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Executive Summary

This * stocktaking’ of the expansion of participaory budgeting programs in Brazil
illuminae key trends that should help local governments, NGOs, CSOs, and Word
Bank officials betterunderstand how the principles and rules assodated with
Participatory Budgeting can be adopted across Africa. PB origins are located inthe
southern city of Porto Alegre, awealthy city by the standards of Latin American,
Africa, and Asia But we now see that PB has been adopted across Brazil, in small er
venues with greater numbers of people living in poverty and lower overall standards of
living. This stocktaking report builds on two previous research projects, which means
that we inbr mation onthe expansion of PB from 1989 through 2008. This twenty-year
period nowallow usto identify key trendsin the adoption of PB by municipal

governments based on regional, political, size, and sodo-economicindicators.

We move beyond the attributes of the muni cipalities adopting PB to how local
governments and civil society activists are modi fy/ing the rules associated with PB. A
frequent lament is that Porto Alegre’s PB program, as it was modified over the years,
became too complex for most dties. Our stocktaking report shows that local
governments often start withthe basicset of rules associated with Porto Alegre’s PB,
but they transform the rules to meet local demands, needs, and opportunities.

The fnal section of this report pulls together the key findings in order tolay out
recommendations with explidt purpose of transferring the ri ch experience of Brazil’s
PB programs to other environments. By generating a list of practical, policy-based
recommendations, itis our hope that policymakers in Africa who are interested in
transparency, oversight, public deliberation, and parti dpation can learn what it might be
most advantageous to promote the ad opti on of PB as well as what types of rule changes
have been made by local governments asthey seek to produce policy-making processes
that reflect the local needs, demands, and oppottunities.
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1. GENERAL OVERVIEW

Participatory budgeting emerged inPorto Alegre in 1990 and expanded
to the rest of Brazil and many ather counties in Africa, Europe, Latin
America and Asia bythe beginning ofthe 21" century (Avritzer, 2002a;
Wampler, 2003; Wampler and Avritzer, 2005; Sintomer, 2005). The
expansion of partidpatory budgetingin Brazil is noteworthy along
numerical, political, and regional lines. Numerically, PB expanded from
13 cases in 1992to0 53 in 1996 to 112in 2000 to 190 in 2004. Our
current research showsthatthere were 201 cases of PB atthe end of
2008. The significant expansion of PB over a twenty-year period means
that PB has been adopted in municipalities that are significantly
different from Porto Alegre, the munidpality with the first PB program
T he greater number of PB cases, combined with a caretil tracking of
PB overthe pasttwenty years now provides us with an incredible
opportunity to better undersand how fctors such as region,

municipality size and political party affect how PB programs function.

T he adoption of PB evolved in regional terms as PB expanded out of its
original base in South and Southeast of Brazil tothe other regions,
particularly, the Northeast region (see table 1 below). The expansion of
PB poses important research and institutional design questiors to policy
makers: How does municipality size or region afect PB performance?
Which are the important ingtitutiond designinnovations and
continuities? How does variation inthe institutional design ofinternal
processes affect PB performance? Finally, how does party governance
affect PB performance? There has been a decentering of PB as it is no
longer doselytied tothe Workers' Party, which lead us toinvestigate
how PB has been adapted to meet local needs.



_ The expansion of participatory budgeting in Brazil

Tablel

Total Number of PB programs in Brazil:
By mayoral administrative periods

Mayoral
admi nistrative Total number of PB % PT
- cases

period

1989-1992 13 92%
1993-1996 53 62%
19972000 120 43%
20002004 190 59%
20052008 201 65%

Source :dat col lected from the research; Wampler e Avritzer (2005); Torres e Grazia

T he data reported in Table 1 show that there has been asignificant
expansion in PB across Brazil over the course of the past twenty. What
started out in asmall number ofcases, mainly by local governments
tryingtoincorporated dtizens into policy-making without sacrifcing
basic stae effi cacy, has now become astandardized tod br
governments interested in basic reforms. In 1989, we mug recall, the
principles associated with PB were considered to be radical as they
fundamentally shited how policy processes would be made in Brazilian
municipalities. These once radical institutional changes are now part of
a standardized package ofreforms that can be employed by local
governments as they seek to alter how citizens engage the state as well

as how the state delivers resources.

T he data reported in Table 2 also show the role of the Workers’ Party in
the spread of PB. Duringthe frst period, the PT was the primary actor
adopting PB. This declined tolessthan two-thirds in the second period
before falling againin the 1997-2000 period. The reason isthat the
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majority of the early adopters were locatedin the south and
southeastern part of the state. As PB became a very well known palicy
program, ather political parties were willingto adoptit. However, the
reader will notice that there is asignificant increase in the percentage of
PB cases governed by the PT duringthe 2001-2004 and 2005-2008
periods. Why? The PT expanded beyondits initid political base
winning elections in the North and Northeast We would expect that
more non-PT government will adopt PBin these regiors because the
knowledge about PB will be spread.

T his report is laid out as bllows: Wefirst present the methodology
used to collect information about the expansion of PB in Brazil. The
second section then focus on the characteristics associated with the
spread of PB in Brazil. We take a close look at how regiond, political,
and socio-economic indicators affect decisionsto adoptPB. This
section ends with an effort tolook at cases of continuity, whereby PB
programs are maintained rom one mayoral administrative periodtothe

next.

The third section focuses on the findings of the survey with a specific
focus on how PB programs have been modified over time to meet
different policy and political contexts. The principles of participation,
deliberation, transparency and oversight are all present but what
changes in how governmentsseek to cratt rulesto make these rules an
active part of the process.

Finally, the report pullstogether the main findings and narrow the
debate to beus on the key recommendationsthat should be considered

by governments, NGOs, CSOs, and Bank officials.
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T he map bellow shows the spatial distribution of PB experiences:

Figure 1
Distri bution 0f2005-2008 PB experiences
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2. RESEARCH METHODOLOGY

T he research methodology ofthis stocktaking project had two
obj ectives.
What munici palities adopted PB beween 2005-2008?

What were the key institutional design features ofthese
programs?

Fird, research onthe number of PB cases active during the 2005-2008
mayoral administraive period added to an existing database on PB
programs tha had been active at some point from 1990-2004. In order
to identify which Brazilian municipalities adopted P B between 2005-
2008, we sarted with a “most likely case” approach. T he research team
first contacted all municipalities that used PB between 2001 and 2004
in order toidentify i fthe program had been maintained duringthe 2005-
2008. We aready knew that one of the strongest reasons why a
government would have a PB program was whether they had previously
adopted a PB program. We also contacted | eft-o f-center municipal
governments (PT, PSB, PC do B, PV) because previous research
demonstrated that these were more likelyto adopt PB. Finally, we also
engaged in*“snow-bal ling” techniques in which we sought out
information from government officials, NGOs, and civil sodety
organizations regarding other municipal ities that had adopted PB.

