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participatory; nevertheless, Bank practitioners
have found ways to share information and open
the development dialogue with useful results both
for members and for the Bank.

Costs and Risks

It is important to be aware of the costs of doing
CESW in a participatory way. Often, but not
always, more time and money is required,
including additional management work up front,
to establish a participatory process. At the same
time, changing the role of the Bank, by adding
other goals to that of technical excellence, risks
diluting the Bank’s agenda and involves some loss
of control over the schedule, methodology and
quality of the work.

Benefits

Although the number of participatory country
economic and sector work (P-CESW) exercises is
still small, experience has demonstrated that
participation can produce important benefits which
more than compensate for the additional costs.

The Bank-Borrower Relationship
As a result of collaboration in CESW,

communication between the Bank and the
government can be improved and a sense of
partnership developed with borrowers. The Bank

The Bank’s country economic and sector work
(CESW), analyzes the situation and prospects of
borrowing countries, and provides the framework
for its lending programs and policy advice.
Traditionally, CESW has been under the exclusive
control and ownership of the Bank. While well
regarded for its technical standards, this work has
also been criticized for failing at times to take
sufficient account of social and political realities,
or for presenting borrowers with policy
recommendations which they do not understand
fully or cannot implement.

Addressing such concerns, agreement is
emerging that CESW, like projects, benefits from
the active participation of stakeholders. In a
number of diverse cases, CESW has been
undertaken in full collaboration and joint
ownership with government. Often, as in the
Morocco Women in Development Study,
contributions have also been sought from experts
and organizations outside government. In some
cases, such as the Benin Transport Sector Strategy
and the Guinea Health Sector Review, CESW has
attempted to involve a broader range of
stakeholder groups in the review process.

Making CESW participatory depends not just
on the range of stakeholders consulted, but on the
depth of their involvement at various stages in the
process. In practice, no process is fully

Using a participatory approach in the Bank’s country economic and sector work may involve extra costs, as well as
some loss of control over timing and quality of the work. Experience suggests, however, that these costs are more
than offset by substantial benefits, including improvements in the Bank-borrower relationship, speedier acceptance
of recommendations both by the Bank and the borrower, and increased in-country capacity for policy research and
analysis.
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Box 1
Participation in the Long Term Perspective Study for Africa

Sub-Saharan Africa: From Crisis to Sustainable Growth, A Long-Term Perspective Study (1989) was the last in a series of five
major reports on Africa published by the World Bank in the 1980s. What distinguished this report from the earlier ones was
not only its broad scope and time horizon but also the participatory process by which it was organized. More than 300
people were consulted, of whom about two-thirds were Africans, including government officials, academics, development
professionals, and representatives of the private sector and NGOs.

The Bank’s LTPS team made visits to fourteen African countries during a six-month period. During the trips, a group of
LTPS African Resident Advisors was identified from among former high-level officials, academics, and development
professionals. These were the major sources of background papers, country perspectives, inputs to the LTPS themes, reactions
to the LTPS draft, and success stories. Through the World Bank office for liaison with the NGO community, the draft LTPS
was circulated to a large number of NGO representatives. Drafts were also discussed at conferences and meetings of NGOs
held outside Africa.

A five-day Workshop on Regional Integration and Cooperation was held at the Bank, bringing together more than three
dozen participants from wide-ranging backgrounds including history, political science, economics, law, journalism, banking,
business, and public service. The LTPS chapter on regional integration and cooperation drew heavily on the issues and
themes discussed at this workshop. A few months later, in December 1988, the Arusha Conference brought together African
contributors to the LTPS with donors and others to obtain input on whether the draft report was on the “right track,” its
analysis valid and its vision consistent with the Africans’ long-term perspective for Africa. Following the conference, the
LTPS team revised the draft report to reflect both the consensus and disagreement expressed by participants.

As a result of the participatory process, and particularly the visits made to Africa by the LTPS team, the final report
reflected some significant departures from earlier World Bank views. This was particularly true concerning the efficacy of
adjustment lending in Africa. As participants in the process shared their views and experiences, the authors of the LTPS
came to a new realization of the basic problems of African societies, the depth of the crisis, and the possibility of an
alternative explanation to problems the continents faces. In short, what the LTPS team heard and saw in Africa through the
participatory process led it away from the adjustment “optimism” of the mid-1980s and toward a look beyond adjustment.
The final report’s content and messages reflected the new perspective gained through the process.

