Chapter 7
The Dynamics of NGO Participation in PLANAFLORO.

Thi s chapter exam nes the views of NGO | eaders on
denocracy and their role in the political process,
especially in their relationship with the Rondbnia state
government. The chapter also explores the NGO | eaders vi ews
on the concepts of representativeness, institutional
ef fecti veness and social accountability. In so doing, the
chapter addresses the issue of the legitimcy of NGO in the
political process. These concepts wll then be put in the
context of PLANAFLCORO to eval uate the participation of NGOs
within the programis governing organs. Finally, the chapter
addresses the views of NGO | eaders on the role played by the
Worl d Bank’ s managenent and governnental agencies in the

i npl enment ati on of PLANAFLORO bet ween 1992 and 1995.

The NGO Leader’s Views of Democracy

The NGO | eaders of Ronddni a evidence very different
views on denocracy, and the role of <civil society
organi zations in the political process (especially
concerning their relationship to State institutions). It is
interesting that such a small sanple of NGOs reveal ed such a
wi de range of views about the denocratic process and their

organi zations responsibilities to it. These differences are
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al so present in the discussion regarding the specific roles
pl ayed by NGO in the regional political process.
Nevert hel ess, a comon feature was that nost interviewees
di spl ayed the belief that the neo-liberal policies

i npl emrented by the Brazilian governnment had left themin a
defensi ve position in the political process both at the

regi onal and national |evel.

The MSOs

Among the MSGs (i.e., FETAGRO, OSR and CUNPIR), there
are inportant differences regarding their approaches to
participation in the denocratic process. Al three
organi zations clainmed to represent the interests of their
menber social groups. Mreover, followng a pattern
identified by Eldridge (1995) in relation to |Indonesian
NGOs, the political agenda of FETAGRO and OSR i ncl uded key
el ements of liberal denocratic ideology (e.g., freedom of
associ ation, nore accountable structures of |aw and
governnent, nore equitable distribution of public
resources). The political agenda of CUNPIR al so introduced a
new el enent of ethnicity into the political process in
Rond6ni a. However, there are inportant differences anong the

| eaders of FETAGRO, OSR, and CUNPIR in relation to the scope
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of their dealings with State institutions, and the type of
mechani snms to be utilized to obtain their requests.

The | eaders of FETAGRO' di spl ayed an overal |l skepticism
about the possibilities of achieving their goals through
dealings with the State. Underlying this view was a
supposition that State institutions are dom nated by
political groups with distinct class interest which would
have no conpelling reason to be synpathetic toward the so-
cal |l ed popul ar sectors (i.e., small farnmers, rubber tappers
and I ndians). An outcone of this viewis the stated belief
that the organization’s strategic goals (e.g., land reform
i nproved marketing conditions, welfare assistance) could not
be fulfilled solely through negotiations with State
institutions. FETAGRO has al so kept its distance from ot her
NGOs. Its | eaders have di spl ayed skeptici sm about the
political orientation and |legitimcy of nost GSGs. Despite
declaring that they undertook tactical alliances with other
NGOs, especially OSR and CUNPI R, whenever it was possible,

t he | eadership of FETAGRO denonstrated a preference for
direct mass action rather than the internmedi ary styles of
advocacy pursued by the FORUM of NGOs to pressure State
representatives. FETAGRO has a portfolio of mass action

activities that include things such as public
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denonstrations, strikes, and political support for the
i nvasion of large farns by | andl ess farners.

The interviews with | eaders of OSR showed that they
shared a sim |l ar skepticismregarding the extent of actual
denocrati zation of Brazilian society (which they deened to
be low), and the possibilities of achieving social justice
in foreseeable future. However, the | eaders of OSR di spl ayed
a nore pragmatic view of how to achieve political and
material gains in a society that they do not see as fully
denocratic. This position arises fromthe distinction nmade
by them about the nature of State institutions, and the
different adm nistrations controlling the State apparatus.

Therefore, despite also utilizing direct nmass action to
deliver its political clains, OSR believes nore than FETAGRO
in the benefits of carrying out direct negotiations with
State institutions to achieve its strategic goals (e.g.,
demarcation of extractive reserves). In addition, in another
difference wwth the political positions held by FETAGRO, OSR
i ntervi ewees evidenced | ess reservati on about establishing
ties wwth other organizations of civil society. As a result
of that approach, OSR has becone fully integrated into the
FORUM of NGOs. For exanple, the | ocal associations of rubber

tappers represent the major grassroots |inkage anong the

Y nterviews with leaders of FETAGRO included not only members of the directing board, but directors of
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organi zati ons conposing the FORUM This nore conciliatory
view of political action may be expl ained by the fact that
OSR has adopted a professional core of external consultants
(and nost of them are nenbers of Brazilian GSGs) to
coordinate nost of its negotiations with State institutions.
Mor eover, OSR has historically associated with other NG to
develop its political agenda.

The denocratic nature of State institutions is a rather
secondary elenent to the | eadership of the Indian MSO
CUNPI R Their positionis firmy centered in an overal
di strust of the nmainstream society (the “white nen’s
society”) and its political system In addition, the
hi storic stewardship inposed by the Federal governnment on
the I ndian communities has generated a great degree of
di strust towards governnental institutions. The formation of
| ndi an organi zations in a formacceptable to the broader
political society is seen by the | eaders of CUNPIR as a
“necessary evil” to pursue the land rights of the Indian
communities. As Indian | eader Antenor Karitiana pointed out
in an interview

The Indian NGOs serve to defend the communities

according to the systemof the white people. These

organi zati ons were created because our own political

system has been damaged by the contact with the white
Society. The white people are not killing us with

local unionsin Ariquemes, Ouro Preto and Espigéo do Oeste.
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guns, but through their code of laws. So, we are using
the white’'s political systemto defend our interests.

The representatives of CUNPIR recognize that it is
still difficult for nost ordinary nenbers of the Indian
communities to understand the “white nmen’s society” and its
means of political expression. Such |ack of understanding is
wor sened by the poor understanding of the Portuguese
| anguage that still persists in nost |Indian comunities?®
Neverthel ess, despite their Iimted understanding of the
institutional arrangenents guiding the workings of
mai nstream soci ety, the interviewees indicated that
| eadershi p of CUNPIR was pursuing increased participation in
the political process, especially through the channels
provi ded by the FORUM of NGOs. In addition, Indian
communi ties have increased their presence in nass

denonstrations organi zed by FETAGRO and OSR.