T he second phase ofthe research project was to apply a questionnaire
consisting of 11 quegions. This questionnaire tapped into a broad range

ofissuessuch asthe party political affiliation of the mayoral
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administration, whether PB had been maintained over more than one
mayoral administraion, the rules governing participation, the rules
regarding resource allocation etc. T he cd lection ofthis data on all PB
programs builds on earlier work published by Ana Clara Torres Ribeiro
and Grazia de Grazia on the 1997-2000 PB programs. But the current
project advances our understanding due to more systematic collection
ofdata by asingle research team, which allowed for a more consistent
and verifiable body of data collected. This data now provides us with
the opportunityto assess the types of trends associated with PB in
Brazil. Inaddition, the two lead researchers on this prgject collected
basic daa onthe adoption of PB between 2001 and 2004, although tha
research project did not collect specific inbrmation about each
individual case of PB (Wampler and Avritzer 2005).

A key line of questioningin the survey focuses on the administrative
and political characteristics that are crucial to how each PB program
functions. T he main variations identified are: (a)the ingtitutional design
ofthe participatory processthat brings citizens into budgetary decision-
making; (b) the administrative agency/department that is responsible for
the program; and (c) the fequency with which the participatory
budgeting processis held.

2.1 Institutiona Design

Participatory budgeting emerged inPorto Alegre with a very specific
design: assemblies wouldtake place every year, atthe regional level
(sub-municipal). Based on the results region-level deliberations and

voting, two processes ensured that policies were implemented
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according tothe demands of the regional assemblies. A municipal-wide
Participatory Budgeting Council would oversee the drating of the
budget andthe implementation ofthe public works would be carried out
by the planning department (GAPLAN). A detailed analysis of these
institutions shows tha they were designedto fit into Porto Alegre’s
politics. Regional assemblies were designed to fit the participatory logic
ofthe city of Porto Alegre, which had high level of mobilization the
beginning ofthe 1990s. The structure ofa council and an administraive
agency were also important for the success of participatory budgeting.

T he PB council was important to establish a process ofdebate on
budgetary issues outside the government The regional assemblies were
not the place for in-depth discussion on the entire budget due tothe
importance oftechnical issues and also due to the way citizens and
CSOs were organized. Many importart issues were discussed inthe
assemblies such as who will get housing or whether the city would need
new large avenues, such asthe third“perimetral”, the most expensive

public work carried out inPorto Alegre duringthe 90’s.

In addition, GAPLAN (Planning Department) also played an important
role inthe success of participatory budgetingin Porto Alegre due to
many coordination issuesthat emerged from the participatory process
and needed to betackled by the administraion. Having an
administrative body with direct links with the mayor helped to resolve
crucial problems inthe implementation of PB Since the organization of
PB in Porto Alegre was based on the political needs of CSOs and
government officials, the data collected inthe project will dlow us to
see the extent to which variationin ingitutiond design ofthese
institutions is associded with factors such as municipality size, party

governance, region, or wealth
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I fwe analyze more closely the issue of the timing ofthe partidpatory
process we see reasons for variation. Porto Alegre’s participatory
process has been yearly based However, the yearly process did nd fit
completely withthe administrative dynamics. Very few public works
can be delivered in one year, due tothe way the Brazilian public
administration works. Bidding processes in Brazil are slow, the
administrative process ofimplementation of public works is alsoslow.
T hough participatory budgeing created a public pressure for more
efficiency in both areas (Marquetti, 2003), the fact that it assumed an
unrealistic view about the completion ofthe demands did not hdp its
success. The solution the city ofPorto Alegre gave to delays in
implementation was to tryto finish most of the demands br public
works before the electoral period (Santos, 2002). This problem in the
policy cycle (too many demand accepted without effective
implementation processes) highlights a key fnding identified inthe
research: Governments are now beginning to conducting PB meetings
on abi-annual basis. Governments are now trying totake a more
realistic approach how longimplementation will take as well asthe

level of resources available.

2.2 Administrative Unit Responsiblefor PB

A second important shit taking place inthe current set of PB cases is
the ingtitution in charge of administering partid patory budgeting.
Participatory budgeting emerged inPorto Alegre and lessthan one year
ater its implementation led tothe resignation ofthe planning secretary

ofthe city (Avritzer, 2002b). Ater this conflict participatory budgeting
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was relocated to GAPLAN, the planning department directly linked to
the mayor. Participatory budgeting creates administrative conflicts and
the place where it is located is keyto itssuccess or failure. The reason
why PB creates administrative conflicts is because the decision ofthe
participaory process always effects several branches ofthe munidpal
administration. Two key aspects for the success of participaory
budgeting are, the political will ofthe mayor expressedin full
administrati ve support and the ability ofthe municipal government to
coordinate the emerging conflict between participatory budgeting and
the remaining branches of the administration Brazilian experience
shows many different options ofadministrative all ocation of
participaory budgeting Belo Horizonte placed itin the Planning
Department, as didthe city of Reci fe. T here are ather alternatives such
asits allocation in the secretary ofgovemment or the creation of a
participaory budgeting secretary asthe city of Uberlandia didin the
late nindies. Itisimportantto evaluate successin relationto where
participaory budgeting is allocated when we consider the possihility of
expansion ofthe experiences of participaory budgeting to other
countries in Latin America and Afica.

2.3 Political Parties

T he last issue tha we will approach in thisintroduction is the relation
between political parties and the implementation of partid patory
budgeting. Partid patory budgeting emerged as aWorkers' Party.
proposal for the organization ofthe interaction between state and civil
society in the city of Porto Alegre. However, its initial implementation
already required supra-party actions. The PDT (Partido Democratico
T rabalhista) expressed strong support for participatory budgeting inits
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initial year (it changed its position laer). Civil society association
particularly neighborhood assodations also expressed strong initial
support or PB. The success of participatory budgeting moved it farther
from the Workers’ Party proposal. The PSB (Partido Sociali sta
Brasileiro) who bllowed the P.T. administraionin Belo Horizonte
decided to continue with PB Atthe same time, other let wing
administrations already implemented PB in between 1997 and the year
2000 (see table 1 above). All these supra-party action showed the
potential of PB in becoming a public policy non-dependable on political

parties. This is also a key element inits expansion beyond Brazil.

In this research we are gaing to draw in depth into thesethree issues
raised inthe introduction: design, location and padlitical links. We
expect to be ableto show from a variety ofexperiences what are the
potential for a policy ofexpansion of participatory budgeting.

3 CASESOF PARTICIPATORYBUDGETING 2005-2008: EXPLAINING LONG

TERM TRENDS

T he number of cases o fPB in Brazil during the 2005-2008 periodis
201. This number is nearly the same of cases between 2001 and 2004
(172 according a previous research work and 199 according to our up-
to-date data collection). The first importart issue to analyze is the
distribution of cases according to region and municipal size.
Historically, Brazilin PB cases experiences have been concentrated in
the South and Southeast regions as well asin municipalities with more

than 100, 000 residents. In regard to city size, the first observationisthat
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41% of the 2005-2008 experiences are located inthe cities with more
than 100 000 residents and 40 % ofall PB cases are locatedin cities
with a populationin between 100,000 and 500,000 peop et
Importantly, this means that just under 50% ofthe PB cases were
functioning in either small or mid-sized municipd ities. Small
municipalities, during theinitial phrase of PB’ sspread between 1989
and 1996, were less likely to adopt PB because they were less likelyto
adopt left-of-center refor mists, didn’t have the institutional capacityto
implement a new and complex policy-making program, and were less
likely to have active CSOs advocating for the adoption of participatory
budgeting. What has changed, then, isthe increased capacity ofthe
Workers' Partyto win in small, ofen rural municipalities increased
capacity of small municipalityto gain access toinformation about new
form of policy-making as well as the ability oflocal CSOs to push for
the direct incorporation of citizens into policy-making venues.