As a result, the LTPS study elicited strong support from the Africans, donor and NGO communities, and UN and African
regional organizations (Ramgopal Agarwala 1993).

formation and implementation in the course of
the work itself, P-CESW leads to speedier
acceptance of recommendations by Bank and
borrower. Participation not only yields richer
diagnoses of problems but also inspires and
mobilizes the actors to follow through on the
consensus that has been built up.

Capacity Building
P-CESW increases in-country capacity for

subsequent analysis in the same or new areas of
concern. It treats CESW not just as a preparation
for policy formulation and investment decisions,
but as a development activity itself, improving
the capacity within member countries to take over
the production of technically informed policies
for themselves.

Conditions for Success

P-CESW requires policymaking environments
that are open to participation, enabling
stakeholders to collaborate in defining the issues
for analysis, gathering data, reviewing results,
and deciding strategy and priorities. Task

gains better knowledge of and sensitivity to the
client’s circumstances. This was an important
benefit, for example, of the participatory approach
used in the Long-Term Perspective Study for Africa
(see Box 1). At the same time, greater transparency
of Bank work increases the Bank’s credibility
within countries and among stakeholders.

Validity of Recommendations
The substance of the work benefits from a

wider and deeper local knowledge, resulting in
recommendations which are likely to be more
valid and implementable. Country economic and
sector strategy always involves a compromise
between the best assessments of experts and the
social and political interests operating in the
sector. When the work is done in partnership,
political and social questions can be raised,
confronted, and integrated from the outset.

Acceptability of Recommendations
A given piece of CESW is successful only

when its recommendations are adopted, or at least
incorporated into the debate on policy. By
building ownership and consensus for policy



managers—most of whom agree that the process
is risky, messy and potentially conflictful—have
been creative in addressing each of these steps in
a participatory way, adapting methods and style
of participation to circumstances.

Building the Case for Participation
In some cases, participation in CESW has been

in response to local conditions rather than a
proactive choice of the Bank. In other cases,
however, Bank staff have sought wider
participation than the government partner
expects. In these circumstances, building the case
for participation depends on the experience of
task managers in a given country, and on their
persistence in developing good contacts within
and outside the government.

Identifying Relevant Stakeholders
The search for relevant stakeholders must

begin early in the P-CESW exercise. Community
organizations, professional groups, religious
leaders, and individuals critical to the sector, can
all be partners in the Bank’s work; and omitting
early contact with them can reduce their
willingness to cooperate.

Although identifying stakeholders is typically
a fairly informal process, more deliberate
procedures can ensure that a broad range of

perspectives is covered, and that participants are
truly representative of the sectors or groups for
which they speak. Successful methods have
included field visits to help communities create
committees of local villagers; open public
meetings, often in several different cities and
advertised in the newspaper; translation of draft
documents and meeting proceedings into local
languages; and the inclusion of “opposition”
NGOs, making work less comfortable in the early
stages but creating the environment for further
collaboration.

Task managers stress that the Bank itself has an
important role to play as a participant rather than a
neutral party. The Bank team needs to argue its own
positions as a stakeholder, but from a posture of
humility. Professional, or at least neutral, facilitators
should chair workshops and roundtables so that the
Bank team can play its stakeholder role and inject
issues that it thinks important.

Eliciting Stakeholders’ Contributions
Consultation should begin early and broadly,

before the issues paper fixes the work program
for the CESW exercise. Papers commissioned
from the local research community, issues
workshops, study panels and open meetings can
all point to themes which might otherwise not
have appeared, and highlight cultural and

Box 2
Brazil—Creating Government Ownership

The Environment and Agriculture Division of the Bank’s Brazil Department recently completed a major new study of
management issues in agriculture, rural development, and natural resources. The division and the TM were committed
from the outset to doing a report that was rich in content and broad in its impact, both on the Bank’s lending program and
on policy discussions in Brazil.

Following formal issues meetings within the Bank, the issues paper was drafted in Brazil. Two sets of Brazilian inputs
were crucial. First, senior Brazilian agricultural economists were members of the ESW team. Second, a broad based panel
of experts drawn from politics, government departments, foundations, and universities across the country met in a two-
day workshop to finalize the issues paper; they supplied more than thirty technical background papers; and they met
again over a rough draft of the report. A government technical review followed.

