity of
redistribution and compensatory policies.

2.2.3. Service and pay off of municipal debts

One of the clearest and more interesting lessons taken from the study is the relatively low
level of service and paying off of municipal debts.  Thirteen out of 20 cities with
consolidated data for two or three years spend less than 5% of their revenues with public
debt service, and the majority spends less than 2%–see Table 18 (Relation between public
debt service and municipal budget).
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In comparison, the European municipalities spend slightly more on public debt service (8%
for Córdoba, Bobigny and Saint Denis), with the exception of the Italian municipality, the
only one that spends more than 20%.

This scenario asks for two general comments.  The first one is to register the positive level
of low debt contraction in the municipalities that have participatory budgets (at least
according to the sample). They are not very dependent on national and international loans
to carry out their policies, and they are relatively autonomous in relation to international
capital.  In terms of development policies, endogenous and national resources are the
essence of the resources discussed during participatory budget processes.

However, although the current situation is positive at local level, there is a high level of
debt service on the part of central governments in the countries were participatory budgets
are carried out at local level.  Debt service and amortisation affects directly and negatively
transfers from central governments to the municipalities. When a central government has
to assign 50% of its revenues to debt service, it means 50% less money to be transferred
to the municipalities. These transfers would increase greatly the potential values to be
discussed during participatory budgets.  Therefore, the debate about the weight of the debt
at the level of central governments is not unrelated to the discussion on the public budget.
It could be examined in greater depth in the future.

The low level of debt contracting also corresponds to the impossibility–in some countries–
to contract international loans directly.  They are generally controlled at central level.
Another element is that the level of debt contraction in, for instance, Brazilian
municipalities cannot surpass a given limit fixed at central level. Overall, less than ten
Brazilian cities have been authorised by the federal government to take out a loan.

In the current context of relatively low levels of debt contracting, the debate about the
levels and channels of debt contracting by the municipalities has to be carried out in a
more systematic form.  In a perspective of development, repayments to banks, especially
to development banks (such as the IDB and the World Bank) or the so-called “ethical
banks” would have to be carried out in national currency.  After the financial crisis in Asia,
some Asian countries decided not to accept more US dollar-indexed loans because of
financial risks and on behalf of development.  Their success could be a source of
inspiration for the cities, in particular the ones having participatory budgets.

Few of the cities involved in participatory budget processes put under discussion revenues
resulting from international loans or national credits. Porto Alegre is among the few cities
in which the Participatory Budget Council can put a new loan under discussion at the
forums of community delegates (Article 44, Chapter IV, PB Internal Regulation, 2003). The
destination of the revenues from the loan is even less frequently discussed.  In spite of
being a difficult topic, it deserves a debate because it relates to resources that interest to
the citizenry as a whole and that will have to be eventually repaid by them.
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2.3. Synthesis about expenses and budgets

Chart IX
Distribution of municipal expenses in Latin American cities.
Montevideo (Uruguay), Santo André (Brazil), Mund o Novo (Brazil) and Cuenca (Ecuador). Year 2002.

3. The several dimensions of participatory budg ets

In view of the great variety of types of participatory budgets concerning population size,
municipal resources, styles of participation, degree of consolidation of the experiences,
and values actually put under discussion, we have opted to try to extract lesions on four
key dimensions of participatory budgets:

a) Budgetary (or financial)
b) Participatory, considering both popular participation and participation of the local

government
c) Regulatory and legal (in relation to the law) and,
d) Physical or territorial.

Source: Información de las Ciudades, Estudio Financiamiento local y Presupuesto Participativo -2003
Yves Cabannes. Programa de Gestión Urbana (UN-HABITAT) - Prefeitura Municipal de Porto Alegre

Mundo Novo, Brasil Cuenca, Ecuador

Santo André, BrasilMontevideo, Uruguay
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The information made available and an abundant literature are above all related to the
participatory dimension and to the participatory budget as an instrument for the
construction of a participatory democracy. In order to compensate for this vision biased by
the participatory dimension, indicators have been designed for each one of the four
dimensions, aiming at allowing the differentiation of the several existing modalities.

3.1. Financial dimension

Value of resources under discussion

It is one of the most frequent and more debated questions, whose answers are
unfortunately biased.  However, in order to feed the debate, two relatively clear scenarios
can be considered: that of municipalities that identify values put under discussion and that
of those that do not.

a) Municipalities that identify clearly the values put under discussion, with a variant
between those that define these values before the process of participatory budget
(generally voted by the Municipal Council) and those that define the values after the
process, based on the demands and on the municipal resources attained.  However, it
is possible to establish in both cases a relationship between the budget discussed and
effectively put into practice and the municipal budget implemented. The meticulous
analysis of 16 of the 25 cases for which there are consolidated data tends to confirm
the results of monographic studies and of the investigation about the Brazilian cases:

The participatory budget represents, generally and particularly in Brazil, between 2 and
10% of the overall budget implemented (9% in the present analysis).  These values
correspond to a percentage of the municipality’s resources for investment that varies from
100% (Campinas for example) to a few per cent.

In Porto Alegre, 100% of the budget is regarded as participatory, for the Participatory
Budget Council (COP in Portuguese), made up of delegates elected in the process,
examine and influence the overall budget before it is sent to the Câmara de Vereadores
(City Council).  On the other hand the part discussed in assemblies in which all citizens
can participate corresponds to 100% of the resources for investment, which vary every
year and represents more than 10% of the overall budget.

In Mundo Novo (Brazil), the whole budget is discussed, but, differently from Porto Alegre,
in a direct way and in open plenary meetings.  It is the more “advanced” form of
participatory budget, and it shows that the totality can be put under discussion.

In Cotacachi (Ecuador), the part of the budget discussed in assemblies has grown
steadily, reaching 58% of the total in 2002, and it is expected to reach 72% in 2003. This
high value is related to the high percentage of resources that the municipality directs to
investment, despite its being one of the poorest cities in the analysis.  It tends to show that
political willingness can give rise to a participatory budget with expressive values.  As a
consequence, the value discussed per inhabitant in Cotacachi is above that of much more
“famous” cities (see later on).

b) Municipalities in which figures are not available.  Apart from very recent experiences,
such as Bobigny in France, and Pieve Emanuele in Italy, the sample studied
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corresponds on one side to municipalities in which the values are but symbolical, or
proportionally low, that is to say inferior to 2% of the total budget.  Although “what is
discussed is not a fixed amount of resources, but actions and projects to be
incorporated into the participatory budget” in Buenos Aires, and “there was no
discussion as to specific amounts in the budget, but as to the demands prioritised by
the population” in Mexico City, these actions will have an impact on the budget.  It
seems important to be able to make these values transparent, especially toward the
citizenry. These two experiences characterise in a more general way the complexity of
participatory budgeting in Latin American mega cities.

The case of Montevideo is different. Although with no fixed percentage, the
Municipal Government of Montevideo distributes the municipal budget around the
so-called works of departmental impact and works of local impact. The percentage
will depend on the kind of service from which the population’s demands have
originated – it can get to 100% of the overall municipal investments (for instance,
lighting, green areas, highway administration etc).

In this particular case, local councils elected in each of the 18 districts and the executive
branch agree on a “commitment to management” that summarises all works and services
to be carried out.  A schedule for monitoring and social control allows one to know the
exact values that will be implemented by the municipal government, which are
proportionally very high.

Participatory budget per inhabitant:

It has been learnt that participatory budgets have allowed a first step in the social control
of municipal public resources.  These steps are sometimes timid or symbolic ones, but
they can be decisive as well.  One stage refers to the control of resources for investment,
and the following ones to the other parts of the budget.  However, one can wonder if it is
possible to talk in an indiscriminate way about the participatory budget when less than 1%
of the budget is available for consultation, and when 100% is debated and decided upon. It
is suggested that this topic be looked at in greater depth in future debates.

As a result of this diversity of scenarios, it is interesting to observe that the resources
discussed/inhabitant ratio is not related to the budget/inhabitant ratio. Considering the
average between 2001 and 2003, the poor municipalities of Cotacachi (Ecuador) and Ilo
(Peru) discuss much more resources per inhabitant than, for instance, Belo Horizonte in
Brazil (five times more in the case of Cotacachi, and twice more in the case of Ilo) or the
District of Cuauhtémoc in Mexico City.  It will be necessary to ensure monitoring and
visibility by using adequate indicators to be able to differentiate all the so-called
participatory budgets.

Charts X and XI (Participatory budget per inhabitant in 18 cities) exemplify the huge
diversity of scenarios from one city to another.  The two cities in the sample that discuss
100% of their resources (directly such as Mundo Novo or via the Participatory Budget
Council–COP–such as Porto Alegre) are evidently the most advanced ones.

In spite of their much higher budgets per inhabitant, the European cities in the sample are
not the ones that put more resources under discussion.  It is important to note that the
resources discussed per inhabitant are between USD 2 to 36 per inhabitant per year.  Five
out of the eight Brazilian experiences shown in the enlarged chart (XI) are between USD
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15 and 23 per inhabitant per year, which gives a good idea of the financial importance the
participatory budget has.  It allows one to influence the destination of really important
resources in global terms and in terms of investment in the city.

Chart X - Participatory budg et per inhabitant in 18 cities–in USD

Chart XI - Participatory budg et per inhabitant in 18 cities–in USD. Enlarged

         Source: Información de las Ciudades, Estudio Financiamiento local y Presupuesto Participativo -2003���������	��
����������������
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Relation between participatory budget and tax revenues

This section examines what the relationships between the participatory budget process
and the municipality’s tax revenues are.  The underlying question that links the
participatory budget closely to the municipal finances is whether the participatory budget
has an impact (either positive or negative) on the municipality’s financial autonomy.

