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isfy participants’ expectations is, in the context of strong need and a competitive
electoral democracy, crucial to the survival and reproduction of the institution.

There is another sense in which its “politics” are important, however, and it is
related to the origins of this utopian experiment. The question left for further
research and reflection on EDD experiments in the importance of the driving
political vision behind the project. In this case, the state held a radical democratic
vision of popular control of city government and of inversion of government pri-
orities away from downtown and toward its peripheries. For many PT administra-
tors, participatory reforms are part of a broader transformative project. An early
debate in terms of progressive administrations was whether municipal govern-
ments should function with the goal of most efficient and democratic delivery of
services, or play arole in a larger culturally transformative project. One prominent
PT intellectual, Jorge Bittar, writes in an official publication:

The inversion of priorities and popular participation are necessary components, but
although not sufficient for a transformative project. An alternative project of local power
must consider actions in two levels: at the municipal political power and in local society . . .
the clash with the values that sustain local hegemony at the local level becomes a conflict
must be part of all of our actions.”

Writings from the early days of the process document lofty objectives for a popu-
lar administration, as when the PT candidate for Mayor Olivio Dutra wrote that
Popular Councils would “restore the historical legacy of the working classes in
giving form and content to democracy.”’ Early activists within these reforms
were guided by visions of radical democracy borne of the Ecclesiastical Base
Communities, of labor and urban movements, and of activism within socialist
parties. These “true believers” were very important for the establishment of the
process in the various districts.” One of the more experienced activists in one of
the districts I studied described his concern for new persons in terms that tell of an
activist calling:

The mostimportant thing is that more and more persons come. Those who come for the first
time are welcome, we have a lot of patience for them, there is no problem, we let them make
demands during technical meetings, they can speak their mind and their anxieties. We have
patience for it because we were like that once. And if he has an issue, we set up a meeting
for him, and create a commission to accompany him. You have the responsibility of not
abandoning him, of staying with him. That is the most important thing.”®

As Cohen writes, deliberative democracy is at its best a process whereby partici-
pants reconsider and reconstruct their preferences.”” The question we can ask is
if it makes a difference whether deliberation takes place not just under the aegis
of rationality and problem solving and with the goal of reforming government
but also of empowerment of the poor and social justice, and with a goal of social
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transformation and rupture, visions borne of social movement activism and op-
positional politics.

Appendix 1: Statistics

I analyze a representative sample of OP participants drawn from first plenary meetings
in March and April of 1998. Respondents were randomly selected from participants at each
regional and thematic meeting and were asked to answer to a questionnaire. If the person
had difficulty in answering the questionnaire in written format, an interviewer would apply
the questionnaire. The sample of participants was roughly 10 percent of the total number of
participants. The survey was designed and applied by myself, members of a nongovern-
mental organization, CIDADE, in Porto Alegre, and municipal government employees.
For this analysis, the models were restricted to variables of interest. Independent variables
of interest included Female, an indicator variable that assumed 1 for female; Poor, an indi-
cator variable for income up to two minimum wages; Low-Ed, an indicator variable for
education up to the eighth grade. Important intervening variables were the indicator vari-
ables Retired and Self-Employed based on self-reporting; Experience was a count of years
of participation in the OP; ties was the number of ties in civil society; and Directorate was
an indicator variable of whether the person had been elected to a directory position.

Logistic Coefficients Predicting the Likelihood of Election to Delegate Position in the OP, 1998

Independent Variables Model 1 Model 2
Female 053  (0.20)** -038  (0.26)
Poor (1) 0.004 (0.23) 0.10 (0.28)
Low-Ed (1) -0.50 (0.21)* -021 (0.26)
Years 023 (0.04)***
Ties 0.44  (0.09)***
Directorate 0.82  (0.26)**
Retired 1.18  (0.31)%**
Autonomous 0.59 (0.28)*
Constant -1.64  (0.11)*** =211 (0.27)***
Chi-square 13.95%* 141.91%**

Note: Numbers in parentheses indicate standard error.
*p < .05. **p < .01, ***p < .001.