Before the Green Cover discussion in the Bank, the ESW team translated the report into Portuguese and requested that the
Ministry of Planning set up a cross ministerial discussion of the draft. More than fifty officials attended, representing all
the ministries involved. The workshop lasted three full days (with a half day devoted to each chapter). Most of the discussions
and arguments around the table were between ministries, rather than with the Bank. The Ministry of Finance and Planning
usually defended the Bank’s recommendations against criticisms from the sectoral ministries, but there was much more
agreement than disagreement. By the end of the meeting, the Executive Secretary of the Ministry of Planning decided that
he would try to adopt the same format for all ESW discussions. The intensity of the interaction, the fact that the Bank team
was able to act only as a resource group, and the expressed pleasure with the format all indicate a high level of ownership
of the results throughout the government.

After government clearance, the ESW team disseminated the report’s findings at two research seminars outside government
and published parts of it in a major Brazilian economics journal. Further seminars with farm groups, NGOs, and agroindustry
representatives were to be held later.



political points not normally raised in Bank
discussions. In most countries, local consultants
can make an important contribution. Consultative
partners in setting the CESW agenda have also
included development assistance organizations,
NGOs, labor unions, and private business people.

Several strategies have been used to expand
the stakeholder presence in data gathering and
analysis: for example, establishing a task force of
local experts; convening a general roundtable
followed by a succession of retreats and
workshops; contracting local consultants or
university researchers, backed up by consultation
with policy organizations, NGOs, unions and
trade associations; and, in some cases, setting up
community committees and carrying out field
interviews.

Avoiding Bias
Involving nontraditional partners in sector

work puts extra emphasis on having clear and
tight terms of reference for studies. P-CESW teams
must also avoid coopting local interest groups,
and maintain safeguards to ensure that potential
sources of bias are recognized. For example,

researchers can usually be counted on to
emphasize the value of more detailed research,
while NGOs stress greater reliance on their
participation. Expert bias—the tendency for
policymakers and the public to believe technical
experts over stakeholders who are less
articulate—is a recurrent problem. The role of
local team members is crucial in ensuring that
diverse opinions are fairly represented and in
preventing a dialogue from being hijacked by
powerful or vocal parties.

The Role of the Bank
In the end, all policy choices, whether agreed

upon in the study or made afterward, clearly must
be the responsibility of the borrower. The Bank’s
own policy or strategy within the economy
remains, of course, the Bank’s own prerogative
to choose. As borrowing members gain stronger
ability and confidence in initiating and informing
their own policy debates, the Bank’s comparative
advantage will lie in providing a global frame of
reference on a multitude of questions—including
what works in building the capacity for
transparent, participatory analysis.

Box 3
Benin—Confronting the Diverse Interests of Stakeholders

Both the Bank and the government of Benin supported a participatory process to prepare the country’s first comprehensive
transport sector strategy. Given the strength of the private sector in transportation, government ministries saw the wisdom
of using participation to build commitment to the strategy. For the Bank, the goal was to build a strong foundation for
future projects.

After initial preparation, a national workshop was held, attended by more than 120 people. Every ministry in the sector
participated (Finance, Planning, Transport, Housing, and Public Works), as did various representatives of public enterprises
and the National Assembly. The drivers union, the truckers syndicate, and the union from the freight handling company
were also included. Theme-focused working groups met on their own and with expert consultants, at which time
participants began to enunciate their positions concerning possible regulatory revisions. The consultants were able to
help establish areas of consensus and conflict even before beginning their own special studies.

Next, separate subsectoral study consultancy teams (each composed of international and local members) began their
work. To ensure that their divergent findings would be aired fully rather than resolved within a single consultant’s
offices, the teams were led by consultants from different sources. Good coordination was needed to ensure the compatibility
of findings as contradictions emerged.

After most of the studies had been completed, the Ministry of Public Works organized a second seminar to discuss the
main conclusions. This time the range of participants was even broader, including other donors and groups of stakeholders
which had been identified during the studies. Three days of intense and open discussion took place from 8 a.m. until 10
p.m. Study conclusions concerning privatization and price regulation were modified in what was by this time a well
informed policy debate. One local consultant helped work toward consensus; a foreign consultant, meanwhile, worked
to synthesize the debate and produce the final strategy.

After the government issued its draft strategy paper, a donor roundtable was held for a final debate involving eight
ministers, members of the national assembly, donors, and consultants. The participatory process led to recommendations
that were genuinely different from those the Bank and the government would have produced. Yet the strength of the
consensus in Benin has provided such momentum that the strategy conclusions have remained intact through the entire
Bank review process.