Most respondent cities have indicated that the participatory budget process entailed an
increase in tax revenues and a decrease in delinquency. In Campinas, Recife and
Cuenca, tax revenues were significantly increased in very few years; in Porto Alegre,
property tax delinquency dropped from 20% to 15%. The consequence was very strong. In
less than ten years, the property tax collection went from representing 6% to almost 12%
of the municipality’s current revenues.  Mundo Novo, In Brazil, also emphasises the drop
in tax delinquency.  The reasons alleged, confirmed by field visits, are related with the
transparency of public administration entailed by the participatory budget.  The short term
visibility of the works and of services that result from the participatory budget also tend to
change the citizenry’s taxpaying habits.

In the two Peruvian municipalities studied (Ilo and Villa El Salvador), the distribution by
areas of the resources discussed in the participatory budget is linked directly to their level
of tax delinquency.  Without results to prove the relationship between a drop in
delinquency to the “tax-related criterion”, it is clear for the municipality of Ilo that “the
process has allowed the population to become aware of the municipal resources, their
limits and their origin”.  It echoes the opinion of Puerto Asís:

The community, on learning what the municipality's budgetary and financial
situation is, becomes aware of its budgetary restrictions. Then, when there are not
enough resources for the implementation of its projects, the community decides to
collaborate with personnel, financial resources or materials, aiming not only at
increasing the resources available for them, but at enlarging the infrastructure
initially approved.

Those responsible for Cuenca go the same way:

One can see that the setting-up of the participatory budget has meant that rural
communities became aware of the cost of services, seized them and became even
more willing to collaborate for their maintenance. Thus, some municipal by laws to
regulate this scenario are in process of formulation and discussion.

These last two experiences indicate clearly that the participatory budget has channelled
the Social Capital and has reactivated the traditional community-based collective works of
Andean America (Mingas, Minkas).  In Cuenca, according to local studies, the value
contributed by the community–mostly in personnel–reaches 30% of the value of the works
resulting from the participatory budget.  It has been learnt that municipal finances cannot
be limited to their cash financial dimension and they have to be extended to the value
contributed by the community in benefit of the municipality as a whole.

Another financial element to take into account refers to the “avoided costs”, a concept
whose use began in the municipality of Bogotá.  The willingness of the communities (see
testimony of Cuenca) to maintain infrastructures resulting from a decision of the
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participatory budget represents an important “avoided cost” that can be quantified.  This
value is even more appreciable in Colombian municipalities that are in conflict, in which
the participatory budget points to community works to recover what has been destroyed
(bridges, roads, irrigation, wells), something neighbourhood associations themselves can
maintain and defend.

3.2. Participatory dimension

3.2.1. Popular participation

Individual participation or community-based participation?

One of the main characteristics of participatory budgets in Brazilian cities is the
acknowledgment of one’s right to participate individually and directly, and not necessarily
through representatives of communities, unions or other associations.  The number of
participants in thematic and neighbourhood plenary meetings varies from one year to
another, and one cannot identify a dominant model of growth or fall in participation over
the years.  It is important to note that there is a high degree of rotation from one year to
another.  In Porto Alegre, one of the few available studies (Cidade, 2002) indicates that
there is a 40% rotation from one year to the other.  It would be necessary to see over time
how many people have participated during one year, or two, or more, with the aim of
obtaining consolidated data.  Overall, approximately 390,000 participated in 2002 in the 11
Brazilian cities studied.  Participation rates went from 2% to 7% of the population, with two
exceptionally high figures: Icapuí (10%) and Caxias do Sul (25%, amounting to 90,000
people and almost 9,000 delegates).

In a situation opposite to the relative homogeneity situation in Brazil, the other Latin
American cities tend to favour participation through representatives of existing
organisations.  Thus, “788 people representing 90% of the organisations of the canton”
have participated in Cotacachi. In Ilo, 100 organisations have participated. In Puerto Asís,
232 people, “but very representative ones”.  In Cuenca, the 1,100 people are on one side
elected representatives of 21 rural parish associations, and on the other side they are
people from the community.

The experience of Montevideo is close to that of Cuenca in that the neighbourhood
councils are “the organ in charge of setting priorities and coordinating with the municipal
government”. They are directly involved in the definition of budgetary priorities in their
districts.  However, although more than 100,000 people chose directly their neighbourhood
councillors in 2001 (an extremely high number for an election–voting was not mandatory–
of social representatives), these voters were not involved in budgetary debates because it
was the responsibility of the councillors.

The cities of Córdoba (Spain) and Villa El Salvador, both with a strong participatory
tradition, are examples of “mixed” systems of participatory budget in that both rely on
neighbourhood organisations and widen budgetary discussions toward the citizenry as a
whole.   However, social organisations appear as a fundamental access to this process of
broadening participation.

A central topic of in-depth discussion to be carried out refers to the ways of conducting
participatory budgets and thinking participatory democracy: Direct participation (universal
and individual) on one hand; or indirect participation, pointing to what we will call
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“community-based representative democracy” on the other hand.  In this case, the
individual doesn't control the budget directly. Their participation, as in the case of
representative democracy, is mediated by delegates that are probably “closer to their
concerns and demands”.  It seems fundamental to clarify such different positions that are
nevertheless harboured under the wide umbrella of “participatory budget”.

Authorities for controlling budget implementation and approving works

In most Latin American experiences (different from the European ones), participatory
budgets have specific bodies for social control, dealing both with implementing the budget
and the carrying out works.  It is interesting to note that there are not only one, but a mix of
modalities that combine in a specific way in each city and at each moment of the process.

The most common scenario (for instance in Santo André, Caxias do Sul, Icapuí, Mundo
Novo and Córdoba) is the one in which the Participatory Budget Council, or its equivalent,
exercises this role through its delegates.  Further, several cities have specific commissions
composed of delegates elected for the Participatory Budget Council, such as the COP
Workgroups (Campinas) or the Commission for Inspection and Work Monitoring in Recife
(Brazil).

Another modality of inspection and social control is exercised by citizens’ organisations
(Caxias do Sul), and neighbourhood organisations (Caxias do Sul, Mexico’s Federal
District and Villa El Salvador, for instance).  Sometimes these social organisations set up
specific commissions: Commissions of Works elected at Montevideo’s neighbourhood
councils; or Commissions of Citizens for Social Inspection, elected at Cuenca’s parish
associations.

The experience of Cotacachi is the only one in which the Committee of Social
Controllership is created as a whole at city level, at the Cantonal Assembly.

There is a Committee of Social Controllership, part of Cotacachi’s Cantonal
Assembly, which controls the works and projects that have been approved by the
municipal participatory budget, reviewing the pre-contractual process as well as the
process of implementation. It is necessary to make it clear that they carry out the
inspection of three or four works according to parameters such as type of contract,
amount and location, due to the fact that the members of this committee are
unpaid, and also there are around 140 works and projects.

In the same way, the municipality of Cotacachi has implemented the project of
Transparency and Social Control in Public Works, which consists of including the
community and/or the neighbourhood into the process of pre-contract and
implementation of the work or project, with instruments such as the municipal
participatory budget currently in force and the monitoring forms: mid period, end of
period, and certificate of delivery and receipt, with the community’s acceptance of
the work or project implemented.

The social control carried out by the citizenry, once the budget has been approved, is a
core element to preserve the quality of the process and ensure its transparency up to the
inauguration of the works or services approved.  However, an in-depth debate is
necessary on the most adequate ways and the authorities of control.  The answers given
by the cities are a first, extremely positive, and insufficiently known element.
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Participatory budget and gender

Analysing participatory budgets from a gender perspective is still an incipient topic, except
for a few cases.  Before discussing the topics of equal participation and equal access to
the benefits of the participatory budget by men and women, it is necessary to observe the
demographic reality of the cities in which participatory budgets are carried out.

Table 19 (Overall population (men and women) in cities with participatory budget) clearly
demonstrates the significantly higher percentage of women (54%) in relation to the total
population.  Without going into explaining this scenario, it should be noted that only four
cities out of the 24 have a more numerous male population.

In absolute terms, the 24 cities add up to 24 million inhabitants–and 1.2 million more
women than men: 100,000 more in Recife, 380,000 more in Mexico DF, 264,000 more in
Buenos Aires, 124,000 more in Belo Horizonte, and 88,000 more in Montevideo.   The
statistics and the percentages tend to make this reality invisible.

The participatory budgets analysed, and other well-known ones, are built without a
perspective of gender that would do justice to the differentiated proportion of women and
men in the city.  How to distribute in an equal way (and not in one that is just formally
equitable) the public resources so that they at least may take into consideration numerical
differences, such as in this case?

However, equality between men and women is not limited to its numerical aspect. Gender
inequalities might be faced through affirmative actions to allow women (either young, adult
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or elderly) to participate fully, taking into account their specificities. It would be a necessary
step to face injustice toward women in terms of access to housing, attention to victims of
violence or wage inequality.

People excluded from participation (and from its benefits)

A topic currently under discussion refers to the way participatory budgets approach the
issues of gender, ethnic groups, immigration and age groups. Traditionally, indigenous
people living in urban areas, youngsters, women, Afro-American populations in Latin
America, immigrants in Europe, and recently in Latin America, have had a secondary role
in participatory processes. Which are the answers that participatory budgets provide to this
scenario of exclusion?

The answers are incipient at best, and almost non-existent in Europe.  Participatory
budgets are built fundamentally on territorial spaces (districts, neighbourhoods, regions of
the participatory budget, etc) and thematic entry points that are specific to each city.