A second clearlyidentifiable trendis ashit inthe regional profile of
PB adoption There has been a de-concentration fom a strong presence
in the South and Southeast regions of Brazil and a growing presence in
the Northead region. Table 2 bel ow showthe incidence of PB
experiences in Brazilian regions inthe 2001-2004 administrati ve period
and compares it with the incidence in the 2004-2008 period
Furthermore, the growth in PB inthe North doubled duringthe 2005-
2008, which is remarkable giventhe smaller number of municipalities
inthis region (verify # of municipalities per region). There was also a
comparable level of growth inPB cases inthe Center-West region, also

with conditiors of minimal growth

! Brazilhas 5,592 cities. However most of hese citiesare very small. The number of
citiesabove 100,000 people in2008 is 224 (4%).
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Table?2

Percentage of P. B experiences

Regiors of Years
B razil 1997 2000 | 20012004 | 20052008
North 2,5% 55% 85%
Not heast 14,2% 22,6% 22,4%
South 39,2% 22,6% 21,9%
Sout heast 41,7% 452% 41,3%
Center West 2,5% 4% 60%

Source: datacd lected from the prese ntresearch

Thus, itis pessibleto make the following argument on incidence of PB
experiences in Brazil in between 1997, 2004 and 2008. T here is ade-
concentration ofexperiences from the South and Southeast regiors to
the rest. T he decrease is sharper inthe South region whose number of
experiences decreased by 10% fom 32,9% to 22,9%. The number of
experiences inthe Southeast region remained d most stable
concentrating 40,2% ofthe experiences. The most important increase
has taken place in the Northeast region whose total of experiences went
from 16,45 to 21,0%. The above data paint in the direction ofa new

equilibriumamong PB experiences among Brazils regions.

What explainsthe shit? First, the PT, which has been the main
political party advocating for the adoption of PB, made significant
electoral advances inthe Northeast part of Brazil. Second, the
establishment of PB programsin large urban cities, such as Recife, PE,
created a “spoke and wheel” effect. Government offi cials, NGOs, and
CSOs could more easily see how PB was implemented intheir regon.
Third, as smaller cities inthe NE began to implement, it helped to
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create a “snowbal | effect whereby other small cities ganed
information that al lowed them to implement the program.

3.1Continuatiory Maintenance of PB programs

An interesting finding is the degree of continuity of PB between the
2001-2004 and 2005-2008 administrative periods. We dfferentiate
between two kinds ofcontinuity: the first one is between two
administrations (2001-2004, 2005-2008) and the second PB continuity
over three mayoral administrative periods (adding the 1997-2000
period). T here are 89 cases of continuity between the 2001-2004 and
the 2005-2008 mayoral periods. There are 36 cases of PB continuity
between 1997 2008 What characteristics are associated with

municipalities in which PB endures?

T he firstimportant characteristic ofthe cases of PB continuity isthat
these cities have socio-economic living standards that are well above
the Brazil and the PB average. The Brazilian HDI is 0,699, and the
average HDI for cities which have PBis 0,753. When it comes to
continuity this average goes even higher reachingthe gap in between
0,701 and 0,800 in 47,4% of the cases.

T he population of the municipality and the municipality’ s region are
two other factors that have a significant effect. Continuity between
2001 and 2008 was sronger in the Southeast region with 40,9% of the
cases. When it comes to the second higher incidence ofcontinuity the
Northeast andthe Southern regiors occupy the second place with
23,6% of the cases. Table 3 below summari zes the cases of continuity

according to region and size of city:
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Table 3
Continuity between 2001-2004 and 2005-2008 mayoral periods

Regiors of o ; i 9
Brazl % Size of city %
North 5,6 Up to 20,000 19,1

Northeast 30,3 From20001 to 50,000 21,3

Centea West 5,6 From50,001 to 100,000 14,6

South 15,7 Above 100,001 393
Southeast 42,7 | Above 100001 and 500,000 5,6

Source:dat collected from theresearch

It is possible to note two important patterns in the data on continuity:

T he first pattern already noted in Wampler and Avritzer (2005) work is
the concentration of PB cases and PB cases of continuityin cities with
socio-economic indicators above the Brazilian average. Such a fact has
two explanations: the first one regarding the election of administrations
whose cities rank between inthe HDI cannot be explained by P B itself
It is the strong electoral presence ofthe P.T. as we will show below in
these cities that may explainthe implementation of PB there. The P.T.
is elected in these cities and implements participatory budgeting there.
However, the continuity issue has to be explained in a different way
since administrative continuity in Brazil is nottoo strong and large
cities are particulady competitive.2 Here the explanation of
administrative success emerges asstrong and PBis alarge part ofthis
argument. Large cities with high HDI have more likdihood of having

PB for 8 or 12 years showing that there is a combination between strong

2 The rate of administrative continuity atthe local level h Brazil is 39,4% , the number
of reelectedmay arsinthe year 2000. There isa regionalvariation in ths number with
48,2%rate of reelection in ie Northeastand 34,1% of reelkctions in the Southeast.
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electoral irsertion ofthe P.T. and the administrative success of the
administrations which have implemented PB How can we relate
administrative performance to the different cases? Does design has an

influence on perbrmance?

T he second pattern that emerged in the research is new and has to do
with the expansion of PB tothe Northeast region In previous
researches made on number of cases of PB since 1997 the Northeast
region of Brazil always ranked low in terms ofnumber ofcases. In
between 1997 and 2003 the Northeast region has had 14 cases of PB
totaling 13 6% among the 103 cases (Ribeiro and Grazia, 2003). In the
following administrative periodin between 2001 and 2004, the
Northeast region had 30 among 170 cases making up 16.4% of the total
cases (Wampler and Avritzer, 2005). In the current administrations of
2004-2008 the number of cases o fPB inthe Northeast region increased
to 21%. Thus, we can see a change inthe regional profile of PB withthe
number ofcases decreasing inthe Southern region and the number of
cases increasinginthe Northeast of Brazil. Which kind of new
institutions PB involve and how does it work inthe Northeast. Does it
have an impact inthe administrative performance in the region? These
are some of the question tha we will seek to answer in this research
report.

3.2 Regional analysis

T he distribution of PB programs along regional linesis quite similar
between the years 0f 2001-2004 and 2005-2008. When comparing the
lasttwo mayoral administrative periods, itis remarkable that that the

rate of adoption when analyzed along regional lines is nearly identical.
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T he South, Southeast and Northeast are the three regions with the most
significant number of PB programs. The Southeast continues to have
the largest number of cases, whichis due to a combination ofthree
factors. First, the Workers’ Party’s base of support has traditional ly
been in the Southeast; the PT was an early proponent of PB, which
meant that the early adoption of participatory budgeting in the
Southeast was due tothe party’ s electord strength in the states of Sdo

Paulo, Minas Gerais, and Rio de Janeiro.

