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PREFACE 

Porto Alegre, 25
th

 of November, 2009. It is the commemorative event for the 

twentieth anniversary of Porto Alegre’s Participatory Budgeting and I am sitting next to 

two scholars from India who came to Porto Alegre, Brazil to learn more about how the 

Porto Alegre’s style of participatory budgeting compares with participatory planning and 

budgeting in Kerala, India. We had been listening to conflicting testimonies by 

community leaders who are delegates and councilors of Participatory Budgeting 

regarding the current effectiveness of this process. They complained about numerous 

things, such as the declining ability of delegates and councilors to enforce the 

implementation of the public works and services selected through public budgeting 

mechanisms and the refusal by heads of municipal departments to attend Participatory 

Budgeting meetings when convoked. However, delegates and councilors disagreed with 

fellow community leaders who abandoned the process arguing that Participatory 

Budgeting was dead.  

Testimonies at this commemorative event often included the joke that the 

audience should be listening to a ghost if Participatory Budgeting was indeed dead. 

Community leaders explained that they put enormous effort into keeping the process 

alive. Non-Portuguese speaking scholars, listening to the testimonies reported to be 

confused by the translations and asked me, perplexed: is Participatory Budgeting really 

dead? Did I travel all the way here to an anniversary or a funeral? I responded that 

although I was not lost in translation, I was unclear about the political underpinnings and 

implications of these comments, but that I planned to stay for several more months in 
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order to figure it out. This dissertation is the result of my initial confusion and 18 months 

of trying to figure it all out. 
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ABSTRACT OF THE DISSERTATION 

 

Face-to-Face Citizenship: the Effects, Ethics, and Aesthetics  

of Participatory Budgeting in Porto Alegre, Brazil 

 

by 

Ana Paula Pimentel Walker 

 

Doctor of Philosophy in Anthropology 

University of California, San Diego, 2013 

Professor Nancy Postero, Chair 

 

Brazilian cities are a laboratory for participatory democracy. The city of Porto 

Alegre, specially, is a symbol of grass-roots globalizationbecause of Participatory 

Budgeting and the World Social Forum. Porto Alegre’s Participatory Budgeting shifts the 

power to allocate part of the municipal’s revenues from the City Council to public 

assemblies. More than three thousand municipalities worldwide experimented with 
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Participatory Budgeting; this dissertation explores the long-term sustainability of this 

political institution in the city where it originated. How vulnerable are participatory 

institutions to partisan politics and market-forces? What are the circumstances under 

which the redistributive achievements of Participatory Budgeting become reversible?  

To answer these questions, I analyzed the past twenty years of Porto Alegre’s 

expenditure budget to identify changes in the implementation of municipal services 

associated with changes in the political parties in power. With the same aim, I conducted 

archival research of previous Participatory Budgeting meeting minutes and verbatim 

transcriptions of deliberative meetings. I also collected narratives, oral histories, and 

surveys of Participatory Budgeting attendees. This dissertation is based on 18 months of 

participant observation of budgetary meetings and frequent fieldwork with grass-roots 

organizations that join in the process.  

Throughout this dissertation, I examine the transition of Porto Alegre’s 

Participatory Budgeting from a mechanism of restraining some of the harshest 

manifestations of neoliberal urbanization to a model of urban development that 

privileges, largely, non-redistributive forms of urban planning. Each chapter addresses 

different but fundamental aspects of this transition and its outcomes in terms of 

redistributive justice, ideologies of participation and communicative practices, social 

values, personhood, and identity. Furthermore, I document the weakening of 

Participatory Budgeting, focusing on a new participatory project called the Local 

Solidarity Governance program. I analyze this transition from the point of view of those 

living in squatter settlements. I assess how effective Participatory Budgeting has been in 

housing the urban poor for its two decades of existence. Although political parties 
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influence funding for housing, the design of Participatory Budgeting provides a bottom-

up alternative to the either public housing or self-help policies of slum redevelopment by 

recognizing the diverse needs of people living in squatter settlements. 
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Chapter One Introduction: 

From Redistributive Justice to Neoliberal Governance? 

     The Transformations of Participatory Budgeting 

 

1.1. Introduction 

How vulnerable are participatory institutions to partisan politics and market-

forces? What are the circumstances under which the redistributive achievements of 

counter-hegemonic forms of urbanization and globalization, such as the Participatory 

Budgeting of Porto Alegre, become reversible? How effective are participatory planning 

institutions in redistributing resources with the recognition of minority rights? What 

changes, if any, do engagements with participatory planning institutions incite and 

produce in terms of political identity and empowerment? These are the questions the 

chapters in this dissertation address. 

In Brazil, redemocratization coincided with neoliberal reforms, deeply changing 

the production of urban space in paradoxical ways (Caldeira and Holston 2005: 409).
1
  

Brazil in the 1980s saw the end of the developmentalist and modernist model of 

urbanization and planning that had been in place since the 1960s (Caldeira and Holston 

2005). Yet the city remained center stage, as urban social movements worked to place 

urban reform at the center of constitutional debates (Rolnik 2011). Housing was reframed 

                                                 
1
 Neoliberal reforms promote an institutional framework characterized by strong private property 

rights, free markets, and free trade (Harvey 2005: 2). In Latin America neoliberal reforms were 

part of structural adjustment policies in the 1980s required by international banks to renegotiate 

the terms of the loans of developing countries. The imposed conditions for renegotiating the loans 

included policies of economic liberalization.    
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to become a fundamental social right guaranteed by the state. This was to be 

implemented through land-use laws that guaranteed different types of adverse possession, 

special subdivision standards for illegal settlements, and redistributive mechanisms of 

taxation for property and development rights. These urban social movements claimed a 

―right to the city‖,which included housing, transportation, infrastructure, culture, safety, 

and other urban rights to be achieved through participatory urban policies such as 

Participatory Master Plan Councils and Participatory Budgeting (Rolnik 2011).
2
The term 

―right to the city‖ was popularized by Henri Lefebvre and became a widespread slogan as 

part of the May 1968 events in Paris. In Brazil, the slogan is part of the movement for 

urban reform composed of squatters‘ movements, architects, geographers, engineers, and 

lawyers promoting urban tax reform, slum upgrading and legalization, and participatory 

mechanisms of urban governance.
3
 

 As a result of this social activism, the Federal City Statute of 2001 made 

participatory master plans mandatory for municipalities with over 20 thousand 

                                                 
2The Porto Alegre Master Plan Council has been in existence since 1939. However, it only 

became a participatory council after the enactment of the Federal City Statute and the inclusion of 

representation from several segments of organized stakeholders. Today, the council is composed 

of three main segments: six government seats; nine non-governmental organization seats, 

including six representatives of unions of developers, realtors, engineers, and construction 

industry workers; and eight community seats from the eight Planning Regions of Porto Alegre. 

The Master Plan Council is at the same level of the Council of Participatory Budgeting in terms 

of decision-making power. However, the latter is not a parity council as the next chapter will 

explain.   

3
 For a debate about the contemporary manifestations of the right to the city movement in 

developed and developing countries see Marcuse 2009, Meyer 2009, Souza 2009, and Harvey 

2012. 
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inhabitants. However, the Porto Alegre version of Participatory Budgeting, as it is 

internationally known, remained a voluntary mechanism in Brazil since the City Statute 

only requires one public hearing before final municipal budgetary approval. Porto 

Alegre‘s Participatory Budgeting shifts the power to allocate part of the municipal‘s 

revenues from the City Council to public assemblies attended by residents in each one of 

the city‘s seventeen districts. The Participatory Budgeting of Porto Alegre served as an 

inspiration for hundreds of cities that have adapted the Porto Alegre model to their 

realities. Moreover, the Brazilian movement for a right to the city in part encouraged the 

creation of the Right to City Alliance in the United States, which has active chapters in 

New York City and Los Angeles (Harvey 2012).  

A number of scholars have considered the synergetic conditions that made Porto 

Alegre Participatory Budgeting a successful mechanism of redistributive justice in the 

city in the 1990s (see Heller 2001; Santos 2005). I take different approach. I address the 

synergetic circumstances that led to the transition of Porto Alegre‘s Participatory 

Budgetingbeginning in the 2000sfrom a mechanism of restraining, managing, and 

overturning some of the harshest manifestations of neoliberal urbanization, to a profit-

driven vision of urban development. The most emblematic instance of this transition is 

the public–private partnership for the construction and management by a developer of a 

marketplace to relocate downtown street hawkers to an enclosed building, which I 

describe in Chapter Three.   

However,this transition is complex and refuses simplistic explanations – such as 

that Participatory Budgeting is simply dead. By focusing on the transition of Participatory 

Budgeting in Porto Alegre from a municipal program of redistributive justice to a 
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neoliberal program of business development, this dissertation sheds light on the 

contradictory tools of urban governance that have been shaping urban development in 

Latin America since structural adjustment and the third wave of democratization. I focus 

on urban governance, particularly participatory and deliberative city planning, attempting 

to untangle claims about the ―perverse confluence‖ that Dagnino identified (Dagnino 

2003) between neoliberal participatory projects and popular struggles for deepening 

democracy. She suggested that the trend towards participatory citizenship 

is taking place in the context of a perverse confluence between, on one 

hand, the participatory project constructed around the extension of 

citizenship and the deepening of democracy and, on the other hand, the 

project of a minimal state, which requires the shrinking of its social 

responsibilities and the gradual abandonment of its role as guarantor of 

rights. The perversity lies in the fact that, while pointing in opposite and 

even antagonistic directions, both projects require an active, proactive 

civil society (Dagnino 2003: 215). 

 

Through an analysis of the unfolding stages of the political transition in Porto Alegre 

from four terms of Workers‘ Party administration to the government of a center-right 

political party coalition, this dissertation demonstrates that the perverse confluence theory 

does not adequately explain why Participatory Budgeting lost its power as a market-

restraining tool. Instead, I argue for the importance of analyzing local social class 

interests and disputes in conjunction with global patterns of late capitalist development. 

In this way, I shed light on what makes (and unmakes) certain cities such as Porto Alegre 

the site of grassroots globalization and hybrid neoliberal urbanization.  
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1.2. Latin American Cities in the Aftermath of Structural Adjustment and the 

Significance of Participatory Budgeting 

Neoliberal restructuring projects have produced uneven and heterogeneous 

patterns of development that deeply changed the political economy of cities, nations, and 

world regions (Brenner, Peck, and Theodore 2010; Davis 2006). In Latin America, the 

role of the state during and after structural adjustment has been to implement the 

economic and institutional changes required for promoting privatization and free trade. 

However, the neoliberalization of Latin American countries has not been a monolithic 

process since softer and mixed versions of neoliberal states, rather than a univocal model 

of the minimal state, can be encountered in the region (Perreault and Martin 2005; Peck 

and Tickle 2002). States, in combination with development agencies, remain key 

architects of ideologies of either market democracy in countries such as Chile, Colombia, 

and Argentina, or of neo-developmentalism in Bolivia and Venezuela (Goodale and 

Postero, 2013; Escobar 2010). 

 In Brazil, during the early 1990s, trade liberalization and privatization of state-

owned and mixed enterprises had been accompanied by moderate increases in social 

spending on health and education and modest cash assistance for families living under the 

poverty line. These social programs aimed to undermine the breakdown of import 

substitution industrialization (ISI), which was particularly strong in Brazil and Mexico 

(Green 2003).
4
 The impact of deindustrialization on cities such as Rio de Janeiro, Buenos 

                                                 
4
 ISI policies fostered the industrialization of developing countries through subsidization of key 

industries and protective tariff policies. They were trade and economic policies, which promoted 

the replacement of the reliance on foreign imports for domestic consumption through the 
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Aires, and Mexico City contributed to the sharp decline in growth rates (Portes and 

Roberts 2005: 51). Entire neighborhoods of abandoned factories in the east side of São 

Paulo city resemble landscapes of deindustrialized towns in the United States. Most 

relevant for this dissertation is the increase in unemployment and informal employment 

and the informal economy. In the urban areas of all but one Latin American country, the 

decline in formal employment associated with the declineof ISI resulted in an increase in 

unemployment and informal employment (Portes and Roberts 2005: 57; Grimson and 

Cerutti 2013). In contemporary Brazil, 55 percent of the workforce is in the informal 

sector and within that sector, 7 percent work as street hawkers. In Porto Alegre and São 

Paulo street hawkers comprise, respectively, 7 and 11 percent of economically active 

population (Roever 2010: 233). Thus, the predictions of structural adjustment advocates 

that free markets would increase formal employment did not have the hoped-for results in 

Latin American cities (Portes and Roberts 2005: 58).  

Instead, public–private partnerships are the cornerstone of neoliberal urban 

governance (Hackworth 2007: 61). They characterize the changing role of municipal 

governments in late capitalism from managers of the delivery of public works and 

services to entrepreneurs whose role is to seize opportunities for economic development 

in the city (Harvey 1989: 7). In Latin America, public–private partnerships appeared in 

both low- and middle-income countries and at all possible spatial scales. In Bolivia, the 

disastrous attempt by private transnational capital (the U.S. Bechtel in the city of 

Cochabamba and the French Suez Company in La Paz/El Alto) to privatize water supply 

                                                                                                                                                 
development of national industries. In Latin America, ISI policies took place between the 1950s 

and 1980s.  
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made water forbiddingly expensive for the vast majority. The price hike caused massive 

protests against the Bolivian president and the World Bank that made water privatization 

a requirement for retaining the flow of loans to the country (Olivera 2004; Schultz 2003). 

As a result, consumer cooperatives with broad citizen participation have been formed to 

manage the provision of water and sanitation (Ruiz-Mier and van Ginneken 2006). In 

Latin America, the presence of transnational capital is felt in many sectors of the urban 

economy. For instance, Wal-Mart started its incursion through Mexico and has recently 

expanded to six Central American countries. In Brazil, Wal-Mart is the third largest 

retailer. Despite the fact that the current municipal government in Porto Alegre is 

supportive of big corporations, Wal-Mart and other large-scale retailers still encounter 

resistance in the city, mostly amongst councilors of the Participatory Master Plan who are 

concerned with the economic and environmental sustainability of enterprises of this 

magnitude.  

The political conditions of transition from ISI to a free-market economy and from 

the military regime to electoral democracy continued to influence political parties‘ 

ideologies of participatory city planning in Brazil until very recently, as the following 

chapters demonstrate. For instance, during the four Workers‘ Party administrations in 

Porto Alegre, social movements, politicians, and planners undertook multiple economic 

development decisions to manage profit-led neoliberal urbanization. Among them was 

the negotiation of concessions from the French multinational Carrefour for the approval 

of a hypermarket. Porto Alegre created a committee to generate an impact report before 

the approval of the mega-supermarket. The economic development portion of the impact 

report estimated that for every job created by the proposed retailer store, six jobs would 
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be lost mostly in small retail shops within a radius of 1,000 meters of Carrefour. As a 

result of this data, the Impact Report Committee was successful in negotiating a 

mitigation package for local economic development, which required the retail corporation 

to buy from local producers and employ local businesses, among other compensations 

(Goldsmith and Vainer 2001; Tendler 2000). 

Anotherinstitutional reform recommended by lending and development 

institutions such as the World Bank and IMF as part of structural adjustment was 

decentralization of some of the fiscal and administrative responsibilities of central and 

federal governments to lower units of the state. In many developing countries such as 

Thailand and Hungary, decentralization was the least contested aspect of structural 

adjustment since social movements were eager to exercise more control over local 

politics (e.g., Elinoff 2012). More recently, there is evidence that for most cases, 

neoliberal decentralization increased the fiscal responsibility of cities without increasing 

their revenues (Beard, Miraftab, and Silver 2008; Perreault and Martin 2005). In Latin 

America, fiscal and administrative decentralization has been accompanied by the 

promotion of citizen participation in local government (Campbell 2003; Kohl 2003; 

Postero 2007). In Brazil, fiscal and political decentralization is referred to as 

municipalization, since power was not transferred from the federal government to the 

states, but directly to municipalities (Dickovick 2007). Participatory Budgeting emerged 

in this larger context of decentralization and public participation. Despite the fact that the 

innovations were considered bottom-up, rather than imposed by international 

development agencies, those agencies were quick to recognize the merits of the program. 
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Participatory Budgeting was thus seen as a timelymechanism for structural adjustment 

policies such as decentralization and fiscal reform, as the next section demonstrates.   

 

1.3. The Globalization of Porto Alegre Participatory Budgeting 

Porto Alegre is the capital of the southern Brazilian state of Rio Grande do Sul. 

The city is considered an international site for counter-hegemonic globalization because 

of its experiences with Participatory Budgeting and the World Social Forum. The success 

of Participatory Budgeting in delegating decision-making power to poor city dwellers 

contributed to the selection of Porto Alegre as the host of the first several meetings of the 

World Social Forum (Santos 2005b:307). The World Social Forum takes place at the 

same time as the World Economic Forum in Davos, Switzerland and aims to develop 

alternatives to neoliberal globalization (Escobar 2004; Santos 2005b:29-63). The slogan 

―Another World is Possible‖ created in Porto Alegre is interpreted as a counterhegemonic 

alternative to Margaret Thatcher‘s famous slogan: ―There is no alternative‖ to the global 

free market (Patomäki and Teivainen 2004:145). I attended the 2003, 2005, and 2010 

World Social Forum events in order to document testimonies from councilors and 

delegates of the Participatory Budgeting who were part of the program of activities. 