Some thematic committees approach questions that are specific to vulnerable groups: the
thematic committee of citizenship in Campinas, or the thematic committee of social
inclusion in Caxias do Sul, where issues related to youngsters and women are discussed.
Several cities among the most prominent ones work with the universalisation of
participation and have no specific focus. They tend to make invisible themes specific to
each one of these social groups.

However, some cities are introducing an actors perspective (and not only thematic and
territorial ones):  Recife’s participatory budget has a thematic committee dedicated to the
women, a positively singular experience at global level.

The experiences of Barra Mansa (OP Mirim – Youth PB) and Icapuí (Dia Feliz – Happy
Day) between 1997 and 2000 were pioneering ones by introducing an actorial vision, from
the perspective of children and the youth.  At the moment, this process is in
experimentation and consolidation in Recife (OP Criança – Child PB, thematic committee
of the youngsters), São Paulo (OP Criança), Goiania, Mundo Novo (OP Juventude –
Youth PB), and Alvorada (OP Juventude in 2004)

Affirmative actions in some cities

The debate on the actorial dimension of the participatory budget from the perspective of
the actors themselves could be carried out in greater depth at the launching seminar and
the workgroups. Three innovations that feed the debate in a positive way will be
mentioned:

Ilo (Peru) has established a system of quotas so as to ensure 50% of the delegates are
women, and at least three of them are part of the directive committee of the participatory
budget. In Rosario (Argentina), the municipal decree relative to participatory councils
indicates that at least one third of the representatives (councillors) must be women.

In Belém, the Congress of the City elects delegates for each specific committee: women,
Blacks, indigenous, homosexuals, third age, adolescents, children, disabled people and
Afro-Brazilian religions.  It is an important contribution to the debate about participatory
budget and inclusion.
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An affirmative action was introduced into the participatory budget of São Paulo as
well. It “includes mechanisms that aim at favouring the representation of the most
discriminated and marginalised populations, called vulnerable social segments,
which, in spite of their numerical weight, are not heard in political decision-making”.
The PB has included mechanisms that aim at ensuring these sectors of society are
represented.  The so-called “system of quotas” ensures the election of delegates
from each of the nine vulnerable segments: women; Blacks; children and
adolescents; the elderly; youngsters; and gays, lesbians, bisexuals and
transsexuals (GLBT) elect one delegate for each five voters; Indians; street
dwellers; and disabled people are entitled to one delegate per voter.  As a matter of
comparison, in the election of territorial or thematic delegates, the ratio is of one
delegate for each 20 voters. ∗

Final approval of the budget, and the role of the City Council

All the experiences studied or known recognise the legislative branch and the municipal
councils as keeping their traditional role of approving the budget.  This element is
important in that participatory budgets recognise both representative democracy and the
legislative power.

Once this principle is affirmed, it is necessary to clarify some aspects that make the
difference:

The most widespread and well-known modality is the one in which the budget is
elaborated and consolidated in a participatory way by means of neighbourhood and
thematic plenary meetings. The last stage of the budgetary piece is generally the
responsibility of the Participatory Budget Council (or its equivalent) and presented to the
Municipal Council for final approval.

A second modality is that in which the Municipal Council approves the budgetary piece
first.  Once approved by the Municipal Council, it will be discussed in the following year by
the executive branch (the mayor and the several departments) along with the population,
generally through its social organisations.  In cities such as Montevideo, Rosario, Cuenca
or Mexico DF, the dialogue concerning the participatory budget takes place mainly
between the executive branch (City Directorates) and social organisations.
Another less common modality is the one in which the final decision is made by the mayor,
as the representative of the executive branch.  The question “Which is the final decision-
making authority concerning the budget?” is answered in Juiz de Fora in the following way:
“The mayor together with the population in a Municipal Assembly”. In Puerto Asis, the
answer is the following: “The commitment of the mayor to the community”.

Decision-making spaces and channels.  Participatory budget councils and other forms of
participation

These differences produce very different models of governance, public management and
democracy.  They constitute an important topic of discussion.  The understanding of these

                                               
∗ Municipal Government of São Paulo, Coordination of the Participatory Budget. OP: Instrumento de
combate à pobreza e à  exclusão social, SP, 2003, 19p.
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modalities and their logics allows decision-making instruments created by the cities to
become more intelligible.

A first model consists of the Participatory Budget Council, an authority specifically created
for the participatory budget.  It is the dominant model in Brazil, with some variants
(Congress of the City in Belém) and some adaptations outside Brazil, e.g. in Córdoba
(Assembly of the City) or Ilo (Directive Committee of the Participatory Budget).  These
authorities are real spaces of power and counter power in relation to the previous systems.

A second modality is built on existing political (e.g. parish associations in Cuenca) or social
structures (e.g. neighbourhood councils in Montevideo) that will integrate the participatory
budget process into their activities.  In this sense, the participatory budget strengthens and
extends the role of pre-existing organisations.

On the other hand, several recent initiatives are built on dynamics or spaces of citizen-
based participation that have other responsibilities besides the participatory budget: Pieve
Emanuele (Assembly of Neighbourhoods, Committee of Participatory Projects); Mexico DF
(Network of Planning Commissions, Citizen-Based Agendas); Rosario (Participatory
Councils) or Villa el Salvador (Committee of Territorial Development).  These initiatives
tend to “dilute” and to integrate the participatory budget (practice of “transversalisation”),
whereas Participatory Budget Councils tend to become a new institutionality (practice of
“focusing”).

3.2.2. Role and participation of the local government

The participatory dimension of participatory budgets tends to be perceived as the
participation of civil society, thus excluding other actor whose “participation” is paramount:
the local government.  Its role throughout the process can take place in different ways, and
with very varied intensities. One can argue that the transformations within municipal
administration have not kept pace with the process of participatory budget, therefore it
currently is one of the authorities that “shows down” in the strengthening of participatory
budgets.  This situation results from an administrative inheritance and, has little nothing to
do with the modernising efforts of civil servants and public officials who, despite all
bureaucratic and administrative difficulties, have been implementing innovative processes
both within the public sector and on behalf of the relationship with civil society.

In order to understand how local governments participate in participatory budget
processes, it seems to be necessary to identify the logics that underlie participatory
budgets. We will reintroduce the differentiation proposed by Yves Sintomer22:

Both in Europe and in Latin America, participatory budgets can have different types
of objectives (although they are not exclusive of one another). The first one is
administrative: the participatory budget is conceived as a way to improve the
efficiency of public administration.  The second is social: the participatory budget
should have a social result, such as helping “invert priorities” (Brazil) or “generate
social bonds (lien social)” (France). The third is a strictly a political one: the idea of
“democratising democracy” (Rheinstetten case study).

                                               
22 Rheinstetten study case. Yves Sintomer is a political scientist and has written texts about the
participatory budget (see bibliographic references).
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These different administrative managerial, social and political logics allow one to
understand better the anchorage of participatory budgets within public administration.

Institutional anchorage of participatory budgets

The examination of particular situations reveals a very open range of scenarios.

a) A first type of anchorage tends to be dominantly “political”, with the participatory budget
directly linked to the mayor’s office. Such is the case of Campinas and Mundo Novo,
for instance. In the latter, the adviser for the participatory budget is directly linked to the
mayor, who appoints the members of the Participatory Budget Executive Commission.

b) A second anchorage reflects the logic of improvement of public administration
efficiency.  In Rheinstetten, for instance, the participatory budget relies on the
municipality’s finance department.

c) Several participatory budgets are linked to the local office in charge of planning:
Department of Participatory Budget and Strategic Plan (Santo André), or Department
of Planning (Cuenca).

d) The perspective of the PB with eminently social objectives is exemplified by the cities
that have created a Department of Participatory Budget (Recife) or Municipal
Department of Participatory Management (Alvorada).

e) It is interesting to note that, in the city of Pieve Emanuele (Italy), the “Office of
Participation” (in charge of the participatory budget) relies on the Office of Culture. It is
an original entry point that aims at generating a new citizen-based political culture that
is often underlying in the cities, but is rarely expressed in such a clear way.

In several cities, the participatory budget is formally anchored in more than one municipal
office, exemplifying the multiplicity of objectives (social, political…), but also the
multidimensional character of the participatory budget. In Belo Horizonte for instance,
there are three authorities for the management of the participatory budget: one linked to
the Department of Planning, another to the Department of Housing (responsible for the
Housing PB) and another to the Department of Coordination of Urban Policies.  In Villa El
Salvador, the PB involves several offices as well: Human Development, Urban
Development and the City Development Administrations Acting at districtLevel.

An innovative element in terms of administrative modernisation refers to the structure of
internal coordination within the municipality in order to make the process effective.

In Campinas, administrative action is linked to the participatory budget through the
Interface Meeting, with the participation of municipal departments and companies,
along with regional administrators and sub-mayors.  Such cross sectional structure
of operational coordination are also found in Ilo (several management offices
belong to the PB Technical Team).  In Caxias do Sul, “a workgroup has been made
up of the different managerial units of the government and meets once a week
along with the Coordination of Community Relations (CRC) to discuss the
operation of the process.   The CRC is composed of officials appointed by the
government”. These structures of “horizontal” coordination also exist in Belo
Horizonte (Group of Administration of the Participatory Budget) or Córdoba (Inter
Areas Commission).
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A debate about the comparative advantages of institutional mechanisms and coordination
structures could help in feeding debates about the modernisation and democratisation of
the administrative sector in a perspective of participatory democracy.

Adaptation of the administrative sector to the requirements of participatory budgets.