Appendix 2: Weights and Criteria for Allocating Resources

Once municipal priorities for the year’s budget are established by the Municipal Coun-
cil of the Budget, specific investments are divided among the city’s districts according to
three criteria;’8

A. Lack of the specific public service
Up to 25 percent of district’s population: 1
26 to 50 percent: 2
51 to 75 percent: 3
76 to 100 percent: 4
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B. Total population of the district in thousands
Up t0 49,999: 1
50,000 to 99,999: 2
100,000 to 199,999: 3
More than 200,000: 4
C. How the district prioritized the specific service
Fourth or lower: 1
Third: 2
Second: 3
First: 4

Appendix 3: Development of Participatory Structures

The Development of Participatory Institutions Porto Alegre, 1983-98

1983 Citywide organization of neighborhood associations founded

1986-89 Failed attempts at city hall participatory structures

1987 First Popular Councils developed throughout the city

1988 First Health Councils developed

1989 Worker’s Party (Partido dos Trabalhadores) victory, Participatory Budget announced
1990 First rounds of Participatory Budget meetings, in five regions

1991 Direct voting for Tutelary Council introduced

1991 Number of regional meetings increased to sixteen

1992 Number of participants in Participatory Budget takes off

1992-95 Participatory structures widened to include municipal councils on housing, social
assistance, child and family services, and technology

1993 Citywide congress to debate directives
1993 Municipal Health Council
1994 Direct voting for Municipal School directors introduced
1994 Theme-oriented meetings introduced
1997 Citywide Forum of Child and Adolescent Services
1996 Municipal Councils on human rights, environment
1997 Citywide Forum of Cooperatives
1998 Second citywide congress, Health Congress
1996 Human Rights Council instituted
1997 Participatory planning of schools
1998 Human Rights Conference
NOTES

1. A number of works exist that examine participatory governance in Latin America.
For similar experiments in Brazil, see Leornardo Avritzer (2000), Public Deliberation at
the Local Level: Participatory Budgeting in Brazil, Real Utopias Conference. Madison,
Wisconsin, January 2000. William Nylen, “Popular Participation in Brazil’s Worker’s
Party: Democratizing Democracy in Municipal Politics,” The Political Chronicle 8, no. 2
(1998): 1-9; Ivo Lesbaupin, Prefeituras do Povo e para o Povo (Sdo Paulo, Brazil: Edi¢oes
Loyola, 1996); Silvio Caccia Bava, “Dilemas da Gestao Municipal Democratica,” in Licia
Valladares and Magda Prates Coelho, eds., Governabilidade e Pobreza no Brazil (Rio de
Janeiro, Brazil: Civilizacao Brasileira, 1995); Lucio Kowarick and Andre Singer, “The
Workers’ Party in S3o Paulo,” in Lucio Kowarick, ed., Social Struggles and the City (New
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Movement Networks, Constitutional Reform, and Radical Urban Regimes in Contempo-
rary Brazil,” in Robert Fisher and Joseph Kling, eds., Mobilizing the Community (Newbury
Park, CA: Sage, 1993); José Arlindo Soares and Salvador Soler Lostao, Poder Local e
Participacdo Popular (Rio de Janeiro, Brazil: Rio Fundo Editora, 1992). For other exam-
ples from Latin America, see Gerd Schonwalder, “Local Politics and the Peruvian Left,”
Latin American Perspectives 33, no. 2 (1998); Ladislaw Dowbor, “Decentralization and
Governance,” Latin American Perspectives 98, no. 2 (1998): 28-44; Jordi Borja and
Manuel Castells, Local & Global: Management of Cities in the Information Age (London:
Earthscan Publishers, 1997); George E. Peterson, Decentralization in Latin America
(Washington, DC: The World Bank, 1997); Patricia McCarney, “New Considerations on
the Notion of Governance,” in Patricia McCarney, ed., Cities and Governance: New Direc-
tions in Latin America, Asia, and Africa (Toronto: Centre for Urban & Community Studies,
University of Toronto, 1996); Andrew Nickson, Local Governments in Latin America
(Boulder, CO: Lynne Rienner Publishers, 1995); Charles Reilly, New Paths to Democratic
Development in Latin America: The Rise of NGO-Municipal Collaboration (Boulder, CO:
Lynne Rienner Publishers, 1995); Alvaro Portillo, “Montevideo: La Primera Experiencia
del Frente Amplio,” in Alicia Ziccardi, ed., Ciudades y Gobiernos Locales en la America
Latina de los Noventa (Mexico City: Grupo Editorial M.A. Porrua, 1991); Marta
Harnecker, Frente Amplio: Los Desafios de un Izquierda Legal. Segunda Parte: Los Hitos
Mas Importantes de su Historia (Montevideo, Uruguay: Ediciones La Republica, 1991).

