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Abstract: The Brazilian democratization took place between 1985 and 1988. In
1985, theauthoritarian power holders transferred political power to civilians, and
in 1988, a new democratic constitution wasenacted, thusfinalizing the transition.
The end of the transition triggered processes of participation in different Brazil
ian cities, suchas Sao Paulo, Belo Horizonte, Recife, and Rio deJaneiro. However,
only in Porto Alegrecould the political context in the postdemocratization period
generate a process of reverting priorities, that is to say, of inverting the pattern of
democratic participation andthe pattern of public investmentat theurban level. In
this article, I show the social conditions of the poor in the city of Porto Alegre in
1985, explain the emergence of participatory budgeting in the city, and showhow
democracy made a difference in thelivingconditions of theurban poor in thecity of
Porto Alegre. In thesecond partof thearticle, I analyze therecent expansion ofpar
ticipatory budgeting in Brazil andits recent expansion to midsize cities. In thefinal
partof thearticle, I showhow new participatory institutionsare being introduced
at thefederal level ofgovernment. Participation at the local and national levels is
making a difference in thelivingconditions of theBrazilian poor.

Brazil was democratized in 1985, when the military released control
over political institutions. In the twenty-three years that have passed since
democratization, Brazil has gone from being a country with low levels of
participation and mobilization to a country known for its participatory
institutions (Avritzer 2002a; Baiocchi 2005; Avritzer and Navarro 2003;
Tendler 1997; Dagnino 2002). The Constituent Assembly marked the point
of departure for building an infrastructure for participatory democracy.
The 1988Constitution was considered conservative at the time of its ratifi
cation given the temporary defeats of civil society actors and progressive
political society on issues such as the duration of President Jose Sarney's
mandate and the organization of the political system (Zaverucha 1998;
Whitaker 1989). However, a historical perspective suggests a radically dif
ferentpicture. The Constitution opened the way for important changes in
Brazil regarding access to social services and the creation of participatory
institutions, among them participatory budgeting.

Brazil experienced a deep process of urbanization throughout the
twentieth century. In the beginning of the century, more than 70 percent
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of its population inhabited the countryside, and at the end of the same
century, more than 70 percent of the population were urban dwellers. In
this process, Brazilian cities grew in an unfair, disorganized, and illegal
way. Unfairness was the result of modernization without any kind of
planning-even when cities were planned, no space was reserved for the
poor population, as in Belo Horizonte and Brasilia (Brasil 2004; Caldeira
2000). In those planned cities, the poor population was ignored and had
to occupy urban plots of land illegally. Disorganization resulted from an
absurd process of land concession during the colonial and imperial peri
ods that created legal chaos in large cities such as Sao Paulo and Rio de
Janeiro (Holston 2008). Illegality was the result of a civil code written in
1916, crafted for a rural society, which did not provide adequate legal in
struments for urban policies as the country modernized (Fernandes 2002).
The result was a process of urbanization completely out of control at the
peak of Brazil's process of economic growth during the 1970s.

The late 1970sand early 1980s in Brazil, the last period of the authoritar
ian regime, involved the transition to democracy and a democratic civil
society. The transition to democracy started as a conservative transition,
limited to intraelite negotiation without the participation of civil society
(Alves 1988;Avritzer 1999). However, during the course of the transition,
civil society actors reorganized themselves, which created tension with
political actors (Avritzer 2002a). Brazilian civil society reorganized itself
through several processes: the reorganization of professional associations,
such as the Brazilian Bar Association, with its claim for human rights; the
constitution of mass social movements on thematic issues, such as health;
and the organization of neighborhood associations in the IargestBrazil
ian cities (Avritzer 2002a). The neighborhood associations claimed many
public goods and new policies to include the poor in politics, among them
urban infrastructure (Gohn 1992). Access to public goods, such as paved
streets, sewage systems, health clinics in poor neighborhoods, and prop
erty legalization, is the origin of most civil society movements in many
Brazilian capitals. In the end, the Brazilian transition combined political
negotiation from above and the reorganization of social actors from below
(Alvarez, Dagnino, and Escobar 1998). The grassroots process generated
new political practices and institutions that made a difference in the liv
ing conditions of the poor after democratization.

Brazilian democratization took place between 1985 and 1988. In 1985,
the authoritarian power holders transferred political power to civilians,
and in 1988, a new democratic constitution was enacted, thus finalizing
the transition. The end of the transition triggered participation in differ
ent Brazilian cities, such as Sao Paulo, Belo Horizonte, Recife, and Rio de
Janeiro (Avritzer 2009a). However, only in Porto Alegre could the political
context in the postdemocratization period generate a process of reverting
priorities, that is to say, of inverting the patterns of democratic participa-
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tion and public investment at the urban level. In this article, I show the so
cial conditions of the poor in Porto Alegre in 1985,explain the emergence
of participatory budgeting in the city, and show how democracy made a
difference in the living conditions of the urban poor in the city of Porto
Alegre. In the second part of the article, I analyze the recent expansion of
participatory budgeting in Brazil. Finally, I also show how new participa
tory institutions are being introduced at the federal level. Participation at
the local and national levels is making a difference in the living condi
tions of the Brazilian poor.