Table4

Distribution of PB casesthrough year and region

1997-2001 % | 2001--2004 % 20052008 %
Cene-West 3 2,5 8 4 12 6
Northeast 17 14,2 45 22,6 45 2,4
North 3 2,5 11 5,5 17 8,4
Southeast 50 41,7 90 45,2 83 41,3
South 47 39,1 45 22,7 44 21,9
Totd 120 199 201

Source:dat collected from theresearch

Second, there is astae and regional diffusion effect; When
municipalitiesin a state adopt PB, this gives ndghboring municipalities
governed by rival partiesthe opportunity to learn about PB, which then
increases the likelihood that non-PT municipalities would adopt. In
other words, the electoral strength of the PT set the stage to all ow their
competitorsto adoptthis program. This phenomenon does not occur in
the stae of Rio de Grande do Sul, where the capital, Porto Alegre, is
considered to be the bithplace of PB. Inthis state, PBis clcsely
associated withthe Workers’ Party, which decreases the likelihood that
rival parties would be willing to adopt PB. The exceptionalism of Rio
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de Grande do Sul suggests tha many non-PT do na consider PBto be
strongly associated with the PT, but thatthey consider it as a viable

policy program.

The third reason that PB was first adopted inthe Southeast is that PB
programs are more likelyto adopted in municipalities with higher
standards of living; the southeast of Brazil has the country’s highest
standard of living. Althoughit is impossible to esablish any defnitive
causal relaionshipthat links PB adoption to higher standard of living,
there are several key factors including a larger number ofunions,
deeper support for the policy rebrm initiated by center and leftist
parties, denser civil societies, abroader range of political strategies

employed by CSOs, and greater support from high capacity NGOS.

T he mog significant change in where PB was adopted in Brazil
occurred in the 2001-2004 mayoral administrative period as PB was
adopted at higher levels in Northeast. During the 1997-2000 period,
80% of all PB cases were inthe South and Southeast. By the 2001-2004
period, this dropped to 68% of the cases, which was maintained during
the 2005-2008 period. Municipalities inthe Northeast adopted 23% of
the PB cases inthe 2001-2004 period and 22% of the cases inthe 2005-
2008 period. What explains why PB began to be adopted inthe NE?

Fird, there was increased knowledge about PB being disseminated by
NGOs, labor uniors, and pditical partiesinto the NE. Knowledge
networks used workshops, seminars, and low-cost intemet
communications tospread information about these programs. Second,
reformist mayors in major urban municipalities (Recife, Fortaleza, Sdo
Luis) adopted P B, which served as important “hubs” for the
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dissemination of information about PB. Third, the PT expanded its
electoral base outside of the Southeast, which meant tha PT
municipalities were not only much more likelyto adopt PB but that they
would serve as new hubs that would allow for the dissemination of
information and knowledge.

T he spread of PB across Brazil appears to be driven by three processes.
Firg, municipalities governed by the leftist Workers” Party have
consistently adopted PB. As theWorkers” Party map expanded, sotoo
did the map ofwhere PB was adopted. Second, thereis astate and
regional spatial diffusion effect. When key urban cities adopt PB, it
serves as an important “hub”, from which information can be
disseminated. Third, informal knowledge networks comprised of
NGOs, CSOs, Uniors, and social scientistsspread inbrmation
regarding how this processtook place. The lack ofa centralized
governing systems mandating the adoption of PB worked tothe benefit
ofPB because mayors and public officials interested in new
participaory policy-making processes could avail themselvesto a
variety of different sources ofinformation.

T herefore, the key lesson to be learned from the spread of PB in Brazil
isthat local political actors tookthe initiative based on their perception
that PB would provide some type ofbenefit to their municipality. As we
consider the promotion of PB in other countries and regions, it might be
usefil tothink about how knowledge networks, key dty hubs, and a
reform-oriented actor (in Brazil, the Workers' Party) contribute to
increasing thelikelihoodthat municipalities will adopt PB or pdlicy
programs based onsimilar principles.
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3.3 Human Development Index

T he adoption of PB was initially in municipalities with higher qudity of
li€, as measured by the Human Development Index (HDI-M). HDI
scores above .800 indicate that the municipality has “High levels of
Social Development,” whereas below .800is considered to be a
“medium” level ofsocial development Whereas only 10% ofBrazil’s
municipalities, have HDI scoresthat help to categorize them as having
“highlevel of social development, 34% of PB programs adopted
between 2005-2008 have achieved this highlevel of social
development. See Table 5, bdlow

However, comparing PB 2005-2008 to thetwo previous mayoral
administrative periods, we seetha PBis now being adopted in a higher
percentage of poorer municipal ities. Forthe 1997-2000 period, 42% of
the adopting municipalities had HDI-M scores above . 800 and for the
2001-2004 period, 39% of the adopting municipdities had HDI-M
scores above.800. This means that municipalities with a lower standard

ofliving are now adopting PB. What explans this trend?

Of the 69 municipdities with a high level ofsocial development, 94%
(65) were locatedin the South and Southeast regiors. Thus, the primary
explanation for why PB is being adopted in poor municipal ities is due
to theincreased rates of adoption in the Northeast, North and
Centerwest.
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Tableb
OP 2008 HDI-M by Region

R egions of Brazil

IDH-M Totd
Center-West | Notheast Nath Southe ast South
0,500a 0,799 10 44 16 38 24 132
Above0,800 2 1 1 45 20 69
Total 12 45 17 83 44 201

Source:dat collected from theresearch

Seventy municipalities from the Northeast, North, and Centerwest
adopted PB had “medium level HDI scores (below . 799) whereas just 4
municipalities fom these regions had “high” levels of social
development. PB is thus being adopted in poorer municipalities due

to the wider adoption of PB across Brazil.

Similarly, inthe South and Southeast, those municipalities with
“medium” level ofsocial development now comprise nearly 50 % of al |
programs (62 of 127), which also marks ashift. Although 50% arein
“high” sodal development communities, 50% are not, which means that
governments in less wealthy municipdities are now willingto adopt
PB. As apoint of comparison, the average HDI score for the original 13

municipalities adopting PB was 0,806.

T he usefulness of this dataisthat PBis now spreading into
municipalities with signifcantly different social characteristics thanthe
original adopting municipalities. The lessonto be drawn fom the
changing conditions istwo-fold. First, we shoud expect that innovative
participaory programs such as PB program expand beyond their initial
base when there is the belief that the programs are payingsignificant
dividends for govermment officials, CSOs, and citizens. Second, we
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expect that PB programs will be modified in responseto the changing
socio-political environment Government, CSOs, and citizens will want
to implement different types of rules to correspond to difierent

demands, interests, and capabilities.

3.4 BExtreme Poverty

Although the HDI-M helps to capture munid palities’ overall standard
ofliving, it doesn’t capture how the level ofdeep and persistent poverty
that many individuals face in Brazil. Brazil is notorious for being one of
the most unequal countriesin the world. Brazil has a large middle class
(by the standards of the developing world), awell-paid but small
unionized working class, and a small and very wealthy upper class.