2. “Participation in government” has witnessed an explosion of interest from various
quarters and perspectives, particularly in the context of the decentralization of government.
For some representative positions see Benjamin Barber, “Three Challenges to Reinventing
Democracy,” in Paul Hirst and Sunil Khilnani, eds., Reinventing Democracy (Cambridge,
MA: Blackwell, 1998); John Keane, “The Philadelphia Model,” in Takasi Inoguchi,
Edward Newman, and John Keane, eds., The Changing Nature of Democracy (Tokyo:
United Nations University Press, 1998); Peter Evans, “Government Action, Social Capital,
and Development: Reviewing the Evidence on Synergy,” World Development 24, no. 6
(1996); Jeffrey Berry, Kent E. Portney, and Ken Thompson, Rebirth of Urban Democracy
(Washington, DC: Brookings Institution, 1993).

3. For the city of Porto Alegre, see Rebecca Abers, Inventing Democracy (Boulder, CO:
Lynne Rienner Publishers, forthcoming); Luciano Fedozzi, Orcamento Participativo:
Reflexoes sobre a Experiencia de Porto Alegre (Porto Alegre: Tomo Editorial, 1997); José
Utzig, “Notas sobre of Governo do PT em Porto Alegre,” Novos Estudos Cebrap 45 (1996):
209-22; Sergio Baierle, “A Explosao da Experiencia; A Emergencia de um novo Principio
Etico-Politico em Porto Alegre” (unpublished M.A. dissertation, UNICAMP, 1991).

4. Wright and Fung’s proposal, stands alongside Cohen and Rogers’s proposal of asso-
ciational democracy as the most institutional accounts of deliberative democracy. Other
theorists, as Jon Elster, Amy Gutman, and Jane Mansbrigde certainly pay attention to insti-
tutional conditions and arrangements, but do not engage in the thorough analysis of institu-
tional design characteristic of the Empowered Deliberative Democracy (EDD) proposal.
See Joshua Cohen and Joel Rogers, Associations and Democracy (London: Verso, 1992);
Jon Elster, “Introduction,” in Jon Elster, ed., Deliberative Democracy (Cambridge, UK:
Cambridge University Press, 1998); Amy Gutman and Dennis Thomson, Democracy and
Disagreement (Cambridge, MA: Harvard University Press, 1996); Jane Mansbridge,
“Democracy and Common Interests,” Social Alternatives 8, no. 4 (1990): 20-25.

5. Joshua Cohen, “Procedure and Substance in Deliberative Democracy,” in Seyla
Benhabib, ed., Democracy and Difference; Contesting the Boundaries of the Political
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(Princeton, NJ: Princeton University Press, 1996); Guttman and Thomson, Democracy.
Mansbridge, “Democracy.”

6. Wright describes this in Erik O. Wright, “Real Utopias: Introduction,” in Erik O.
Wright, ed., Real Utopias I (London: Verso, 1995).

7. The phrase “o modo petista de governar” has since become part of the lexicon of
political discussions about governance. See Jorge Bittar, O Modo Petista de Governar (Sao
Paulo, Brazil: Teoria & Debate, 1992).