The GSOs
Interviews with GSO | eaders reveal ed i nportant
di fferences of perspective the roles played by NGOs in the

denocratic political process, types of relationships with

?Interview by the author, March 05, 1996, tape-recording, Porto Velho.

3In several PLANAFLORO meetings at which | was present during the extension of my field work it was
evident that most Indians had a poor understanding of what was being discussed and felt very annoyed by
the long speeches made both NGO |eaders, State and Bank officials.

“The local version so-called “11 Grito da Terra Brasil” was organized locally by the three MSOs, and
about 4,000 people carried out demonstrations in favor of land reform in Porto Velho during July/1995.
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the state and Federal governnents; and net hods of
action.(Table 7.1). A first distinction between these
organi zations regarding their contribution to the political
and econom c processes are of perceived function: advocacy
versus inplenmenters. This distinction is inportant, because
| eaders of INDIA and | PHAE explicitly rejected any direct
involvenent in political matters preferring instead to claim
a nmore technical role as “problem solving experts”.> As Ana
Maria Avel ar (executive secretary of | NDI A) observed:
NGO>s were formed to devel op nodels of solutions to
problens in which the State was absent or had argued
that were no answers. The State al one can not include
all the variables of each situation occurring in

Society. NGO nake these issues nore clear and act to
call upon the State to provide answer to these issues.®

This predom nantly technical view of engagenent that

did not address reformof State institutions was rejected by

® will be calling this approach “technocratic” for the rest of the chapter.
®Interview by the author, July 11, 1995, tape-recording, Porto Velho
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Table 7.1 The maj or characteristics of GSOs approaches to their

participation in the

political process

NGO Broader goal to pursue Main Role in the Orientation Met hods of
in the political process |Political-Economc versus State Action

Process I nstitutions

CIM A nore fair distribution |Provide technical Critical 1,2, and 3
of econom c resources by | expertise and advocacy |collaboration
the State. for Indian comunities.

CPT Enhanced public Provi de technical Critical 1,2, and 3
participation in policy- |expertise and advocacy |coll aboration
maki ng. for peasants.

ECOPORE | Enhanced public Provi de techni cal Critical 1, 2 and 3
participation in policy- |expertise and advocacy |coll aboration
maki ng. for environnmental

preservation.

| NDI A Make the State nore Provi de technical Co- oper ate 1
sensitive to a broader experti se.
set of social issues.

| PHAE Provi de a hi gher [evel Provi de techni cal Co- operat e 1
of technical expertise. experti se.

KANI NDE | Enhanced public Provi de techni cal Critical 1 and 2
participation in policy- |expertise and advocacy |collaboration
maki ng. for Indian comunities.

PACA Propose techni cal Provi de techni cal Co- oper ate 1
alternatives to benefit experti se.
t he grassroots.

(1) NGO networking; (2) nedia | obbying;

mobi | i zati on

(3) direct

179

i nvol venent

in grassroots




the | eaders of the advocacy-oriented GSGCs (i.e., CM, CPT,
ECOPORE, KANI NDE). Leaders of the advocacy-oriented GSOs
were quick to point out their skepticismabout the
wi |l lingness of the political groups controlling the State
apparatus to denocratize their institutions in Rondoni a
voluntarily. Consequently they held the belief that their
technical activities should be conplenented by a clear
commtnment to increase societal participation in the
formul ati on of public policies. Under this approach, NGOs
serve to achieve greater denocratization of State
institutions, going beyond nere technical participation.
Edvan Pinto Rios (representative of ECOPORE in PLANAFLORO)
made the point this way:
The role of NGOs is to discuss the content of
governnmental policies wth the population and to
informthem about their rights. NGO in Rondbdnia are
trying to participate in the fornulation of public
policies, and | ooking to contribute positively to the
pl anni ng of actions for the public sector . W want to
i nduce the State to enploy its resources in favor of
the entire Society, especially in favor of those who
are being disenfranchised in the political process.’
The second difference concerns the relation of the NGOs
to State institutions. Two basic orientations appeared in
the interviews. The first approach -- displayed primarily by

representatives of the technically-oriented GSO s enphasi zed

that technical cooperation and services provided to State

"Interview by author, July 06, 1995, tape-recording, Porto Velho
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institutions were a legitimate and sufficient form of
participation in the denocratic political process.

The technocratic approach was openly criticized by
| vanei de Bandeira (representative of KANI NDE i n PLANAFLORO)
as being conducive to political co-optation by the State.
Nonet hel ess, José Carl os Gadel ha (representative of CPT)
poi nted out that “the evolution of the political process in
Brazil required the organizations of civil society to play a
nore pro-active role in the process of policy-naking.”

That the position held by Gadel ha was i ncorporated by
the FORUM of NGOs and its affiliates is evident in the
FORUM s support for direct engagenent in dealings with State
institutions, especially in the process of policy-nmaking
reform | have chosen to | abel this approach “critical
col | aboration”, given stated NGO skepticismof the State.
Nevert hel ess, under this approach, NGO see thensel ves
pursui ng opportunities to present a broader political
agenda. Mreover, NGO would not be limted to intervening
solely to address the technical aspects of policy-making. In
practical ternms, NGOs see thenselves as establishing
alliances with segnents of the State institutions that have
evi denced openness or commitnment to social change.