Participatory Budgeting is considered a form of globalization from below because it 

promotes networks with parallel struggles for social justice. As a result it has inspired 

replication in various countries abroad (Santos 2005a:310).The grassroots spread of 

Participatory Budgeting outside Brazil started in the early 2000s moving to other Latin 

American and European cities, such as Buenos Aires and Rosario (Argentina), Cordoba 

and Barcelona (Spain), and Saint-Denis, Bobigny (France) (Cabannes 2004). 
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In sum, all the international attention drawn to Porto Alegre‘s Participatory 

Budgeting and the first editions of the World Social Forum, as well as to Brazil‘s Right to 

the City movement, enabled multiple transnational activist networks. International Non-

Governmental Organizations (NGOs) such as the South African Institute for Democracy 

in Africa have financed several trips of community leaders from African countries to 

Porto Alegre to learn the workings of Participatory Budgeting. I witnessed one of their 

visits on March 2010.
5
Most recently, a distinct design of participatory budgeting inspired 

by the Porto Alegre experiment emerged in a handful of New York City districts (8
th

 

Manhattan/Bronx, 32 Queens, and 39 and 45 Brooklyn) and Chicago‘s 49
th

 Ward. Under 

the guidance of an NGO called ―The Participatory Budgeting Project,‖ district 

representatives from New York City and Chicago made available discretionary funds for 

the casting of ballots by their constituents (Whitman 2012).  

Although more than three thousand cities worldwide have experimented with 

participatory budgeting, some of the experiments are driven by international development 

agencies. As the prior section mentioned, participatory budgeting was excellent 

propaganda for structural adjustment, which included recommendations for fiscal and 

administrative decentralization. In Porto Alegre, the Workers‘ Party implemented a 

significant fiscal reform, which increased the capital investments portion of the municipal 

budget from 2 percent in 1989 to 20 percent in 1994 (Baiocchi 2003: 50). The increased 

expenditure budget facilitated the geographic redistribution of resources from rich 

                                                 
5
The event is documented at IDASA website consulted on May 19, 2012 

(http://www.idasa.org/our_products/resources/output/african_delegation_gets_to/?pid=right_to_k

now_right_to_education). 
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neighborhoods nearby the center of the city to poor ones in the periphery.International 

development institutions seized the opportunity to demonstrate, with the example of 

Porto Alegre‘s Participatory Budgeting, that decentralization can have multiple 

advantages, including social justice. For instance, in 2008, the United Nations Human 

Settlements Programme (UN-HABITAT) and the Municipal Development Partnership 

for Eastern and Southern Africa launched the training companion, Participatory Budget 

in Africa, Volumes I and II,aimed at assisting local officials in Africa to adopt the Porto 

Alegre‘s Participatory Budgeting in African cities. The second volume discusses recent 

experiences from Kenya, South Africa, Tanzania, Uganda, and Zambia (UN-HABITAT 

2007).In Central and Eastern Europe, most experiences of Participatory Budget are 

driven by powerful international organizations. The World Bank implemented a pilot 

project of Participatory Budgeting in Albania from 2004 to 2007 (Fölscher 2007:139).  

In fact, political participation has become such an important discourse within 

international development practice that the International Bank for Reconstruction and 

Development (IBRD) requires it for loans used to construct housing units in Brazilian 

cities. Since the beginning of Participatory Budging, federal funding for public housing 

and squatter settlement upgrading had been minimal. Only after 2009 did the federal 

government launch large financing projects for low-income housing. Thus, the Porto 

Alegre municipality funded the new housing demands via Participatory Budgeting with 

matching funds from the International Bank of Reconstruction and Development 
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(IBRD).
6
As part of the World Bank Group, the IBRD specializes in loans for middle 

income countries and promotes consensus towards participatory policies by making 

participation a condition to granting loans.  

Recognition by the World Bank and the United Nations of Participatory 

Budgeting as a model for political participation and local governance attests to the 

complexity of meanings and practices expressed in discourses of political participation as 

much as they do about the complexities of these institutions.
7
 Globalization permits the 

international development discourse of political participation to become localized and 

permits aspects of the local discourse of political participation to become globalized. 

However, this interaction conceals the distinct ideologies behind local and international 

meanings attributed to participation—ideologies I address in the chapter to follow—as 

well as the effects of these ideologies on the ground. This dissertation aspires to provide 

an ethnography of local urban politics and governance documenting the changes in 

Participatory Budgeting. My study takes into consideration not only national urban 

policy, but also the transnational geo-political shifts in late capitalist development that 

inform the realm of possible political actions by politicians, urban social movements, and 

community leaders in Porto Alegre.   

                                                 
6
Information obtained through interviews with architects from DEMHAB, Porto Alegre‘s housing 

agency, and with civil servants from the Brazilian bank Caixa Econômica Federal (Federal 

Economic Bank). 

7
For instance, different institutions within The World Bank Group often act in contradictory ways 

when it comes to environmental protection, indigenous rights, and poverty reduction on one hand 

and financial investments on the other hand (Fulmer, Godoy, and Neff  2008: 19;  Moore 2007). 
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My analysis is attentive to the ways language associated with participatory 

budgeting has been a part of global discourse of decentralization. Dagnino noted the 

discursive shifts of lexical items such as participation, citizenship, and empowerment 

from denotations originally associated with grass-roots and left-wing struggles for social 

justice to meanings compatible with neoliberal structural adjustment (Dagnino 2003:7). 

These are ―strategically deployable shifters‖ (Urciuoli 2003: 396), expressions that give 

symbolic capital to the institutions that deploy them despite, or because of, the semantic 

wobbling they entail (Urciuoli 2003:400). A discursive and public-policy shift occurred 

in the city of Porto Alegre itself regarding the uses and meanings of Participatory 

Budgeting after a coalition of center-right political parties took office in 2005. The PB 

was downgraded from its position directly linked to the Mayor‘s office to become one 

among other participatory programs inside the newly created Local Solidarity 

Governance department. This shift produced the weakening of Participatory Budgeting as 

a tool that influences urban governance. Moreover, the downgrading of Participatory 

Budgeting had a devastating effect in the provision of social housing and basic 

infrastructure for those living in squatter settlements as Chapter Two demonstrates.  

 This dissertation is about both the changes in political identity and empowerment 

that participatory budgeting imparts on delegates and councilors of Porto Alegre‘s 

participatory budgeting and the material gains and losses that participatory budgeting 

facilitates for those who make claims for a right to the city through this venue. The next 

section demonstrates that people living in illegal settlements and by informal trade made 

their claims for social rights the most prominent ones within participatory budgeting. 

Chapter Two addresses their political struggles for citizenship rights through 
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participatory city planning. Despite the changes in participatory budgeting, given the 

change in political parties and ideologies of participation, the presence of squatters and 

street hawkers remained predominant throughout the past twenty years.     

 

1.4. Social Housing via Participatory Budgeting: an Alternative Policy for Squatter 

Settlement Upgrading.   

Residents of squatter settlements were the social group that gained most visibility, 

political space, and resources from Participatory Budgeting. As a result of strong social 

movement pressure, Porto Alegre districts with a higher percentage of households in 

illegal settlements received the greater amount of per capita investment in the period of 

1992–2000 than legal neighborhoods (Marquetti 2003). This was an outstanding turn in 

political empowerment. While previous administrations characterized squatters as 

criminals, participatory budgeting brought the recognition of squatter‘s right to 

participate in local politics and receive the benefits of government support. Residential 

segregation in Porto Alegre followed patterns of segregation similar to other Brazilian 

and Latin American cities in which wealthy families live in areas that expand from the 

historical city center into one geographical direction, while the poor inhabit the outskirts 

of the city (Feitosa, et al. 2007). In Porto Alegre, although the majority of squatter 

settlements are located in the periphery where basic infrastructure is incomplete, pockets 

of small illegally occupied areas coexist with middle class and wealthy neighborhoods in 

the well-equipped center of the city. In Chapter Two I describe the results of PB on this 

particularly vulnerable yet active social group, and argue that Participatory Budgeting can 
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be a vehicle of practical solutions to improve the lives of those living in squatter 

settlements and working as street hawkers. Thus, this dissertation is also of interest for 

practicing anthropologists and professionals in international planning and development 

concerned with alternative solutions for improving the housing and working conditions 

within the ―informal city.‖  

 In the international planning and development literature, we see two contradictory 

and opposing views of squatter settlements.  One view recommends total eradication of 

informal housing in favor of the provision of public housing as a social right (e.g. 

Burgess 1978), while another recommends the fostering of self-help housing through the 

provision of basic infrastructure and land titling programs (e.g. Turner 1978). These 

debates reflect in part the transition from modernist and developmentalist city planning 

towards neoliberal, post-Fordism urban planning. International planning debates and 

funding policies for housing take place in connection with national housing policies and 

debates in both developed and developing countries. For instance, in Brazil until the 

1970s the federal government addressed the problem of squatter settlements (also known 

as the ―housing problem‖) through programs of squatter settlement eradication and 

provision of large, low cost public housing projects (Bonduki 1994). Then, in the 1980s 

and 1990s, the focus of housing policy shifted towards self-help housing and slum 

upgrading projects. This change in Brazilian housing policy is associated with the 

circulation of funding, training, and knowledge from multilateral international planning 

institutions and the United States Agency for International Development (USAID). As 

expected, Porto Alegre‘s municipal housing department followed the national and 
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international trend from squatter settlement removal and public housing provision to land 

tenure security and squatter settlement upgrading (Fruet 1991: 38). 

 In terms of municipal housing policy and provision, the Porto Alegre 

Participatory Budgeting provides an alternative to the public housing vis-à-vis squatter 

settlement upgrading debate in international planning and development. The institutional 

design of participatory budgeting accounts for the distinct housing needs of slum 

dwellers. Families with higher socio-economic statutes who are able to incrementally 

improve their houses, year after year, by slowly acquiring material constructions usually 

do not place budgetary demands for replacing their auto-constructed homes with public 

housing units. Alternatively, families with the lowest socio-economic status, living on 

sub-standard housing conditions, known as the extremely poor by better-off neighbors, 

are the ones who place demands for public housing units via participatory budgeting. 

What both groups have in common is the need for pavement and basic infrastructure, 

which is also acquired via participatory budgeting. Thus, I argue that the Porto Alegre‘s 

Participatory Budgeting is in fact a hybrid urban planning mechanism, which includes 

aspects of participatory decision-making imbued with municipal service delivery. It is 

this blending of housing policy-making and service delivery that makes the participatory 

budgeting process a viable alternative to the dichotomist debate between public housing 

provision and squatter settlement upgrading, as I discuss in Chapter Two. Therefore, this 

dissertation evaluates the circumstances and consequences of the transition in 

Participatory Budgeting, namely its weakening and downgrading vis-à-vis other 

departments and programs, by privileging the point of view and interests of those living 

in squatter settlements and poorly equipped neighborhoods.    
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1.5. Research Rationale, Design, and Ethnographic Engagement 

The literature on participatory democracyand development provides contradictory 

findings regarding the redistributive outcomes of their institutions and programs. 

Scholars have conducted case studies of participatory mechanisms in Brazil and India 

that have successfully redistributed resources. In these countries, participatory institutions 

are associated with an attempt to temper elitist outcomes of representative democracies 

where access to public office is associated with personal wealth and political party 

connections (e.g. Appadurai 2002; Fung and Wright 2003). Alternatively, anthropologists 

have provided ethnographic accounts of how participatory democracy and development 

have been used by governments and international agencies to minimize popular protest of 

neoliberal economic reforms that reduce social programs (Li 2007; Paley 2001; Postero 

2007). The literature recently suggested that the ideology of participation in general and 

political party ideology in particular could explain some of the disparate redistributive 

outcomes of participatory institutions. The aims of participatory democracy and 

development vary and, in fact, some political parties and development agencies envision 

participatory democracy as a means to redistribute resources and increase the leverage of 

disadvantaged groups in government (e.g. Baiocchi 2005), while others idealize 

participatory democracy as a way of transferring the responsibility of providing social 

services from the state to the poor themselves (e.g. Paley 2001). Notably, the literature on 

the alternatives to neoliberalism in the so-called Global South often neglects the influence 

of leftist political parties in implementing municipal socialism via participatory 

democracy. The exclusive focus on social movements in the Global South overlooks the 
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importance of political parties in implementing redistributive mechanisms of 

participatory democracy and development (Williams 2008).  

Although some of the research on participatory budgeting acknowledges the 

importance of political party and civil society connections for the success of the 

experiment (e.g. Goldfrank 2003), this dissertation documents changes in political parties 

and ideologies of participation in one single municipality. I investigated the longitudinal 

impacts of political party ideology specifically and ideologies of participation in general 

on the outcomes of Porto Alegre participatory budgeting. To achieve this goal I analyzed 

the past twenty years of expenditure and capital investments budget, the portion of the 

municipal budget decided by voting and deliberation at the participatory budgeting 

meetings. The goal was to identify changes in the implementation of municipal public 

works and services that could be associated with changes in the political parties in power 

at the municipal level. Moreover, in order to document the changing ideologies of 

participatory city planning and democracy, I conducted archival research of Participatory 

Budgeting meeting minutes and verbatim transcriptions of the Council of Participatory 

Budgeting meetings for the past fifteen years. The information from the archival research 

is complemented by oral history interviews with ten pioneering councilors of 

participatory budgeting who participated actively in the budgeting process during its first 

ten years. Notably, three out of the ten councilors that I interviewed were still 

representing their districts via participatory budgeting during my dissertation fieldwork. 

Therefore, I investigated both changes in the outcomes and the process of participatory 

budgeting, which were associated with changes in the ideologies of participatory 

decision-making. In terms of changes in the procedures and styles of participatory 
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budgeting meetings, I analyzed changes in the discourses of politicians, bureaucrats, and 

those who take part in this participatory process in relation to the aims, merits, and 

challenges of participatory budgeting and city planning. I also compared communicative 

practices among delegates and councilors and between delegates and councilors and 

politicians before and after 2005, when the first non-Workers Party administration took 

office.  

I started studying participatory budgeting in 2004 as part of my master‘s thesis in 

Urban and Regional Planning, but this dissertation is mainly based on ethnographic 

fieldwork in Porto Alegre from July 2009 through March 2011.
8
 My ethnographic 

fieldwork included a wide variety of methods.  First, I engaged in participant observation 

of Participatory Budgeting meetings. I attended and tape-recorded weekly meetings of 

both the Downtown Forum of Delegates of Participatory Budgeting (FROP) and of the 

Council of the Participatory Budgeting (COP) for sixteen months. In 2010, I attended the 

17 district-level and six thematic once-a-year assemblies of Participatory Budgeting. I 

also attended several meetings of the formal and informal associations represented at the 

downtown Forum of Delegates, which took place at the squatter settlements and public 

housing projects in downtown Porto Alegre. Second, I conducted interviews with current 

delegates and councilors. Third, with the help of my research assistant, Francieli 

Ruppenthal, at the time an anthropology undergraduate student in Porto Alegre at the 

Federal University of Rio Grande do Sul, I conducted a survey of the delegates the 

                                                 
8
 Dissertation research was funded by the National Science Foundation, Foundation for Urban 

and Regional Studies, and University of California at San Diego‘s Anthropology Department.  
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downtown FROP and of the councilors of COP.
9
The survey (appendix 1) is divided into 

three sections. The first section collects socio-demographic data, while the second and 

third collect data on participation in civil society organizations and state-led mechanisms 

of participatory democracy, respectively. Although, most of the questions in the second 

and third sections are multiple choice and aim to capture the range and quality of civic 

engagement, the survey has a few open-ended questions, which asks for respondents to 

evaluate the municipal administration and management of participatory programs. The 

survey is an adaptation of the one used by the NGO CIDADE (CIDADE 2002) to collect 

information on the characteristics of Participatory Budgeting attendants of the once-a-

year district and thematic assemblies.  

The bulk of my dissertation fieldwork and analysis is in the downtown district of 

participatory budgeting because downtown redevelopment and gentrification are at the 

core of neoliberal urbanization both in developed and developing countries (e.g. Fainstein 

2001; Samara 2011). Moreover, if opposition to pro-poor expenditure is going to happen 

in Porto Alegre, it is likely to happen in the downtown district because of the high 

presence of middle and upper middle class households. The average household income 

downtown is 16.7 minimum monthly wages, more than double the average household 

income in the other sixteen districts. The downtown district is composed of eighteen 

neighborhoods with about a quarter of a million inhabitants, almost twenty percent of 

Porto Alegre‘s population. Finally, in order to avoid generalizing findings regarding 

                                                 
9
The large once-a-year district-level and thematic assemblies are periodically surveyed by the 

municipality and scholar in Porto Alegre, see Fedozzi 2009. Therefore, I did not survey this level 

of meetings. 
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delegates‘ engagements with participatory budgeting, which maybe specific to the 

downtown district, I also interviewed delegates and sporadically attended the Forum of 

Delegates of two other districts: Leste and Eixo Baltazar. I have been conducting research 

in the Leste District since 2004.    