8. See Tanya Barcellos, Segregacao Urbana e Mortalidade Infantil em Porto Alegre
(Porto Alegre: FEEE., 1986); Prefeitura Municipal de Porto Alegre (Sdo Paulo, SP:
Teoria & Debate, 1999); Regioes do Orcamento Participativo de Porto Alegre—Alguns
Indicadores Sociais (Porto Alegre: Fundacao de Educacao Social e Comunitaria, 1999).

9. The number of delegates for a district is determined as follows: for the first 100 per-
sons, one delegate for every 10 persons for the next 150 persons, one for 20 for the next 150,
one for 30 for each additional forty persons after that, one delegate. To cite an example, a
district that had 520 persons in attendance would have 26 delegates. An association with 47
members in attendance would have two delegates (9 percent of the delegates). See Avritzer,
“Public Deliberation.”

10. Resources are allocated to each district based on a system of weights that considers
the district’s population, its need for the service, and its chosen priorities. I describe this
system of weights in Appendix 2.

11. Adapted from CIDADE, “Ciclo do Orcamento Participativo,” in De Olho no
Orcamento (Porto Alegre: CIDADE, 1995).

12. This distinguishes EDD proposals from “New Left” models.

13. In practice, these fora also function as a space for community demands and prob-
lems in general to be aired, for information to be divulged about the functioning of govern-
ment, and as a regular meeting place for activists of a district. My own research showed that
meetings were often “taken over” by activists who make use of this regular forum to discuss
issues beyond budgeting matters.

14. As has been noted, councilors fulfill functions that in other cities would be associ-
ated with the official municipal legislative, although councilors are subject to immediate
recall and have term limits of two years.

15. Tarso Genro and Ubiratan de Souza, Orcamento Participativo: A Experiencia de
Porto Alegre (Porto Alegre: Fundacao Perseu Abramo, 1997) discusses the increase in the
property tax in the first tenure of the Worker’s Party Partido dos Trabalhadores, PT admin-
istration. This is also discussed by Utzig, who describes the reforms undertaken by the
administration to modernize fiscal procedures; José Utzig, “Notas,” 215-20.

16. This is a measure of the overall efficiency of the administrative apparatus. Although
national-level changes, as making municipal governments responsible for the provision of
health services, complicates this comparison, all evidence points to increased efficiency.

17. Prefeitura Municipal de Porto Alegre, Anuario Estatistico (Porto Alegre:
GAPLAN, 1997).

18. Regina Pozzobon, Porto Alegre: Os Desafios da Gestao Democratica (Sdo Paulo:
Instituto Polis, 1998).

19. This figure, based on published numbers of municipal government, is the best avail-
able estimate of the actual number of participants from a figure of attendees at first- and
second-round meetings. On one hand, persons at these first-round meetings are not the
actual participants throughout the year. But, on the other hand, much higher estimates of
participation exist based on extrapolations of informal meetings that go on throughout the
year, but there is no way to precisely assess its magnitude.
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20. A “minimum wage” is a convenient unit to measure income in Brazil with currency
fluctuations. As of November 1999, it is set at U.S.$62 per month, and “poverty” is often
informally set at a household income of two minimum wages.

21. Pozzbon, Os Desafios, 3-9.

22. Pierre Bourdieu, Language and Symbolic Power (Cambridge: Polity, 1991).

23. Ibid., 146.

24. 1Ibid., 147.

25. Jane Mansbridge, Beyond Adversary Democracy (Chicago: University of Chicago
Press, 1983), 103.

26. Survey results are published in CIDADE, “Orcamento Participativo—Quem € a
populacao que participa e que pensa do processo” (Porto Alegre: Centro de Assessoria e
Estudos Urbanos, 1999). See the statistical appendix of this essay for details.

27. 1998 survey data. Women are 53 percent of the city’s residents, and persons with
low education are 55 percent of the city’s residents.

28. The count of persons with education up to the eighth-grade.

29. Persons with a household income of up to two minimum wages per month, which
comes to approximately $124 (November 1999).