AUTHORITARIANISM AND THE RADICAL NEEDS OF THE POOR

The Brazilian authoritarian regime radically altered the social and de
mographic structure of Brazil. Urbanization was the great imaginary of
Brazilian authoritarian power holders, who believed that the population
of a modern country should be concentrated in large cities. In 1984, the
last year of authoritarianism in Brazil, 71 percent of the country's popu
lation lived in cities. Brazil's urban population increased 11 percent per
decade from 1960to 1980 (Santos 1987). However, the increase in the urban
population did not lead to similar increases in the social services offered
to those who were moving from the countryside to large Brazilian cities.
In 1984, only 64 percent of the urban population of Brazil has had access
to treated water, and of those, 59.6 percent were in the southern region of
Brazil. Access to sewage systems was even scarcer: in the southern region
of Brazil, only 11.8 percent of the urban population had access to sewage
systems. More than 52 percent of the population of southern Brazil, where
Porto Alegre is located, had only basic local sewage systems called fossas
(Santos 1987). In this sense, at the end of authoritarianism in Brazil, all
urban cities of Brazil had a concentrated population with little access to
goods.

Porto Alegre, when compared with other capitals of southern and
southeastern Brazil has had better social indicators in areas such as edu
cation and urban poverty.' However, the city also grew significantly, from
770,000 people in 1964 to 1,275,000people in 1985.This growth, at 80 per
cent, is relatively low for a Brazilian state capital during that period, but
it led to the creation of new neighborhoods for the poor with little infra-

1. What makes a Brazilian city more socially equal is a matter of dispute. Most Brazilian
cities invest in economic development, whereas few cities invest in improving public policy,
such as health or education. Porto Alegre has the highest Human Development Index rank
ing in Brazil, despite the facts that the city has not attracted huge investments since the late
1970s and that its per capita income is not as high as in many other southeastern capitals,
such as Sao Paulo and Rio de Janeiro.
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structure.' In Porto Alegre, social indicators did not deteriorate as quickly
as they did in other Brazilian cities because Porto Alegre grew less than
other Brazilian cities such as Belo Horizonte and was in a better situa
tion in 1964. However, the number of people living below the poverty line
reached 44.8 percent in 1986 (Instituto Brasileiro de Geografia e Estatistica
[IBGE] 1986).

When we move our concern from the social situation of the population
to neighborhood and individual situations in 1985,a dire picture emerges.
If we take as our measure one neighborhood in Porto Alegre, Vila Maria
Degolada, we can see the kind of urban needs expressed in the preceding
data. Vila Maria da Conceicao or Maria Degolada ("beheaded Maria"), a
poor neighborhood on the outskirts of Porto Alegre, close to the Catholic
University, has a unique history. The name of the neighborhood comes
from a late-nineteenth-century event in which a soldier beheaded his girl
friend during an out-of-town trip in November 1899. People experiencing
unrequited love would later visit the site, and according to locals, the be
headed Maria made appearances nearby. A small chapel was established
at the site. Vila Maria da Conceicao or Maria Degolada became a com
munity in the late 1960s, when many of its residents moved there after the
removal of the poor from many areas of the Parthenon, the region of Porto
Alegre where the Vila is located. At that time, the neighborhood did not
have paved roads, sewage systems, day-care facilities, or a health center.
In the early 1980s, as Brazil was democratizing, a new neighborhood asso
ciation was created in Vila to dispute practices with an old neighborhood
controlled by a religious sister, Irma Neilah, who had been there since the
1950s and worked on the chapel. In 1985, the year of Brazilian democrati
zation, Vila Maria Degolada still had no access to public goods.

In 1985,the process of participatory budgeting was introduced to Porto
Alegre, and began to change living conditions in the city's poor neighbor
hoods, including Vila Maria Degolada. There were three key actors in this
process. One was Olivio Dutra, the future mayor of Porto Alegre, who
had been arrested in 1979 for leading a bank tellers' strike that was bro
ken when the Ministry of Labor took over his trade union. Another was
Iria Charao, the first director of Coordenacao de Relacoes com a Comuni
dade (CRC), who was trying to reorganize the neighborhood movements
in Porto Alegre. The third key actor was Marilia Fidel, who would become
an important leader in the Maria Degolada neighborhood association. She
was organizing her neighborhood under very unfavorable political con
ditions and had to change her job shift from. the day to the night to start

2. Other Brazilian capitals, such as Belo Horizonte and Salvador, have had much greater·
population gains in the same period. Between 1964 and 1985, Belo Horizonte's population
increased from 895,000 to 2,122,073,and Salvador's from 741:000 to 1,811,367.
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organizing her neighborhood during the day (Alexandre Cambraia, inter
view with Marilia Fidel, Porto Alegre).