Participatory budgeting is one of three types of participatory city planning 

institutions I investigated while conducting fieldwork. The other two are Porto Alegre‘s 

participatory master plan council and conferences of urban development. Alas, this 

dissertation only addresses participatory budgeting. However, by conducting participant 

observation of other types of participatory city planning meetings, the unique 

characteristics of participatory budging in terms of institutional design and scope became 

prominent. And some of these distinct characteristics are relevant for understanding the 

relationship between politicians, bureaucrats, and those who take part of participatory 

budgeting as delegates and councilors. For instance, engagement with participatory 

budgeting relies on individual participation, while engagement with participatory master 

plan councils and conferences for urban development comprise civil society 

organizations representing different stakeholders.  

The Master Plan Council is at the same level of the Council of Participatory 

Budgeting in terms of decision-making power. However, the Master Plan Council is 

composed of three main segments: six government seats; nine non-governmental 

organization seats, including six representatives of unions of developers, realtors, 

engineers, and construction industry workers; and eight community seats from the eight 

Planning Regions of Porto Alegre. Neither participatory budgeting nor participatory 

master plans in Porto Alegre have reserved seats for the now well-established social 
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movements for housing in Brazil. Brazil has four social movements advocating social 

housing and a right to the city. These four movements have nation-wide representation. 

However, only the municipal, state, and national level Conferences for Urban 

Development include representation of the housing movements, also known as the ―four 

entities.‖ The four entities also have representation at the National Council of Cities 

within the federal Ministry of Cities. In part as a result of the distinct institutional designs 

of participatory city planning, the involvement of the social movements for housing in the 

participatory budgeting has been uneven across districts and inconsistent throughout of 

the past twenty years. Moreover, associations of developers, realtors, and the construction 

industry are represented at both participatory master plan councilors and conference of 

cities. Finally, since the middle and upper classes live in housing with full infrastructure, 

pay for private daycare and schools for their children, and have private health insurance, 

they have little pragmatic incentives to attend participatory budgeting meetings. 

Concretely, participatory budgeting in Porto Alegre is poor people‘s politics.  

In terms of ethnographic engagement, I conducted participant observation of 

official city planning meetings; however, I was also in dialogue with two social 

movements for housing and one Non-Governmental Organization. This collaborative 

engagement resulted in my involvement in the campaign for a World Cup without 

Evictions in preparation for World Cup 2014 that will take place in twelve Brazilian 

cities, including Porto Alegre. At participatory budgeting meetings I did not interfere in 

the disputes between delegates and councilors and abstained from voting on the issues at 

deliberation. I introduced myself as a researcher of participatory city planning and was 

perceived as such. Delegates and councilors are accustomed to hosting scholars from 
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Brazil and abroad who arrive to study participatory budgeting. They classify scholars in 

the same fashion they divide politicians between those who ―não tem medo colocar o pé 

na lama‖ (are not afraid to stick their feet in the mud) and those who prefer respectively 

to give speeches and conduct surveys in more elegant settings. Those scholars and 

politicians who spend time in the unpaved streets of squatter settlements are perceived, 

and perceptions are not always accurate, as having a genuine concern with the poor and a 

better understanding of their living conditions and challenges.     

Appreciation for politicians and scholars who spend time in the vilas of Porto 

Alegre is part of what I call the politics of social visibility and recognition. The urban 

social movements‘ struggles for citizenship in Brazil include the elimination of 

hierarchical social relations inscribed in the socially segregated spaces of the favela 

(squatter settlements) and asfalto (neighborhoods with paved roads). In the state of Rio 

Grande do Sul where I grew up, the dichotomy is between vila and bairro. The word vila 

in the southern Brazilian state of Rio Grande do Sul describes a place that is at least 

aesthetically less appealing than a bairro. In Porto Alegre not all vilas lack basic 

infrastructure, but all places that lack infrastructure are called vilas. Moreover, not all 

vilas are either illegal subdivisions or squatter settlements; however all squatter 

settlements and illegal subdivisions are called vilas. I remember that at the primary and 

secondary schools that I attended in Rio Grande do Sul state, children and teenagers 

would call each other vileiro (a), someone from a vila, as a form of moral insult. The 

word bairro refers to middle and upper classes neighborhoods. People from Rio Grande 

do Sul use the term favela to describe precarious squatter settlements in other Brazilian 

cities like the (in)famous Rio de Janeiro shanty towns on the top of the hills.  
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1.6. Participatory Budgeting Cycle: Deliberation and Representation in Local 

Democracy 

An important venue in which political party ideologies of participation are 

manifested is through the language use sanctioned at meetings of participatory planning 

and development. In the deliberative assemblies of Participatory Budgeting, Brazil, and 

those of the Panchayat, India (called Grama Sabhas), participants are encouraged to make 

demands and evaluate planning projects by using their life experiences and everyday 

language. State facilitators work as translators between the colloquial language of 

participants and the technical language of the bureaucracy‘s personnel. An understanding 

of the different levels of meetings and the stages of the election, ranking, approval, and 

implantation of public works and services allows us to better grasp the political strategies 

and discursive techniques deployed by elected officials to influence the process and 

produce political legitimacy as Chapter Four demonstrates.   

Porto Alegre Participatory Budgeting entails three modes of public participation, 

combining elements of direct and representative democracy (e.g. Luchamann 2008): 1) 

The Council of the Participatory Budgeting (COP), 2) the Forum of Delegates (FROP), 

and 3) the Regional and Thematic Assemblies. The once a year Regional and Thematic 

Assemblies constitute the only instance of direct citizen participation. Participatory 

Budgeting divided Porto Alegre into 17 socio-geographic regions (districts) and six 

thematic forums. The thematic forums are Urban Mobility; Economic Development, 

Taxation, Tourism, and Labor; Education, Sports, and Leisure; Culture; Health and 

Social Welfare; and Housing and Urban Development. Each district and thematic forum 

holds a yearly assembly in which the mayor renders an account of the prior budget and 
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residents cast their votes to select the issues to be prioritized in the upcoming budgetary 

year and to elect two representatives to act as councilors at the Council of Participatory 

Budgeting (COP). Individuals can attend and cast their ballots at yearly assemblies of all 

thematic forums. However, they can only cast their ballot at the yearly assembly of the 

district in which they reside.   

Until 1994, Participatory Budgeting mostly took place at the district level and the 

majority of participants belonged to neighborhood associations. The participation of other 

entities like unions and women‘s movements had been minimal. Therefore, partially in an 

attempt to increase the participation of heterogeneous entities in the deliberations of the 

city budget, the government established the Thematic Meetings. Another reason for the 

creation of the Thematic Forums was a concern that Participatory Budgeting had become 

narrowly focused on the immediate needs for public works and services of low-income 

neighborhoods, lacking a vision for the city as an integrated entity. Except in a couple of 

cases, such as the case of the Thematic on Culture that has attracted some sectors of Porto 

Alegre‘s black movement, the thematic forums have not fulfilled their mission to reflect 

holistically about the city and to appeal for different types of civil society organizations. 

In the case of most thematic forums, squatters‘ neighborhood associations as well as 

associations of street hawkers often successfully brought their specific concerns to be 

voted on at the thematic assemblies.  

The Forum of Delegates meets weekly, biweekly, or monthly, according to the 

by-laws of each district and thematic forum. Delegates are selected at the once a year 

assemblies. For every 10 participants that any formal or informal association brings to the 

yearly Assembly, that organization can appoint one delegate to the Forum of Delegates. 
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Associations may hold an internal election to select delegates if there is internal 

competition for those positions. However, the appointments I witnessed were consensual. 

Prior to the yearly district and thematic assemblies, delegates and residents gather in the 

Forum of Delegates of each district and thematic forum to deliberate about the priorities 

that they will vote for in the yearly Assembly. The priorities selected can range from the 

construction of public housing and street pavement to the construction and upgrading of 

schools, health clinics, and cultural centers. After the priorities are voted on at the yearly 

Assemblies, delegates return to the Forum of Delegates to rank the specific demands 

from their region for consistency with the priorities selected at the yearly Assembly.  

The Forum of Delegates is a place of socialization for community leaders and 

their followers, where moral and ideological confrontations are vividly debated. By 

contrast, the COP is the governing body of the PB process. The latter is a space for 

experienced community leaders, while the former is a space for apprentices (Damo 

2006).The COP is composed of two councilors and two alternates from each district and 

thematic forum who are elected at the yearly assemblies of their respective districts and 

thematic forums. Among the duties of the COP is the approval of the municipal capital 

investment plan (a compilation of the elected demands coming from the districts and 

thematic forums), the monitoring of public works, and meetings with the mayor and 

municipal secretaries to negotiate faster implementation of approved demands and more 

resources for public works. For more details about the cycle of participatory budgeting 

see figure 1.   



27 

 

 

 

Ethnographically, the Forum of Delegates is the most interesting instance of the 

PB because of the pedagogical quality of their meetings in terms of rights‘ talk, moral 

debates, and vocabulary expansion. It is a space of socialization for community leaders 

and their followers. Anthropologist Arlei Damo (2006) argues that the Forum of 

Delegates is a practical workshop on citizenship and the bureaucracy in which attendants 

learn the proper language of modern states. Unlike in social encounters of clientelism, a 

delegate does not ask for favors, but imposes demands to municipal secretaries. The 

Forum of Delegates also allows for slippages in verbal performances and mistakes to be 

made by apprentices. Ideally, municipal secretaries and their civil servants will find a 

common language with delegates to discuss legal and technical issues, although this does 

not always happen. My dissertation demonstrates that these communicative practices are 

part of the language ideology of Participatory Budgeting. Beliefs about what is proper 

vocabulary and style of communication at deliberative meetings are subject to strategic 

ideological maneuver by elected officials of different political parties.   

Pierre Bourdieu (1991) argues that participatory institutions are incapable of 

defying societal inequality because language use in deliberation, besides indexing and 

reproducing class divisions, also privileges the speech of experts. However, according to 

Baiochhi (2003; 2005), in the Porto Alegre Participatory Budgeting the language of 

expertise yields to the speeches of the poorand others who lack linguistic capital.  As I 

demonstrate in Chapter Four, language use in the deliberative meetings of Participatory 

Budgeting is also ideological. The concept of publics that includes the analysis of 

language based forms of political legitimacy (Gal and Woolard 2001: 4) is helpful to 

understand how ideologies of conflict talk and harmonic interactions have repercussions 
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on the allocation of resources at Participatory Budgeting. The transition in styles of 

deliberation in Participatory Budgeting meetings from conflict talk to harmonious talk 

demonstrates that discursive practices reflect changes in power relations outside 

Participatory Budgeting meetings. However, changes in discursive practices can also 

impart changes in power relations outside the PB publics by providing political 

legitimacy to municipal governments. Therefore, comprehending the cycle of 

Participatory Budgeting and the micro-dynamics of deliberation at the different levels of 

meetings is an important aspect for understanding the shift from redistributive justice to 

neoliberal urbanization.   
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Illustration 1.1. The Cycle of Participatory Budgeting 
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1.7. Face-to-Face Citizenship: the Evolving Struggles for Citizenship in Brazil 

In the most recent major study of citizenship in Brazil, James Holston 

acknowledges that he may have not studied the topic of citizenship if Brazilians had not 

insisted on its importance (Holston 2008: xiii). The word citizenship has strong 

reverberation among Brazilians. The vernacular use of this term in Brazil has been 

changing over time and is intrinsically related to notions of personhood as I will soon 

explain. Moreover, since the late 1970s the language of citizenship has been used by 

social movements in Brazil and Latin America to frame demands for social justice. 

Specifically, the creation of institutions to deepen participatory democracy such as 

management councils, conferences, and participatory budgets are the result of social 

movements‘ struggles for citizenship (Dagnino 2007: 2472). According to Dagnino, it 

was through notions of citizenship ―that the participatory project has been able to obtain 

its most important political and cultural gains, to the extent to which the project has been 

able to produce an innovative definition of the contents of citizenship that has deeply 

penetrated the political and cultural scenario of Brazilian society‖ (Dagnino 2007: 2472-

2473).  

I frame the transitions in Participatory Budgeting in terms of face-to-face 

citizenship because citizenship is a meaningful category for Brazilians and, as a 

meaningful practice of taking part in deliberative decision-making, has influenced the 

creation and dynamics of participatory municipal planning in Brazil. Moreover, 

citizenship is an analytic category of Western legal-political thought. Therefore, this 

section briefly describes the evolving trajectory of citizenship studies from both an emic 
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and an analytical perspective and concludes by explaining why I selected the term face-

to-face citizenship to describe the changes of Porto Alegre‘s Participatory Budgeting.  

Citizenship is traditionally defined as the relationship between the state and 

citizens in which both parts have rights and responsibilities. Citizenship is usually 

distinguished into the constitutive categories of formal and substantive citizenship. While 

formal citizenship refers to the citizen‘s membership into a political unity, traditionally 

the nation-state, substantive citizenship refers to―the array of civil, political, 

socioeconomic, and cultural rights people possess and exercise‖ (Holston and Appadurai 

1999: 4).
10

 Notably, T. H. Marshall divided substantive citizenship rights into the now 

classic categories of civil, political, and social rights based on the history of England that 

first acquired civil rights (right to property, personal liberty, and justice) in the XVIII 

century, followed by political rights (right to vote and be voted) in the XIX century, and 

social rights (notably universal education and health care) in the XX century.  

Brazil did not follow the same developmental path. According to the historian 

José Murilo de Carvalho,political rights, instead of civil rights, were the ones first 

achieved; however, several reversions and progressions happened since independence 

from Portugal. The next in the list are social rights, which can exist more or less 

independently of the other two. The two striking examples are, first, the labor law and 

                                                 
10

Anthropologists James Holston and Arjun Appadurai argue that even though in theory 

substantive citizenship (access to rights) depends on formal citizenship (membership in the 

nation-state), current developments demonstrate that formal and substantive citizenship are 

increasingly independent of one another (1999: 4). Full membership, argue the authors, is not 

enough to guaranty substantive rights for the poor in many countries. Also, the lack of formal 

citizenship, as it is the case of the legal permanent residents of the United States, does not 

necessarily prevent access to at least some substantive rights.  
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social rights introduced during the Estado Novo (1930-1945), when most political and 

civil rights were absent, and, second, universal social security, which was established 

during the military dictatorship (1964-1985). Social rights continue to be extremely 

valued in Brazil. Although social inequality has been declining, the country is still one of 

the most unequal in the world. Civil rights are currently the least developed with  

precarious of access to justice, an inefficient Judiciary, and police violence against 

civilians being the most compelling threats (Carvalho 2001, Caldeira 2002). 

Remarkably, with the fall of welfare states, citizenship debates became what 

Nancy Postero, evoking Williams Roseberry‘s notion of the ―languages of contention,‖ 

calls the framework by which social conflicts and power relations are negotiated in 

modern democracies (Postero 2007: 223). If the debate in developing countries entails 

grass-roots mobilizations to alter the relationship between the state and its most 

underprivileged citizens, in developed countries the new citizenship debates initially 

surrounded the fall of the Welfare State. T. H. Marshall understood social rights as 

citizen‘s entitlement to be provided by a liberal-democratic welfare state. Citizenship was 

a set of rights interpreted as entitlements. Nevertheless, the relationship between social 

rights and citizenship was rethought with the decline of welfare states in the 1970s. 

According to political philosophers Will Kymlicka and Wayne Norman, one of the 

greatest revolutions in conservative thought during the Thatcher/Reagan years was the 

capacity to re-signify social citizenship as passive citizenship. While Marshall envisioned 

social citizenship as a gateway for concrete membership in society, social citizenship, 

according to the New Right, created a culture of dependency and passivity, which 
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ultimately lead to disengagement with society and lack of full membership (Kymlicka 

and Norman 1995: 287).  

According to T. K. Ootmmen, the language of active and participatory citizenship 

is used by the New Right as a way of transforming citizenship into a set of obligations of 

citizens toward the state, which consists ofputting citizens in charge of promoting their 

own welfare and development, more or less  independently of ―handouts‖ from 

government (Oommen 2006: 34-35). At the sphere of international development, the 

emphasis on active and participatory citizenship has evolved from a dialogue between 

grassroots movements and international development agencies. In the 1970s, grassroots 

movements demanded inclusion in the decision making process of development projects 

that would affect their lives (Gaventa 2006: 54-56). Development agencies like the World 

Bank answered these claims for political inclusion by redesigning programs in order to 

include the input of the affected population; however, they did so without releasing 

control or power to the so called ―beneficiaries or users,‖ as they were called in the 

1980s, or later referred to as the ―stakeholders‖ of development projects in the 1990s 

(Gaventa 2006: 54-56). Therefore, the case of the development industry is another 

example in which neoliberal participatory projects developed as a response to 

transnational networks of activism rather than independently.  