A third difference anong the GSGs regarding their

political activity related to their nmethods of action. The
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interviews showed that there were three basic nethods of
political action being utilized by these GSGs: NGO
net wor ki ng, nedi a | obbying, and direct involvenent in
grassroots nobilization. Al GSO respondents indicated that
their respective organi zations were involved in sone form of
networking with other NGOs. However, the understandi ng of
what constituted networking varied in inportant ways. These
variations reflected differences in the political roles of
the NGOs and their desired relationship with State
institutions. For exanple, the respondents linked to IND A
and | PHAE saw t he issue of networking nore as an inform
and non-bi ndi ng form of exchange of information anong NGGCs.
The ot her GSOs, neanwhile, were attenpting to establish
common political strategies under the unbrella provided by
the FORUM of NGOs at different scales (i.e., regional,
national, and international). Nevertheless, this form of
net wor ki ng was seen as increasing their individual
organi zation strength to influence the political situation
at the regional level. The respondents of |INDI A and of | PHAE
rejected this formof networking as too restrictive, and
condemmed it as reflective of an unwanted politicization of
the structures of the FORUM

Most GSO respondents indicated that nedia | obbyi ng was

a primary tool to bring their concerns to broader public
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know edge (Table 7.1). They also agreed that free access to
t he headquarters of nmjor regional and national newspapers,
which are mainly located in Porto Vel ho, had an i nportant
place in the process of legitimzing their political
actions. Increased NGO access to the press was partially
expl ai ned by the structure provided by the FORUM of NGOs as
a central coordination hub for press oriented efforts. Four
GSO respondents decl ared that their organi zations were al so
utilizing the press to articulate their political views
(i.e., CIM, CPT, ECOPORE, and KANINDE) to the public.

Finally, GSGCs differed in their commtnent to
organi zing grassroots political activities. As previously
not ed, respondents linked to the nore “technocratic” GSOs
(i1.e., INDA |PHAE and PACA) pointed out that their array
of activities did not include direct involvenent in
political activities organized by the M5Gs and ot her
grassroots organi zations.

A different pattern was found anong the advocacy-
oriented GSGs. Not surprisingly, respondents for CIM, CPT,
ECOPORE and KANI NDE decl ared their conmitnent to building up
institutional capacity at the grassroots |level as reported
by interviewed representatives. Al four organizations
evi denced sone form of involvenent in the political actions

carried out by the different MSGs and grassroots
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organi zati ons. Nonethel ess there were inportant differences
among them ECOPORE, for exanple, was involved in the
process of political organization through a nore
prof essi onal approach. Two nmenbers of ECOPORE were hired by
OSR to fornmulate its policies in different matters. For
exanpl e, the nmenbers of ECOPORE were actively involved in
the process of form ng new | ocal associations of rubber
tappers. According to |Ivandei de Bandeira, the invol venent of
KANI NDE wi th CUNPI R was nuch | ess structured. My field
observations suggested that the relationship between the
| eader shi p of KANI NDE and CUNPIR were highly influenced by
personal allegiances between its nenbers and sonme of the
menbers of CUNPIR s | eadership. Therefore, the influence of
KANI NDE on the evol ution of CUNPIR was not so structured as
t he ECOPORE- OSR case®.

CIM and CPT, despite their common affiliation with the
Cat holic church, each have adopted different nodels of
interaction with political organizations in their respective
target groups. A basic difference was that C'M did not have
representatives of the grassroots in its decision-nmaking
bodi es while CPT had. In addition, according to Iremar

Ferreira (representative of CIM in PLANAFLORO, the

8n fact during the interviews of March 1996, it was evident that the presence of a German NGO activist
(Hubert Gross) was clearly affecting the institutional understanding held leaders of CUNPIR, and steps
towards higher organization were being taken by the members of the directive board of CUNPIR .

184



approach adopted by CIM expressed a concern for achieving
institutional neutrality in its dealings with different

| ndi an organi zati ons. According to Ferreira, CIM was
commtted to avoid the high level of indoctrination that
previously characterized the rel ationship between the
Catholic Church and the Indian communities. As a result,
CIM centered its interactions with the Indian conmunities
on |l egal advice and political education.

José Carl os Gadel ha (the representative of CPT in
PLANAFLORO) decl ared that his organi zati on had adopted an
approach simlar to that of CIM concerning respect for the
aut onony of the peasants’ organizations. CPT is only
interested in serving as a reliable source of support for
t he peasants novenents as a whole. This neutrality, however
was questioned by Walmr de Jesus (a |abor union |eader
linked to the non-clerical sectors of FETAGRO s | eadership)
on the grounds that he believed that CPT was nore interested
in spreading its own political agenda. The FETAGRO critics
buttress their clains by suggesting that CPT s institutional
and financial support favors |abor unions whose | eadership
is linked principally to the Catholic and Lutheran

chur ches®.

®This view seems to be corroborated by the fact that the State Commission of CPT includes only rural
leaders linked to those churches.
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MSOs and their Definition of Representativeness, Political
Legitimacy and Social Accountability

During the interviews, all NGO | eaders were asked to
define representativeness and criteria for evaluating their
own political legitimcy. Anong the respondents linked to
three MSGOs, both representativeness and political |egitinmacy

were linked to three basic el enents:

participation of current nenbers of a social group
in the ongoing activities of the organization;

t he establishnment of political agendas reflecting
the clains of the social group being represented,
and

t he exi stence of denocratic channels through which
the grassroots could participate in the different
deci si on- maki ng bodi es within each organi zation.

The representatives of FETAGRO, OSR, and CUNPI R each cl ai ned
that their organizations possessed all three of these
characteristics. Each, therefore, sought to claimpolitical
legitimacy to represent their respective nmenberships.
However, when asked about the degree of representativeness
that their organizations actually held, the |eaders of
FETAGRO, OSR and CUNPI R each provided different
i nterpretations.

Joaqui m Carval ho (vice-president of FETAGRO observed
that, despite efforts to fornulate policies oriented to

benefit all the small farnmers living in Rondbnia, the
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organi zation could only claimactually to represent farmers
who were formally affiliated with the | ocal |abor unions.
This is an inportant distinction because while 52,000
famlies are estimated to obtain their living from
agricultural activities in Rondonia (Wrld Bank 1992), the
decl ared nenbership of |abor unions linked to FETAGRO i s at
nmost 20, 000 individuals (Joaquim Carval ho Ibid.). D fferent
| eaders of FETAGRO and | ocal unions acknow edged t hat
several |ocal |abor unions were facing serious structural
probl ens which could seriously underm ne their political
capabilities to stay in direct contact with the
grassroots®. A consequence of this situation was the actua
recognition by the interviewees that the ability of
FETAGRO s | eadership to be held accountable to its
grassroots could be jeopardized by the lack of strong | abor
unions at the local (rnunicipality) |evel

Meanwhi | e, José Maria dos Santos (the president of OSR)
presented as a testinonial to his organization’s
representativeness the fact that all existing | ocal

associ ations were affiliated with OSR!. In this case a

19 During the field work, in-depth interviews with rural workers leaders included members of the
following local unions: Ariquemes, Ouro Preto do Oeste, and Espigdo do Oeste. In addition, internal
political rivalries (especially in the FETAGRO' s directing board) were also seen as a further element
hindering the contact between FETAGRO and its grassroots.