For a good performance, they need qualified or specialised staff, but also the mobilisation
of the administrative sector as a whole at different moments of the process.  However, the
number of municipal civil servants varies substantially from one country to another, and
therefore it widens or limits the municipality’s real capacity of intervention.

The indicator “Number of inhabitants per municipal civil servant” (see Charts X and XI)
allows one to see the extreme disparity that exists.  Andean municipalities comparatively
have a much reduced staff (and they are also the poorest municipalities).  Some of them
have 50 times less civil servants per inhabitant than cities such as Juiz de Fora, Buenos
Aires or Saint Denis.  It would be important to reflect on the adequate qualitative and
quantitative dimensioning of human resources for the participatory budget processes to be
managed in the executive branch.

Chart XII – Number of inhabitants per municipal civil servant in 24 cities with
participatory budg et. Year 2003.
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Chart XIII – Number of inhabitants per municipal civil servant in 24 cities with
participatory budg et. Year 2003. Enlarged

                      Source: Información de las Ciudades, Estudio Financiamiento local y Presupuesto Participativo -2003
                      Yves Cabannes. Urban Management Programme (UN-HABITAT) – Municipal Government of Porto Alegre

Communicating the results

One of the merits of participatory budgets is that they allow a more transparent
management.  An element seen as central relates to information transparency and
accessibility throughout the process.  The key moment seems to be the communication of
the financial results and the presentation of public accounts about the works that have
been prioritised, as well as about their value, the moment when they will be implemented,
and their location.  A meticulous survey of how municipalities communicate the results of
the participatory budget to their citizens resulted in the following observations:

The most striking point is that each municipality gives (at least at the level of intentions) a
great importance to keeping the population well-informed.  They generally use a
combination of methods and of modalities. The most common ways are public meetings in
which the mayor and his/her staff render their accounts and answer questions.  They are
usually annual meetings at the beginning of a new cycle of participatory budget in each
sub-region or district and during the thematic forums.  In some cities, they occur twice a
year or are even more frequent, throughout the cycle (Rosario). The rendering of accounts
by the mayor and his/her staff not to the general public but to the Participatory Budget
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Council (or its equivalent) constitutes another widespread modality.  Councillors, on their
turn, inform the delegates and the citizenry.

As well as by public meetings, the rendering of accounts generally takes place through an
annual paper (such as a newspaper supplement), brochures, or reports in which each of
the works and services is detailed, data are consolidated by regions, and the location of
the works is mentioned.  They are the main source of information about the concrete
results of participatory budgets.

A third and widely practiced modality is the publishing of financial information and of the
participatory budget’s results on the municipality’s web site.  It is important to note that 23
out of the 25 cities studied have a web site.  A systematic visit to each of them, indicates
that the participatory budget and its data occupy an important place amid the information
available–see the annex Web sites of municipalities.

The municipalities involved in the process of participatory budget tend to modernise not
only their administrative sector.  A lesson learnt  is that they tend to improve their systems
of communication and information towards the citizenry by using an interesting range of
solutions (public hearings, written reports and digital information).

3.3 Physical dimension of the participatory budget

The participatory budget as an instrument of inclusion of the municipal rural area.

Latin American municipalities usually have important rural territories with urban
settlements (vilas, veredas, corregimientos etc) that are generally set aside from urban
development.  Development of the municipal territory as a whole takes place mostly in
urban areas, in detriment of its wider territorial base.

It is interesting to note that, in cities such as Caxias do Sul and Alvorada in Brazil or
Cotacachi in Ecuador, the participatory budget has been a clear instrument of inclusion
and development of rural areas.  The share of resources assigned to these areas is
proportionally much higher than their share of population.  In Valadares (Minas Gerais), a
“rural budget” (Rural PB) has been institutionalised, thus expressing a clear willingness for
the development and integration of a forgotten part of the municipality, one that is
fundamental to its future development.  Cuenca’s initiative, however, goes a step further in
that it assigns for the first time an important budget to rural parishes, the most
impoverished part of the canton.

A lesson learnt is that the participatory budget has not only allowed an “inversion of
priorities” (in physical terms) but it has contributed positively to moving from an urban
management to the management of the municipal territory as a whole.  It raises a the
hypothesis that emerges for discussion is that the participatory budget allows
municipalities to rediscover their territoriality.  It also prevents them to built themselves on
their “urbanity” only, something which several politicians see as an advanced symbol of
modernity.

Participatory budget and municipal decentralisation

The participatory budget processes analysed are closely related to the processes of
deconcentration of municipal services and decentralisation of municipal power.  It is
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interesting to note that in almost all the cities the two processes (participatory budget and
decentralization) are enriching one another.

In cities such as Rosario or Montevideo, or in the District of Cuauhtémoc in Mexico, the
process of decentralization preceded the participatory budget, which built on the former’s
territorial divisions.  In Campinas, for instance, the 18 regions of the participatory budget
correspond to the 14 regional administrations and to the four sub-prefectures, a result of
intra-municipal decentralisation.

In other cities, the participatory budget process has anticipated and enriched the process
of municipal deconcentration and decentralisation.

The participatory budget as an instrument for enhancing municipal decentralisation

The number of regions of the participatory budget tend to be larger than administrative
regions. In this sense, they tend to make the citizen closer to the public sector, thus
enhancing the ongoing decentralisation processes.  For instance, the nine administrative
sub-regions of Belo Horizonte have been subdivided into 41 sub-regions for the
participatory budget, which in turn have 81 units of planning.  In Belem, the eight regional
administrations implemented in 1997 have been subdivided into 28 micro regions to
facilitate the participatory budget process.  In Buenos Aires, the 16 Centres of Citizen-
based Participatory Management have been subdivided into 51 neighbourhood areas for
the participatory budget.

Table 20 (Average number of inhabitants per region or district of the participatory budget)
allows one to identify the order of magnitude of the territorial and populational bases of
participatory budgets.  However, size variations among the various regions in the same
city are extremely great. Therefore, this average has but an indicative value.

Table 20
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Participatory budgets tend, particularly in large cities, to enhance the process of
municipal decentralisation.  A hypothesis presented for debate is that participatory
budgets contribute not only to participatory democracy, but to a “neighbouring
participatory democracy (democracia participative de proximidad) as well”.  This topic
would deserve an in-depth look in order for one to see if it does not favour a simultaneous
fragmentation of spaces in the city and in the municipality.

Inversion of territorial priorities

One of the points generally made about participatory budgets is that they allow an
“inversion of priorities” not only in social and political terms, but also in territorial terms.
They would tend to channel public resources in keeping with the citizenry’s demands,
towards traditionally excluded neighbourhood and areas.  But, beyond the willingness
expressed by the cities, there are few investigations that would allow the measurement of
the level of inversion of priorities, the impact on the population’s standards of living and
consequently the level of reduction of the gap between rich and poor areas in the city.
Fortunately, some pioneering and isolated works allow one to demonstrate that
participatory budgets in Montevideo, Porto Alegre and Sao Paulo are contributing to an
inversion of territorial priorities.

In Montevideo, “yes, there is a political priority on the part of the municipal
administration so as to redistribute resources on behalf of the areas where the
poorest people in the Departamento live. The poorest areas contribute with 21.5%
of the overall municipal budget. The Municipal Government redistributes tax
revenues toward lighting, highway administration, refuse collection etc in the
poorest areas. For instance, these areas receive 88% of the budget for highway
administration, 79% of the budget for sanitation, and 70% of the budget for lighting.
Along with this, universal and specific social policies have been implemented in the
same areas (childcare, health, leisure, youngsters etc), which reinforces the
redistribution of resources”. (Montevideo study case)

In Porto Alegre, a meticulous investigation23 clearly demonstrates that the most lacking
neighbourhoods have benefited substantially during the years with participatory budget.

                                               
23 Marquetti, Adalmir, Participação  e Redistribução: O Orçamento Participativo em Porto Alegre, in
Avritzer, Leonardo; Navarro, Zander (orgs). A inovação democrática no Brasil: o Orçamento
Participativo. Cortes Editora, São Paulo, 2003, 334p.
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Chart XIV - Redistributional effects of the participatory budget in Porto Alegre.

The chart of Aldamir Marquetti’s study clearly shows that the investments have benefited
more the regions with the lowest average incomes (table on the top left) and with the
highest number of dwellings in favelas and irregular areas (table on the bottom left).
These are clear demonstrations of the principle of inversion of priorities in the city of Porto
Alegre.

In São Paulo, a recent study24 has compared the destination of the overall investments in
health and education made by the participatory budget by using the “Map of Social
Exclusion of São Paulo”.  This map, built by taking into account a wide range of indicators,
allows one to see the districts that are relatively more excluded. It has been shown that
investments by the participatory budget have been mainly made toward the neediest
districts.  Therefore, they are contributing to reducing social exclusion in the city.

                                               
24 Municipal Government of São Paulo, OP: Instrumento de Combate à pobreza e à exclusão social
2003 (op. Cit.).
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Chart XV. Total investment carr ied ou t through the participatory budg et and map of
social exc lusion.  São Paulo.

Source: Municipal Government of São Paulo. Coordinatorship of the Participatory Budget. O Orçamento Participativo
Instrumento de comtate à pobreza e à Exclusão Social.

Maps of social exclusion have been drawn for Campinas, Guarulhos and Goiânia, three
cities that have implemented the participatory budget.  It could be interesting to have an in-
depth look on how to build an instrument for monitoring the inversions of priorities by using
instruments that have already been tried.

3.4. Legal and regulatory dimension

To formalise and/or to institutionalise participatory budgets?