Now I would like to return to discussions about the emic category of citizenship 

in Brazil. For legal and political anthropologists, the notion of the individual and the 

citizen in Brazil stands in contrast to the notion of the person (Da Matta 1991; Cardoso de 

Oliveira 2003). The individual (and the citizen) is isolated from others by individual 

rights and believed to be at the mercy of state discrimination and societal hierarchy, while 
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the person is embedded in social relations of favor exchanges and believed to be 

protected by those relations from state discretion and societal hierarchy (Da Matta 1991). 

These theories of individualism and personhood were influenced by the work of Louis 

Dumont (Dumont 1972), who contrasts Western ideologies of individualism with 

hierarchical ideologies encountered in the religious doctrine of India. The ideology of 

hierarchy transforms individuals into persons who are classified according to their social 

standing in relation to other persons.   

In Brazil, views of the good citizen were traditionally attributed to individuals that 

possessed a Labor ID Card, which proves membership in the formal job market, indexing 

the dignity of the person who holds one as opposed to those who do not and are 

considered either vagabundos (vagrants) or unqualified workers of the informal economy 

(Santos 1979). The individual and the citizen belong to the social space of the street, 

dominated by the individualistic and universal logic of the market and the law, while the 

person belongs to the social space of the house, dominated by the relational logic of 

family trust and friendship (da Matta 1991). The common use of the word citizen in 

Brazil refers to an anonymous, disconnected, most likely poor person that is subjected to 

the generality and inefficiency of the law; someone that has no personal connections to 

privileged access of bureaucratic and legal procedures. A citizen is nobody; a person 

without rights (da Matta 1992: 6-9).  

However, citizenship practices have been changing since re-democratization 

(Holston 2008). The language of citizenship started to be equated with societal inclusion 

in terms of full access to social rights for all. Moreover, citizenship demands include full 

integration of the underprivileged and call for an end to hierarchical notions of 
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personhood. Evelina Dagnino (2003) describes how social movements in Latin America 

have redefined citizenship as a right to have rights. Regarding social movements 

struggles to revert hierarchical categories of personhood and social relations she says: 

social ―...it has made clear that the struggle for rights—for the right to have rights—must 

be a political struggle against this pervasive authoritarianism, thus establishing the 

grounds for a connection between culture and politics that has become embedded in the 

urban popular collective movements‘ action‖ (Dagnino 2003: 213). I call these political 

struggles to replace social authoritarianism with social recognition and social visibility of 

the previously anonymous citizen the ―politics of social recognition and social visibility‖. 

As mentioned at the beginning of this section, Participatory Budgeting is a product of 

these political struggles. I use the term ―face-to-face citizenship,‖ in part, to capture the 

importance of cultivating non-hierarchal sociality and discursive practices at the 

deliberative meetings of Participatory Budgeting.  

Brazilian cities are a laboratory for participatory democracy, not only in the realm 

of urban planning, but also, health, education, and social work. These institutions entail 

frequent deliberative meetings and are ruled by ideologies of equality between state 

officials, middle-class residents, and the poorer members of society. Social interactions at 

these meetings depend on the politics of social recognition and visibility. Face-to-Face 

citizenship refers to the ideologies and rules of deliberative decision-making in Brazil. 

Chapter Four demonstrates the significance of Face-to-Face Citizenship in order to 

understand the effects, ethics and etiquette of Participatory Budgeting in Porto Alegre.  
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1.8. Overview of the Dissertation 

Anthropologists have been faced with challenging choices regarding how to 

represent legal and political-economic changes ethnographically since the beginning of 

the discipline. For instance, Malinowski and other pioneer anthropologists wrote 

ethnographies aimed at capturing the ―native‘s point of view‖ before contact with the 

colonial administration and Christianity. Matters of cultural contact and change were set 

aside for the last chapter or for footnotes. In legal anthropology, Isaac Shapera was the 

first to reverse this logic and prioritize an account of actually existing cultures, reserving 

the reconstruction of cultures before contact with the West to the last chapter (Donovan 

2008: 81). The aim of this dissertation is to understand political change: the causes, 

magnitude, and impact of the political transition in participatory budgeting. Rather than 

separating the analyses of Participatory Budgeting before and after the change in political 

parties into different chapters, this dissertation focuses on identifying the specific 

changes. However, in order to identify these changes it is often necessary to explain what 

was so innovative about Participatory Budgeting to begin with and how that has been 

altered over time.  What this means in terms of ethnographic writing is that the chapters 

to follow simultaneously describe two ethnographic moments in order to highlight the 

effects of the transition: the change introduced to local politics by the invention of 

Participatory Budgeting and the weakening of this institution after the creation of the 

Local Solidarity Governance program and the arrival of new political parties into the 

municipal government.   

Chapter Two. Partisan Budgets: An Analysis of the Rise and Fall of Social 

Housing via Participatory Budgeting, This chapter analyzes 22 years of Participatory 
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Budgeting‘s investment plans in order to demonstrate the sharp decline in the funding of 

land legalization and public housing demands and an increase in spending on education 

and social work. I explain how this change in expenditures takes place despite the fact 

that housing demands have consistently figured among the top three elected priorities 

citywide. In order to expound on the discrepancies between democratically elected 

demands and their implementation, I analyze how housing and social work is funded at 

the municipal level. By building public–private partnership and campaigning for 

philanthropic donations the new municipal government is able to increase the funding 

available for social work programs (Baierle 2009). This chapter demonstrates the power 

of political parties in government to circumvent the elected housing demands in a 

complete disregard for the participatory process. Therefore, my findings corroborate the 

emerging literature in participatory democracy that call attention to the understudied role 

of Leftist political parties in the successful experiments of participatory democracy 

worldwide (e.g. Williams 2008). Moreover, accounting for the influence of mayors and 

political party factions on the management of Participatory Budgeting provides a more 

nuanced understanding of inter versus intra- political party ideologies and outcomes. This 

chapter also demonstrates that a significant presence of popular housing movements 

alone is not sufficient to make participation count as the elected and unfulfilled housing 

demands demonstrate. Finally, I argue that from the perspective of social housing 

provision, Participatory Budgeting is a mechanism worth preserving in Porto Alegre 

because its bottom-up design of squatter settlement upgrading better serves the diverse 

housing needs of those residing in the ―informal city.‖  
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Chapter Three.The Conflation of Public–Private Partnership and the 

Participatory Budgeting:  the Construction of a Working-Class Mall for Street 

Hawkers.This chapter addresses the political transition of Porto Alegre‘s Participatory 

Budgeting from a mechanism of restraining, managing, and overturning some of the 

harshest manifestations of neoliberal urbanization to a promoter of profit-driven urban 

development.The most emblematic instance of the transition is the public–private 

partnership for the construction and management by a developer of a marketplace to 

relocate downtown street hawkers to an enclosed building. This is the first project to be 

promoted by the A Better City, A Better Future Coalition in Participatory Budgeting. The 

chapter describes not only how the mayor´s office was able to approve, as part of the 

downtown revitalization project, the relocation of street hawkers into a working-class 

popular shopping mall, but also how the executive branch succeeded in transforming a 

public–private partnership into a Participatory Budgeting demand by the people. 

Furthermore, I demonstrate how neoliberal programs of public–private partnerships 

undermine more redistributive participatory practices, such as Participatory Budgeting, 

by juxtaposing their mechanisms to the older practices, rather than eliminating the rival 

planning tool. The chapter provides an analysis of local class interests and strategies 

regarding the issue of street hawking downtown.  

Chapter Four.Communicative Practices and Styles: Ideologies, Values, and 

Identities in the Deliberative Meetings of Participatory Budgeting. Brazilian political 

culture is permeated by a strong discursive and imagined border between partisan and 

community politics. With the end of the dictatorship in 1985, community leaders adopted 

a confrontational style of addressing government officials. The deliberative meetings of 
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Participatory Budgeting had been typical of this antagonistic communicative style. The 

Workers‘ Party fostered conflict talk at deliberative meetings as a sign of their 

accountability in office. Scholars characterize government and community interactions at 

Participatory Budgeting during the Workers‘ Party administrations as ―contestation 

among friends‖ since a significant proportion of Participatory Budgeting public belonged 

to the Workers‘ Party (Baiocchi 2005; Wampler 2007). However, a change in 

communicative interactions between city officials and community leaders has been taking 

place since 2005. Conflict talk and confrontational styles of communication have been 

framed by the new government as partisan and selfish. An alternative way of conducting 

deliberative meetings, which emphasizes harmonious styles of deliberation between 

community leaders and city officials, is gradually becoming hegemonic. Besides 

reinforcing imagined boundaries between politicians and communities, the discourse of 

community unity provided by the harmony ideology (Nader 1994) facilitated the 

preservation of Participatory Budgeting as an institution during the government 

transition. The use of coercive harmony in Participatory Budgeting pacified protest 

against unfulfilled housing demands by silencing dissent. The chapter also analyses how 

the enactment of the rules of etiquette at deliberative meetings reflects not only delegates‘ 

disputes over prestige, but also the ethics of reciprocity and local notions of fairness in 

participation. The performance of the honor code influences the prioritization of demands 

at the Forum of Delegates. Last but not least IexaminePB delegates‘engagement with 

alternative communities of practice, such as grass-roots organizations linked with Porto 

Alegre‘s Black movement. I analyze the waysin which poor Afro-Brazilians in Porto 
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Alegre‘s Participatory Budgeting have to reconsider their struggles for land rights based 

on class when faced with land claims based on ethnicity.  

Chapter Five.Embodied Identity and the Squatter Category: Women’s 

Engagement in Participatory Budgeting and Land Occupation.In this chapter, I 

address the entanglement of representational, ideological, and experiential aspects of 

political identity. Scholars of participatory budgeting highlight how participatory 

budgeting has enabled political empowerment and even set up tests to probe the 

hypothesis (e.g. Nylen 2002). In this chapter I analyze women‘s narratives in order to 

understand their experiences of empowerment and identity changes via participatory 

budgeting. Delegates and councilors who are also squatters experienced a change in their 

embodied identity as well as in their positional identity as a result of their involvement in 

Participatory Budgeting. Unlike positional identity, which refers to an awareness of the 

place one occupies in the social relations of power, embodied identity arises from one‘s 

bodily experiences and activities. These experiences do not happen apart from the 

representational realm, however. So, for example, among the squatters, gendered 

representations of the body and its capabilities are important aspects of self-identity. For 

female squatters Participatory Budgeting became a frame of meanings within which they 

rearranged positional identities and their views of citizenship. By evoking feelings of 

entitlement to rights and procedural options, the PB increased squatters' courage to 

participate and take on political roles resulting in access to social rights such as tenure 

security and housing. This is possible precisely because the original discourse of  

Participatory Budgeting in Porto Alegre was based on the language of inclusion, 

redistribution of resources, and rights. By the time social housing and squatter settlement 



41 

 

 

 

upgrading ceased to be funded by the municipality, squatters had already gained the 

confidence and experience to participate in the local political arena and pursued 

complementary ways of securing their rights such as protest and land occupations.  
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Chapter Two 

 Partisan Budgets:  

An Analysis of the Rise and Fall of Social Housing via Participatory Budgeting. 

 

2.1. Introduction 

Institutions of participatory democracy and governance sprang up in developing 

countries in the aftermath of structural adjustment and the decline of the Fordist economy 

in the 1970s and 1980s.  In some countries new institutions of participatory democracy or 

development achieved great success from the perspective of redistributive justice. In 

some cases, success has been attributed to governance by leftist political parties (e.g., 

Goldfrank 2011). For instance, scholars have attributed the successful cases of 

participatory democracy and development in South Africa and Kerala, India to the 

presence of programmatic communist parties (e.g. Williams 2008). In Brazil, the success 

of participatory budgeting has been associated with municipal governments administrated 

by the Workers‘ Party (e.g. Goldfrank 2003). Regarding participatory democracy at the 

municipal level, scholars have emphasized the role of mayors in promoting sustainable 

changes in terms of good city governance (Wampler 2004; Satterthwaite 2009).   

Alternatively, the literature credits the strategies developed by civil society 

organizations in promoting effective, pro-poor participatory institutions (Wampler and 

Avritzer 2004).
11

 In terms of participatory budgeting in Brazil, scholars concluded that a 

                                                 
11

 The literature on participatory budgeting defines participation in civil society as the 

engagement with non-state –led organizations such as social movements, political parties, 
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strong civil society, willing to critically embrace the participatory process and a 

responsive local state, eager to endorse these institutions is the ―recipe‖ for vibrant 

participatory institutions (e.g. Wampler 2009). Last, but not least scholars have 

emphasized the crucial role that social movements play in making participatory 

budgeting and participatory democracy work. Social movements are fundamental for 

proposal making that reflects the needs of their social basis and for holding officials 

accountable for low income communities and ethnic minorities (Paley 2009). Therefore, 

findings are inconclusive and a generalizable theories and methodologies to evaluate 

experiments with participatory democracy are still underdeveloped (Wampler 2007).   

Most recently, scholars have inverted these research questions. Instead asking 

what makes participatory budgeting a success or failure, they consider the impact of 

participatory budgeting in civil society --  in other words,whether participatory budgeting 

makes any difference (Baiocchi, Heller, and Silva 2011: 10). Finally, most of the recent 

scholarship here mentioned is comparative, contrasting participatory budgeting 

experiments among metropolitan areas or among middle-size cities. 

Notably, research on participatory budgeting does not provide an account of 

whether the program is effective in terms of specific social rights and services, such as 

housing, health, or transportation. In this chapter I evaluate the effectiveness over time of 

Porto Alegre‘s Participatory Budgeting in implementing social housing, particularly 

squatter settlement upgrading and public housing. The first section addresses the impact 

                                                                                                                                                 
community-based organizations, labor unions, professional organizations, faith-based 

organizations and charitable organizations. Surveys about participation in civil society include 

those alternatives. See Fedozzi 2009.   
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of political parties on housing programs, and the second section analyzes the relationship 

between housing movements and participatory budgeting. The third section argues that, 

irrespective of political party influence on available funding for housing, the institutional 

design of Participatory Budgeting provides a plausible alternative to the international 

planning debate between squatter settlements upgrading that promotes auto-construction 

(self-help housing) and slum clearance followed by public housing projects. I engage 

with these somewhat mundane debates not just to offer an enlightening case study, but 

because this question – doe the PB make a difference? – is of enormous significance to 

the poor people with whom I have lived and worked for so many years. For them, this is 

not an academic question for urban planners and anthropologists, but a fundamental 

political question that affects their daily lives.  

 

2.2. Partisan Budgets: The Rise and Decline of Social Housing via Participatory 

Budgeting 

 Porto Alegre is the capital of the southern state of Rio Grande do Sul with 1.5 

million inhabitants. Its greater metropolitan area with 4.4 million inhabitants, is the fourth 

largest in Brazil. In 1989, when the Workers‘ Party (PT-Partido dos Trabalhadores) took 

power in the city for the first time, activists pushed for broad changes in city planning 

and the municipal government began to implement Participatory Budgeting (PB). As I 

mentioned in the introduction, PB transfers decision making regarding the allocation of 

municipal capital investments from the Porto Alegre City Council to the general public 

gathered in public assemblies. Participatory Budgeting became the symbol of the 

Workers‘ Party‘s administration, and the signature project of Mayor Olívio Dutra, who 
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envisioned and implemented Participatory Budgeting. Residents of squatter settlements 

were the social group that gained most visibility, political space, and resources from the 

PB (Pimentel Walker 2013).  

 Nevertheless, in the first years of the Olívio Dutra administration, the municipal 

government believed that transportation was the most pressing issue for Porto Alegrenses 

(Abers 2000: 68). Porto Alegre‘s bus fare was and still is one of the most expensive in 

Brazil and not only low income residents, but often university students and the middle 

class use public transit. Therefore, in 1989, Dutra -- in a bold political move --

temporarily revoked the concession of six out of twelve private bus companies to conduct 

an audit, suspecting the profits from the businesses were not being reinvested in better 

equipped and expanded fleet, as required by the concession contract. The intervention 

was unsuccessful, as the bus fare increased and the municipal government alienated 

unions and social movements for having reached an agreement with the bus companies 

without including unions on the discussions. Voting records at Participatory Budgeting 

would later demonstrate that transportation was not among the most pressing concerns of 

Porto Alegre‘s poorest residents. Even in distant neighborhoods, prior to requesting 

transportation, residents had often timesrequested drainage first since one of the reasons 

public transportation was not available was the lack of roads.  