DEMOCRATIZATION AND THE EMERGENCE OF PARTICIPATORY BUDGETING

Brazilian democratization led to the emergence of many new forms of
participation and to the growth of leftist political parties-in Porto Alegre
more than any other city in Brazil. Still, at the beginning of democrati
zation, neighborhood activities were reorganized, and Uniao das Asso
ciacoes de Moradores de Porto Alegre UAMPA was created in 1983 with
the aims of reorganizing neighborhood activities and challenging the old
umbrella association Federacao das Associacoes de Bairro (FRACAB). As
early as 1986,during its second annual congress, UAMPA raised the issue
of democratizing the budget, IriaCharao was elected the first president
of UAMPA, and Fidel was trying to change the overall conception of local
politics in her neighborhood. After unsuccessfully trying to transform the
neighborhood association, she created the association Associacao de Mul
heres Bern Me Quer. This association opened a day-care center one year
later. Charao and Fidel would meet again in 1990, the former in charge of
CRC and the latter as a councilor of the Participatory Budgeting Council
(the CO~ by its initials in Portuguese). When they met again, participa
tory budgeting had been implemented in Porto Alegre.

Porto Alegre was an exception to the general left-right division that
characterized most Brazilian cities during democratization between 1985
and 1988. In Porto Alegre, the division was between two leftist parties:
the Democratic Labor Party (Partido Democratico Trabalhista, or PDT), a
center-left party that sought to revive the populist past, and the Workers
Party (Partido dos Trabalhadores, or PT), which sought to renew-the Bra
zilian left and proposed popular councils as an innovative form of urban
governance (Keck 1992;Abers 1996). The PDT won the first mayoral elec
tions after democratization and tried to introduce participatory policies.
At the same time, neighborhood associations and the PT claimed that the
forms of participation were too limited. It was in this context that UAMPA
launched the idea of participation in the budget-making process. Porto
Alegre was the only city in Brazil in which postdemocratization political
competition took the form of struggles in the left and was centered on the
issue of participatory policies at the local level.

The PT's Olivio Dutra was elected mayor of Porto Alegre in 1988. Dutra
was part of the group of eleven trade unionists who created the PT in
1980. Dutra, together with other local political leaders, created the PT in
Porto Alegre, but the party was not very successful during elections in the
early 1980s. The PT did not elect any members of Congress at the federal
level, and Dutra received only 50,713 votes in the 1982 elections. In 1986,
Dutra was elected a member of the National Constituent Assembly with
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roughly the same amount of votes, expressing the increase in electoral
share and political influence by the PT at that point. Dutra's election in
1988 illustrated the PT's change in fortune-it saw its first big electoral
victories that year. Dutra led a participatory group in the PT to positions
of power in the administration, which resulted eventually in participatory
budgeting. Participatory budgeting was the result of a combination of fac
tors specific to Rio Grande do SuI: the strong neighborhood movement in
Porto Alegre, the election of the PT to executive power in the city, the new
legal infrastructure of participation that the 1988 Constitution provided,
and the claim for participation that emerged in the first thirty days of
Dutra's administration (i.e.,social movements raised claims for participa
tion in the areas of health, education, and housing).

The initial design of participatory budgeting did not follow the will
of any of its authors but was a compromise among their diverse propos
als. The UAMPA wanted members of neighborhood associations to decide
on all budget issues. The PT proposed that the city council members be
elected to popular local councils and did not want assemblies at the 10
cal level with decision-making power. In contrast to UAMPA, and follow
ing the logic of local politics, the administration proposed that individual
citizens should partake in the participatory budgeting process and not
on a corporatist basis." However, the administration accepted UAMPA's
proposal that participation take place at the local level in regional assem
blies, following the popular mobilization in the city. The local PT insisted
on the establishment of a council as part of a parallel system of power
(Abers 1996), and from that, the COP emerged. Yet the COP's role in co
ordinating locally generated proposals was completely new. Also, the
administration saw that it would need to change its functioning for par
ticipatory budgeting to work. It then completely changed the structure of
the CRC, chaired by Charao, and created a new institution, the Planning
Cabinet (Gabinete de Planejamento, or GAPLAN), charged with elaborat
ing the budget under the supervision of both the COP and the mayor's
cabinet.

Thus, I note here an interesting interaction among democratization,
participation, and individual trajectories in Porto Alegre. Despite its rela
tively better social situation as compared to Brazil's southeastern capitals,
Porto Alegre still had concentrated pockets of poverty, similar to other
Brazilian cities. However, after democratization, it was only Porto Alegre
that could reverse such a situation. Key actors at several levels took place
in this process: Dutra, Charao, and Fidel. Dutra was mayor of the city's
first PT administration; Charao moved from being president of UAMPA to
the government and was the first CRC coordinator; Fidel, a neighborhood

3. This led to conflict in the early 1990s in Porto Alegre. Initially, UAMPA decided not to
participate in the first rounds of participatory budgeting (see Baierle 1998).
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activist, was elected to the participatory budgeting council and became
an important leader in the city. Let us see how together they changed the
condition of the poor in Porto Alegre.

PARTICIPATORY BUDGETING, DELIVERY OF PUBLIC GOODS,

AND THE LIVING CONDITIONS OF THE POOR

Participatory budgeting was highly successful in three areas: broaden
ing democratic practices in Porto Alegre and later Brazil, broadening the
access of the Brazilian poor to public goods, and renewing the composi
tion of the Brazilian political elite (for a description of participatory bud
geting, see Abers 2000; Santos 1998; Avritzer 2002;Baiocchi 2005).