Low income Brazilians enjoy limited access tothe material benefits
produced by the world’s 10™ largest economy. Is there any association
between the percentage of a municipality livingin poverty andthe
adoption of PB? One of the reasonsthatthisisimportantisthat PB has
its roots in a“pro-poor” set of policies designed to distribute greater

levels ofresources tothe poor parts ofthe community.

Table 7, below, shows that 45% of Brazilian municipalities have over
hal ftheir populationin extreme poverty whereas 32% of the
municipalities have less than 30% of their populaionliving in extreme

poverty.

Table7

% o fpoor in Brazilian municipalities

Frequen cy %
Upto30% 1743 32%
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fom 30a 50% 1260 23%
Above 50% 2504 45%
Total 5507 100,0

Source:dat collected from the research

When we compare Table 7, above, to Table 8, bdlow, several trends are
noteworthy. First, just under 20% ofmunicipalities that adopted PB had
extreme poverty ratesthat included more than 50% of the population. In
other words, munid palities with the highest percentage of its popul ation
in poverty rarely adopted PB. Of the 2504 munid palities with more
than 50% living in extreme poverty, just 13 (1%) adopted PB.

T he largest numbers of PB cases were adopted by municipdities tha
had less than athird oftheir population living in extreme poverty. Since
57% of the PB cases were in municipdities with lower extreme raes of
poverty (they were, in some senses, overrepresented) because they

made up just 32% of Brazilian municipdities

Table8

PB2008
% ofpoor people

Frequency %

Up to 30% 114 56,7
From 30 to 50% 438 23,9
Above 50% 39 194

Total 201 100,0

Source:dat collected from theresearch

3.4.1 Change over time

There is another clear directional change between 1997 and 2008.

Municipalities with a greater percentage oftheir populaionlivingin
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poverty began to adopt PB at higher rates. Duringthe 1997-2000
period, 75% ofPB municipalities had 30% or less of their population
livingin extreme poverty. Bythe 2001-2004 period, 69% had 30% or
less of their population living in extreme poverty. In contrast, during the
2005-2008 period, 57% of municipalities had 30% orless of their

population living in extreme poverty:.

Another way to look atthis same daa isto consider that duringthe
1997-2000 period, just 7% of PB municipalities had 50% or more of
their population living in extreme poverty. By the 2001-2004 period,
13% of PB municipalities had 50% or more oftheir population living in
extreme poverty. In contrag, during the 2005-2008 period, 20% of
municipalities had 50% or more of their population living in extreme
poverty. Municpalities with greater and more intense poverty were
adopting PBin greater numbers.

T he lessonto be drawn from these cases isthat mayors and CSOs
interested in adopting PB are more likely to doso when thereis a

smal ler percentage ofthe community living in extreme poverty. As
government officials, NGOs, CSOs, and activigs acrossthe developing
world contemplae where and when to promde the adoption of PB, they
should consider that when Brazilian municipalities choose to adopt PB,
itis generally being done in municipalities with lower than average

rates of poverty.

3.5 Political Parties

T he mayor' s office and the padlitical party who controls it are vital to the
decisionto adopt PB for the first time, to maintain the program if there
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was been aswitch in parties/coalitions contralling the mayor’s office, or
toresurrect PBifit had fallen out of favor during a previous
administration. One ofthe survey questions induded showed that 85%
ofpublic officials contacted for this project asserted that it was the
initiative of the Mayor’s off ce. During PB’s initial years, PB was
strongly associated with the Workers® Party. The questionthat we need
to answer inthis section is how palitical party affliation ofthe mayor

and PB adoption has changed over time.

Table9
Political Party affiliation of the PB cases mayors

-, Period
Political
Party 1997-2000 2001-2004 2005-2008
Freguency % Freguency % F requency %
PCdoB -- - 1 0,5 1 5
PDT 10 8,3 9 4,5 5 2.5
PFL 2 1,7 8 4 6 3.0
PL -- - 2 1 2 1.0
PMDB 14 11,7 15 7.5 17 8.5
PPB 2 1,7 3 1,5 -- --
PRP 1 0,8 -- -- -- --
PRTB 1 0,8 -- -- -- --
PPS -- - 5 2.5 7 3.5
PP - - 1 5 5 2.5
PRP -- - -- -- 1 5
PSB 13 10,8 8 4 4 2.0
PSBD 5 4,2 -- -- - -
PSD 1 0,8 -- -- -- --
PSDB 14 11,7 23 11,6 11 5.5
PSDC -- - -- -- 2
PSL -- - -- - 1 5
PSTU -- - -- -- 1 .5
PT 52 43,3 118 59,3 132 66.0
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PTB 3 2.5 4 2 3 1.5
PV 2 1,7 2 1 3 1.5
Total 120 100% 199 100% | 201 100%

Source:dat collected from there arch

During the 1989-1996 phase, most PB programs (92% from 1989-1991
and 62% from 1992-1996) were adopted by PT governments. T his
decreased during the 1997-2000 for two reasons. Fird, the 1996
elections were particularly bad br the PT—theylost in many oftheir
traditional strongholds and were unable to expand their base of support.
Second, many non-PT governments were willing to adopt PB during the
1997-2000 due to the wide-spread beliefthat the mog successful PB
programs inPorto Alegre and Belo Horizonte were providing policy
and electoral dividends for the government. Although it seemed that the
association between PB and the PT was weakening, the evidence
between 2001 and 2008 suggests that there is still a strong connection
between the Workers' Party and the adoption of PB. During the 2005-
2008 period, two-thirds of al| PB cases were being administered by the
Workers' Party. Ifwe includetwo parties affiliated withthe PT, the
PMDB and PSB, over 75% ofall programs are administered by the PT
and their close allies.

What do we make ofthis evidence? Mayors and public officials
associated withthe PT continue to adopt PB because it correspondsto
their core pditical and policy agendas. It appears that a political agent
(the PT), withtiesto CSOs and conditioned by electord incentives, is
integral tothe spread of PB in Brazil. T he question for activists and

policymakers in other countriesistoidentify what types of
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organizations might be ableto act as a dissemination agent. Obvioudy,
political parties similar tothe PT would beideal candidates but NGOS,

IFIs and ather types ofpolitical parties could dso serve this role.

3.6 Continuity

3.61 Two terms

T he rae of continuity between PB programs from the 2001-2004 and
the 2005-2008 period is high, 61%. What are the key characteristics of
the continuity? First, we note that the continuity rate acrossthe fve
regions is comparable to the ratesthat each region adopted PB. In other
words, region is on a factor that significantly affects continuity of PB.
Second, as the population of city increases, there is a greater likelihood
that PB programs will continue across mayoral administraive periods.
Forty-five percent ofthe continuity occurred in cases with more than
50,000 residents, slightly larger than the 41% share of PB cases during
the 2005-2008 period. Third, did the 2004 election outcome affect the
likelihood of continuity? In other words, how many of the case of PB
were maintained when there was a change inthe pdlitical party

controlling the electoral office.