One of the topics under discussion is when and how to formalise a participatory budget
process to ensure its good operation. Another question is, up to where to institutionalise in
order to preserve its dynamics and avoid “bureaucratization” and/or political co-option.
Once it is institutionalised, the risks of “instrumentalisation” of the process and
manipulation of the participants increase considerably. The review of some answers allows
a core debate to be carried out based on the practice.

How are participatory budgets formalised or institutionalised?

In most experiences, the Internal Regulation of the participatory budget defines the main
rules of the game: system for the election of delegates, forms of representation, criteria for
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distribution of resources, responsibilities of the PB council (if any), number of plenary
meetings and thematic areas etc. Sometimes, as in the case of Porto Alegre, it is
accompanied by manuals containing guidelines and general criteria; or, as in the case of
Belém, special regulations.  There are relatively few cases as in the case of Santo André
and Icapuí in which the participatory budget becomes part of the municipality’s Organic
Law. It gives the PB, a higher formal and regulatory statute.

Including the participatory budget into the municipality’s legal sphere is not limited to
Brazilian cities.  In several cities (mostly outside Brazil), the participatory budget has been
regulated and institutionalised by municipal resolutions, decrees, ordinances or
constitutions.  Such are the cases of Montevideo, Buenos Aires (Municipal Constitution),
Villa El Salvador, Ilo, Cuenca (two ordinances), Pieve Emanuele and Rheinstetten.  It is
important to note that, in these cases, the participatory budget is recognised and made
official by the legislative branch, something very different from what happens in most
Brazilian cases.  On the other hand, the capacity of the citizenry and organisations to
control the process and take it over might be weaker.

It is only in Peru that a national legal instrument confers constitutional and legal
foundations on the participatory budget.  Besides being part of a recent constitutional
reform, it has been included in two national laws (decentralisation and local governments).
In 2003, a national bill specific to the participatory budget was voted. It will be important to
monitor how a process that has been decreed “top-down” as a unique model will become a
reality.

In view of the options to regulate and to legislate, in some cities it is the political
willingness of the mayor (Puerto Asís, Cotacachi) or of the delegado (District of
Cuauhtémoc) that gives their formality to the process, also aided in the case of Cotacachi
by a decision by the Cantonal Assembly.

Participatory budget and other instruments of participation

One clear lesson learned is that participatory budgets do not exist in an isolated way.
Above all, they are part of a culture of participation and relationships between the local
government and the society.  They require a mobilised citizenry as a pre condition for
success..

To a certain extent, this feature is a form of protection against technocrats, international
agencies and some NGOs that see the participatory budget as a good recipe to “implant”
participation and transparency in some municipalities.  Up to now, the willingness of some
international agencies to standardise participatory budgets seems to pose a risk as great
as the one that came from certain mayors who wanted to force the implementation of the
participatory budget in places where minimum social and political-cultural requirements
had not been met.  In spite of having (few) features in common, participatory budgets are
important mainly because of their diversity, flexibility and rapid adaptation to local contexts
rather than because of their uniqueness.

The prevention of the risk of “instrumentalising” and “standardising” participatory budgets
could be another point for an agenda of debate.

Paying attention to the other instruments of participation present in municipalities that have
participatory budgets is opening a “Pandora’s box”, full of creativity, imagination and
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unsuspected relationships amid the richness contained in it.  Some of these channels,
spaces and instruments of participation will be examined later on.  The relationships that
they maintain with the participatory budget deserve specialised studies and more in-depth
debates.

Sectorial councils (conselhos in Brazil) and mesas de concertación (mainly in Peru, but in
Italy as well) are other great channels of participation closely linked to the dynamics of the
participatory budget.  These conselhos and mesas are specific to each city with regards to
their names and topics discussed in them. For instance, there are 24 of them operating in
Campinas, 17 in Santo André, 25 in Caxias do Sul, seven in Recife, and 22 in Porto
Alegre.  The examples of Porto Alegre and Santo André illustrate the complexity of the
local instrument of participation.

”Besides the Participatory Budget, there is a significant number of mechanisms of
participatory democracy in the municipality, namely, the current 22 sectorial
councils, which aim at setting out policies and guidelines in their respective areas;
eight regional planning forums that aim at pursuing the strategy of management of
the Master Plan of Urban and Environmental Development; sectorial conferences;
and the Congress of the City, which will meet for the fourth time this year.” (Porto
Alegre study case)

”The Participatory Budget and the Cidade Futuro Project are the main channels.
They have become a national and international point of reference, but it is
important to note that they are not the only channels adopted by this administration.
In the municipality, there are also 17 thematic councils, two thematic forums, the
Teatro do Oprimido (Theatre of the Oppressed, a group that seeks to enhance the
citizenry’s participation through a ludic language–theatre), the Citizenry’s Network
for Digital Inclusion, councils for administration of equipment; participatory
management in areas near watercourses; public hearings; and the ombudsman’s
office.” (Santo André study case)

It is important to note that participatory budget initiatives in several European cities such
as Saint Denis, Bobigny, Cordoba, and Pieve Emanuele are the continuation of a culture
of participation that is specific to each place.  The participatory budget is one more
modality, and it is not a substitute for any of the others.  Below, the bodies and instruments
of participation in Córdoba (Spain) and Bobigny (France) are presented.

The citizenry’s participation in the Municipal Government of Córdoba is coordinated
by the following civic bodies, according to the Regulation of Civic Participation
established in 1986: a) District Councils (14); b) Council of the Civic Movement; c)
Representatives of Municipal Companies, Foundations and Councils; and d) others
that establish the Municipal Council as a representative of sectorial organizations,
such as trade unions and others.

In addition, the Council of the Civic Movement is a unique body for coordination
and guidance of the civic movement, as well as for the participation of the City
Government in issues related to the city as a whole. In this case, it participates in
the Committee of Support and Monitoring of Participatory Budgets. In each board
of administration of municipal companies and in the directive bodies of municipal
foundations and institutions, there is a representative of the inhabitants appointed
by the Council of the Civic Movement.
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Some of the most expressive initiatives carried out in the city of Bobigny will be summarise

below:

1) The Parlons franchement (Let’s talk frankly) meetings are organised (invitations,
schedule and execution) by the municipality in each of the 13 neighbourhoods of
the city, twice a year. 2) The Assises de la ville (congresses of the city) are carried
out every two years. 3) The members of the Observatoire des engagements
(observatory of the commitments) have agreed on reclassifying commitments
according to the themes. 4) Internal meetings carried out by the population of the
city have ended in “42 actions to build a project of city together”. 5) The
Committees of Civic Initiatives (CIC) meet in six neighbourhoods, which on their
turn comprise two or three neighbourhoods that participate in the Parlons
Franchement.   6) The city’s weekly newspaper has replaced the municipality’s
newspaper. 7) The Consult’Action is an action aimed at spreading information
about the city’s project. 8) The Maison des projets (house of the projects) is a place
that is open every day, and receives 200 to 250 visitors per day. 9) The Budgetary
Workshops started during the third congress, with the purpose of translating the
inhabitants’ demands. 10) The Public Workshop for Low Cost Housing was
involved in a participatory process with meetings with tenants three times a year.

Relationships between authorities of participatory budgeting and other instruments of
planning.

Participatory budgets are generally short term exercises (lasting one year or two at most),
responding to immediate demands of the neediest populations.  Consequently, one of the
greatest challenges faced by participatory budgets is their relationship with the city’s long
term planning process, especially with strategic plans and development plans.

On the other hand, the demands prioritised through the processes of participatory budget
are usually aimed at the improvement of the neighbourhood or of the district.  These
demands hardly ever refer to the city as a whole.  Therefore, linking participatory budgets
with physical planning and with the needs of the city as a whole is an even greater
challenge, and another necessary topic for debate. Several questions are suggested at
this level:
How to bridge concretely the gap between participatory budgeting and planning?
How to reconcile the population' s short term demands with the city’s long term
requirements?
What is/are the authority/ies and the mechanism that regulate neighbourhood-city and
short term-long term tensions?
Won’t the discussion of 100% of the budget for investments restrain the sometimes
necessary capabilities of investment in primary infrastructure (for instance, motorways,
airport, and water treatment stations)?

One can raise the hypothesis that the relationship between participatory budgets and local
plans is dialectical and interactive.  Two typical scenarios can be identified:

The first one (in particular in Latin America) refers to cities where participatory budgets
have succeeded plans of development.  Villa El Salvador and Ilo are two examples of this
case.  In this modality, the participatory budget “is in accord with the Plan of Sustainable
Development, the City’s Master Plan, and the Plan of Territorial Organisation”. (Ilo study
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case).  To facilitate this process, the municipality makes an effort to educate participatory
budget process participants in the contents of these plans.  Puerto Asís (Colombia) goes
further on: “the projects (demands that result from the participatory budget) should meet
the plans’ requirements”. In Montevideo, the municipality considers that “neighbourhood
councils are in accord with the plans’ guidelines”  The comments of Ilo and Montevideo
make one reach the conclusion that the bridge between long term plans and participatory
budgets are the participating citizens.  They are the hinge that fastens the two processes.
These delegates, councillors and representatives have been increasingly acting in both
fronts.  In Porto Alegre, for instance, COP councillors are also representatives (not the
only ones) of the Council of the Urban Master Plan. These representatives/delegates, on
one hand, express their opinion on the future of the city by taking into account their
immediate demands. On the other hand, they simultaneously take the discussions of the
City’s Master Plan into the participatory budget.