There are three broad statements that can be made about democratic
practices in Brazil at the end of the authoritarian period. First, the poor
in Brazil were starting to enter politics. There was a moment in the early
1970swhen the poor had been completely excluded from all venues of par
ticipation. In research done in poor neighborhoods of Sao Paulo in 1973,
Kowarick (1980) found that 93 percent of those sampled did not participate
in any way. Second, as the poor started to participate, by the late 1970s,
several options emerged, including joining clientelistic arrangements and
a more autonomous, independent political environment. In Rio de Janeiro,
clientelism was an important form of political incorporation for the poor.
Chaguismo was a .proposal connected to both authoritarian power hold
ers and the democratic opposition during the late 1970s.4 In Sao Paulo,
the rearticulation of conservative politics around the ex-president [anio
Quadros also led to the rearticulation of old clientelist networks (Avritzer
2002a). In opposition to that, a few new practices emerged in the realm
of neighborhood associations, particularly horizontal assemblies and the
public presentation of demands for public goods to local governments.
These were the two main options available at the beginning of Brazilian
democratization, and participatory budgeting led to the strengthening of
the horizontal democratic option.

It is interesting to see how Vila Maria Degolada transitioned from eli
entelism to horizontal organization. The transition involved challenging
the traditional leadership exercised of the sisters in the neighborhood.
The sisters did not direct immediate political interests, but their long
time leader, Sister Nelih, had connections with the German church and

4. Chaguismo is the mode of incorporating the poor that Chagas Freitas developed in Rio
de Janeiro at the end of the authoritarian period. Rio de Janeiro was the first state with a
governor who belonged to the Partido do Movimiento Democratico Brasileiro (PMDB) op
position party. Chagas Freitas constructed a clientelistic network in Rio de Janeiro during
his administration, which was challenged by the formation of independent associations
during democratization (Gay 1994).
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received resources that allowed her association to provide the poor with
limited public services. At that point, the sisters were part of a culture of
the favor (Dagnino 1994), which involved the depoliticization and disem
powerment of social actors. They did not want the community to organize
itself to claim public goods from the state. However, as democratization
evolved in Brazil, a community council was formed. Marilia Fidel chal
lenged the sisters' leadership after Sister Nelih passed away. Fidel pro
posed direct election to the neighborhood council, whereas Sister Nelih
had previously heavily influenced most of the council's decisions. In the
mid-1980s, Fidel was elected member of the council, and then president
of the community council in the late 1980s. It is at this point that partici
patory budgeting was introduced into the city and that the community
began to leave behind the culture of the favor.

The first important political contribution of participatory budgeting
was that it created a venue for the new practices emerging in the neigh
borhood associations movement. Until 1990, associations had two main
venues to claim public goods in Porto Alegre. In a survey applied of the
neighborhood association's leadership in 2000, 41 percent of respondents
said they used to get public goods through political connections and
54 percent said they used to get public goods through mobilization
(Avritzer 2006). Among the important results of participatory budgeting
was a change in this dynamic. Abers (2000) points out that clientelistic
neighborhood associations lost access to public goods during the first
years of participatory budgeting and reacted by changing social practices.
I have also interviewed an important leader in the neighborhood asso
ciation of Vila [ardim, who made a similar comment: the most important
result of participatory budgeting was that it created a public method for
the poor in Brazil to claim public goods. The poor are used to what might
be called cultura dofavor, in which important acts of political citizenship
are decided through personal networks instead of open, public channels
(Avritzer 2002b).Participatory budgeting added an element of political will
to the process of claiming public goods and triggered a dynamic among
neighborhood associations in which those who were not organized saw an
organized neighborhood, for example, get public goods and then decided
to emulate those actions, thus becoming more horizontal and democratic.
However, in my view, it is a mistake to consider that the change in politi
cal practices has been definite. In the same interview with the president
of the Vila [ardim neighborhood association, I asked her about the main
advance of participatory budgeting and the main political problems cre
ated by participatory budgeting. She considered clear rules for claiming
public goods the most important advance for neighborhood associations.
However, she considered the main problem not having direct access to
the mayor to claim public goods. Thus, participatory budgeting created
a change in democratic practices among the poor, but the new Brazilian
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Table 1 Porto AlegreSelected Regions by Income and Irregular Housing

Income per region Number of
in 1991 (no. of irregular housing

Region Population minimum wages) units in 1991 (%)

Humaita
Leste
CristaI
SuI
Restinga
Noroeste
Centro

48,199
110,451
30,054
62,837
45,999
12~574

271,294

4.14
8.63
6.24
9.47
2.35
7.90

11.40

30.97
28.14
26.32
17.57
14.8
5.49
1.46

Source: Adapted from Marquetti 2003.

democracy still has a long way to go to disassemble old practices and to
assemble new ones.

The second important difference that participatory budgeting made on
the lives of average Porto Alegre dwellers affected access to public goods.
Access to public goods is different in every Brazilian city, and Porto Alegre
was not an exception in 1990.However, from 1990 to 2000, if onetakes five
major social indicators-access to treated water, access to sewage systems,
incidence of infant mortality, access to day care, and housing-and ana
lyzes their evolution in Porto Alegre, an important evolution is revealed.
In 1990, Porto Alegre had a high ranking on the Human Development
Index in Brazilian terms. However, the distribution of wealth in the neigh
borhoods was very uneven (table 1).