Fourth, there is no clear pattern that links municipalities standard of
living and the likelihood ofadopting PB. Fitty-nine munici palities with
“medium” levels of social development continued whereas 30 of the
“high” sodal development. Although there are greater absolute
numbers of “medium” municipdities tha continued PB across thetwo
municipal periods, medium municipalities did so at a 45% rate and
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“high” municipalities did so at a 43% rate. This suggests that factors
other than social economic levels helpto explan social devel opment.

Finally, how does the 45% continuity rate compare to earlier periods?
What was the continuity rate in 2001-2004?

3.62 Threeterms

Importantly, there were 36 municipalities using PBsince 1997. This
suggeststhat once PB programs are adopted by a municipal govemment
that are increasingly better odds that the program will become part of
the municipality’s decision-making process. T his doesn’ ttell us much
about how these programs will finction that they suggest that
governments and citizens are increasingly growing accustomed to the
idea that budgetary processes should be transparent, opento the public

deliberative and participaory.

What accountfor the continuity across 3 mayoral administrative

periods:

Sixty-seven percent ofthe 3-terms continuity occurred in municipal ities
with more than 100,000 residents although this group made up just 41%
ofthe municipalities within PB in 2005-2008

With regard to the association between HDI and 3term cortinuity,
there wes a relativdy higher percentage of* high” soaal development
municipalities that had PB over the 12 year period. The mog reasonable

explanation isthat there were a greater number of “high” social
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development municipalities during the 1997-2000 period, thus making
it more likely that more of these municipalities would produce PB
programs tha functioned beween 1997-2000. Thisis additional
evidence that municipalities’ standard of living is not directly correlated
to thelikelihoodthat their PB programs would continue across several

mayoral administraionrs.

PB 2005-2008 Ingtitutional Design
Participatory budgeting asit has been showed above, emerged with a

specific designthat reflected the specific political and socid conditiors
ofthe city of Porto Alegre. For example, regional meetings and the
implementation ofa special administrative department resporsible for
PB were key tothe program’ssuccess in Porto Alegre. T he results of
this “stocktaking effort” demonstrate that municipalities show that
many local governments adopt the basic model of Porto Alegre’s PB
program butthatthey dso modify it significantly totake account ofthe

local needs, demands, and opportunities.

In order to better understand the relationship between design and
outcomes, we administered the survey to 160 cities intwo questions
that were geared toward unraveling this puzzl e’

What isthe mog important fictor used to distribute public
goods viaPB?
Where is PBsituated within your municipality’ s administrative

units?

% Of he 201 identified cases of PB,our researchteams were abk to suc ce ssf ully
adm nistration the survey in 160 cases, arespon® rate of 80 percent.
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T hese two questions are very important to figure out the role tha
internal design components play in the success or failure ofthe
experience. Table 9 below summarizes the mos important dement that
cities take into account to distribute public goods.

T he two most important fictors for the distribution ofresources are the
level of participation ofcitizens in PB and degree of poverty within a
region. In 25% of the cases, the level ofcitizen partidpation is the key
feature tha affects the distribution of resources. In 45% of the cases, it
is an objective poverty-related measure, whichinclude the poverty of
the region, the existence (orlack thereof) ofbasic infrastructure, and the
degree of access to social services. Importantly, this means that nearly
hal fof the municipalaties with PB are considering communities’ basic
wealth and social well-being asthe key criteriato determinethe
distribution of scarce resources.

Table 10

PB2008
P Bs” priorities for the distributi on of resources

Frequency %

The poorness of regions 32 20,0
Infra- ructure 20 12,5
SodalPadlicy 21 13,1
Participati on 40 25,0
Demay raph c density 5 31
Other 38 23,8
DK 3 1,9
DA 1 6
Total 160 100,0

Source:dat collected from theresearch
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A second key issue that affects PB outcomes refers to how PBis
located within the municipalities administrative structure. As we
pointed out above, this was an importantissuein the process of
consolidation of PB inPorto Alegre since the direct linkto the mayor
cabinet expedited theimplementation of PB projects and allowed PB to
avoid many administraive conficts (Avritzer, 2002b). We asked the
160 cities interviewed in the survey where PB is situated with the
administrative apparatus. There were two modelsthat were more
important. First, 36% of the PB programs were housed in a department
that reported directly to the mayor. In 33% of the case, Pb was housed
in the planning secretary, a administrative format that we know does not
make PB very strongin the administration (see table 10 below).

As we looked intothe cases of continuity it became clear thatthe direct
subordination of PB tothe executive is the most successful format with
46% of the experiences of P. B. with at least 8 years assumingthis
institutional design Thus, again we see the importance ofdesignin the
success of PB experiences. T he most successful design shows a higher
incidence in continuity experience than it showed in the experience
taking place in between 2004 and 2008.

Table 11
In which place inthe administration PB islocated

Continuity Continuity
PB 2008 1997-2008 20012008
Number % Number % Number %
Planring Department 52 325 13 38,2 19 29,2
Worls Departmert 3 19 1 2,9 2 3,1
Finarces /Accounting
Depatment 19 11,9 3 8,8 6 9,2
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Secta drecty subordinated

totheExecutive 58 36,3 7 20,6 30 46,2
P B Depar im ent 7 4,4 4 11,8 2 31
D epatmentof adminstration 13 81 4 11,8 3 4,6
Othe’ 8 50 2 5,9 3 4,6
Total 160 100,0 34 100,0 65 100,0

Source:dat collected from the research

Meetings, Annual cycle, PB Council
T hree additional questiors provide additional infor mation. The other
design questions were relativeto the routine of PB and how much it
departed from the original experiences.

does PBinvolve regiona orthematic meetings?

what is the cycle of PB in your city? ” and thethird was

“is there a PB council in your city?”

T he results from the first question on regiond vs. thematic meetings
provides an interesting set of results that allows usto separate PB
success Til experiences from the Porto Alegre case. Itisimportant to
discuss the emergence ofthese two kinds of meetings before analyzing
the results. Regional meetings were the original basis of Porto Alegre’s
PB due to the demand ofsocial movements inPorto Alegre. They
proved to bethe keyinstitutionininvolvingthe populationin the
decision-making process on public works (Avritzer, 2002b;
Navarro,1998). Thematic meeting emerged as a solution to the lack of
citywide policies produced by PB in Poito Alegre, a city in which 100%
ofthe city investments were made through partid patory budgeting
(Navarro, 1998; Baiocchi, 2005). However, as PB expanded to other
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cities in Brazil mos ofthem adapted regional meetings and integrated
PB with different forms of carrying out dty investments. We wanted to
know how the difference between the specific policies which emerged
in Porto Alegre and the specifc realities ofother cities expressed itself
through the presence ofregional and thematic meeting. The answer is
very interesting (see table 6 below). In 88,2% ofthe cases there are
regional meetings with only 11,8% ofthe cases declaringthatthese
meetings did not exist. However, when it comes to thematic meetings,
they do nat take place in 52 5% ofthe cases.