 In the following years the institutional design of Participatory Budgeting gained 

its current shape and social housing became one of the top four elected priorities for all 

remaining years. Scholars of Porto Alegre Participatory Budgeting define these first years 

as the experimental stage of the process (Fedozzi 2001). The selected design may have 

influenced the predominance of housing among the elected demands, since attendance in 
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the meetings of Participatory Budgeting is individual rather than based on stakeholder 

representation. In sum, any district resident can attend the assemblies, deliberate, and cast 

their vote for municipal priorities and to elect councilors who will represent the district at 

the Council of Participatory Budgeting. The more traditional leftist factions of the 

Workers‘ Party and the União das Associações de Moradores de Porto Alegre (UAMPA, 

Union of Neighborhood Associations of Porto Alegre) would have preferred the choice of 

participation in the budget through stakeholder representation, which would consist of 

representatives from neighborhood associations, labor unions, NGOs, and social 

movements rather than individual citizen participation. They argued that individual 

participation reflected a liberal model of individual citizenship (Goldfrank 2011: 171).  

 However, the ultimate institutional design proved to be very effective at the time 

in improving housing conditions for low-income residents. In 1989 when the Workers‘ 

Party initiated Participatory Budgeting, the experiment was not successful because the 

available resources for investment were insignificant. The Workers‘ Party implemented 

an efficient fiscal reform, which increased the capital investments portion of the 

municipal budget from 2 percent in 1989 to 20 percent in 1994 (Baiocchi 2003: 50). This 

increase in investments for potential allocation in poor neighborhoods drove large 

amounts of public participation from residents of those areas. About half of the PB 

attendees at the yearly Assemblies are poor, earning in average a little above the 

minimum wage (Fedozzi 2009).  

 Although Porto Alegre has some of the highest quality of life indicators in the 

nation, social inequality is also very high. For instance, one third of the Porto Alegre 

population lives in neighborhoods without adequate infrastructure, while fifty families 
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own all available land for development in the city (Santos 2002: 463). Porto Alegre‘s 

Housing Agency conducted a census in 1996/1998, which encountered that 22 percent of 

the city‘s population lives in squatter settlements and this figure does not include illegal 

subdivisions (Moraes and Anton 2000: 20).
12

 According to an interview with sociologist 

Aldovan Moraes, who conducted a 2008 update on the survey of squatter settlements in 

Porto Alegre, there are 26 squatters settlements located in the downtown district (região 

centro) of Participatory Budgeting, representing no more than 5.5 percent of all squatter 

settlements in Porto Alegre (Moraes 2010, personal interview). As I mentioned in the 

introduction, the central areas of the city are well-equipped, housing wealthier residents, 

while the poor live, for the most part, in the outskirts of the city. This pattern of 

residential segregation has been reinforced by voluntary and forced evictions, part of 

traditional urban planning practices of eradicating squatter settlements located in valuable 

urban land.    

The fact that Participatory Budgeting (PB) increased the amount of investment in 

housing and infrastructure in the outskirts of the city did not generate great opposition by 

the middle and upper classes of Porto Alegre because they already live and work in areas 

with complete infrastructure. The idea of helping the poor who live far away did not 

threaten their lifestyle. The most controversial aspects of  Participatory Budgeting for 

average middle- and upper-class residents were Mayor Olivio Dutra‘s initiatives (1989-

1992)  backing the elected budgetary demands requesting slum upgrading and better 

                                                 
12Illegal subdivisions are characterized by the presence of a subdivider who does not follow 

important legal requirements for land parceling. Thus, illegal subdivisions vary substantially in 

their degree of illegality (Fernandes 1997: 20). 
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working conditions for squatter and informal workers, mostly street hawkers and 

informal garbage collectors, living and working in valuable urban land at the city center. 

For instance, a demand placed in the PB for tenure security and slum upgrading of a 

piece of land occupied by informal garbage collectors and recyclers was particularly 

emblematic of the initial class conflict generated by Participatory Budgeting, pitting   

squatters and informal garbage collectors against downtown businesses and middle-class 

residents. The demand generated international repercussions. An October 1998 article by 

Bernard Cassen in the English version of the Le Monde Diplomatique reports the radical 

transformations in local government:  

The developers had their greedy eyes on the vila Planetário, a collection of 

shacks inhabited by scavengers occupying a prime site in the middle of 

town. All they had to do was send in the dogs and bulldozers as usual, to 

clear the way for the construction of high-class flats or offices. The PB 

enabled the inhabitants to be rehoused in the same place, in permanent 

dwellings. The vila is now the Jardim Planetário. 

[http://mondediplo.com/1998/10/08brazil, 10.08.1998]  

 

Oral histories I collected with some of the first delegates and councilors of Participatory 

Budgeting often alluded to the conflictive event during which Mayor Dutra formed a 

human chain with slum dwellers and scavengers of Vila Planetário to prevent police 

enforcement of a court order of eviction, which was later revoked. Therefore, the 

redistributive impact of the PB demands encountered resistance by powerful sectors of 

Porto Alegre society as well as from some middle-class citizens who disapproved of the 

poor‘s right to inhabit downtown. As the next chapter demonstrates, another important 

item of Dutra‘s campaign platform was the regularization and formalization of street 

hawkers in Porto Alegre‘s downtown, specifically the street hawkers working at Plaza 

XV (Pinheiro-Machado 2004). During his time in office, Olívio Dutra granted 420 
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permits for street hawkers to work legally at Plaza XV, next to City Hall. Thus, he 

regularized about half of the street hawkers working in the historical section of 

downtown. 

 Despite the fact that the three subsequent Workers‘ Party administrations 

maintained the flow of investments approved by Participatory Budgeting for slum 

upgrading along the city‘s outskirts, they deemphasized the right of informal residents 

and workers to occupy valuable urban land. The administration of Tarso Genro-João 

Verle [2001-2004], the last Workers‘ Party mayor in office, represented a more centrist 

faction of the political party, and did not maintain continuity in guaranteeing land tenure 

security in the downtown district.  In fact, during the last Workers‘ Party Administration 

an eviction took place in the downtown district in an area that is now being claimed as an 

urban Afro-Brazilian territory (quilombo urbano). 

 In 2005, after winning the 2004 mayoral campaign, José Fogaça took office, 

leading a broad coalition of political parties from the right to the center-left. Although he 

was elected by the Partido Popular Socialista (PPS, Popular Socialist Party), he switched 

to the Partido do Movimento Democrático Brasileiro(PMDB, Brazilian Democratic 

Movement Party).
13

 The coalition won both elections, promising to keep Participatory 

Budgeting. Throughout the four administrations of the Workers‘ Party, the opposition 

                                                 
13

The Popular Socialist Party was created in 1992 after the dissolution of the Brazilian 

Communist Party. Although the political party adopts a socialist democratic programmatic 

platform, since 2003 the party has formed coalitions with other right wing political parties. The 

PMDB houses conservatives as well as left inclined liberals and a few populist politicians. The 

political party has its origins among politicians who opposed the dictatorship. Although PMDB is 

in coalition with the Workers' Party at federal level, in the state of Rio Grande do Sul and the city 

of Porto Alegre, PMDB traditionally opposing the Workers' Party.   
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had been weak and disunited. Therefore, their attempts to extinguish and eliminate 

Participatory Budgeting were unsuccessful. Participatory Budgeting in Latin America has 

been initially run by leftist political parties and the absence of strong rival political parties 

is one of the most important predictors for the successful implementation of Participatory 

Budgeting (Goldfrank 2011).   

 The same mayor, José Fogaça, was reelected in 2008 with a similar coalition 

called Cidade Melhor, Futuro Melhor, ―A Better City, A Better Future Coalition,‖ now 

with only four centrist and center left political parties.  José Fogaça, abdicated his second 

mandate (2009-2012) in April 2010 to compete for governor in the 2010 state elections. 

The vice-mayor from the Partido Democrático Trabalhista (PDT, Democratic Labor 

Party), José Fortunati, filled the vacant mayor position.
14

My research followed the last 

six months of the PMDB-Fogaça administration and accompanied the first eleven months 

of the PDT-Fortunati administration. Despite the fact that PMDB and PDT are the 

leading political parties of the government coalition, they have very different ideas about 

the aims and merits of political participation. The Democratic Labor Party (PDT) has 

traditionally supported participation of the popular masses in government. In fact, the 

seeds of Participatory Budgeting come from the Municipal Popular Councils instituted by 

PDT in the neighborhoods of Porto Alegre from 1986 to 1988 (Fedozzi 2000). In 

contrast, the PMDB has not tried to institutionalize any mechanism of participatory 

                                                 
14

 The Partido Democrático Trabalhista–PDT (Democratic Labor Party) is not a ―catch all‖ party 

like PMDB since party guidelines follow democratic socialist ideology and populist discourse 

(masses against elites). The party jointed the International Socialist after the Brazilian re-

democratization. 
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democracy and instead, emphasizes citizen participation within traditional forms of 

representative democracy. 

Mayor Fogaça (PMDB) is known among delegates and councilors and by the 

media for having neglected Participatory Budgeting. For instance, neither he nor the 

heads of municipal departments under his administration attended the meetings of the 

Council of Participatory Budgeting (COP) and Forum of Delegates (FROP) meetings 

when requested by delegates and councilors. I attended countless meetings of COP and 

Downtown FROP in which heads of municipal departments had been convoked and 

simply did not appear or instead sent a representative who was unaware of the issues and 

unauthorized to make decisions. The residents who take part in Participatory Budgeting 

consider the absence of elected officials and high rank bureaucrats in the meetings among 

the worst breaches of the participatory ethos, etiquette, and social contract. For the people 

that live in squatter settlements and whose only political influence is Participatory 

Budgeting, the neglect by municipal officials of the demands of delegates and councilors 

represents a return to a ―closed doors politics,‖ which is characterized by privately held 

meetings between business interests, the elites, and politicians. Traditionally, low income 

constituencies, outside of Participatory Budgeting, only have access to private meetings 

with elected officials in order to close patronage deals.  

When Mayor Fortunati took office in April 2010, he promised to reinstall the 

commitment of the municipal administration to what I called inChapter One the ―politics 

of social recognition and visibility‖ and he ordered all his secretaries and heads of 

municipal departments to attend Participatory Budgeting meetings when convoked by 

delegates and councilors. In order to assure that the municipal secretariats and 
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departments headed by the coalition parties would follow the directives, Mayor Fortunati 

signed a municipal decree, establishing a ranking of only top officials in each department 

that could represent the municipality at any given Participatory Budgeting meeting of 

FROP or COP. Therefore, at the legal-bureaucratic, discursive, and symbolic 

levels,Mayor Fortunati deployed great effort to revitalize Participatory Budgeting and 

reassure his personal commitment with and PDT‘s tradition of participatory democracy. 

Nevertheless, Mayor Fortunati‘s politics of social recognition did not translate into a 

revitalization of implemented housing demands in his first eleven months in office. The 

graphs below demonstrate the decline in social housing demands via Participatory 

Budgeting. 

 

Graph 2.1. Decline in the Number of Completed Housing Demands for the 

Downtown District of Participatory Budgeting vis-à-vis other Budgetary Priorities.(I 

compiled the data for this graph from the Capital Investments‘ Plans from 1990 to 2010 

in comparison with the data available at the municipality on the implementation progress 

of elected demands). 
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Graph 2.2. Percentage of Completed Top Four Elected Priorities in the Downtown 

District by Municipal Administrations. (Bar chart of the same data I compiled for 

Graph 2.1, without highlighting inter-party differences) 

 

 

 

 The first graph demonstrates that, in practice, Participatory Budgeting ceased to 

guarantee adequate housing in prime urban land for the downtown district. The decline in 

the implementation of housing demands between 2001 and 2004 cannot be exclusively 

attributed to the fact Mayor Tarso Genro favored squatter settlement upgrading in the 

outskirts of the city since the municipality and the country were going through a fiscal 

crisis during the same period, as the next chapter explains. However, the fiscal crisis, in 

combination with a mayor that was not concerned about spatial segregation, made the 

prospects for land tenure security and social housing unlikely. In contrast, both graphs 

demonstrate an increase in fulfilled demands for social work and education. According to 

Sergio Bairle (2009: 27), the proliferation of education and social work demands, mostly 

the construction of daycare centers, was made possible because of large private business 
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contributors, who considerablyincreased their donations after Fogaça came to power. 

Mayor Fogaça invested heavily in publicity, including publicity to gather financial 

contributions for the Children‘s Fund. As a result, donations to the Children‘s Fund 

tripled after 2004.  As the next chapter demonstrates, the ideology of the state put 

forward by mayor Fogaça and his administration is that of the philanthropic and partner 

state in which the government role is not to provide social rights, but to enable 

partnerships between private donors and enterprises, the state, and communities in order 

to address social needs.  

The budget of Porto Alegre city, like the budget of most municipalities 

worldwide, is not self-sufficient in the production of public housing and for squatter 

settlement upgrading projects. Sônia, an architect from the Municipal Housing 

Department -DEMHAB, explained to me that most of the public financing for squatter 

settlement upgrading and the construction of housing units come from matching funds 

from other housing programs: ―Participatory Budgeting was never enough to urbanizar 

(to make the physical regularization) or to cadastrar (to make the cadastral assessment). 

Participatory Budgeting [municipal housing revenues] is only enough to knock down 

fences and it is not enough for anything else.‖ The architect provided numerous examples 

of implemented PB housing demands where the resources from PB were not nearly close 

to the final costs either of physical regularization or of the construction of housing units.  

During the Workers‘ Party government in Porto Alegre, DEMHAB applied for 

matching funds from the program HABITAR to fulfill the PB elected housing demands. 

HABITAR is a program run by the Caixa Econômica Federal (the Brazilian Federal 

Bank). Housing financing through HABITAR program originated from a partnership 
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between the Federal government and the International Development Bank. The specific 

funding for ―non-standard‖ settlements was available to municipalities that had municipal 

plans for land regularization and included community consultation in the process. 

Nowhere was community consultation on housing taken more seriously than in Porto 

Alegre, as section 2.4 demonstrates. Therefore, it is ironic that at time when federal 

housing funds have increased substantially, the local government applied less matching 

funds to implement PB elected demands.  

 This section demonstrates that intra- and inter- political party ideologies and 

programs have an impact on the provision of social housing. The Workers‘ Party is a 

political party with several official ideological tendencies, the so-called factions, which 

reflect distinct ideologies of popular participation within the left-to-center spectrum of 

democratic socialism. However, the findings in this section suggest that any analysis of 

this issue must take into account Brazilian political culture. The influence of political 

party ideology on the outcome of elections is moderated by a personalistic political 

culture in which voters are influenced by political party preferences as well as by 

preferences for individual candidates when casting their ballot. Moreover, candidates 

often switch political parties. As I mentioned, Mayor Fogaça switched political parties 

from PPS to PMDB. Moreover, Mayor Fortunati belonged to the Workers‘ Party before 

joining PDT. The next section addresses the relationship between Porto Alegre 

Participatory Budgeting and the then emerging housing movements in Brazil. 
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2.3. Participatory Budgeting and the Social Movements for Housing in Porto Alegre 

Democratization in Latin America raised issues regarding the relationship 

between social movements and the new participatory institutions or more generally the 

question of social movements‘ participation in government. Brazil provides rich 

examples of this changing relationship since the most recent recuperation of electoral 

democracy. With the end of so many dictatorships in Latin America and the end of the 

Cold War, the repertoire of Latin American social movements expanded (Eckstein 2001: 

355). Although rural social movements and labor unions did not disappear, they took new 

forms and were joined by the so-called new social movements, which have a strong urban 

base and arose in part out of rapid urbanization and the new flux of transnational 

dialogues concerning gender, ethnicity, and human rights violations, to name a few issues 

that now complement struggles for class-based equality in Latin America.   

Some fear social movements‘ will be co-opted through their involvement with the 

state. In Brazil, the concern that the ―new social movements‖ could be coopted by taking 

part in the newly created state-led participatory institutions began with the involvement 

of women‘s movement in Women‘s Police Stations (Nelson 1996) and in the National 

Council on Women‘s Rights (Alvarez 1989) during the transition to democracy. 

Moreover, labor unions have been involved in cases of cooptation related to the 

privatization of mixed companies in 1990s in Brazil (Montero 1998). Nevertheless, 

scholars have recently argued that the real danger of cooptation for Brazilian social 

movements today is not populism and conservative governments, but participation in 

leftist governments (de Souza 2006: 335). The concept of structural cooptation is 
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deployed to portray the dangers of participatory institutions for the autonomy of social 

movements  

Structural cooptation is a Damocles‘ sword over every social movement 

which accepts to take part in institutionalized channels of 

participation…not only as a result of manipulation by politicians, but also 

by virtue of the ‗subtle‘ influence of the state machinery on civil society‘s 

organizations and their militants, social movements‘ critical sense and 

energy can diminish …‘participation‘ is becoming more than a useful tool 

for social integration: it is becoming increasingly a necessary ‘tool for 

crisis management’. ..[which] is an almost omnipresent feature of the 

general societal context in which we live (de Souza 2006: 334-335).  

 

The author argues that participation in institutionalized channels, such as those of 

Participatory Budgeting and the Ministry of Cities, can be useful to advance the goals of 

social movements only under specific circumstances where material gains are available 

and where participation provides an opportunity for a political pedagogy of direct 

democracy (de Souza 2006: 335- 338). The danger is social movements‘ loss of 

autonomy and loss of an independent political agenda and platform. Housing movements 

in Porto Alegre since democratization navigate this tenuous line between structural 

cooptation and strategic participation in participatory institutions.   