Participatory budgeting acted to decrease regional inequality, which
is shown in table 1. Some of the city's regions had up to 30.97 percent
irregular housing (e.g., a not-legalized house, a not-legalized land plot,
an irregular neighborhood)," whereas other regions of Porto Alegre had
as little as 1.46 percent irregular housing. Participatory budgeting acted
on these irregularities in two main ways: (1) by disassociating access to
public goods from illegality, thus providing water and sewage systems to
illegal dwellings and neighborhoods and (2) by providing access to hous
ing and land in those areas. Participatory budgeting concentrated in the
areas with the largest deficits in housing and public goods; in ten years, it
managed to strongly diminish this deficit.

It is possible to see how access to both water and land tenure evolved
in Porto Alegre in certain areas. Tables 2 and 3 show the increase in ac-

5. Most of the illegal housing in Brazil is linked to the occupation of public land and the
related poor legislation that existed until 2001, when the Statute of the City was approved
(see Fernandes 2000).
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Table 2 Investments in Housing

Region

Humaita
Leste
Cristal
Extremo SuI
SuI
Restinga
Noroeste
Centro

Total investment
in housing (reals)

8,080,731.00
11,599,704.00
5,313,000.00

13,255,077.00
1,851,000.00

19,810,000.00
1,259,513.00
6,498,053.00

Total investment
per overall

population (reals)

162.57
97.54

175.82
446.81

27.30
368.46

9.70
24.35

Total investment
per capita in slums

and vilas

493.92
331.36
529.48

2679.17
156.89

3,785.02
166.64

1,855.00

Source: Prefeitura de Porto Alegre and Hilgert 2005.

cess to housing and sewage systems and/or treated water in Porto Alegre
from 1990 to 2000. Areas such as Humaita, Restinga, and CristaI received
massive investments in the regularization of housing, particularly if mea
sured per capita by those who inhabit slums and vilas. Neighborhoods
such as Parthenon and the center received less investment as a percent
age of the overall population (Center received only twenty-four reals per
capita). However, the investments appear greater if measured in per capita
terms for the slum and vila population. Table 2 summarizes housing in
vestments from participatory budgeting from 1991 to 2004.

Table 2 shows that there has been meaningful investment in the poor
est and middle-income regions. Regions such as Restinga, Leste, Humaita,
and Extremo SuI received many resources, both aggregate and per capita.
In aggregated terms, these areas received more than 38 million reals, al
most one-third of the total housing investments in Porto Alegre between
1991 and 2004, or 115 million reals (Hilgert 2005, 90). Per capita invest
ments are also very meaningful: Humaita received 494 reals; Leste, 331;
and Restinga, 3,785. Other neighborhoods with lower deficits of public
goods also received higher investments, among them the center of Porto
Alegre, which, despite having only a 1.46·percent housing deficit still re
ceived 6.49 million reals. However, in looking at how this amount was
spent, we see that the overall population of the center received 24 reals per
capita, whereas the slum and vila population of the center region received
1.855reals per capita. Thus, the bulk of the housing investment was in the
poorest regions of Porto Alegre, and most of these reached the slum and
vila population.

A similar remark can be made in relation to investment in sewage and
treated water, though the investments necessary to meet these needs have
been relatively smaller than those in the area of housing, given the nature
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Table 3 Investments in Waterand Sewage in Selected Regions
in Porto Alegre,1992-2004

Region

Humaita
Leste
Cristal
Extremo SuI
SuI
Restinga
Noroeste
Centro

Total investment in reals

3,532,752
12,749,011
1,066,488

11,476,000
4,225,400
2,58~820

900,881
4,595,505

Per capita investment

71.07
99.98
27.83

144.52
48.44
45.04

6.93
13.57

Source: Hilgert 1995, 117.

of the public good in question. Deficits in these areas are huge, and all the
neighborhoods demanded access to these goods." Regions such as Rest
inga and Humaita that received, huge investments in housing received
relatively fewer investments in water and sewage. Only Extremo SuI, the
poorest of all the regions analyzed, with an average income of 2.95 mini
mum wages, received large investments in both housing and sewage and/
or treated water. Also, the proportion of investments between poor and
wealthy regions express themselves more clearly in the area of sewage
than in the area of housing in which even in wealthy neighborhoods the
demand emerges. In the end, the result in the area of sewage and treated
water was a substantial increase in coverage. In 1992, only 5 percent of
Porto Alegre's population had sewage systems, and 95 percent received
treated water. In 2001, 25 percent of the population had sewage systems,
and 99 percent of the population received treated water.

Where is Vila Maria Degolada situated in this context? Vila Maria Dego
lada was among the 5 percent of the city without sewage systems and wa
ter treatment. However, in 2002, from participatory budgeting they got a
sewage system for the neighborhood. Today, there is a sanitized street that
is the entrance of the neighborhood. In 2003, they got a public day-care
center, and in 2001 and 2004, most of the center of the neighborhood was
paved. Thus, it is possible to see how democracy allowed the poor to take
politics in different directions: a neighborhood without access to public
goods and controlled by a tradition and hierarchical leadership has been
able, through participatory budgeting, to access public goods. This access
occurred through a transformation of their leadership and through the
new political opportunities that participatory budgeting created for the
emerging leadership to engage in politics horizontally.