Table 12

Existence of regional meetings

Continuity Continuity
PB 2008 1997-2008 2001-2008
Frequency % Frequency % Frequency %
Yes 141 88,1 30 88,2 62 95,4
No 19 11,9 4 11,8 3 4,6
Total 160 100,0 34 100,0 65 100,0

Source:dat collected from theresearch

It is possible to make two diferent kinds of arguments on the presence
ofregional meetings and onthe lack of thematic meetings The first
argument is about regiond meetings. The overwhelmingly presencein
experiences o fPBacross Brazil shows that it is the key design for the
success of participaory budgeting. The second argument is about the
low presence of thematic meetings in experiences of PB It shows that
these meetings fol lowed the logics of Porto Alegre’s politics and did
not aggregate quality to PB’s deliberative process.
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T he other two questions onthe PB cycle and on the presence of PB
council on the munidpal level also added to our knowledge on PB The
idea of implementing PB on a yearly basis followed closdy thelogics
ofthe budge process in Brazil. PB was made on an annual basisin
Porto Alegre andlater in Bdo Horizonte Sdo Paulo and Recik, the
main cities in Brazil that implemented partid patory budgeting.
However, atthe same time that PB was implemented yearly, emerged
problems regardingthe ful filiment of the decisionsin one year. Even in
the case ofPorto Alegre most ofthe deliberations were ful filled during
the whole administrative period (4 years) most ofthe time due to the
problem relaed tothe bidding process. These problems were even more
serious in the case ofcities like Sdo Paulo and Bdo Horizonte The
answer on the timing of PB cycle shows indications of cities trying to
move away fom the year cyclethough its remains overwhelmingly
among the 160 cases in which the questionnare was applied (Gee table
7).

Table 13

PB 2008
What’s the timing of PB cycle in your city ?

Frequen cy %

Quartaly 1 ,6
Anual 137 85,6
Biennial 16 10,0
Triennial 3 19
Quadrienal 3 19
Total 160 100,0

Source:dat collected from theresearch

It is important to see the characteristics ofthe dtiesthat have

transformed PB into a bi-annual form ofbudget making. Important
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cities, such as Belo Horizonte, Santo Andre, Contagem, Niteroi and
Vitéria da Conquista switched a bi-annual PB The cities have an
important weight inthe elaboration of PB they are regional references,
they have large populations and in some cases such as Bd o Horizonte,
Santo Andre and Vit6ria da Conquigtathey are references intheir own
states. They may anticipae longtermtrends due tothe way they are

adapting PBto a more reasonable administrative cycle. .

T he idea of implementing PB on a yearly basis fol lowed closely the
logics of the budget processin Brazil. Municpal budgets in Brazil are
developed by the mayor in the first half ofthe ear; the budgetis
submitted tothe city council Bbr approval in September. It goesinto
eflect on January 1%, PB was made on an annual basis in Porto Alegre
and laerin Belo Horizonte, SdoPaulo and Recife, the main citiesin
Brazil that implemented participatory budgeting. However, atthe same
time tha PB was implemented yearly, emerged problems regarding the
ful fil Iment of the decisions in one year. Even inthe case of Porto
Alegre most ofthe ddiberations were fulfilled duringthe whole
administrative period (4 years) most of the time due to the problem
related to the hidding process. These problems were even more serious
in the case of cities like Sdo Pau o and Belo Horizonte. The answer on
the timing of PB cycle shows indications of citiestryingto move away
from the yearly cycle thoughits remains overwhelmingly among the

160 cases in whichthe questionnaire was applied (see table 7).

T he last important design questionthat we asked is related to the
presence of P. B. council in these cities. P.B. council inthe most

important experiences of P.B. emerged as the key institution for the
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aggregation ofdemands and br the budget negotiation with the city
administration. Among thelargest cities and the most i mportant
experiences o fP.B. only Bdo Horizonte did nat introduce a council
(Avritzer, 2006). The composition of P.B. council was defined inthis
political process ofthe city ofPorto Alegre. InPorto Alegre P.B.
council was composed by representaives of the regions, most of the
time people linked to neighborhood associatiors. A ®w representatives
oftrade unions were also present. We will see that bath the presence of
P.B. council and the format have been maintained in most of the cases.

T he answers to the questionnaires confirmed that the majority of the
cases have a P.B. council as table 8 bdow shows 56,9% ofthe
experiences have aP.B. council whereas 43,1% do nat have one It is
importantto make a few remarks about the cities which do nat have a
P.B. council. There is a resistance among many adminigrationsin
accepting the presence ofa council constituted by participatory
budgeting participants. T he council may create tension with other
sectors of the administration. It also may be seen as a competitor of the
city council (Dias, 2000).

Table 14
PB 2008
Existence of PB Municipal Council
PB 2008 Continuity Continuity
1997-2008 2001-2008
Frequency % Frequency % Fequency %
Yes 91 56,9 16 47,1 44 67,7
No 69 431 18 52,9 21 32,3
Totd 160 100,0 34 100,0 65 100,0

Source:data col kcte dfrom theresearch
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However, the experience ofthe most successful cases of PB studies
(Avritzer, 2002b; 2009; Wampler, 2008; Baiocchi, 2005; Silva, 2002)
shows the need for a council. Without a council, participaory budgeting
istransformed into amethod for the gathering of public demands
without the process of negotiation empowerment and bargaining that is
has been known for and which has an important democratizing effect.

T he cases of continuity between 2001 and 2008 srongly confirm this
position In 67,7% ofthe cases of continuity there is a PB council.
When it comes to the composition of PB we can also see that there is
not much variadionin relaiontothe original cases, as table 14 below
shows: civil societyis present inthe 100% of the cases in whichthereis
a PB council. Interesting enough, the varation when it is present takes
place is present in the representation of government. Government is less
present in PB councilsthan civil society representdives and 27,5% of

the cases do nat invadve the presence of government.

Table 15
PB 2008
Composition of PB council
CivilSociety % |Government % |LaourUnions %

Yes 91 100,0 66 72,5 28 30,8
No 0 ,0 25 27,5 62 68,1
DK 0 ,0 0 0 1 1,1
Totd 91 100,0 91 100,0 91 100,0

Source:dat collected from theresearch

Public Goods



_ The expansion of participatory budgeting in Brazil

Finally, itisimportart to have in mind which public goods PB deals.
Again, it isimportantto point out how thisissue emerged inthe most
important experiences of PB and how it evolved. PB emerged in Poito
Alegre as a brm ofdistribution of 11 different types of public goods.
However, as PB evolved inthe cityit became clear the concentration of
PB expensesin the area of inf a-structure with focus on pavement and
sewage. In 1999, among the 16 regions of Porto Alegre, dl regions had
concentrated their frst and second prioritiesinthree infa-structure
goods, pavement, sewage and basic urbaninfra-structure (Avritzer,
2002b:42). The expansion of PB fol lowed a very similar logic Inthe
case of Belo Horizonte almog all claims were also concentrated in
infra-structure inthe first years of PB (Avritzer, 2006). T hus, PB
became consolidated as a form ofdistribution ofinfra-structure services
in most ofthe cases. In our questionnaire we asked on which kind of
good and services PB focused. 83,1% ofthe resporses were that PB
focused on specific infra-structure works, such as sewage and
pavement. 16,9% of the respondents point out that PB went beyond
infra-structure works and invol ved general budgdary issues inthe city.
When we looked tothe cases of continuity the available data did not
change very much with 15, 4% of the respondents claiming tha general
fiscal issues were importantinthe cityPB Itis possibleto point out to
the overwhelming majority ofthe cases of PB are aboutinfra-structure

works.
Where do citizens’ focus ther policy attention?