30. It was not possible to include the question of race on the 1998 survey. Nonetheless,
using other estimators for the race of participants strongly suggests that “race” by itself
does not prevent participation or the achievement of elected positions, although the ques-
tion certainly merits further inquiry. The general participant data comes from an existing
earlier survey (1996), but does not permit any tests as result of the numerically small sam-
ple. The data on councilors and delegates comes from my own count of councilors and a
sample of delegates. Here I considered specifically the category “black” (Negro), which as
per the conventions of the Brazilian census, is based on self-identification. “Blacks” make
up approximately 5 percent of the city’s population, and persons of mixed descent
(pardos—*"browns”) make up approximately 10 percent. For a discussion of race in this
part of Brazil, see Ilka Boaventura Leite, Negros no Sul do Brasil (Ilha de Santa Catarina,
SC: Letras Contemporaneas, 1996).

31. These apparently surprising results are consonant with the available literature on
race relations and urban poverty in Brazil. This process draws persons from the city’s urban
periphery, which is where non-whites tend to live, but which is also relatively integrated.
Observers of the community-based “neighborhood movement” have pointed to the fact
that its leadership is also relatively integrated. Ney dos Santos Oliveira, “Favelas and
Ghettos; Race and Class in Rio de Janeiro and New York City,” Latin American Perspec-
tives 23, no. 4 (1996): 71-89; Peggy Lovell, “Race, Gender, and Development in Brazil,”
Latin American Research Review 29, no. 3 (1994); Edward Telles, ‘“Residential Segrega-
tion and Skin Color in Brazil,” American Journal of Sociology 57, (1992).

32. This was based on a year and a half of attendance of meetings between 1997 and
1999 in three of the city’s districts. What did emerge was that there was an informal
gendered division of labor among activists around types of issues for which women and
men were suited. This does not mean, however, that women were prevented from effective
participation.

33. Colarinho-branco, literally, the “white-collars.”

34. The logistic coefficient predicting participation (model not reported here) based
solely on gender gives the odds at 28.33 percent lower, with a standard error of .09 and chi-
square of 13.75, statistically significant at p < .001.

35. Once we consider years of experience gender ceases to be a significant predictor.
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36. It should be noted, for example, that analyses, not shown here, that considered edu-
cation as number of years, or income in terms of tiers, found that the highest levels of edu-
cation and income negatively affected chances of election.

37. See the logistic models reported in Appendix 1.

38. Being elected to a directorate of a neighborhood association, for instance, is associ-
ated with education. Another result that suggests that this interpretation is correct is that
conditional logistic regressions (not reported here) that estimate chances of election to
councilor from the pool of delegates do not show any factor other than experience to be sig-
nificant. Static data cannot be any more conclusive, however, since we cannot control for
factors that may cause persons to be long-term participants.

39. Adriana, interview. Note that participants’ names here are pseudonyms.

40. Marina, interview.

41. The system of weights has changed over the years. Originally “popular mobiliza-
tion” used to be a criterion that was changed in favor a system that considers “needs” in the
system of weights. These criteria are always in debate and revision by councilors. The cur-
rent system, which considers need, followed by the district’s priorities and population,
clearly advantages a few of the city’s districts in distribution of resources every year. The
poorest district, Nordeste, for example, always takes resources regardless of the results of
deliberation. For a discussion of the emergence and transformation of these principles, see
Genro and Souza, Or¢amento, chap. 1.

42. Although no standards exist against which to judge these outcomes, through the
Participatory Budget citizens have been able to decide upon more projects and on the allo-
cation of more resources each year, deciding upon more than several hundred projects over
the past few years.

43. The income level of 2 minimum wages against which I have tested for parity is less
than a third of the city’s median household income of 6.4 minimum wages, and the educa-
tion level of eighth grade is well below the city’s average. See Pozzbon, Os Desafios, 3-9.

44. Gilberto, interview, 1997

45. See, for instance, the discussion in Sergio Baierle, A Explosao da Experiencia.

46. Eunince de Andrade Aragjo, cited in Genro and Souza, Or¢amento, 30.

47. If we compared the profile of city councilpersons with the councilors of the Budget
meetings, we find that there are much greater proportions of women, poorer persons, the
less educated, and blacks involved in Budget meetings. For instance, the average percent-
age of women in city council since democratization has been less than 10 percent, and the
percentage of poor persons or persons without formal education has been close to zero.