6. Hilgert aggregated total demands for the period 1991-2004: 702 million rea Is.
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Table 4 Participatory Budgeting Councilors and Leaderships

Councilor/leader name Years Current political post

Iria Charao
Carlos Comasseto
Renato Cuimaraes
Maristela Maffrei
Marilia Fidel

Source: Cidade 2008.

1990-1996
1999-2003
1998-2004
2001-2004
2001-2004

National Secretary on Cities (2003-2005)
City councilor
City councilor
City councilor
Councilor of URBAN/Poa-Comissao de

Planejamento Urbano de Porto Alegre

The third element of change caused by participatory budgeting is
related to internal movements in the city's political elite. The Brazilian
political system was very exclusive up to the country's democratization.
Though at the local level new people without experience have always en
tered the system, most of the time these were members of local clientelistic
chains that made up the political system (Leal 1996). Participatory budget
ing changed this configuration by creating a process for social movement
representatives to access the political system. This process has two sides:
the first one, the more visible one, is linked to integration into the local,
state, and federal political systems of important participatory budgeting
leaders. Olivio Dutra, the first mayor of Porto Alegre, is perhaps the best
known case: Dutra became governor of the state of Rio Grande do SuI
and Ministry of the Cities, the ministry in charge of broad urban par
ticipatory policies. Iria Charao, the first CRC coordinator and community
relations coordinator, also became a key player in participatory policies.
She was the first coordinator of participatory budgeting at the state level
in Rio Grande do SuI and later became national secretary for urban poli
cies in the Ministry of the City. Second, there has also been a more hori
zontal process of creating new leaders through participatory budgeting.
Hundreds of people who emerged as leaders through participatory bud
geting became local democratic leaders, created in a democratic process.
They made their way into the political system through the local PT and
through various other venues the democratic process opened. Table 4
gives an idea of the process of creating new political leaders in Porto
Alegre.

In this sense, it is clear that participatory budgeting also renewed polit
ical dynamics in Porto Alegre. Marilia Fidel's experience is not unique. On
the contrary, she represents a general movement in which new practices
are creating new leaders who are less clientelistic, more horizontal, and
formed by political mobilization in their neighborhoods. This new group
of political actors has changed how Brazilian political elites understand
participatory processes as they make their way to local parliaments.
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THE EXPANSION OF PARTICIPATORY BUDGETING IN BRAZIL7

Participatory budgeting emerged in Porto Alegre in 1990and expanded
to the rest of Brazil during the 1990s (Avritzer 2002a, 2009a; Wampler and
Avritzer 2005).The expansion of participatory budgeting in Brazil is note
worthy for several reasons. In terms of the numbers, participatory bud
geting expanded from 13 cases in 1992 to 53 in 1996, 112 in 2000, and 190
in 2004. Research has shown that there were 201 cases of participatory
budgeting at the end of 2008 (Avritzer and Wampler 2008).The significant
expansion of participatory budgeting over a twenty-year period means
that it has been adopted in municipalities that are significantly different
from Porto Alegre. The greater number of participatory budgeting cases
and careful tracking of participatory budgeting over the past twenty years
provide an incredible opportunity to better understand how factors such
as region, municipality size, and political party .affect how participatory
budgeting programs function,

The adoption of participatory budgeting evolved regionally as the prac
tice expanded from its original base in southern and southeastern Brazil
to other regions, particularly the Northeast (see table 5). The expansion of
participatory budgeting poses important research and institutional de
sign questions for policy makers.Jncluding, How does municipality size
or region affect participatory budgeting performance?

The distribution of participatory budgeting programs along regional
lines is quite similar in the periods 2001-2004 and 2005-2008. However, it
has increased between 1997 and 2001, from seventeen to forty-five cases.
When comparing the last two mayoral administrative periods, it is re
markable that the rate of adoption along regional lines is nearly identical.
The South, Southeast, and Northeast are the three regions with the most
significant number of participatory budgeting programs. The Southeast
continues to have the largest number. The distribution of participatory
budgeting results from three factors. First, the PT base of support has tra
ditionally been in the Southeast; the PT wasan early proponent of partici
patory budgeting, and early adoption in the Southeast resulted from the
party's electoral strength in the states of Sao Paulo, Minas Gerais, and Rio
de Janeiro.

Second, there is a state and regional diffusion effect. When municipali
ties in a certain state adopt participatory budgeting, neighboring munic
ipalities governed by rival parties have the opportunity to learn about
participatory budgeting, which then increases the likelihood of non-PT
municipalities adopting the practice. In other words, the PT's electoral
strength set the stage for competitors' adoption of the practice. However,

7. This section is the reelaboration of a research report written with Brian Wampler on
the expansion of participatory budgeting in Brazil (Avritzer and Wampler 2008).
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Table 5 Distribution of Participatory Budgeting by Year and Region

1997-2001 0/0 2001-2004 0/0 2005-2008 0/0

Center-West 3 2.5 8 4 12 6
Northeast 17 14.2 45 22.6 45 22.4
North 3 2.5 11 5.5 17 8.4
Southeast 50 41.7 90 45.2 83 41.3
South 47 39.1 45 22.7 44 21.9- - -
Total 120 199 201

this phenomenon did not occur in the state of Rio de Grande do SuI, where
Porto Alegre is considered the birthplace of participatory budgeting.