In Brazil, the housing movements and the Workers‘ Party have analogous and 

common origins in the mid-1970s and early 1980s in the labor movement, the Catholic 

Ecclesiastic Base Communities, and the movement for democracy. This helps explain the 

considerable fluidity of militants between Workers‘ Party and the housing movements. 

The ―housing debate‖ gained national recognition and the emerging housing movements 

increased strength in 1990 with the 1
st
 National Popular Housing Seminar sponsored by 

the National Confederation of Bishops (Rodrigues and Barbosa 2010). Social movements 
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wanted to guarantee that the new democratic regime would address the housing deficit, 

which affected mostly the low-income population.  

During the military government the social housing sector was administrated by 

Banco Nacional de Habitação (BNH, National Housing Bank). Although the BNH 

funded a few public housing projects, most of its achievements concerned the provision 

(via other banks) of low-interest mortgages to middle and upper middle income home 

buyers (Maricato 1987). For instance, 80 percent of all BNH financed loans went to 

households earning twelve times the minimum wage (Kowarick 1979). Democratization 

did not address the problem of the lack of affordable housing for the bottom fifth income 

stratum. After the extinction of BNH in 1986, the management of national housing policy 

changed federal ministries and secretaries six times. Under the Workers‘ Party, there has 

been an attempt by the federal government to provide institutional and bureaucratic 

stability for a national housing policy, which since 2003 has been the responsibility of the 

newly created Ministry of Cities (Cardoso and Aragão 2013:17).   

Re-democratization did not entail an increase in dialogue between the federal 

government and the emerging housing movements. During the two administrations of 

President Fernando Henrique Cardoso, the executive branch did not recognize the 

housing movements as legitimate interlocutors for national housing policy (Maricato 

1998). Moreover, the state and the media have been criminalized the political actions of 

the housing movements. For instance, the occupations of empty urban buildings in order 

to protest against urban land speculation and leap frog development were met with police 

violence and the imprisonment of members of the housing movement. The 

criminalization is linked to the occupation of empty buildings (Tatagiba, etc. 2012: 426). 
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Even at the time of right wing political governments, the housing movements did not 

only engage in protest at the national level, but also made successful attempts to lobby 

Congress and approve legislation. They succeeded in obtaining close to one million 

signatures from registered voters in favor of the bill to create the National Fund for Social 

Housing. The bill was finally approved by Congress and sanctioned by President Lula in 

2005.  

Under the Presidency of Lula, official spaces of participatory policy-making 

materialized, in great part due to political pressure from the housing movements. Yet, as 

new spaces for participatory policy-making opened up at the national level, housing via 

Participatory Budgeting declined in Porto Alegre as the prior section demonstrated. 

Therefore, many community leaders that were recognized through Participatory 

Budgeting left the process to fully dedicate themselves to one of the housing movements 

as opportunities for federally funded housing projects increased along with spaces for 

participatory policy-making.Housing movements fear the seductions of structural 

cooptation at the federal level. Currently, housing movements can participate in official 

channels of consultative policy-making alongside developers via participatory channels 

such as the Congress of Cities and the Council of Cities (described in footnote 4) as well 

as in self-management housing production, which is the development of low-income 

housing by cooperatives. For instance, the first low-income housing program of the Lula 

government, called Programa Crédito Solidário, Solidarity Credit Program, provided 

funding for housing cooperatives or housing association and NGOS to build their own 

low-income housing projects via what is called self-management.  
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Self-management housing production has been a key demand of the housing 

movements. The housing movements deemed the request for self-management housing 

necessary because of the lack of interest by developers to build low-income housing 

projects given its low margins of profit. Members of three housing movements in Porto 

Alegre (CMP, CONAN, and MNLM, described below) managed Solidarity Credit 

Program in Porto Alegre‘s metropolitan area and successfully produced four housing 

developments. The leadership of the housing movement involved in building the 

cooperatives analyzes the experience positively, but critically. In interviews they express 

concern that housing movements may become developers and lose sight of their role in 

proposing alternative housing policy. Simultaneously, they appreciate the skills acquired 

by undertaking this type of entrepreneurship as well as the opportunity to gather new 

members for the housing movements that any given housing project provides (Drago 

2011). The fear of becoming developers is probably unfounded. Two popular federal 

housing programs for social housing (Credit Solidary and My House, My Life) assign no 

more than 3 percent of social housing funds for cooperatives. Still, the vast majority of 

low-income housing is provided by the state in partnership with private developers.  

Brazil has four popular housing movements with nation-wide representation 

(representation in several Brazilian states) that take part in the system of municipal, state, 

and national Conferences of Cities and have a seat at the national ConCidades (Council 

of Cities), a council which is part of the Ministry of Cities. These four housing movement 

are known by the government, developers, and professional associations of architects and 

engineers that also take part in the Council of Cities as the four entities, they are: Central 

de Movimentos Populares (CMP, Popular Movements Confederation); Movimento 
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Nacional de Luta Pela Moradia(MNLM, National Struggle for Housing Movement); 

União Nacional de Luta pela Moradia(UNLP, National Union for Popular Housing), and 

Confederação Nacional de Associação de Moradores(CNAM, National Confederation of 

Neighborhood Associations). The ―four entities‖ have a grass roots membership and are 

comparable with the South Africa‘s Shack Dwellers Movement - AbM (e.g. Etzo 2010) 

and India‘s National Slum Dwellers Federation (e.g. Appadurai 2002) in terms of their 

struggles to prevent evictions and promote adequate housing and grass roots membership.   

I only briefly focus on two housing movements and their members‘ involvement 

with participatory budgeting. They are the Central the Movimentos Populares (CMP, 

Popular Movements Confederation), henceforth CMP, and the Movimento Nacional de 

Luta Pela Moradia (MNLM, National Struggle for Housing Movement), henceforth 

MNLM. The CMP was officially founded in the First National CongressofPopular 

Movements, held in Belo Horizonte from 28 to 31October 1993. CMP emerged as an 

―umbrella‖ organization for various new popular movements for equality in the provision 

of urban and social services and for minority rights. Nonetheless, CMP is strongest in 

their efforts to promote the rights to the city, particularly housing. According to their 

blog, CMP‘s main plan of action is to take part in public policies of popular participation 

and facilitate joint efforts by popular social movements to make full use of participatory 

programs and institutions (CMP 2013). Although CMP has not ever been officially 

involved in Porto Alegre‘s Participatory Budgeting, the first CMP leaders in Porto Alegre 

emerged out of their personal experience of pursuing public housing though participatory 

budgeting. I will share the story of Alessandra, a former delegate of Participatory 

Budgeting and member of CMP.  
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 Although Alessandra was no longer involved with Participatory Budgeting, I first 

met her at Participatory Budgeting meeting of the Downtown Forum of Delegates. She 

was there to administer a seminar to the delegates on the implementation of the new 

National Fund for Social Housing, which as I mentioned above, was introduced to 

Congress by the popular initiative of the housing movements. Alessandra gave an 

insightful presentation about the role of the Conselho Municipal de Habitação de Acesso 

a Terra e a Habiatação – COMATHAB (Municipal Council for Access to Land and 

Housing), created in 1995, in managing and supervising the investments of this new 

federal fund in Porto Alegre. At that meeting on the evening of 11/18/2009 Alessandra 

spoke as a former delegate of Participatory Budgeting, current president of 

COMATHAB, and state coordinator of CMP (Confederation of Popular Movements). 

Alessandra was councilor of Participatory Budgeting representing the Downtown District 

in 1993 and 1994, her engagement with Participatory Budgeting overlapped with her 

membership in CMP. However, the time constraints associated with representing her 

district at the Council of Participatory Budgeting prevented Alessandra from participating 

actively with CMP during most of the 1990s.  

Alessandra had been living in Vila Renascença, a squatter settlement downtown 

Porto Alegre since 1980s and as a community leader of its neighborhood association, she 

had been contacting politicians in order to pursue the land regularization and squatter 

settlement upgrading of the area. After Alessandra learned about other vilas (squatter 

settlements) having been regularized via PB, she joined the process just to find out that 

Vila Renascença was built on public land that belonged to the state rather than the 

municipality. Therefore, the municipality could not provide infrastructure and new public 
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housing units without the state of Rio Grande do Sul first allowing the leasehold of its 

public land for the aims of social housing. Alessandra explains that she received legal 

training from law students and professors at the Federal University of Rio Grande do Sul 

committed to popular legal education. After the landholding had been cleared by the 

state, the municipality liberated the resources to fulfill the PB elected demands. Vila 

Renascença placed demands for squatter settlement upgrading and public housing units in 

1993, 1995, and 1998. All these years of PB experience with land legalization and public 

housing trained Alessandra to take on more challenging roles using the new federal 

resources available from the federal government.  

 I had the opportunity to have long conversations with Alessandra in Brasília 

when we both attended the National Conference of Cities in June 2010.
15

 Alessandra 

attended the conference as one of the hundred delegates representing CMP. In fact, I also 

attended this conference as a CMP delegate. Despite the fact that I am not an official 

                                                 
15

The Ministry of Cities coordinates a system of municipal, state, and national level conferences 

on urban planning and development called "Conference of Cities". And, I have attended the 

municipal conference of Porto Alegre, the state conference of Rio Grande do Sul, and the national 

conference of cities in Brasília, Federal District. The goal of the conferences is to deliberate and 

vote on recommendations for national urban programs on public housing, land regularization, 

transportation, and sanitation. As a result, the conferences produce a report of proposals to be 

given to the executive and legislative branches of municipal, state, and federal level governments. 

Besides producing policy recommendations, the Municipal "Conference of Cities" elects 

delegates to represent the city at the state level conference. At the State "Conference of Cities", 

delegates are elected to represent the state at the national "Conference of Cities" in Brasília. The 

4th National "Conference of Cities" that Alessandra and I attended had more than three thousand 

delegates. The national conference also deliberates on the entities that will have a seat on the 

National Council of Cities, ConCidades.  
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member of this social movement, in 2007 during fieldwork in São Paulo I had met the 

president of CMP and we had a written agreement of collaboration to study the outcomes 

of the participatory master plans in regarding the promotion of social housing.  

As a member of the Workers‘ Party, CMP, and president of COMATHAB, 

Alessandra understood as natural the fact that she and the other three CMP members no 

longer attend the downtown Participatory Budgeting meetings on a regular basis. She 

provided three explanations for her withdrawal: first, rotation of communities and 

community leaders at PB is natural as communities achieve their basic needs they leave 

PB and new communities and community leaders enter the process; second, the 

pedagogical and conscious-raising nature of PB meetings regarding class inequality has 

faded away since the Workers‘ Party left office; and third, better opportunities for 

participatory housing development emerged at the federal level. Therefore, CMP‘s 

involvement in the downtown district of Participatory Budgeting can be classified as 

pragmatic because CMP is not invested in Participatory Budgeting for either its 

institutional design sake or for favoring its conceptual stance. Moreover, the Downtown 

Forum of Delegates through the land regularization of Vila Renascença provided a 

training ground for three members of CMP who became housing activists on a national 

organization.  

I will now turn to describing the strong presence of Movimento Nacional de Luta 

Pela Moradia(MNLM, National Struggle for Housing Movement) at the Restinga and 

East Districts of Participatory Budgeting. They have a stronger attachment to the history 

and merits of Participatory Budgeting irrespective of the political party in power. 

Although MNLM, like the CMP has connections with the Workers‘ Party, the former is 
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seen as more confrontational towards Workers‘ Party administrations and more critical of 

state-led participatory institutions than the latter. The MNLM was created in 1990 and 

has representation in 14 Brazilian states. In Porto Alegre, MNLM has a strong presence 

in East and Restinga Districts of Participatory Budgeting. Notably, the East District was 

one of the first districts of the city to fully implement squatter settlement upgrading at a 

larger scale. The reason for the district‘s pioneering role in housing programs via 

Participatory Budgeting was the propinquity of housing grassroots movements.   

Activists from MNLM and other grassroots movements took a major leadership 

role in crafting the rules and regulation of social and public housing via Participatory 

Budgeting. They met frequently with architects and lawyers from DENHAB (Municipal 

Housing Department) in order to build consensus on more flexible standards to upgrade 

slums and increase the number of available housing units. For instance, the technical 

criteria for squatter settlement upgrading, which is part of the PB by-laws, had been 

widely debated at the East District first. In the first years of PB, a common source of 

conflict between architects from DEMHAB and delegates of the East District was 

DEMHAB‘s strict criteria for defining what an area of risk is. A strict definition of risky 

areas implies that a larger number of houses in squatter settlements will be resettled into 

alternative locations than if the building standards were more flexible. Most people living 

in squatter settlements hope to avoid resettlement in part because of the break of sociality 

with nearby family and friends entailed by relocation. After dialoguing with members of 

MNLM and other activists in the East District, architects from DEMHAB agreed on more 

flexible criteria for the implementation of PB housing demands in areas of risk. 

According to current PB by-laws, the technical criterion for implementing elected 
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housing demands, such as new public housing units and squatter settlement upgrading in 

risky areas is a slope exceeding 30 percent and/or the presence of geographical hazards like 

rivulets, rivers, and rocky landscape.
16

 

The deliberations of the technical criteria for Participatory Budgeting are an 

excellent example of the co-management character of Participatory Budgeting in general 

and in terms of housing service delivery in particular. The MNLM took part of this co-

management between the state and residents of the East District. Therefore, despite the 

fact of MNLM‘s more skeptical stance towards participatory municipal planning 

compared to the other housing movements, MNLM members were hesitant to simply 

withdraw Participatory Budgeting after the Workers‘ Party left power in 2004 and 

continued to have a strong presence in the yearly assemblies of the Restinga and East 

Districts of PB until 2011. However, on June 6
th

 2011 at the Restinga District yearly PB 

Assembly, 350 members of the MNLM formed a line handing in their ballots to Mayor 

Fortunati in blank. This ritualistic act was not only a general protest against unfulfilled 

housing demands elected via PB, but also a protest against the mayor‘s denial to dialogue 

with the housing movement. The weeks before the PB assembly, the MNLM had camped 

in front of City Hall requesting an urgent meeting with the mayor to discuss Porto 

Alegre‘s housing policy in general and were not received by the mayor. Surprisingly, the 

MNLM returned to the East District Assembly in 2012 and this time with 700 members. 

According to MNLM‘s blog, the goal of returning to PB meetings is to reconquer the 

institution and to speak up against the current municipal housing policy.    

                                                 
16

 Participatory Budgeting By-Laws: General, Technical and Regional Criterions 2008/2009, 

Chapter IV, article I)1.b (page 30). 
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The recent literature on the delicate relationship between social movements and 

participatory institutions, mostly managed by leftist or centrist governments is precise in 

analyzing the interaction between housing movements and participatory municipal 

planning. For instance, Tatagiba‘s study of housing movements in São Paulo during the 

Workers‘ Party municipal administration concludes that autonomy does not need to be 

lost in the search for political efficacy through participation in government policies and 

programs (Tatagiba 2010: 72). However, in the case of Porto Alegre‘s Participatory 

Budging in which the MNLM is not gaining immediate political efficacy with their 

involvement on PB under a municipal administration that refuse to fulfill elected housing 

demands the question is why MNLM insists on attending Participatory Budgeting 

meetings. In the next section, I suggest that, besides the opportunities for protest, 

recruitment of new members, and information gathering provided by attendance of PB 

meetings, it is possible that the Porto Alegre Participatory Budgeting provides an 

efficient institutional design for municipal service delivery when the issue is housing.  

 

2.4. Social Housing via Participatory Budgeting: an alternative to Dichotomist 

Strategies of Public Housing Projects or Self-Help Programs.  

Scholars of Participatory Budgeting analyze its virtues and faults based on several 

outcomes, such as redistributive justice (e.g. Santos 1998), citizen empowerment (e.g. 

Nylen 2002), reduced clientelism (e.g. Abers 1998), and increased municipal 

accountability, just to name a few. However, the literature does not evaluate this 

institution in term of the delivery of municipal services, such as housing, transportation, 

health, and education. The co-management character of Participatory Budgeting, at least 
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during its first 16 years of institutional life, has been well documented in terms of 

participatory decision-making (Fedozzi 2001). In this section I demonstrate that the co-

management character of Participatory Budgeting extends to the service delivery of 

housing, which increases the efficiency and fairness of social housing provision at the 

municipal level. Therefore, Participatory Budgeting has a hybrid character as a tool of 

participatory decision-making and of municipal service delivery. Chapter One described 

the Participatory Budgeting Cycle and the three spheres of decision-making: the yearly 

Assemblies, the Forum of Delegates, and the Council of Participatory Budgeting. This 

section will briefly describe how the budget matrix is elaborated and implemented, 

paying particular attention to the issue of housing. Moreover, I argue that social housing 

via Participatory Budgeting provides an alternative to the dichotomist debate in the 

international planning literature between, on one hand, slum clearance followed by public 

housing projects and, on the other, the promotion of self-help help housing via land 

tenure security and the provision of basic infrastructure.  