The second scenario refers to cities where the implementation of the PB has preceded the
definition of strategic or urban development plans (or their revision, as it currently happens
in Brazil). The contribution of the participatory budget has been clear and recognised by
the cities themselves: the plans were “built on the participatory budget” (Icapuí)… in the
District of Cuauhtémoc (Mexico City), the civic agendas, that is to say the space where
one discusses the budget, “guide the government' s plan.” In Campinas, “the participatory
budget collaborates toward the mobilisation and communication of this new moment of
popular participation in the city’s long term planning”.

The interactive and dialectical relationship between the two moments of planning is
illustrated by comments about Caxias do Sul and Belo Horizonte.

In Caxias do Sul, once the Integrated Plan of Development (PID) had been
approved, the Plano Físico Urbano (Urban Physical Plan) determined specific
policies for education, health, housing, sanitation, and leisure... The PID was
leveraged by the PB process because of the need to provide with information and
diagnoses the discussion with the community. (Caxias do Sul study case)

In Belo Horizonte, “the participatory budget has incorporated the conception of
rainwater drainage key and neighbourhood channels, but also as a preventive
system by means of basins and dams, thus leading the municipality to create the
Rainwater Drainage Master Plan. It has introduced the concept of street complex in
counterpoint to a single work on a street. It has allowed the choice of larger
undertakings that can be executed in parts. After the approval of a global project,
each part of these works can be executed, according to budgetary capabilities”.
(Belo Horizonte study case)

3.5. How actors view their innovations

Selection of answers provided by the cities to the question. Describe the main innovative
aspects of your experience with the participatory budget? (what makes it unique) will be
presented.

Porto Alegre



75

Since its implementation in 1989, the PB has been the main instrument of dialogue of the
municipal administrationwith the society. The innovation is in providing a permanent
relationship between the local authority and the society.

Belém

The Congress of the City is innovative because it integrates into a single process the
discussion of public policies and the debate over the budget, providing popular
participation with a full power of deliberation about all dimensions of city life. This reflects
on the quality of popular demands, previously directed to the resolution of immediate
problems of the communities they are now aimed at a project of local development.

Another important aspect is that integrates the debate on human rights policies into the
process of popular participation, something that has helped greatly to overcome prejudices
and discriminations.

Belo Horizonte

Innovative is the promotion of the inversion of priorities, with distribution of resources
through the urban life quality index (IQVU)

Also, the existence of an authority of control and inspection, directly in charge of
monitoring the implementation of the undertakings that have been approved -
COMFORÇA.

The influence toward planning, taking into account technical and planning criteria when
setting out priorities, thus generating a plan of works that on its turn guides the city
planning.

Carrying out the OP HABITAÇÃO (Housing PB)

Santo André

Santo André has had a singular experience in implementing the participatory budget. The
municipal government has a seat in the PB Council, with vote and voice. Civil society
representatives currently amount to a majority in the Council.

Another innovation deals with the link of the Participatory Budget with the Cidade Futuro
project. We understand that both processes include the community’s participation, but they
cannot handle different aspects of an integrated planning for the city. The Cidade Futuro
works around the thematic areas that contribute to structuring the city’s medium and long
term development (economic and urban development, environmental quality, social
inclusion, education, cultural identity, state reform, health, and tackling urban violence); the
participatory budget, on its turn, operates in the annual planning of the resources to be
applied by the public sector. The innovation is exactly in coordinating these two
dimensions of planning while preserving their unique purposes. People from different
social, economic and cultural segments take part in both processes. The approximation
tends to reinforce this tendency, making it possible for several social segments to learn
how to discuss both strategic challenges for the city’s development and the more
immediate needs and problems.
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Campinas

In Campinas, the Participatory Budget Council (COP) deliberates on 100% of the
investments carried out by the municipality. Besides, the COP is composed by
representatives elected by civil society only.

As to the topic “economic development”, industry, commerce, farmers, small
entrepreneurs, informal sector businesses, cooperative enterprises (solidarity economy)
and trade unions participate by setting out priorities for generating jobs and income in the
city of Campinas.
In the first year, only two councillors for this theme were elected (one councillor and one
substitute), which generated a debate over their level of representativity, since both came
from the informal economy. In the second year, the COP re-defined the operation, making
it possible for the so-called formal economy (industry, commerce, small entrepreneurs and
farmers) to elect two councillors, whereas the group of the informal sector, cooperative
enterprises and trade unions elected two more councillors, separately.

Alvorada

The PB has a great pedagogic value, it educates in the exercise of citizenship, allows the
citizens’ active participation, and breaks away from individualism, thus reinforcing the
community’s interest and moving ahead in organising society.

Juiz de Fora

The proposal for drawing out Plans for Sustainable Development of Regional Centres, in
consonance with the implementation of an administrative reform, strengthens the role of
institutions that represent the community’s interests, thus providing the citizens with a full
view of the appropriation of expenses for each neighbourhood and region.
On the other hand, the planning intends to reinforce a trend seen in the latest years–the
enlargement of the investments set out by the participatory budget. Ever since it was
created, the volume of resources applied according to the PB has increased by 660%.

Caxias do Sul

Initially, community leaders thought the PB would weaken community-based movements,
but time has seen the opposite. The delegates have joined neighbourhood associations,
thus promoting the emergence of more community leaders and turning the PB into a space
of popular organisation and leadership formation.

Opening the possibility for the population to take part in decision-making required from the
government a new internal organisation that, through a better planned and qualified
process, would allow it to provide the population with technical and political information so
that the government might defend their positions. The PB Workgroup was born out of this
necessity to put together the different administrative units of the government. Besides the
functions directly related to the PB process, the Workgroup ended up very often taking on
general government planning tasks.
The goal of the Workgroup was not to impose its ideas or to lead the group to the views
that it saw as correct, bur rather to help the population establish a certain distance from its
reality and put itself before it, as if in front of an object of study and action.
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The PB in Caxias do Sul is linked directly to the mayor’s office, under the responsibility of
the Coordination of Community Relations (CRC), which is the body in charge of the PB
process in terms of policies and community organisation, in conjunction with the Municipal
Department of Planning (Seplam). In the municipality, the experience with the PB is being
built on a vision of participatory planning by adopting a territorial division of the city in ten
planning units (nine urban and one rural), in keeping with the Urban Physical Plan, for this
structure decentralises and guides administrative actions.

Icapuí

In 1998, the Municipal Government of Icapuí signed a partnership contract with the Urban
Management Programme aiming at strengthening and reinforcing the city’s democratic
administration by allowing children to participate.  The programme called “DIA FELIZ –
Brincando Sério de Cidadania” (HAPPY DAY – Playing Citizenship Seriously) gave rise to
the participation of children and the youth through cultural and leisure activities, aiming at
the city’s democratic management. The objective of this programme is to enhance the
participation of the community’s children and adolescents by means of cultural,
educational and leisure activities. It began involving only eight schools.

The HAPPY DAY programme has sought to identify how children and adolescents
perceive their community and their city; to make children and adolescents interested in
community life and local development; and to increase the importance of their priorities at
the Participatory Budget. Each school chooses one priority for the school and another for
the city. In the first year, eight schools took part. This figure increased soon, and the
programme is currently carried out in 22 schools in the city, involving children from 4 to 15
years of age.

Mundo Novo

The greatest innovation in our experience of popular participation is in the fact that we
discuss 100% of our municipal budget with the COP.
The process for voting the annual budget is quite tiresome and slow, for one discusses all
items – from the expenses with basic materials specific to each department to the
investments that have been suggested by councillors in their segments.  However, the
result is very satisfactory, since one can notice how councillors make progress in learning
about and controlling the municipal public budget.

Mexico’s Federal District

With the exception of some other process carried out simultaneously with that of the local
government–unprecedented processes in Mexico–the singular and substantial contribution
of the proposal executed in the District of Cuauhtémoc has been the coordination and
methodological construction that allows the complementation of the participatory budget
process with the participatory planning of local development with the creation of the “Civic
Agendas”.

On their turn, the several commissions of planning that have been created during the
process play the role of a local controllership, which means a great advance towards
democratic, transparent and honest governance.
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Buenos Aires

First of all, the uniqueness of the process of implementation of the participatory budget in
the city of Buenos Aires is in its having taken place in the middle of the deepest crisis of
representativity and legitimacy of political and social institutions ever occurred.

Secondly, I would highlight the fact that amounts are not prioritised or pre-assigned.
Rather, actions and projects are set out and included into the budgetary planning for each
area of government.

A third distinctive feature is the approval and execution of projects jointly managed by the
government and civil society within the Participatory Budget.

Fourthly, the composition of the Participatory Budget Council, which includes, besides
neighbourhood councillors and municipal government employees, representatives of social
organisations that have been the main actors in the fight for the implementation of this
instrument in the city during the last ten years.

Finally, I would highlight the originality of the same conception applied to the Cycle of
Neighbourhood Assemblies, where territorial and thematic issues are debated by the same
actors, based on a participatory diagnosis to which there is a contribution from the
government, neighbourhood associations, NGOs, networks and all other forms of
organisation with a seat in the CGP or that carry out proven activities within it.

Montevideo

The Commitments of the Administration (resulting from the participatory budget) approved
in each area, despite having a specific regulatory framework, rely strongly on an ethical
commitment between the Municipal Government and the neighbourhood councils which
ensures their execution.

The level of legitimacy of the neighbourhood councils (whose members are elected by
public vote) promotes the construction of citizenship, the empowerment of civil society
actors and the construction of the city (through the prioritisation and implementation of the
works approved by the people).

Rosario

The inclusion of an article related to gender quotas that must be met for the creation of the
participatory councils into the law that regulates the operation of these councils. Women
must amount to least one third of the total number of councillors.
The coordination between the city’s Strategic Plan and the participatory budget.