The third reason the Southeast first adopted participatory budgeting
is that participatory budgeting programs are more likely to be adopted in
municipalities with higher standards of living-and the Southeast has the
country's highest standard of living. Although it is impossible to estab
lish any definitive causal relationship that links adoption of participatory
budgeting to a higher standard of living, there are several factors that may
be involved, including a greater number of unions, deeper support for
policy reforms initiated by center and leftist parties, denser civil society
organizations (CSO), a broader range of CSOs, CSO-employed political
strategies, and greater support from high-capacity nongovernmental or
ganizations (NGOs).

The most significant change in adoption of participatory budgeting oc
curred during the 2001-2004 mayoral administrative period, when partic
ipatory budgeting was adopted at higher levels in the Northeast. During
the 1997-2000 period, 80 percent of all participatory budgeting cases were
in the South and Southeast, but by 2001-2004, that figure had dropped to
68 percent, which was maintained during 2005-2008. Municipalities in
the Northeast adopted 23 percent of participatory budgeting cases in the
2001-2004 period and 22 percent in- the 2005-2008 period. Why did the
Northeast begin to adopt participatory budgeting?

First, there is a high level of economic dynamism in the Northeast re
gion of Brazil that expresses itself in higher rates of economic growth, as
well as in the increasing number of science and technology institutions
and a more serious approach to public administration. All this has led
to increased knowledge about participatory budgeting and willingness
to implement it. Second, reformist mayors in major urban municipalities
(e.g., Recife, Fortaleza, Sao Luis) adopted participatory budgeting, and
those cities were important hubs for the dissemination of information
about participatory budgeting. Third, the PT expanded its electoral base
outside of the Southeast, which meant that PT municipalities were much
more likely to adopt participatory budgeting and would serve as new
hubs to allow for information and knowledge dissemination.
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Three processes appear to drive the spread of participatory budgeting
across Brazil. First, PT-governed municipalities have consistently adopted
participatory budgeting. As the PT's influence map expanded, so, too, did
the map of adoption of participatory budgeting. Second, there is a state
and regional spatial diffusion effect (i.e., the hub effect discussed previ
ously). Third, informal knowledge networks that include NGOs, CSOs,
unions, and social scientists spread information on how the process took
place. The lack of a centralized governing system mandating the adoption
of participatory budgeting worked to the benefit of participatory budget
ing, because mayors and public officials interested in new participatory
policy-making processes could avail themselves of different sources of
information. Therefore, the key lesson to be learned from the spread of
participatory budgeting in Brazil is that local political actors took the ini
tiative given their perceptions that participatory budgeting would pro
vide some type of benefit to their municipality.

The rate of continuity between participatory budgeting programs from
2001-2004 to 2005-2008 is high: 61 percent. What are the key character
istics of that continuity? First, the continuity rate across the five regions
is strongly related to the rates at which each region adopted participa
tory budgeting. In other words, region significantly affects participatory
budgeting continuity. Second, as the city populations increase, there is
greater likelihood that participatory budgeting programs will span may
oral administrative periods. Forty-five percent of continuity occurred in
cities with more than fifty thousand residents, slightly greater than the
41 percent share of participatory budgeting cases during 2005-2008.

Importantly, there were thirty-six municipalities using participatory
budgeting in 199ZThis suggests that once a municipal government adopts
participatory budgeting programs, there are better odds that the program
will become part of the municipality's decision-making process. This
does reveal much about how the programs will function, but it suggests
that governments and citizens are growing accustomed to the idea that
budgetary processes should be transparent, open to the public, delibera
tive, and participatory. Sixty-seven percent of the continuity that spanned
three mayoral terms occurred in municipalities with more than one hun
dred thousand residents, although the group accounted for just 41 percent
of municipalities practicing participatory budgeting in 2005-2008.

Thus, there are two general points to make on the expansion of par
ticipatory budgeting in Brazil. First, there has been strong expansion of
participatory budgeting to the Northeast after the year 2000. Participatory
budgeting emerged in the South and rapidly expanded to the Southeast,
the two most developed regions of Brazil. The expansion of participatory
budgeting to the Northeast is a good indicator that the practice, despite its
slow growth during the period between 2004 and 2008, is expanding to a
region of very fast economic growth and rapid change in administrative
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performance. The cases of participatory budgeting in the Northeast (from
seventeen to forty-five cases, including in Recife and Fortaleza) also show
that participatory budgeting is being adopted in regions where it can con
tribute to the improvement of the living conditions of the poor.

The second important characteristic is the continuity of cases of partici
patory budgeting in cities with more than one hundred thousand inhabit
ants. Participatory budgeting has an overall high rate of continuity in Bra
zil (61 percent). In addition, 67 percent of cases of continuity took place in
cities with more than one hundred thousand inhabitants. These cities are
today the most dynamic cities in Brazil, they are beyond the spotlight of
political disputes, they have good administrative infrastructure, and they
have provided greater access for the poor population to public goods. The
data suggest that participatory budgeting is changing its role in Brazilian
politics, thus leaving the forefront of the political dispute in large capitals
and assuming a stronger administrative role in cities with more than one
hundred thousand inhabitants and in the Northeast. In both cases, the
data show that participatory budgeting is likely to remain politically rel
evant in Brazil in the years after 2008.