 

2.4.1. Elaborating and Implementing the Capital Investments Plan 

The final Capital Investments Plan is the most concrete output of the Participatory 

Budgeting process. The principle and the formulas guiding the crafting of the Capital 

Investments Plan are of direct democracy and redistributive justice as the general and 

technical criteria discussed below demonstrates. The direct democracy aspect of the 

process starts with district residents at the 17 yearly assemblies casting their ballots to 

select four out of any of the sixteen priorities available. At the yearly assembly district 

residents can vote on any of the following sixteen priorities described at table 2.1.     
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Table 2.1. Participatory Budgeting Priorities 

 

 

Sewage 

(DMAE and DEP) 

a) Water Network – DMAE 

b) Cloacal Sewage - DMAE 

c) Rainwater sewage (micro and macro drainage) - DEP 

d) Rivulets and water courses (drainage and dredging) – DEP 

e) Environmental Education Program (Rivulet is not trench) - DEP  

 

 

 

Housing 

(DEMHAB) 

1. Land and Urban Regularization  

1.1 Topographic and Cadastral Assessment 

1.2 Neighborhood Urbanização (physical regularization)  

1.3 Housing Units Construction 

2. Resettlement; 2.1 Land Acquisition 

2.2 Urbanização of Urban Plots with sanitary module 

2.3 Housing Units Construction 

3.  Joint Effort Self-Construction 

Pavement(SMOV) Pavement of roads (e.g. streets and pedestrian precincts, stairs, 

highways).    

 

 

 

Education 

(SMED) 

a) Children‘s Education – 0 to 6 years 

Community Daycare Agreement: -Agreement with Porto Alegre City 

Hall, - Basket of School Material. 

Restoration/Reform of Children‘s Schools 

Construction of Community Daycare Centers 

b) Fundamental Education: expansion, reform, and construction of 

schools 

c) Special Education: adaptation of the physical space to serve students 

with special needs.  

 

 

Social Work 

(FASC) 

a) Social programs for children and adolescents 

b) Services to the Family 

c) Services to the Adult Population 

d) Services to the Elderly 

e) Services to the Handicap  

f) Reform, Expansion or Creation of Social Work Units (e.g. shelters). 

Health 

(SMS) 

a) Reform, Expansion, and Construction of New Heath Posts  

b) Expansion of Services in the basic health system 

c) Equipment and Permanent Material for Health Posts  

Circulation And 

Transport (SMT) 

a) Kneecaps, collective transportation retreat, and/or area of escape of 

passengers‘ boarding and disembark, bus stop shelters, road signs.  

Leisure Areas 

(SMAM) 

Urbanização and reform of plazas, parks and areas administrated by the 

Municipal Environmental Agency as well as children‘s areas 

administered by the same agency. 

 

Sports And Leisure 

Areas(SME) 

 

a) Soccer fields; b) Sports equipment 

c) Leisure equipment 

d) Reform and Extension of Community Centers 

Economic Development 

(SMIC) 

a) Farmers‘ market 

b) Income and occupational programs of popular initiative 

c) Support to Enterprises 

Culture 

(SMC) 

a) Cultural equipment 

b) Activities and Cultural decentralization 

c) Cultural events 

Environmental Sanitation 

 

a) Special cleaningsb) Recycling 

Source: Internal Regulation: General and technical criterions of the Participatory Budget of 2003.  

Author‘s translations. 
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 Each year, Porto Alegre defines its four citywide priorities by adding the points of 

the top elected priorities in the 17 districts. Once the city‘s four priorities are established, 

the districts that voted for works and services that fell within the citywide priorities have 

a higher percentage of their demands written into the city‘s investment plan. Participatory 

Budgeting allocates resources not only according to residents‘ elected priorities at the 

yearly assemblies, but also according to two other standards: a district‘s lack of services 

or infrastructure and the total district population. The three standards altogether are called 

the General Criteria or the General Factors, which contribute to establishing how 

resources are going to be recorded in the Capital Investments Plan. 

 

THEMATIC PRIORITY OF THE DISTRICT 

   Weight 5 

Fourth priority …………..1 point 

Third priority ……………2 points 

Second priority ………….3 points 

First priority …………….4 points  

 

Figure 2.1. General Criterions for Resource Distribution among Districts  
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LACK OF SERVICES OR INFRASTRUCTURE 

                               Weight 4 

From 0, 01% to 14, 99% ………..1 point 

From 15% to 50, 99% ………….2 points 

From 51% to 75, 99% ………….3 points 

From 76% above ………………4 points 

Multiple socio-economic indicators are used to identify the areas that suffer from 

deprivation of public workers and services.  

 

TOTAL REGIONAL POPULATION 

                    Weight 2 

Up to 25.000 inhabitants ……………. 1 point 

From 25.001 to 45.000 inhabitants …. 2 points 

From 45.001 to 90.000 inhabitants …. 3 points 

More than 90.001 inhabitants ………..4 points 

The importance given to population size has been softened down since 2001, diminishing 

the threshold from 120.000 inhabitants to 90.001.  

 

Figure 2.1. General Criterions for Resource Distribution among Districts  

 

 After the financial resources are distributed to the 17 districts based on the three 

general criterions above, the Gabinete the Programação Orçamentária (GPO, the Budget 

Cabinet) sends the elected district demands to the respective municipal secretaries and 

departments that will evaluate their technical feasibility. The technical criteria established 

by each city department or secretary address the physical, legal and financial feasibility 
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of the demands. Technical criteria are in fact restrictions on the implementation of 

approved demands. These restrictions are specified in the Participatory Budgeting 

bylaws; therefore they need the approval of the PB Council and since the bylaws can be 

updated yearly, so can the technical criteria. This is also the case for housing as the prior 

section mentioned. The technical criteria are written and approved in the by-laws after 

deliberations between municipal architects and engineers from the Housing Department 

and PB councilors.
17

 

 

2.4.2. The Stages of Land and Urban Regularization of Squatter Settlements 

under Participatory Budgeting 

 Housing priority under Participatory Budgeting is divided between urban and land 

regularization, resettlement, and ―joint effort‖ self-construction as shown on table 2.1. 

Demands from housing cooperatives, which were channeled through districts are now 

placed in the Thematic Meetings of Urban Development, the Environments, and City 

Planning, described in the introduction. Out of these three options land and urban 

regularization is the housing priority that is most demanded in Participatory Budgeting. 

The level of squatter settlement upgrading in the first twelve years of Participatory 

Budgeting has no precedent in Porto Alegre‘s history. An important technical criterion to 

authorize the implementation this demand is that the squatter settlement be on municipal 

land or on private land that has been occupied for five uninterrupted years in which case 

                                                 
17

 For elected priorities regarding health, education, and social work the technical criteria may 

vary on a case by case basis and the decisions are taken by Commissions formed by councilors of 

COP and municipal representatives.  
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the occupiers have the right to adverse possession. Alessandra from CMP described in the 

prior section that if community leaders from a squatter settlement attend the budgetary 

meetings and realize that the land does not meet the legal requirement, they are referred 

to municipal lawyers to address the problem. The fact that the municipality is willing to 

provide land tenure security of its property via PB and the legal tool of Concession of 

Usufruct Rights is progressive since the typical attitude of municipality vis-à-vis squatter 

settlements on municipal land was either disregard and neglect or eviction. Finally, 

houses in the squatter settlement that are located on risky areas will be relocated to 

another public housing project or to an upgraded and regularized squatter settlement.  

Land and urban regularization happens in three phases, which ideally are 

demanded in three subsequent years at Participatory Budgeting. The first stage is the 

Participatory Budgeting demand for topographic and cadastral assessment. Squatter 

settlements are typically formed through land occupations and without the subdivision of 

lots. In contrast, illegal subdivisions are planned by a subdividerwho does not completely 

adhere to municipal code; however she usually sells delimited lots of land and sets aside 

space for public streets and accesses.  

Zoning laws reflect national culture and local values. In the United States, the 

minimum required setbacks of single family detached homes, which aim to protect the 

value of privacy (and of property) convey the values of middle-class North-Americans 

(Hirt 2007; Mendez 2005). In the case of developing countries with large number of 

squatter settlements, there is a consensus in the international development literature that 

building standards should be lower and more flexible in order to allow the entrance of 

these settlements into the formal city (e.g. Njoh 1995). However, the topographic 
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assessment should identify the minimal standards that are deemed necessary for safety 

reasons i.e. streets‘ minimum width for access by ambulances and small fire trucks. The 

topographic and cadastral assessment provides information of the actual subdivision of 

house lots and a list of its residents, which is the base for a future subdivision map to 

―reblock‖ the area. In virtually all cases,in order to open public streets and access, some 

houses have to be relocated. In Participatory Budgeting, the process of opening public 

streets and accesses and rearranging house lots, called urbanização, is the second stage of 

the land and urban regularization process.  

The second stage, Urbanização (physical regularization or ―reblocking‖) can only 

be demanded in a subsequent fiscal year after the squatter settlement has already the 

recoded demand for topographic and cadastral assessment in the Investments Plan. 

According to my interviews with architects and delegates of Participatory Budgeting in 

the East District, instead of demanding topographic and cadastral assessment through PB, 

a few squatter settlements raised the money and contracted a private company to do 

conduct the appraisal with the goal of speeding up the urban regularization process. 

Therefore, these squatter settlements did not have to compete for topographic assessment 

at the PB and increased their chances of getting the demand for ―urbanização” approved 

sooner. Denise, an architect from the Municipal Housing Department (DEMHAB), told 

me that ―urbanização” can be demanded; however, it cannot be implemented before the 

topographic and cadastral assessment is analyzed by other municipal departments (Denise 

Parcheco, DEMHAB, personal interview). The results of the topographic assessment are 

forwarded by DEMHAB to other relevant municipal secretaries and departments. It 

passes through the Planning Secretary, the Drainage and Sewage Department, the 
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Environment Secretary, so that these agencies can identify if there are rivulets to be 

drained, or if the squatter settlement is an area of environmental preservation; otherwise, 

everything which characterizes the physical conditions of the place. Subsequently, 

DEMHAB receives a document identifying recommended interventions by these 

municipal agencies.  

After the Housing Department (DEMHAB) receives the evaluation of the 

topographic assessment with the input from all the pertinent secretaries, it has to wait for 

the squatter settlement to demand urbanização(land and urban regularization) via 

PB.Oncea squatter settlement wins urbanização, the GPO refers the demand to 

DEMHAB. The first step that DEMHAB takes is to contact neighborhood organizations 

from the squatter settlements to negotiate the ―reblocking‖ In other words, elaboration of 

subdivision map is the result of negotiations at first between PB delegates from that 

squatter settlement and architects from DEMHAB. Eventually architects and planners 

will meet with all residents at once and spend time on individual meetings with residents 

that will have their current lot or house affected by the relocking of streets and accesses.  

Neighborhood/Squatter organizations and PB delegates are particularly important 

in mediating the negotiations between the Housing Department (DEMHAB) and 

residents. The Housing Department will only approve an urbanização plan that is 

accepted and signed by all households in the squatter settlement. The subdivision plan for 

squatter settlement upgrading is in fact an agreement plan and the municipality display 

great effort to accommodate the needs of all residents. In sum, urbanização is a type of 

grass-roots commissioned project for squatter settlement upgrading. The municipal 

administration assigns a social worker and a community liaison to collect details about 
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people‘s preferences, living arrangements, and livelihoods. For instance, if residents have 

informal business in the squatter settlements, such as car repair shops or snack bars, the 

municipality aims to assure that these economic activities will have a comparable space 

in the subdivision plan. The greatest challenge in crafting a collective agreement for the 

subdivision plan are the residents who occupy larger pieces of land than average and 

refuse to give part of their land to open or widen streets and accesses or the residents who 

live on risky areas and refuse relocation.
18

 After every resident signs the subdivision map 

plan, it goes to the Municipal Planning Secretary and to all other secretaries for analysis 

and approval of the Urban Feasibility Study.  

The third stage of the land and urban regularization process is the construction of 

housing units. And delegates can place demands for the construction of new housing 

units ideally in the fiscal year following the one of the urbanização. Usually only the 

families living in poorly built cabins without proper construction materials and without 

adequate protection from weather elements request public housing units, in this case a 

new in situ home to replace the shack. The families that have been building their houses 

over the years through self-help fear having their homes replaced by what they consider 

smaller, ―uglier,‖ and less functional public housing units. In this sense, Participatory 

Budgeting provides an alternative plan for addressing the housing problems in squatter 

settlements that is sensitive to the socio-economic diversity of the population that reside 

in squatter settlements. The housing solutions provided by Participatory Budgeting allow 

for respect towards what John Turner (1968) calls the ―freedom to build‖ aspired by 

                                                 
18

 For a detailed ethnographic account of how communities solve issues of refusal to relocate see 

Pimentel Walker 2005.a. 
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squatters engaged in self-help housing as well as for the fulfillment of the needs of those 

who occupy the lowest ladder of socio-economic life and do not have the resources to 

circumvent living on precarious shelter without the provision public housing.  

Various international policies have been proposed and implemented to address 

squatter settlements. As mentioned in the introduction, these debates transpose national 

boundaries. Some policies, such as slum clearance followed by resettlement into new 

public housing projects, became unpopular in developing countries, and with the decline 

of the welfare state there is little political will to invest in such projects (Ward 1982: 9). 

Indeed, in the wake of John Turner‘s (1972, 1978) groundbreaking work rejecting public 

housing and advocating freedom for squatters to build their own housing, much literature 

has focused on how governments can provide squatters with the tools needed for 

upgrading their homes. Analysts such as Paul Strassmann (1994) refined Turner‘s 

argument by adding that the best way to help squatters improve their housing is to 

provide basic infrastructure. Other scholars, however, reject self-help housing and defend 

institutionally supplied housing (e.g., Burgess 1978).
19

 Underlying this debate is 

                                                 
19

For Rod Burgess, large-scale provision of basic infrastructure in support of self-help housing 

faces the sameimplementation challenges as the construction of public housing units for the poor. 

He argues that an alliancebetween the middle class and the housing industry to pressure the state 

to build middle-income social housingcontributes to the lack of low-income housing to house 

squatters in developing countries. Large-scale provisionof infrastructure and basic construction 

materials for the urban poor, just like the construction of housing units,increase the housing costs 

for middle-class urban residents. Therefore these sectors lobby against the implementationof both 

low-income public housing units and the provision of basic infrastructure for slum upgrading ona 

large scale. On another level, Burgess argues that self-help housing is built upon the free labor of 

squatters,lowering wages in the city and contributing to the further exploitation of the underclass. 
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competing conceptions of social rights and individual freedom. Providing basic 

infrastructure, some argue, fosters self-help housing, where squatters actively participate 

and are personally engaged in producing their homes, while supplying ready-to-move-in 

public housing as a handout discourages responsibility toward maintenance.  

The literature on self-help housing just mentioned implies a trickle down model of 

development that assumes that all persons living in squatter settlements will progress in 

life and will be able to eventually improve their homes incrementally. However, 

ethnographies of squatter settlements (e.g. Fonseca 2000) tend to acknowledge that there 

is a division in these localities between the poor working class and those that, for a lack 

of better word, are referred to as sub-proletariat. In Porto Alegre, the former hold jobs as 

low-skilled nurses, janitors, child care workers, street hawkers, informal low-skilled 

workers, and even teachers and police officers, while the latter work on sporadic daily 

labor and sometimes struggle with family members suffering from health, mental health, 

or addiction issues that prevent the family to gather the resources to engage in auto-

construction within their lifetime. Housing via Participatory Budgeting in general and 

squatter settlement upgrading in particular provides an alternative to the public housing 

versus self-help debate because it allows for grass-roots, bottom-up slum upgrading that 

recognizes the diversity of people who are classified as squatters by local governments 

and international development agencies without succumbing into a neoliberal model of 

urban development that exempts the state from providing social housing. In sum, the 

Housing Department only provides public housing units for those who have requested via 

                                                                                                                                                 
A solution to the problemof squatter settlements, he argues, must address the economic and 

political factors that allow capitalist housingmarkets to operate unrestrained (Burgess 1978). 
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Participatory Budgeting and respects the self-help houses of the others. Simultaneously, 

all households benefit from the acquired infrastructure, land tenure security, and urban 

regularization.  

Since the upgrading of squatter settlements involves a social worker, even child 

care arrangements tend to be taken into consideration when conducting the re-blocking. 

For instance, the urban regularization proposal (illustration 2.2) of a squatter settlement in 

which I conducted fieldwork in the East District demonstrates how families are kept 

living close by. Households 11, 12, and 13 on the subdivision map below are an extended 

family that requested to stay together. In household 12 lives a single man who often times 

―watch out‖ for his nieces and nephews when his sisters are working. Moreover, houses 

18 and 23 facing the main street are auto-constructed homes that have been preserved. 

The map shows their larger size compared to the size of public housing units (prior 

shacks) 11, 12, and 13 and a glance of the quality of the construction can be seen on 

illustration 2.2 below.    
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Illustration 2.1. Partial View of Auto-Constructed and Public Housing Lots on East 

District Squatter Settlement.Sources: Municipal Housing Department –DEMHAB. 