Villa El Salvador

Proposals between the several actors. This process has forced the several actors to re-
create a discourse that includes goals that can be achieved and how to achieve them. In
short it has allowed a better approach between the local government and the citizenry, the
application of criteria and rules.



79

Intervention of the citizenship in the decisions that affect them and control the local
government. This intervention has been carried out in a real and effective way at the
moment of prioritising the types of works that the territories thought convenient to execute.
Also, it has generated mechanisms that allow citizens to inspect works.

Levels of participation. In spite of all the problems in the process, the community’s levels of
participation are relatively good. Nearly 12.5% of the population over 15 years of age in
Villa El Salvador has participated in some way in the prioritisation of works in their territory.
6.25% of this population has had a more dynamic intervention in the diverse decision-
making spaces.

It attracts a great number of people with immediate concerns who, on participating and
having some contact with the process, can learn a little bit more about their neighbourhood
and the operation of their local government. Most of them leave with a greater knowledge
of public life than the one they had before participating. The value of these small civic
practices is in their contribution to the democracy and the governance of the country.

Ilo

The population knows how much the budget amounts to and how much corresponds to
them.
The city has implemented all its plans.
The annual evaluation of the process allows one to correct and to improve the process.
The population contributes and does what it can do for the development of the works.
It has an ordinance and a regulation.

Cuenca

The following elements are among those that make unique the experience of the
municipality of Cuenca, namely starting the participatory budget process in its 21 rural
parishes:

The support of the Municipality to the Consolidation of Parish Associations as local forms
of government that are close to the rural communities’ needs and to the ways to solve their
problems, because it has allowed them to consolidate their position within their
communities and to get administrative experience in the management of projects and
public resources.
One of the most positive elements in this experience is the reinforcement of the rural
communities’ social participation through parish assemblies in which the community
identifies and prioritises projects as well as commits itself to co-finance their execution with
personnel, community work, materials etc. By means of this process, communities control
the projects and commit themselves to their administration and maintenance.
Some communities have identified during the process the possibility of future creation of
community-based companies for the efficient administration of services, especially drinking
water supply and sewerage system. Three projects of this type of companies are in
process of establishment.
During the three years of the process, rural communities have markedly improved in the
identification of priorities. They are currently concerned not only about services and the
community’s equipment, for they are identifying the need for prioritising productive projects
to improve the revenues of the community and families.
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Puerto Asís

The city’s geographical location, its river, air and land infrastructure, and the little or no
State presence have been the main factors that have allowed criminal armed groups to be
present in this municipality, which offered optimum conditions for the sowing and
production of illicit crops. This is how the FARC and the Autodefensas arrived in the region
in the early 80’s and 90’s, respectively, thus augmenting the conflict and the annual
murder rate. This rate reached 133 per 100,000 inhabitants in the year 2000, twice the
national average (63 murders per 100,000 inhabitants).  Puerto Asís is the municipality
with the highest death rate in the department of Putumayo, with 65.4 deaths per 1,000
inhabitants.

With the participatory budget, the local government has enhanced its governance, for it
has opened democratic spaces in a municipality with a fragile public sector, since criminal
armed groups have not allowed the mayor to finish the term to which he was elected, let
alone to advance democratic process. Even so, the community has had the possibility of
influencing the decision-making on local investments through the prioritisation of projects,
thus giving legitimacy not only to the municipal budget, but also to the government on its
turn.

Cotacachi

The participatory budget process is innovative because it arises out of the citizenry’s
organised participation in the Assembly of Cantonal Unity.  The methodology has been
worked on in conjunction with local actors from the three zones of the canton.

For the first time in the history of the canton and of the country, this experience has
allowed the municipality to invest in the process of civic organisation and participation, in
keeping with the Act of Decentralisation and Social Participation.
High levels of consensus and agreement are reached in the definition of works and
projects to be included into the municipal participatory budget.
The monitoring of the municipal participatory budget is carried out by monitoring
committees. This proposal came from civil society, which took part in the PB process.
An equal distribution between the rural and urban areas of the canton of Cotacachi has
been achieved

Córdoba

First of all, it is a process open to continuous changes, given its eminently civic and public
nature, in a permanent process of enhancement.
It is a self-regulated process: The citizens’ participation in setting out the self-regulation
system, in which the participation and a great part of the methodological process are
regulated, has favoured the process to advance smoothly.
The joint work carried out by the citizenry, associations and municipal technicians has
been favoured by a work committee made up of each district in the city, and a committee
for support and monitoring at city level.

Saint-Denis

As in other French cities, Saint Denis has implemented in the 90’s a participatory process
in its neighbourhoods. This process has virtually the same characteristics of the other 50
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projects implemented in cities that are more advanced in this direction.  To a certain
extent, it has allowed a limited participatory democracy to go from the level of the
neighbourhood to the level of the city, which is exceptional in France (only four or five
cities have started participatory budget processes, although others intend on doing so).

This process is far from being finished, but, comparatively beyond the current boundaries
of the experience, Saint Denis has contributed in an important way to spread in France the
idea of participatory democracy, and particularly of the participatory budget.

Saint Denis’s most innovative aspect is in the attempt–a stuttering one, but one that may
come to be a model for others–to make the participatory budget and the Municipal Council
meet in common sessions. Considering that the legislative branch is set aside in most
participatory budget experiences developed worldwide, the attempt to coordinate the
participatory budget structurally deserves to be highlighted.

Pieve Emanuele

The participatory budget deserves attention due to three main reasons:

The multiple levels and the consistency with which the topic of citizenry participation has
gone through its different plans (through the laboratory of planning in the school, the local
Agenda 21, the creation of the Social Plan of the “Free software open source” zone etc).

The political willpower supporting it at an extremely difficult moment for Italian local bodies,
facing the imposition of the national financial law, which has reduced very much the
economic and financial leeway of the communes.

Rheinstetten

Rheinstetten is one of the major examples of the development of the participatory budget
and participatory democracy in Germany.  What is specific in this country is that the
process happens first within a movement for the modernisation of public action. In Europe,
as well as in Latin America, the participatory budget can have different types of objectives,
which, however, are not exclusive of one another.  The first one is administrative: the
participatory budget is conceived as a way to improve the efficiency of public
administration.  The second is social: the participatory budget is supposed to have a social
result, such as helping “invert priorities” (Brazil) or “generate social bonds and social
peace (lien social)” (France).  The third one is strictly political: the idea of “democratising
democracy”.
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CHAPTER 4. PROPOSALS
Yves Cabannes, PGU-ALC (UN-Habitat)

1. Discussion topics for the seminar

Several of the topics in this section arose gradually from the analysis of the experiences,
readings and previous meetings.  Many of the different points are a synthesis of the
previous section.  They have been arranged into five dimensions: a) participatory, b)
financial, c) territorial, d) regulatory/legal.  A political dimension was added as well to deal
with the relationships between participatory budget, governance and democratisation.
After being debated, these topics may possibly become themes of projects of common
interest of the Network 9, Participatory Budget and Local Finances.

Participatory dimension

Theme 1. Where are budgetary decisions made? What body has decision-making power
concerning budgets?

It has been noted that some participatory budgets are consultations made to the citizenry.
They can be an advance towards democracy in some contexts.  At the other extreme, one
will find the Participatory Budget Councils, which have real decision-making power and are
generally made up of delegates from civil society. However, not all cities have this council,
and some rely on pre-existing social frameworks.  Different conceptions, either implicit or
explicit, are behind these modalities and would have to be discussed.

Theme 2. What objectives underlie participatory budgets?

A logic to improve the management (participatory budget as an instrument), a social logic
for the inversion of priorities and construction of new relationships between civil society
and government, or a political logic for the radicalisation of democracy toward citizenry
power?
Probably, according to the involved actors, these logics and these objectives can change.
The participatory budget reveals itself as an arena for the confrontation of these logics.
One wonders whether the participatory budget can solve the antagonism of these logics.
And, if yes, how to do it?

Theme 3. Social control of decision-making. Who controls and enforces the
implementation of the budget and the process of execution of the works?

There are strong divergences between the several modalities, ranging from the control in
the hands of the Mayor and the city administration (executive branch) to the control carried
out by the inhabitants with no particular mandate.  Between these two extrema positions,
exist a wide range of commissions and councils. The social control carried out by the
citizenry, once the budget has been approved, is a core element to preserve the quality of
the process and ensure its transparency up to the inauguration of the works or services
approved.   The confrontation of ideas about the topic is still incipient. However, it
deserves an in-depth debate on the most adequate forms and the bodies of control.  The
answers given by the cities are a first, extremely positive, and insufficiently known
element.
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Theme 4. Direct participation or citizen-based representation?

Two forms of participation have been identified in participatory budgets. The first one is
direct and generally carried out through thematic or neighbourhood meetings; the second
is indirect, and takes place through social organisations, the grassroots and trade unions.
The citizen and the citizenry are represented by their leaders.   This second model aims at
a “community-based representative democracy”, conceptually distant from a direct
participatory democracy.

Theme 5. Role of the professionals (NGOs, universities, international organisations,
“external partners” etc)

The organisations of professionals, in particular the NGOs, act in a way that varies very
much from one experience to another: e.g. assistance, training, investigation or voluntary
promotion.  In most cases, these organisms have no decision-making power at all,
whereas, in some others, they play and advisory role at city level or are members of the
authorities of budgetary decision-making (Buenos Aires for instance).  The role of the
NGOs and professional institutions is a topic that has been little discussed to date and that
deserves to be worked on.
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Theme 6. Participation of the excluded people

Little attention is being paid to the increasing the participation of social groups that have
been traditionally excluded: immigrants and illegal workers; African Americans;
indigenous; HIV-positive people; gays, lesbians, bisexuals and transsexuals; third age
people; disabled people; street dwellers.
Participatory budgets are generally developed in thematic plenary meetings and district
plenary meetings.  Some cities, however, have an “actorial perspective” in which the
“excluded and vulnerable segments” are treated in a different way, with a real willingness
to empower the most marginalised segments in the city.  Most participatory budgets are
built on the universalisation of rights (and of the right to participate).  Actually, doesn’t this
principle exclude the most fragile members of society? How to face this challenge?