YThis claim also presents problems to OSR’s claims of representativeness, given that at least 2 local
associations (Pimenta Bueno and Ariquemes) had a very reduced membership and were facing the
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simlar discrepancy surfaced between potential and actual
menber shi p: there are an estimted 2,400 rubber tapper
househol ds living in Rondbnia, but the total declared
menbership of the | ocal associations is about 600

i ndi vi dual s. However, unlike the FETAGRO s intervi ewee, José
Maria dos Santos did not present the same concerns regarding
t he possible effects of such a discrepancy for whom his
organi zation could claimto represent. Furthernore, when
addressing the overall accountability of the organizations
to its nmenbership, Santos cited the participation of nenbers
of OSR s directive board in neetings held by the | ocal
associations wthin the cormmunities as a practi cal
denonstration of existing nmechanisns to hold | eadership
accountable to its grassroots. Mreover, infornmation about
the activities being organi zed was al so being delivered to
the grassroots through a radi o program (Forré no Seringal)
br oadcast weekly from Porto Vel ho.

CUNPI R | eaders cl ai ned representati veness on the basis
of the ethnic elenents used to justify the organization’s
creation. Anong these el enents, Antenor Karitiana included:
(1) the participation of representatives of all Indian
communities in the creation of CUNPIR and (2) the

commtnent of the | eadership to follow the political demands

desegregation of thelocal rubber tapper communities. However, interviews of leaders of local associations
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formul ated by the different communities, and to be in
constant contact with the grassroots through periodic visits
to the villages. However, direct observations nmade during
the field work indicated that several factors conplicated
the clains of representativeness and accountability
presented by the | eaders of CUNPIR

First, sonme key informants informally suggested that
t he absence of a coherent norm of proportionality in the
el ection of CUNPIR s | eadership posed a constraint on its
i nternal denocracy. Second, the functioning of CUNPIR s
denocratic structure was bei ng weakened by both relative
scarcity and poor managenent of existing econon c resources.
Third, the ability of CUNPIR s | eadership to maintain
continuous contact with its grassroots was di m ni shed by the
| ack of a strong network of |ocal associations. Finally, as
mentioned previously, historic antagoni sns between different
| ndi an communities seemalso to have played a role in
underm ning the political unity of CUNPIR This historical
conponent was reinforced by the conflicting economc
interests generated by the invol venent of Indian | eaders in
the tinber trade. Di sagreenents over access to tinber
resources have fostered divisions anong the different

communities and rai sed the question of whether CUNPIR can

from Gugjar&Mirim, Machadinho do Oeste, and Pimenta Bueno revealed very strong support for OSR.
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represent so diverse a group of Indian communities

ef fectivel y*2

GSOs and their Definition of Representativeness and
Political Legitimacy

Unl i ke respondents linked to the M5Os who cl ai ned
representativeness to corroborate clains to political
| egitimacy, nost GSO | eaders rejected the notion that their
organi zati ons had the objective of being representative of
a particular social group constituting civil society. Among
the several reasons utilized to substantiate the rejection
of any claimof representativeness, the GSO | eaders
included: 1) their small nenbership; 2) the social
het erogeneity of their nenbership, and 3) their orientation
to providing services and institutional support to
grassroots organi zati ons.

Nonet hel ess, all respondents presented sone sort of
claimto establish the political legitimcy of their
organi zation to participate in the PLANAFLORO process.
Further analysis of their responses reveal ed two basic

patterns for clainms of political |egitinmcy anong the GSOCs.

2This sort of problems can be exemplified by a dispute regarding the permanence of a technical
consultant as the responsible for the Indian communities of the UNDP team. After weeks of public
bickering in the press, leaders of CUNPIR (members of the Surui and Karitiana communities) were
verbally and physically confronted by members of the Gavi&o, Araraand Zor6 communities (all actively
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One view was identified anong the respondents linked to the
service-oriented GSOs (i.e., ECOPORE, |PHAE, KANI NDE, and
PACA). In this case, political legitimcy was |inked to
their ability 1) to produce and obtain funding for technical
proposal s which could benefit a |arge nunber of people, and
2) to carry out practical work anong diverse social groups.
A second perspective was detected anong the responses

provi ded by the church-inspired GSCs (i.e., CM and CPT).
Bot h Church-related group indicated that their clains of
political legitimcy were supported primarily by their
historic involvenent with their specific social groups
(1.e., peasants and Indian conmunities) through both
political support and service delivery. Luiz Rodrigues the
FORUM s executive secretary until March 1996) clarified the
context in which the positions presented by the | eaders of
GSCs regarding representativeness and political |egitinmcy
were formul ated. Such positions were devel oped by the
FORUM s | eadership within the necessity to dimnish the
political friction anong its nmenbership arising from MSO
criticisns of over-representation of GSO positions in the

FORUM s internal decisions®s,

involved in the commercialization of timber) during the General Assembly of FORUM of NGOs held in
Ji-Parana on August 01, 1995.

B These differences were clearly exposed when FETAGRO relinquished its membership in the FORUM
claiming that small GSOs had the same or greater decision-making power than social movements.
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The executive secretary of IND A ' Ana Maria Avel ar
offered a different, and sonewhat conspiratorial view of the
i ssues of representativeness and political |egitinmcy was
of fered by . According to her, ongoing discussions regarding
representativeness and political legitimcy were created by
the State to discredit the NGO’ place in the PLANAFLORO
political process. Ana Avel ar reported that her organization
had decided to distance itself fromMSGOs (e.g., OSR and its
| ocal rubber tapper associations) that characterized the
initial years of their activities. Instead, Avelar suggested
that the nmenbers of INDI A had decided to target the State

agencies to provide their expertise'.