Table 16

PB 2008
Thematic PB decisions are most likely to be linked to
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Freguency %

General budgeting issues 27 16,9
Investmentsin specific policies 133 83,1
Total 160 100,0

Source:dat collected from theresearch

It is possible to make a general remark onthe data on PB design
presented above. This points inthe directionthat there are general
elements of design which emerged duringthe most important
experiences o fPB and still are presentin the experiences of continuity
ofPB The questionnaires applied showed that regional meetings,
criteria onthe lack of previous access to public goods andthe presence
ofa council are the most important design elements presentin most of
the experiences. In additiontothat we found a stronger presence of
these elements inthe experiences of continuity of PB for more than one
administration. At the same time, the answers tothe questionnaires dso
made clear tha some of the desigrs also obeyed the logics of Porto
Alegre politics and could nat be extended to other experiences. This
was the case of thematic meetings. And last, but not least a few new
institutional formats have just been introduced and may implyin
important changes in PB: the most important among these devices is bi-
annual PB cyclesthat as we pointed out above are being practiced by
key cities such as Belo Horizonte, Vitoriada Conquista and Santo
Andre. In the concluding remarks tothese report we will come back to
these issues and relate them with the data on the socio-economic
performance of cities with PB
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CONCLUDING REMARKS: DESIGN AND SOCIO-ECONOMIC
PERFORMANCE OF PBCITIES

Four major conclusions of the expansion of participatory budgetingin
Brazil are possible to be pointed out based on the 201 cases ofPB
identifed and analyzed and on 160 cases of PB on which we produced
data

T he first major conclusion is about regional distribution of PB isthat
emerged in the southern Brazilian city of Porto Alegre and has had a
strong showing in the Southern region of Brazil with the concentration
0139,2% ofthe experiences in between 1997 and 2000. The strong
presence of PB inthe south of Brazil has had two explanations: the frst
one is linked tothe origins of PB inPorto Alegre and its rapid
expansion ofthe city’s metropolitan region and later expansion of
important cities of the stae ofRio Grande do Sul, such as Caxias do
Sul. The strong presence of PB inthe south of Brazil posed problems to
the likely universalization of PB After all, the Southern region of Brazil
diverges interms of HDI, political culture and levels of poverty from
the other regions of the country. The data bund inthis research points
towards a “normalization” of PB profile withlittle change in the
Southeast of Brazil and a sharp increase in the other regions. PB
expanded to the Northeast region withthe increase inthe incidence of
cases from 14,2%to 22 45 ofthe cases. This is closeto the average
presence of Northeast municipalitiesin Brazil. This expansion shows

that PB may playthe role inthe near future of helping municipalities
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with lower HDI (for the Brazilian average) to deal withinfra-structure
and povertyissues. . In addition, the adoption of PB carries with it
discussion of transparency, oversight, and the direct involvement of
citizens inthe padicy-making process. Although it is unlikely that many
ofthese smaller municipalities will produce robust short-term results,
we would expect that they would contribute tothe development ofthese
practices overthelongterm. It also creates an overlappinginterms of
public policyissues between the cases of PB in Brazil and other cities
in Latin America and Africa where PB is beingintroduced 1ight now.

T he second major conclusionis relaed to HDI and poverty alleviation
PB emerged ina city, Porto Alegre which ranks well in per capita
income but whose main achievement is to have arelative positionin
HDI above its per capita income position. Thisstrong presence ofPB in
cities which rank well in HDI became on the trademarks of PB
programs. In spite ofthe decrease of PB presence in the South of Brazil
and the increase of PBin cities ofthe Northeast, PBstill has an HDI

above the region’s and Brazil’s average, as table 16 bell ow shows:

Table 17

Comparison of HDI averages

Brazil Northeast PB 2008
Generd PB 2008 General Northeast cases
HD | average 0,699 0,753 0610 0678

Source:dat collected from theresearch

As seen, in comparisonto Brazil s average, PB 2008 cases rank higher
in HDI average. Inthis same way, when we focus the attention onthe

Northeast region, itis possible to nate that the “new” cases spreading
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out throughout the region do tend to follow the same pattern, ranking
very closeto Brazil’s average and above the Northeast region average.
With regard tothe expansion of PB across Africa, Latin America, and
Asiag, it is reasonableto for the World Bank, UN Habitat and local
governments to promote the adoption of PB programs in municipdities

that have ahigher than average HDI.

The third important conclusion is related to design. PB assumed a
double conditionvis-a-visthe design of the participatory process. On
the one hand, it assumed a kind ofdesign which fittedto the overall
organization of social activities inthe city of Porto Alegre. Institutions
such as regional meeting, thematic meetings, PB council, annual budget
cycle and GAPLAN all emerged inthis process. As PB expanded
beyond Porto Alegre some ofthese institutions confirmed their
centrality within a participatory budgeting process whereas other
institutions proved to be locally bounded In this research we adopted
two methods to figure outthe centrdity ofthese inditutionsin PBWe
searched on their presence in cases of PB and in the cases of continuity.
Table 17 bellow summarizes well the institutionsthat are centrd to the
existence of PB They are: regiond meetings, PB council, the
representation of civil socigy inPB council and the bcus on the
budgeting process oninfra-structure issues.

Table 18
PB key institutions

PB 2008 Continuity
2001- 2008
% of c ases % of c ases
Exsterce d regional meeting s 88,1 95,4

Exsterce d PB Coundl 56,9 67,7
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Representaion d Civl Sodetyin

PB Council 100 100

Focus oninfrastructure issues 83,1 83,8

Source:dat collected from theresearch

We also found that actors attributed alower importance tothematic
meeting andto discussion of fscal issues on PB meetings We can,
thus, point outthatitisimportant in processes of expansion ofPB to
differentiate elements tha belongto political characteristics of the
original experiences and elements that have been validated atthe more
general level. Three main designs have been validated at the more
general level, regional meetings, PB council with dvil society
participaion and bounding PB to infra-structure investments.

T he last issue to be discussed relaes to newinstitutional £atures added
to PB We have analyzed several new ingitutiond devices added to PB
the most important among them the adaptation ofthe annual cycle We
also analyzed the introduction of fscal debates and the transformation
ofPB in consultaive Onlythe first proved itsdfan important device,
though it still not employed by the majority ofthe PB cities. However,
the centrality of the dtiesthat introduced biannual PB cycles poirt in
the direction of the importance ofintrodudng new devices tha may
adapt PBto different realities. As ageneral conclusion, itisimportant
to point out tha PB overcame the charge of being a workers Party
device and has come to age. Its expansion tothe Northeast of Brazil and
its longterm presence in high HDI cities shows the importance of

employing itto make public policies more consistent.
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