PARTICIPATION IN BRAZIL TODAY

The expansion of participatory budgeting to the rest of Brazil took place
simultaneously with the introduction of two new, very important partici
patory institutions in Brazil: the Statute of the City, with its requirement of
participatory master plans for every city with more than twenty thousand
inhabitants, and the expansion of national councils by Lula's government.
Together, these two things brought participation to the national level.

The Statute of the City was approved in 2001 as the legal specification
of the 1988 Constitution chapter on urban planning. The bill, Pompeu de
Souza, remained dormant in Congress for a long time, and when it was ap
proved in 2001, it required that all Brazilian cities with more than twenty
thousand inhabitants elaborate a master city plan with the participation of
the population. Master city plans are being elaborated in more than 1,500
cities with the help of the Ministry of the City, which Lula created in 2003.
The ministry brought to the national government long-term activists from
the urban reform movement (Avritzer 2009).

Lula's government has also adopted a policy of sponsoring national
councils and national conferences. The 1988 Constitution emphasized the
principle of participation for some public policies, such as health, social
assistance, urban politics, and environment. These four councils, together
with Conselho Nacional do Meio Ambiente (CONAMA), constituted the
mainstream national councils until the beginning of the Lula govern
ment. Lula's first mandate was characterized by a huge increase in the
number of national councils. By the end of 2006, Brazil already had more
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than thirty national councils, the most important of the new councils cre
ated being the Conselho de Desenvolvimento Economico e Social (CDES,
or Council for Economic and Social Development), which involved im
portant civil society participants in discussions of economic policies and
political reform and that the president attended many times. The National
Youth Council is also very important; it is the basis of a new fellowship
program for unemployed youths in the outskirts of Brazilian cities (Av
ritzer 2009b).

In addition to national councils, Lula's government adopted a policy of
sponsoring national public policy conferences. These conferences already
existed for a handful of areas, such as health, social assistance, and child
and teen issues, among others. After 2003, Lula's government generalized
the organization of conferences to almost all areas of social policy, which
led to the organization of thirty-six national conferences in his first term
(Avritzer 2009b). In his second term, national conferences became a rule
in almost all social policy-related ministries. In August 2009, the first na
tional conference took place on public security, thus further extending
participation at the national level in Brazil. These conferences collected
and systematized the civil society's agenda on national issues and prove
the continuation of participatory policies at the national level in Brazil.

Democratization can be understood as the restoration of political com
petition among elites. This concept, which has been hegemonic during the
postwar period, places the center of the democratic practices at the elec
torallevel (Przeworski 1991). Brazilian democratization, as I have shown,
expresses a different conception of democracy, a conception that under
stands democracy as a relationship between the state and civil society that
may lead to social and political inclusion. Inclusion can mean the genera
tion of new political practices, a change in political elites, or the change in
a specific pattern of state-civil society relations. All three of those aspects
are present in the Brazilian process of democratization. Brazil is one of the
important cases in Latin America showing a process of political and social
inclusion following a process of democratization.

There is currently a debate in Latin America on whether democracy .
changed citizens' living conditions. Data from Latinobar6metro (2003)
show that many Latin Americans still do not see how democracy changed
their lives and would not oppose a nondemocratic regime that could de
liver economic changes. There are no doubts that, during the sharp eco
nomic crisis of the 1980s and the neoliberal stabilization of the 1990s,
many Latin Americans identified their harsh economic plight with the
existing democratic regime (Pereira and Margheritis 2007). However, it is
important to point out that this is only part of the story. Democracy also
opened up important venues for new democratic experiences. Participa
tory budgeting in Brazil could not have existed without the restoration
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of democracy in the country. The Constituent Assembly and the political
mobility that led the PT to power in Porto Alegre would have never taken
place without the process of democratization that occurred between 1985
and 1988.

Participatory democracy changed Brazilian politics in three important
ways: it created a political process that included the poor in the political
field; it created a process of inversion of priorities that gave the Brazilian
poor access to public goods; and it allowed a new political group to come
into politics from below. All three elements together changed the view of
the Brazilian poor, showing them that politics is a process that is acces
sible to them. However, it is important to point out that participatory bud
geting ·is not a participatory island in Brazil's .representative democracy.
At the same time that participatory budgeting was being implemented in
the first half of the 1990s, many people living in neighborhoods singled
out for public investment were losing their jobs, and unemployment in
Porto Alegre went from 3.72 percent in 1990 to Z18 percent in 2000.8 It is
also true that levels of violence increased in Porto Alegre, as they did ev
erywhere else in Brazil during the same period. However, I do not argue
that participatory democracy solved all the problems of the new Brazil
ian democracy. On the contrary, I argue that participation provided poor
citizens in Brazil with a vision that democracy may create mechanisms
to help them, despite drawbacks related to the general situation in the
country before 2003. Democracy allowed the poor to take into their own
hands decision making on urban policies and to increase their access to
public goods. Participatory democracy did not resolve the problems of the
poor in Brazil. It allowed them to see the role of democracy as opening up
new methods to solve those problems, ones that today exist in many parts
of Brazil.
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