48. Fung and Wright, “Introduction,” 43.

49. Cohen, “Procedure,” 112-13.

50. One of the main reasons it is difficult to establish how many active associations
existed at any one point in time is that there are many more groups “inlaw” than in practice.
Because of Brazilian law, and certain traditions of community politics, there exist many
phantom registered organizations for individuals to receive charity. In the 1980s, for exam-
ple, there were “milk ticket” programs that gave registered community groups weekly cou-
pons for milk, and this caused for many “neighborhood associations” to be “founded” by
registering with the courts. For this reason, listings of officially registered organizations,
which I do not use here, do not help assess activity in civil society.

51. There are at least twice as many associations officially registered with city hall. I
counted associations that either paid dues to the union of neighborhood associations or
appeared listed with participants in the Participatory Budget meetings.

52. Conselho Popular do Partenon, Regimento Interno (Porto Alegre: 1992), 1.

53. Fernando, interview, 1998.
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54. Marilia, interview, 1997.

55. Maria, interview, 1999.

56. Antonio, interview, 1997.

57. In S@o Paulo, the deliberative vision of Mayor Erundina won. Popular power was
“instituted” as a fourth branch of government, after the legislative, executive, and judiciary.
See Kowarick and Singer, “The Workers’ Party.”

58. Nelsa, interview, 1988.

59. Antonio, interview, 1997.

60. Survey data, 1998. These results are also reported in CIDADE, Orgamento.

61. Gildo Lima, interview, 1999.

62. Cohen and Rogers, Associations.

63. A survey question, “Do you think the population really decides on the results of the
Participatory Budget?” showed significant association with “Has your district or thematic
area received benefits?” Positive answers to the perceived popular control and positive
answers to having received benefits were very clearly linked. Cross tabs of “Population
really decides” and “received benefits” (Spearman correlation = .247; chi-square = 47.161
[p <.001]; degrees of freedom = 1). An analysis of district-level participation for the first
few years over time also shows that it was responsive to investment.

64. Henry Dietz, Urban Poverty, Political Participation and the State (Pittsburgh, PA:
University of Pittsburgh Press, 1998).

65. Marcelo Kunrath, in personal conversation, May 1999. On the other hand, there are
PT administrations that have reported success in developing participatory schemas based
on the Porto Alegre model in small towns with similar revenues as those of Viamao; this
suggests that a combination of factors may offset the revenue constraint. See Nylen,
“Participation.”

66. Gildo Lima, interview. See also Abers, Inventing Democracy.

67. Genro and Souza, Or¢camento, 26. See also the discussion in Guilherme Cassel and
Joao Verle, “A politica tributaria e de saneamento financeiro da Administracao Popular,” in
Carlos Henrique Horn, ed., Porto Alegre: O Desafio da Mudanca (Porto Alegre: Ortiz,
1994), 45.

68. Luciano Brunnet, in personal conversation.

69. Baierle, A Explosao.

70. Some of these difficulties, which led to in some cases splits in the Party, are dis-
cussed in Margaret Keck, The Worker’s Party and Democratization in Brazil (New Haven,
CT: Yale University Press, 1992).

71. Kowarick and Singer, “The Workers’ Party,” 240-47.

72. 1bid., 249.

73. Jorge Bittar, O Modo, 8.

74. Arno Agostin Filho, “A Experiencia do Orcamento Participativo na Administracao
Popular da Prefeitura Municipal de Porto Alegre,” in Carlos Henrique Horn, ed., Porto
Alegre: O Desafio da Mudanca (Porto Alegre: Editora Ortiz, 1994), 50.

75. Based upon interview accounts of the development of the Participatory Budget in
various districts of the city.

76. Nino, interview, 1999.

77. Cohen, “Procedure.”

78. Genro and Souza, Orgamento, 95.
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