NGO Perspectives on their Participation in PLANAFLORO

The cl eavages observed previously in the opening
section of this chapter regarding the clainmed roles for NGOs
in the political process are also present in this section. A
first element has to do with the origin and political
meani ng of the participation of NGO in PLANAFLORO.
Excl udi ng the respondents for FETAGRO and KANI NDE, al
remai ni ng i nterviewees believed that the official

participation of NGOs in the internal decision-nmaking bodies

4She claimed that long involvement of INDIA’s experts in the policy-making process, especially in issues
regarding the rubber tappers, was enough to guarantee both representativeness and political legitimacy.
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of PLANAFLORO represented an unequi vocal victory for the NGO
novenent in Rondbnia. In addition, there was al so
generalized belief that such inclusion was a result of the
organi zed efforts of |ocal and transnational NGOs, and not
sinply a concession by either the World Bank nor the State
gover nnent .

A different perspective was offered by nenbers of
FETAGRO s Board of Directors. According to both Walmr de
Jesus and Vandeir Pereira, the participation of M5Gs and
GSGs shoul d be characterized nore accurately as a maneuver
by the Wrld Bank to enhance the legitinmacy of its econom c
prograns rather than as a real willingness to denocratize
the inplenmentati on of PLANAFLORO. This eval uati on was
acconpani ed by a belief that PLANAFLORO had little to offer
their grassroots within the scope of the progrant®.
Nonet hel ess, despite these distinct interpretations
concerning the origins and efficacy of NGO participation,
respondents were unaninous in their view that their
organi zation invol vement represented a hedge agai nst the
repetition of the key problens faced by POLONORCESTE. Anobng
t hose concerns to be avoided in their involvenent in

PLANAFLORO respondents listed: the top-down technocratic

*The consequences of this position will be discussed in-depth in the sections regarding the NGOs
participation in the implementation of PLANAFLORO.
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approach utilized to inplenent the program the waste of
funds through either corruption or poor planning, and the
di sregard for the social and environnental inpacts created
by the program s inplenentation.

This concern to avoid repeating the m stakes of
POLONOROESTE i n PLANAFLORO was clearly evidenced in the |ist
of roles clained by MSOs and GSOs in the process (Table
7.2). The objectives displayed by NGO respondents can be
split into political (i.e., increased accountability, to
“wat ch- dog” agai nst corruption, and defend the interests of
specific social groups) and technical (i.e., influence the
techni cal aspects of the program and participate in the
direct inplenentation of conponents) categories. The
conbi nati on of these clains reflects a FORUM W de desire to
di spel popul ar perception of the possible hegenony of
governnental agencies in the inplenentation of PLANAFLORO
I n nost cases, respondents indicated that State hegenony in
PLANAFLORO coul d be kept in check through a conbination of
internal (e.g., participation in the CD and CNPs, neetings
with the Wrld Bank m ssions) and external pressures (e.g.,
press releases to the | ocal and national nedia, networking
with national and transnational NGO3s) on both the State and

on the Worl d Bank’ s managenent.

1®Representatives of FETAGRO acknowledged on different occasions that because of such evaluation very
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Anmong the MSGs, respondents for FETAGRO and OSR shared
simlar overall goals towards their participation in
PLANAFLORO. Respondents for both organi zati ons suggest ed
that they had entered the process to conduct a strong

Tabl e 7.2 Perceived Roles for NGO participation in
PLANAFLORO

Type of NGO 1 2 3
GSO

N
[6)

M

CPT
ECOPORE
KANI NDE
| NDI A

| PHAE
PACA
Unbrell a
FORUM
MBSO
CUNPI R X

FETAGRO X X X X
OSR X X X X

X X X X

X X X X X X X
X
X
X

X
X

(1) I'ncrease Programi s Accountability

(2) Act as Barriers to Corruption

(3) Direct Defense of Interests of Social G oups
(4) Influence the Inplenentation Process

(5) Act as Inplenenters

advocacy role in both the political and technical real ns.
Meanwhi l e the | eaders of CUNPIR (despite declaring

solidarity with the clainms of other social groups) indicated

little effort had been done to publicize PLANAFLORO at the grassroots' level.
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that their basic objective had been to defend the interests
of Indian communities. The answers provi ded by the GSO
respondents indicated that these organi zati ons defined nore
narromy their roles in PLANAFLORO. I n nost cases, these
interviewees of their role was restricted to trying to

i nfl uence the inplenentation of specific conponents of the
program and to increase its social accountability;
especially the need to preclude the occurrence of
corruption.

A cl ear source of tension anong the GSGs partici pating
in PLANAFLORO was related to their participation in the
direct inplenentation of PLANAFLORO projects. The majority
of respondents (i.e., CIM, CPT, ECOPORE, KAN NDE) shunned
any direct involvenent, fearing the potential |oss of
political autonony that could underm ne their political
| egiti macy. However, respondents for INDI A |PHAE and PACA
indicated that their direct involvenent in the execution of
the programwas not only ethically correct, but that it
woul d al so reinforce the political legitimcy of other NGOs
participating in PLANAFLORO. As a concrete devel opnent of
the view that the participation of NGO in the direct

execution of PLANAFLORO was | egitimate, nenbers of |NDI A",

YINDIA obtained a contract with ITERON (Institute of Land of Rondénia) to carry out the study that led
to the establishment of extractive reserves in Rondbniathat did not follow the normal legal requirements
and resulted in clear animosity among local NGOs towards its members.
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| PHAE and PACA were already providing services to different
State agencies, inplenenting specific conponents of

PLANAFLORO',

NGO Participation Strategies in PLANAFLORO

As di scussed in chapter 4, the Terns of
Under st andi ng*°f or PLANAFLORO est abl i shed t hat the
conposition of Deliberative Council (CD) and Techni cal
Comm ssions (CNPs) bodi es woul d be based on equal |evels of
representation for both governnental and non-governnent al
organi zati ons. The operation of all PLANAFLORO s governi ng
organs begun to operate in June, 1992%,

During ny field interviews in July-August, 1995,
asked NGO respondents: 1) to make explicit in which
PLANAFLORO s governing organs their organizations were
participating, and 2) to analyze their participation in
t hose bodies and the extent to which they had been able to
fulfill the roles they had envisaged for their organi zations
in the process. The next section presents and exam nes the
evi dence of participation derived fromny key i nformant

i ntervi ews.