Theme 7. Municipal instruments of evaluation and monitoring

The municipalities have very limited instruments and methods to monitor the
achievements, the progress, problems, successes and impacts of the participatory budget
both in the city and within the local government. A debate on the topic might help to share
potential solutions.

Theme 8. Training and reinforcement of the local governments' capabilities

One of the challenges of the local governments is to be able to train their personnel for
them to be able to face the demands and challenges presented by the implementation of
participatory budgets.  This training has to be carried out at the several levels of the
municipal administration, and in most departments. It can extend to municipal councillors
as well as to their teams of assistants, whose role is a decisive one.   It is a topic for
discussion that has been paid little attention to so far, although everybody claims to be
interested in it.

Financial dimension

Theme 9. Management of scarcity or full control of public resources

An abysmal difference exists between experiences in which less than 1% of the budget is
discussed and the ones that are getting close to 100% of the municipal budget.  Can both
be said to be participatory budgets?
An argument stated by several social movements is that to discuss “symbolic values” it just
to carry out an “management of scarcity” or to “fight over table scraps”, without much
sense from their perspective. How to talk about participatory budget and when to start
doing it? When is the p of budget a small letter? Is a capital P of Participation enough?

Theme 10. Municipal finance and municipal budget

One of the conclusions drawn out of the present document is the fact the enhancing the
understanding of the municipal budget and its links with the participatory part is an urgent
and totally necessary task.  One of the main deficits of knowledge refers to the municipal
the taxe collection system that is the base for a greater autonomy.
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Territorial dimension

Theme 11. Up to where to decentralise?

A feature of participatory budgets is to anticipate or enhance processes of decentralisation
that take place in the cities.  The following questions are still unanswered: Up to where to
decentralise? How many regions or sub regions should make up participatory budgets? Is
there an ideal size? How to link them to Territorial Planning Units (if any)? The answers
cities have given are extremely varied and the topic deserves a look in greater depth.

Theme 12. Participatory budget for the neighbourhood or for the city?

The demands prioritised by participatory budgets in most cases refer to improvements in
standards of living at neighbourhood or community level.  However, it is necessary to
invest beyond the neighbourhood, at the level of the district, municipality as a whole, and
also at supramunicipal level.  How to face the antagonism between neighbourhood and
city in the participatory budget? The answers of some cities may be sometimes partial, but
they can also be innovative, generating for instance new urban centralities in traditionally
forgotten and peripheral districts.  This topic would also deserve a look in greater depth,
from the vision of the city that people want and from the lessons learned from concrete
experiences.

Legal and regulatory dimension

Theme 13. Experimental or regulated process?

Several cities believe that the “social movement” should be the driving force of the
participatory budget and that participatory budgets should be carried out at the pace of and
the citizenry and should respect their relationships with local governments.  They are not
concerned about institutionalising the processes very soon.  Opposed to this “bottom-up”
vision, there are participatory budgets that have been decreed “top-down” from the political
establishment.  What are the risks and limits of each of these ways, which, in principle, will
have little chance to meet in the middle of the road?

Theme 14. Up to where to formalise or institutionalise?

Many examples of participatory budget, particularly the ones in Brazil, are “self-ruled” and
self-regulated, by adjusting every year the rules of the game contained in the Internal
Regulations, mainly by decisions of Participatory Budget Councils. Opposite do this
position, some cities formalise and legalise the rules of the game by means of ordinances
and/or decrees. They aim at a clear institutionalisation that, although decreases flexibility
and dynamics on the part of the citizenry, increases formal legality.  A debate between
these relatively distant positions would be extremely fruitful.

Theme 15. Links between Sectorial, Development and Physical Planning and participatory
budgets

The demands prioritised during participatory budget processes are usually aimed at the
improvement of the neighbourhood or of the district.  These demands hardly ever refer to
the city as a whole.  Therefore, linking participatory budgets with physical planning and
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with the needs of the city as a whole is an even greater challenge, and another necessary
topic for debate. Several questions are suggested at this level:
How to bridge concretely the gap between participatory budgets and planning?
How to reconcile the population's short term demands with the city’s long term
requirements?
Which is/are the authority/ies and the mechanism that regulate neighbourhood-city and
short term-long term tensions?
Won’t the discussion of 100% of the budget for investments restrain the sometimes
necessary capabilities of investment in primary infrastructure (for instance, motorways,
airport, and water treatment station)?

Political dimension, governance and democracy

Theme 16. Information, communication and participatory budgets

The quality of the relationship between local government and civil society relies above all
on the quality of the communication between them.  Several cities have innovated at this
level, which demonstrates a real interest in the topic.  However, and paradoxically, poor
“communication” is taking place among cities about their practices.  Having an in-depth
debate would certainly allow an important attainment of solutions.

Theme 17. Relationship with the legislative power and City councillors.  The political role of
participatory budgets

A debate on the political role of participatory budgets in cities with a tradition of presidential
systems (where the relationship between mayor and population may be direct and
clientelist) and with a truncated representative democracy (that is to say, with a low level of
representativity on the part of the legislative branch) could be extremely fruitful.  Two
questions can be asked:
Does the participatory budget occupy an empty space left by the absence of
representative democracy and is a substitute for representative democracy? And/or is it a
central element of a representative democracy?
Does the participatory budget tend to strengthen the role of the mayor (and of the
executive branch) in relation to city councillors and to the legislative branch? How to solve
such a tension?

Theme 18. Participatory budget and models of participatory democracy

A political and theoretical reflection about the topic of the contribution that the participatory
budget is giving to the construction of a participatory democracy at city level could mobilise
not only academics, but political authorities that are directly committed to the theme.  The
relationships between the legislative and the executive branch in the context of the
participatory budget are some of the points to work on. Another topic is related to the
concept of democracy limited to the neighbourhood: Aren’t participatory budgets limited to
building a community-based participatory democracy?
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Theme 19. How to avoid political co-option, the bureaucratization of the process and the
standardisation or modelling of the process?

These are great risks in view of the processes that have been currently taking place.
These topics have not been the object of in-depth public debates.  The launching seminar
could contribute to the topic.

2. Final comments

After participatory budgets cease to be “trendy” as they currently are, one can legitimately
think that the number of cities that will adopt and adapt them will keep growing
exponentially.  After the next ten years, and perhaps before that, influenced by the next
municipal elections, the landmark of 1,000 cities with participatory budgets will very likely
have been surpassed.  In terms of development policies, in terms of governance or in
terms of citizens’ control over essentially endogenous resources, a real leap forward is
happening.

From the analysis of current trends and most likely up scaling processes, three final
considerations will be made from a social, an economic and a political standpoint.

Conditions for the irreversibility of the process. Reaching the point of no return.

A study conducted by the Brazilian Forum of Popular Participation indicates that, from
1997 to 2000, 20% of the 103 cases studied were interrupted. Such a situation forces one
to think about the conditions for the irreversibility and sustainability of the processes, that
is to say conditions for their consolidation and strengthening over time, beyond the political
willingness of a given mayor and the prominence of a given civic movement.

It seems that the irreversibility of participatory budgets goes hand in hand with the
empowerment of the population and its understanding of the significance of the process
and the benefits it entails.  Reaching this empowerment implies a clear prioritisation of
civic and popular awareness and education. Such a work, in the light of Paulo Freire’s
teachings, would require changing the scale of the educational perspective of participatory
budgets.

Producers in the informal sector and prosumers in the solidarity socioeconomy

The high number of negative effects of neoliberal globalisation such as the increase in
hunger in the cities, an inequality never seen before, the increase in poverty or the
destruction of local productive networks for the last 15 years has meant massive and
innovative responses from the informal sector and the solidarity economy: micro credits,
social currencies, collective purchases, concepts of prosumers, and barter clubs are some
of the shapes taken by these expressions of economic resistance and sometimes of
economic expansion.  As a consequence, these new (or not so new) forms of economic
production, in most cases resulting from social movements and transformations, are
increasingly more linked to participatory budget processes.  Beyond knowing if their
demands will be met (which is positive by the way), it is necessary to know how much
control popular sector producers will have over the local political sphere.  This relationship
and the direction of the control open an opportunity for producers of the city to control
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directly the benefits of the city.  They generate the need to rethink the relationship between
political and economical spheres in operational and theoretical terms.

A modern vision of politics and governance

In view of the crisis in political parties both in Europe and in Latin America in terms of their
inability to face current urban challenges, let alone to respond to these challenges, the
cities that have implemented participatory budgets are apparently finding an interesting
way to renovate their political party culture while responding to the current demands of
their citizenry.  Such a conception requires one to learn how to share political power,
something difficult because decentralisation needs simultaneous construction and
appropriation of political power at local level.

At political level, participatory budgets appear as a space of positive tension between, on
one side, a vision of modern governance built on shared political power and, on the other
side, the action of social and civic movements that usually see participatory budgets as a
demand.  Very often faced with these demands seen by them as legitimate, political
parties see participatory budgets as a concession or the payment of an accumulated social
debt.

Participatory Budgets might be occupying the fragile space that exists between a freedom

that is conquered by the movements and a right that is granted from the public sector.