18| nterestingly enough, Willem Groeneveld who provided an interview as IPHAE's key informant has left
the organization to integrate the staff of consultants in the Porto Velho office of DHV.

Signed by both State government and NGOs was in June, 1991.

2 Until 1995 PLANAFLORO decision-making bodies included the CD and the CNPs of Agrarian,
Indian, Infrastructure, and Environment. In 1995, the CNP of Zoning was added to the structure.
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The Local Approach and i1ts Perceived Limited Efficacy

Most NGO representatives were dissatisfied with the
results of their participation in the CD and CNPs. A first
line of criticismwas directed to forner governor Oswal do
Pi ana and his adm ni strati on whom NGOs representatives
unani nously believed was not sincerely interested in
allow ng a real functioning of the bodies created jointly to
run PLANAFLORO. In addition to what was perceived as a | ack
of political wllingness by the Piana adm nistration to
i npl enment the agreenent, the respondents observed that
functioning of the CD and the CNPs al so had been pl agued by
repeated occurrence of adm nistrative problens and that they
| acked real decision-making power in the programs
i mpl enent ati on.

Anmong ot her facts cited was that the allocation of
program funds usually did not follow the decisions taken by
either the Deliberative Council or the CNPs, and that
deci sions were instead taken based on the Piana
adm nistration’s political priorities (lremar Ferreira
Ibid.). This perception was further enhanced by the decision

of governor Raupp to renove the financial managenent of

% The most commons problems listed by the respondents were: lack of proper preparation of meetings,
delays in notifying NGOs representatives about when meetings would be held, delays in delivering
documents needed for technical analysis by the NGOs representatives.
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PLANAFLORO from t he “Secretaria do PLANAFLORO”

( SEPLANAFLORO) -- the Secretary of PLANAFLORO-- to the
“Secretaria de Planejamento” (SEPLAN) -- the Pl anning
Secretary. Because of this institutional arrangenent, SEPLAN
had the final decision on the allocation of funds, despite
not having direct participation in the program s technical
preparation.

Mor eover, clear aninosity was di spl ayed by nost
governmental technicians towards the NGO representatives who
tended to respond in the same fashion. According to Iremar
Ferreira (representative of CIM) this dysfunctional
envi ronnent caused nost neetings held in 1992 and 1993 to
becone very polarized and, as a result, agreenents between

the two different sides were rare.

The NGOs” Internal Weaknesses

A second line of criticisnms, however, is directed
towards the FORUM s NGOs thenselves. A first factor
addressed by nobst respondents was that NGOs were not
institutionally prepared to participate in the process
(i.e., NGOs |acked infrastructure, personnel and technical
expertise). Mst respondents repeatedly pointed out that,
because of their faulty institutional capacity, NGO failed

fully to utilize spaces which had been created for themin
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the program and that their technical contribution often was
of a poor quality when it occurred.

My content analysis of the minutes? prepared by the
CNPs of Agrarian and Indian Issues (Table 7.3) regarding the
participation of representatives of governnental agencies
and NGOs tend to corroborate these evaluations. In the CNP
of Agriculture the participation of NGOs was only effective
in 1992 and 1993, and they faced even greater difficulties
to participate effectively in the Indian CNP?®. Moreover,
the mnutes for both CNPs indicate that discussions were
centered on the approval of POAs (Annual Operative Plans)?.
Several NGO | eaders suggested that predom nance of PQAs in
CNPs’ activities had two maj or drawbacks. First, NGO did
not have any control of the POAs’ design which was entirely
done by the governnental agencies. Second, according to
Iremar Ferreira (representative of CIM in the Indian CNP)
the technical preparation of POAs by governnental agencies
was al ways behi nd schedule. As a result, there was very
little time for a critical analysis of its contents by NGO
representatives. According to Iremar Ferreira of CIM, NGO

representatives often felt conpelled to approve the cl osed

2Minutes are legal documents prepared by the CNP's secretary that describes discussions and decisions
occurred an ordinary meeting of that governing organ. Despite having made contacts with secretaries of
all CNPs, | only obtained access to the minutes of these two CNPs.

“This situation seemed to be repeated in the CNPs of Environment and Infrastructure.
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packet presented by the governnental agencies because
ot herwi se they would risk blame for the | ack of
i npl enent ati on.

A second and inportant factor raised by different
respondents was the perceived | ack of a commbn agenda anong
the NGOs to guide their respective participation in
PLANAFLORO. Joaqui m Carval ho (vice-president of FETAGRO

suggested that the NGOs | acked a comon response for the

Tabl e 7.3 Nunber of neetings held by Normative Program
Comm ssions in which the State or NGOs had the majority of

votes, votes were tied, or neetings | acked quorum

Year Agricul ture I ndi an
State | NGOs |Tied |Lacked |[State |[NGOs |Tied |Lacked
quor um qguor um
1992 0 3 0 9 0 0 0
1993 0 5 1 8 0 3 5
1994 12 0 1 0 4 0 0 0
1995 1 0 0 0 1 0 0 0
Tot al 25 0 9 1 22 0 3 5

type of econom c devel opnment projects being presented by the
governnmental agencies. Simlarly, Luiz Rodrigues (the
FORUM s executive secretary) acknow edged that the

organi zation’s work conm ssions gradually becane adapted to

2 POAs are basically composed of alist of activities to be undertaken by governmental agenciesin agiven
component, each lists the total of funds necessary to implement it.
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the internal structure of PLANAFLORO. Therefore, the FORUM s
comm ssions were |eft incapable of producing a common agenda
to guide NGO participation in the program

Meanwhi | e, Mara Carneiro?®i ndi cated that NGOs al so nmade
tactical m stakes, especially in the selection of the CNPs
in which they should participate nore intensively. For
exanple, while nost NGOs had sel ected representatives for
the CNPs of Environnent and Agriculture, the CNP of
Infrastructure was left with a robust ngjority of
government al agencies in which | PHAE was basically the sole
participating NG According to Carneiro, it was a clear
m st ake given that the bul k of the funds spent during the
initial three years of PLANAFLORO were heavily concentrated
in POAs prepared by the CNP of Infrastructure.

Finally, Iremar Ferreira (CIM’'s representative)
suggested that the intensive workload inposed by
participation in the progranmis governing organs had caused
negati ve inpacts on his organization’s ability to continue
its work at the grassroots level. Simlar concerns were
expressed by respondents |inked to the three MSGs (i.e.,

FETAGRO, OSR, and CUNPI R).

“Representative of IPHAE in the CNP of Infrastructure. Interview by author, March 06, 1996, tape-
recording, Porto Velho.
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The Internationalization of PLANAFLORO: Building a Coalition
with National and Transnational NGOs to Pressure the World
Bank

The perception anong NGO | eaders that they were not
effective partners in PLANAFLORO generated a nmj or
devel opnment after the end of 1993. The FORUM started to
assunme a nore promnent role in | obbying activities ained at
bot h the governnental agencies and Wrl d Bank managenent. As
a result, control of NGO participation in PLANAFLORO becane
nore concentrated in the FORUMs internal structure. This
control occurred either through the executive secretary --
whi ch included external consultants -- or through the
wor ki ng comm ssions. The different docunents devel oped by
t he FORUM | obbyi ng for changes in the inplenmentation of the
program are a good exanple of the results of this
phenonmenon. Despite being signed by nost of the NGO
representatives participating in PLANAFLORO, nost docunents
were prepared either by the executive secretary or by hired
consultants. This trend was further enhanced by the better
financial conditions granted to the FORUM by fundi ng
obtained fromdifferent transnational NG (e.g., WA/ Sweden
and OXFAM Brazil) and by location of its headquarters in

Porto Vel ho which permtted the FORUM s | eadership to be in
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direct contact wth both governnment and Worl d Bank
of ficials.

After 1994, transnational NGOs?° --whose funds and
net wor ki ng capabilities greatly exceeded those existing
anong the | ocal NGOs-- becane increasingly involved in the
affairs of PLANAFLCORO both directly and indirectly. Exanples
of direct participation in the local affairs of PLANAFLORO
i ncl uded participation of WAF/Brazil in the COVAI
(I ndependent Comm ttee of Eval uation of PLANAFLORO), as well
as the participation of nmenbers of OXFAM UK and Friends of
the Earth/Brazil in a neeting held in May, 1996 in which
| ocal NGOs, State government and World Bank officials agreed
on a new format for PLANAFLORO. 2’ Moreover, the national and
transnati onal NGOs al so have been actively involved in
PLANAFLORO i ndirectly. First, WA/ Brazil and W\ Sweden have
provided institutional support to the FORUM (i.e., funds and
policy guidance) which was clearly reflected in the request
for an investigation of PLANAFLORO delivered to the
| nspection Panel of the World Bank in June, 1995 (Luiz
Rodrigues de Aiveira Ibid.). Friends of Earth/Brazil was
not only instrunmental in the preparation of that docunent

but also in publicizing its delivery to the Panel in both

“National NGOs include Friends of the Earth/Brazil, OXFAM/Brazil, WWF/Brazil. Transnational NGOs
include EDF, CIEL (Center of International Environmental Law), OXFAM/UK, and WWF/Sweden.
" This agreement will be further discussed in the concluding section of this chapter.
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the national and international press and also on the
internet. Second, transnational NGOs, especially OXFAM UK
| obbi ed the Board of Directors of the Wirld Bank to approve
the request for an investigation of PLANAFLORO

Direct participation of national and transnational NGOs
i n PLANAFLORO seens to have had several consequences for
| ocal NGO autonony. First, it seens to have strengthened the
internal political cleavages observed anong | ocal NGGs. For
exanpl e, | eaders of FETAGRO and INDI A -- despite their very
distinct political profiles -- shared a simlar view
regarding the role occupied by the FORUM i n PLANAFLORO
According to these | eaders, the FORUM had becone an
aut ononmous entity with a self-designated political agenda
defined mainly by the interests of national and
transnati onal NGOs. Second, there were indications that
transnational NGOs acted to maintain |ocal NGO invol venent
in PLANAFLORO. It was a fact that, despite the clear
aninosity of nost NGO | eaders towards the continuation of
NGOs' participation in PLANAFLORO, FORUM s | eadershi p showed
no inclination to withdraw fromthe process. Representatives
of transnational NGOs acted to persuade |ocal NG3s to
mai ntain their participation in the project. It was done
ei ther through direct staff visits to Rondonia or by

conti nuous | ong-di stance phone calls and correspondence.
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Despite denials by the FORUM s | eadership of the
i nvol venent of transnational NGOs in the direct fornulation
of policies for PLANAFLORO | obtained a copy of a fax from
WAF/ Sweden to the executive secretary of the FORUM where it
was stated that the FORUM ought to pursue a set of actions
whi ch WAF/ Sweden percei ved as necessary to inprove the
participation of |local NGO in PLANAFLORO Mboreover, |eaders
of FETAGRO stated they were constantly contacted by the
official from WA/ Sweden urging themto have a nore
conciliatory approach towards the FORUM Third, the direct
i nvol venent of transnational NGOs transferred the political
pressure on the World Bank’ s managenent fromthe | ocal |eve
to the Bank’ s headquarters in Washington DC. It was clearly
denonstrated in the mechani snms adopted by the NGOs to
present the request for an investigation of PLANAFLORO
Therefore, the alliance with transnational NGOs was
percei ved by the FORUM s | eadership as a tool to provide
nore | everage for the participation of Iocal NGs in the
deci sions affecting PLANAFLORO s execution. The standi ng or
sal i ence obtai ned by PLANAFLORO in the national and
international press was cited as an indicator of the
relative success of this strategy.

In addition, there was a nore conplex effect of this

cooperation with national and transnational NGOs. Mbst
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respondents recogni zed that NGO participation in the
program s governing organs had lost its initial priority.
Lui z Rodrigues (the FORUM s executive secretary) recogni zed
that the NGOs were not pursuing the initial nodel of
participation (e.g., throughout 1995, nost CNPs had rarely
met) which they deened as inefficient. Rodrigues suggested
that negotiations wth the Ronddoni a state governnent and
Wrld Bank officials were following a nore informal path

where the FORUM was the NGOs’ | eading interlocutor.

The NGOs views on the role played by the World Bank in
PLANAFLORO

As discussed in chapter 4, the Wrld Bank was very
influential not only in the decision to allow the
participation of NGOs in PLANAFLORO, but it al so generated
t he nodel of participation adopted by the program
Nevert hel ess, the Wrld Bank’s managenent (especially the
menbers of its staff directly involved in the field
operations in Rondonia) was portrayed by nost NGO
representatives, at best, as an unreliable partner in their
efforts to influence the execution of PLANAFLORO.

A first major set of problenms was related to what NGO
representatives perceived as Bank managenent’s | ack of real

commtrment to enforce the execution of PLANAFLORO accordi ng
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to design. NGO representatives suggested that a major
political problemwas that the Bank’s nmanagenent seened to
treat PLANAFLORO as an effort to make-up for the negative
effects of POLONOROESTE. Because of that, managenent had
di spl ayed a very lenient attitude toward the continuous | ack
of progress in the inplenentation of PLANAFLORO by
gover nment al agenci es.

A second set of problens involved the relationship
bet ween governnental agencies and NGOs in the programs
governi ng organs. According to nost NGO representatives, the
Worl d Bank m ssions showed a consistent tendency only to
listen to the State’s side. According to Iremar Ferreira
(representative of CIM) NGOs only began to be directly
consulted after a letter sent by the FORUMto the Bank’s
Board of Directors in June, 1994 denouncing the probl ens
occurring in the programis inplenentation. This preference
denonstrated by managenent was taken by npbst NGO
representatives as a denonstration that their participation
was only a snoke-screen by the Wrld Bank to enhance its
political legitimacy with the tax-payers in the devel oped
countries, especially in the United States.

Regardi ng the nost inportant chall enge presented by the
NGO novenent to the Bank’s handling of PLANAFLORO nost

respondents indicated that the Bank’s managenment willingly
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pl ayed an inportant part in preventing an investigation of
PLANAFLORO as requested by the NGOs. Managenent’'s efforts
were seen as yet another denonstration that the
participation of civil society in PLANAFLORO represented
rather cosnetic than effective changes in the Bank’s

i npl emrentation of its sponsored projects.

Conclusion

Charlton and May (1995) suggest that the insertion of
NGOs into the policy and program cycles of governnments and
their donors is useful to these organizations. Charlton and
May argue that such an insertion allows NG to strengthen
their roles as policy nediators and service providers. The
results of NGO integration into PLANAFLORO s governi ng
organs, and in sone cases in its inplenentation, seemto
indicate that sinple insertion is no guarantee that NGOs can
successfully play those roles. An initial problemis that
NGOs entered the process with different conceptions of what
their roles were going to be. Second, there were clear
institutional weaknesses anong the NGOs. They | acked
financial stability and skilled staff to carry out a
t horough participation in the program s governing organs. As
result, NGOs faced structural difficulties to follow the

daily activities of PLANAFLORO which remai ned nostly under
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the State’s control. Third, nost NGO (both MSGs and GSOs)
did not establish reliable nmechani snms of accountability
about their participation in the programfor their target
clientele. The situation was especially precarious for nost
GSCs because the bul k of these organizations did not have
any formal mechani sm of contact with the grassroots (the
exceptions being C'M and CPT). However, to a certain
extent, it was also true anong the MSOs. The MSO | eaders

al so recogni zed that their organi zations had only weakly
engaged their nenbership in discussions about PLANAFLORO. In
the case of CUNPIR it reflected that organization overal
institutional weakness. In the cases of OSR and FETAGRO
however, the causes of poor accountability seened to be
|ocated in the differential strength of |ocal unions and
associ ati ons.

The institutional weaknesses were further enhanced by
the different political evaluations anong the nenbers of the
NGO sector on what were precisely the roles for their
respective organi zati ons in PLANAFLORO. An inportant el enent
of differentiation was the decision to becone directly
i nvol ved in the execution of the program As discussed
previously, the service-provider GSGs (e.g., |ND A, |PHAE)
were clearly pursuing executive roles in the program The

service-providers rejected the notion adopted by nost of the
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other NGOs that the major role to be occupi ed was one of the
advocacy and policy-making. The institutional weakness of
i ndi vidual NGOs also led to growh in the influence of the
FORUM of NGOs in the decision-making process of PLANAFLORO
The fact that the FORUM obtai ned funds and policy gui dance
fromnational and transnational NGOs raised its
institutional capabilities, and transforned the role played
by the FORUM from sinple networking to a nore nornative one.
This evolution resulted in a self-inposed alienation of NGOs
that did not agree with a nore promnent role for the FORUM
in the process (e.g., FETAGRO, INDI A and |IPHAE). Finally,
the fact is that the FORUM did not itself have any direct
mechani sms of accountability with the grassroots (the FORUM
itself depends on its affiliates to establish this type of
interaction). This limtation further hanpered the
possibilities of raising the awareness anong the progranis
beneficiaries over the problens faced by the NGOs in
PLANAFLORO. Moreover, it seemto have contributed to the
energence of NGO | eadership elites via FORUM and PLANAFLORO.
Therefore, NGO participation in regional devel opnent worked
to further distance NGOs fromtheir constituencies.

Finally, nost NGO | eaders expressed a belief that their
participation had suffered froma |ack of institutional

commtnent fromthe State and the World Bank to the
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partnership professed by PLANAFLORO s governi ng organs.
Interestingly, the interviews revealed two different types
of frustration. Afirst type was directed against the State.
Most NGO | eaders deened the State as the major obstacle to
their participation because of its supposed unwi llingness to
accept a greater policy-nmaking role for NGOs in the
program s governi ng organs. Second, NGO | eaders believed the
Bank unduly lenient towards the State’s |ack of comm t nent
to both the program s execution and NG i nvol venent in the
process. Regardl ess of the extent of the political
difficulties, there are indications that this relatively | ow
| evel of trust served to slow down the process of
institutional learning for the NGO sector. Mst NGO | eaders
acknow edged that delays in the process institutional

| earning served to make nore difficult their participation

i n PLANAFLORO s governi ng organs.
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