Prefeitura Municipal de Porto Alegre. Urbanization Project by architect Sonia Maria da 

Silva.Edited by Ana Paula Pimentel Walker and Julia Yang. 
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Illustration 2.2. Image of Self-Help Housing (Lots 18 and 23) 

Photo Credit: Ana Paula Pimentel Walker 

 

2.5. Conclusion 

This chapter described the rise and fall of social housing via Participatory 

Budgeting. The data demonstrates that political party preferences for certain types of 

municipal services can override the elected demands of PB meeting attendees in complete 

disregard of the participatory process. This finding is relevant because the first wage of 

scholarship on participatory budgeting leaned towards privileging the presence of a 

strong civil society in explaining the success of some PB experiments and the failure of 

others. Most recently, anthropology literature argued that well-organized social 

movements have been the essence of PB success in Ecuador (Paley 2009). Therefore, my 

findings corroborate with the most recent literature that examines the role of Leftist 
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municipal governments in promoting redistributive mechanisms of participatory 

democracy (e.g. Williams 2008). This finding does not imply that social movements or 

other civil society organizations are irrelevant; however it demonstrates that they are not 

sufficient to make participation count.   

The value and meaning political parties place on Participatory Budgeting and the 

importance of intra- and inter-party preferences allied with the power of mayors can 

explain the sharp decline in fulfilled housing demands. This decline is more impressive 

when taking into consideration the increase on federal financing for public housing via 

programs such as My House, My Life that between 2009 and 2013 financed one million 

units for the lowest income population.  

 Housing movements in Porto Alegre favor Participatory Budgeting; however 

their commitment to the institution is tempered by contradictory and overlapping forces 

such as pragmatism, loyalty to the Workers‘ Party, and a critical stance towards leftist 

housing programs at any governmental level. Housing movements navigate a delicate 

balance between participation on leftist housing programs at the municipal and federal 

levels and the preservation of their autonomy vis-à-vis the state. Despite the fact that 

housing via Participatory Budgeting has been proven vulnerable to partisan politics, I 

argue that there is something fundamentally fair, democratic, and effective to the grass-

roots commissioned, bottom-up process of social housing via Participatory Budgeting 

that is worth maintaining.  

The next chapter addresses the bureaucratic, political, and symbolic changes that 

led to the transition of Participatory Budgeting from a mechanism of redistributive justice 

in the city to a tool of neoliberal urban development. Chapter Three describes the 
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relocation of street hawkers into a working-class mall administered by a developer. The 

chapter describes not only how the mayor´s office was able to approve, as part of the 

downtown revitalization project, the relocation of street hawkers into a working-class 

popular shopping mall, but also how the executive branch succeeded in transforming a 

public–private partnership into a Participatory Budgeting demand by the people.  
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Chapter Three 

The Conflation of Public–Private Partnership and the Participatory Budgeting:  

the Construction of a Working-Class Mall for Street Hawkers. 

 

3.1. Introduction 

By focusing on the transition of the Participatory Budgeting of Porto Alegre from 

a municipal program of redistribute justice to a neoliberal program of business 

development, this chapter sheds light on the contradictory tools of urban governance that 

have been shaping urban development in Brazil and elsewhere since structural 

adjustment. The most emblematic instance of the transition is the public–private 

partnership for the construction and management by a developer of a marketplace to 

relocate downtown street hawkers to an enclosed building.   

Notably, Brazil‘s movement for urban reform and for a right to the city did not 

include informal trade. As a consequence, street hawkers around the country continue to 

organize in their own labor unions at the local or regional level, and the urban reform 

movement did not reflect upon the question of informal trade in the city. For instance, the 

Federal City Statute has no mention of informal trade. However, in the city of Porto 

Alegre, street hawkers inserted themselves at the center of the urban question at a 

moment of important political transition in participatory budgeting and planning at this 

historical city.  

In order to expound on the ideological, policy, and symbolic shifts in 

Participatory Budgeting throughout its 22-year history, I selected the example of the 

approval and construction, through a public–private partnership, of the Camelódromo, a 
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popular shopping center housing over 800 street-hawker stalls. The word Camelódromo 

comes from camelô [camel] and references the labor practices of street hawkers who 

carry their merchandise and tents on their backs. Camelódromo is the name used by street 

hawkers who address with humor the pejorative labor category they occupy in society. 

The municipality prefers the term Popular Shopping Center; the word popular in 

Brazilian Portuguese denoting here the preferences of the humble people as opposed to 

the tastes and habits of the elites. Finally, the developer, Verdicon, elected to call the new 

marketplace the Whorf‘s Shopping in an attempt to represent the changes in lifestyle, 

products, and clients their management promised to bring to former street hawkers. 

Although I conducted fieldwork in the Camelódromo, my research focuses on the issues 

the municipal governance of informal trade debated at Participatory Budgeting, rather 

than on the lives of street hawkers per se. For a fuller account of street hawkers‘ lives and 

trade in Porto Alegre, see Kooper 2012 and Pinheiro Machado 2004.  

This chapter describes how the mayor´s office was able not only to approve, as 

part of the downtown revitalization project, the relocation of street hawkers into a 

working-class popular shopping mall, but also how the executive branch succeeded in 

transforming a public–private partnership into a Participatory Budgeting demand by the 

people. Furthermore, I demonstrate how neoliberal programs of public–private 

partnerships undermine more redistributive participatory practices, such as Participatory 

Budgeting, by juxtaposing their mechanisms to the older practices, rather than 

eliminating the rival planning tool. 

As mentioned in the introduction, public–private partnerships are the cornerstone 

of neoliberal urban governance (Hackworth 2007: 61). They characterize the changing 



86 

 

 

 

role of municipal governments in late capitalism from managers of the delivery of public 

works and services to entrepreneurs whose role is to seize opportunities for economic 

development in the city (Harvey 1989: 7). In this chapter I adopt a conceptual approach 

that aims to balance an analysis of the neoliberalized economic system, of which the 

Camelódromo is both a product and an agent, with the local context of class interests, 

alliances, and disputes that led to the public–private partnership. Although I share with 

Jason Hackworth (2007: 68) great concern for avoiding decontextualized descriptions 

typical of some urban regime theories that only focus on the micropolitics of public–

private partnership, as if urban politics could fully explain their occurrence; I do not 

consider an analysis of local class disputes as an extra-economic concern. Instead, I argue 

that social classes with an investment in the urban question are key actors in developing 

hybrid models of neoliberal urbanization; therefore their coalitions and disputes deserve 

our attention. In this chapter, I address street hawkers as a social class and investigate 

their political actions and alliances as the most affected stakeholders of this public–

private partnership. Therefore, I do not examine the planning or anthropological literature 

on international development policies for informal trade.
20

 

 

3.2. The Political Economy of the Transition in Municipal Government  

The prior chapter addressed the influence of partisan politics on the rise and fall 

of social housing via Participatory Budgeting. This section further analysis the political 

                                                 
20The typical literature on street hawkers is divided between those scholars (e.g. Moser 1978) who 

see street hawkers as workers marginalized by international capital and those scholars and 

organizations that see street hawkers as entrepreneurs at the forefront of economic development, 

e.g. International Labor Organization; de Soto 1989. 
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and economic circumstances which led to the Workers‘ Party loss of the municipal 

elections and weakening, but not extinction of Participatory Budgeting under the new 

municipal administration. 

The resources for the selected priorities at the yearly assemblies of Participatory 

Budgeting come from the capital investment portion of the city expenditure budget. 

Brazilian municipalities have fixed, often constitutionally required, expenses, and the 

first portion of the municipal budget is allocated by Gabinete the Programação 

Orçamentária (GPO), the municipal Budget Cabinet for these fixed expenses. Only the 

second portion of the budget, which is called the capital investment budget, is bounded 

by Participatory Budgeting. Both portions of the budget fluctuate annually depending, 

among other things, on the changing proportion of debt obligations acquired by the 

municipality to fulfill its required commitments. In the beginning of the 2000s, Brazil 

underwent a process of moderate fiscal recentralization, and tax transfer to municipalities 

has declined. Moreover, the 2002 South American economic crisis triggered by the 

Argentine debit crisis as well as by market anxieties about the presidential candidacy of 

Lula and a possible default of Brazil in paying foreign debit caused bonds decline sharply 

in the region. Thus, the city of Porto Alegre went from having a budget surplus of 4 

percent in 2001 to a deficit of 4 percent in 2004. All these factors contributed to a 

dramatic decline in the implementation of elected Participatory Budgeting demands. The 

delayed demands caused great discontent and possibility contributed to the Workers‘ 

Party 2004 electoral defeat.  

Last chapter demonstrated that Participatory Budgeting has become less 

democratic because of disregard for the elected housing demands. Noteworthy, PB has 
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also become less participatory since delegates and councilors have been gradually losing 

interest on the oversight of the expenditure budget. Participatory Budgeting councilors 

have traditionally questioned the allocation of resources for the fixed expenses portion of 

the budget. For instance, by reading verbatim transcriptions of COP meetings during the 

Workers‘ Party administrations, I discovered that councilors mostly questioned the fixed 

expenses with municipal advertisements. As a result of the debates between municipality 

and councilors of the PB, resources often reverted from the government advertisement 

towards the priorities selected at the yearly assemblies. Simultaneously, councilors ended 

up convinced by municipal officials that some government agendas benefited the public 

good and were not necessarily advertisement for politicians.  

Alternatively, the multiple extraordinary meetings I attended during the new 

administration in 2009 and 2010, to seal the budget matrix between the budgetary cabinet 

and the Council of Participatory Budgeting, did not question or even review the 

expenditure portion of the budget. Instead, councilors simply requested from municipal 

officials that more resources be allocated to the capital investments part of the budget. 

The new municipal government has been conceding an extra R$ 500 million ($ 294 

million) to each one of the seventeen districts.
21

 This practice has been called the 

amendments to the capital investment budget. The amendments to the budget are polemic 

since councilors and city planners working on the budget matrix question the cooptation 

nature of the amendments; thus some councilors express mixed feelings when requesting 

the offer.   

                                                 
21Dollar exchange rates for 10/29/10 (1.7) for all amounts converted in this chapter. 
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In Participatory Budgeting, street hawkers organize both at the district level and at 

the thematic forum for Economic Development, Taxation, and Tourism. Some street 

hawkers‘ associations have strong alliances with other neighborhood associations where 

they live and work; thus they select to convey their demands through the district, while 

others have a more disperse base of support and friendship at the district level and prefer 

to mobilize their demands through the thematic forum. Alberto, representative of the 

Plaza XV registered camelôs, has been a councilor of the Participatory Budget five times 

since 2007 for the Economic Development, Taxation, Tourism, and Labor Thematic 

Forum. Jefferson, who represents the unregistered stallholders of Rua da Praia, has been a 

councilor of the Downtown Region of the Participatory Budget seven times since 2005. 

The Association of Unregistered Stallholders of Rua da Praia had the second largest 

representation at the Downtown Forum of Delegates - FROP. They brought in 59 

stallholders to the 2010 downtown yearly Assembly, which allowed them to nominate six 

delegates to the district.
22

 

 

3.3. Bureaucratic and Ideological Shifts in the Participatory Budgeting: the creation 

of the Local Solidarity Governance Secretariat. 

 An important item of mayor Olívio Dutra‘s (1989-1992) campaign platform was 

the regularization and formalization of street hawkers in Porto Alegre‘s downtown, 

specifically the street hawkers working at Plaza XV (Pinheiro-Machado 2004). During 

                                                 
22

 As explained in the introduction, for every ten participants that any formal or informal 

association brings to the yearly Assembly, that organization can appoint one delegate to the 

Forum of Delegates. 
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his time in office, Olívio Dutra granted 420 permits for street hawkers to work legally at 

Plaza XV, next to City Hall. Thus, he regularized about half of the street hawkers 

working in the historical section of downtown. However, the number of street hawkers 

working without a municipal permit in the larger downtown district grew to 1,800 and for 

the entire city of Porto Alegre the number was at seven thousand by 2003 (Camarano and 

Fraga 2003). Among those street hawkers from Plaza XV who received one of the 420 

permits was Alberto, who later became a councilor of Participatory Budgeting, 

representing the Thematic Forum of Economic Development. Alberto was an important 

protagonist in the controversial implementation of the Camelódromo project. As the prior 

chapter demonstrated, the administration of Tarso Genro-João Verle [2001-2004], the last 

Workers‘ Party mayor in office, represented a more centrist faction of the political party, 

and did not maintain continuity in the regularization of street hawkers. Concomitantly, 

the number of downtown street hawkers outside Plaza XV grew significantly, triggering 

numerous complaints from the Porto Alegre Chamber of Commerce. One of the new and 

nonregularized camelôs was Jefferson, who in 2001 created an association for the 

nonregistered stallholders of Rua da Praia. Jefferson and Alberto developed a relationship 

of animosity, which hastened the quick approval of the Camelódromo as a Participatory 

Budgeting demand. I describe the conflict in the subsequent section. 

 In Porto Alegre, rival political parties severely criticized the Workers‘ Party 

administration from the start. However, they failed to predict the success of Participatory 

Budgeting and did not organize against it until the process was fully consolidated and had 

gained international visibility (Goldfrank 2003: 40-43). Then, in the late 1990s, opposing 

center-right political parties tried unsuccessfully to question the legality of Participatory 
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Budgeting and discredit its merits to the public.
23

All these attempts were ineffective in 

part due to the fact that public opinion sided with the Participatory Budget. According to 

a 2004 random opinion poll, the majority of Porto Alegrenses supported Participatory 

Budgeting and would not vote for a mayoral candidate whose political platform included 

the extinction of this institution (Baiocchi 2005). Public opinion favorable to 

Participatory Budgeting exhorted palpable power in urban politics and economic 

development. Participatory Budgeting reached the status of a legitimate political 

institution beyond the eyes of its constituents in Porto Alegre as well as multilateral 

development agencies.  

Legitimacy can be broadly defined as apolitical system‘s moral source of 

authority and power (Beetham 1991). Political theorists at the prescriptive level have 

proposed deliberative decision making and broad participation as a model to increase the 

legitimacy and fairness of democracies (e.g., Benhabib 1996; Dryzek 2001). At a more 

empirical and descriptive level, recent research demonstrates that broad participation in 

decision making increases the level of satisfaction with projects selected.Therefore, 

opposing political parties realized that their negative ideologies of participatory planning 

lagged behind their class interests and went in search of planners, politicians, scholars, 

and partnerships that could build a milder version of participatory planning and 

                                                 
23

The legality of Participatory Budgeting rests on the formal delegation of some statutory powers, 

related to budget preparation, from the Executive Branch to the people. The mayor voluntarily 

initiates this delegation of authority. However, there is no similar delegation of authority from the 

City Council, which continues to hold the prerogatives of budget approval. The debate about the 

legality of the Participatory Budgeting in Brazil is ongoing (Inter-American Development Bank 

2002: 18-19). 
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development. Sherry Arnstein‘s classic eight rungs of participatory planning (1969) have 

been reversed in Porto Alegre, which is walking from citizen control of the planning 

process towards blunt manipulation. 

By the fourth Workers‘ Party mandate, the opposition changed strategies and 

reframed the merits of Participatory Budgeting as a victory of the people, the Porto 

Alegrenses, rather than a Workers‘ Party invention. As mentioned on Chapter Two, the 

five center-right political parties‘ coalition called A Better City, A Better Future, won the 

2004 mayoral campaign. The campaign slogan was Preservando Conquistas, 

Construindo Mudanças(Preserving Achievements, Building Change). The successful 

electoral campaign promised to preserve Participatory Budgeting and create new forms of 

citizen participation (Baiocchi 2005: 158-159). Indeed, as soon as Mayor José Fogaça 

took office, he inaugurated a new municipal secretariat called the Local Solidarity 

Governance, which downgraded Participatory Budgeting to a government program of 

equal status to other less known participatory enterprises. Thus, under this bureaucratic 

reform, the Council of Participatory Budgeting became subordinate to the secretary of 

Local Solidarity Governance, losing its direct connection to the mayor‘s office. 

 The workings and philosophy of the Local Solidarity Governance is explained in 

a DVD aiming to promote adherence to the new program. The DVD, made by the 

Prefeitura [Executive branch of the municipal administration] in collaboration with 

UNESCO, was shown at citizen training meetings to long-time community leaders and 

possible new ones. The collaboration with UNESCO was fundamental to legitimizing the 

program. At the PB meetings, I heard delegates and councilors refer to Porto Alegre as 

the world capital of participatory democracy on multiple occasions. International 
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recognition of Participatory Budgeting by the United Nations and World Bank as well as 

ongoing visits by foreign scholars and NGO workers contributed to PB participants‘ 

sense that their political engagement was making history.
24

 Therefore, the Local 

Solidarity Governance program needed a partnership with an international organization 

with UNESCO‘s standing in order to increase its legitimacy in the eyes of PB delegates 

and councilors. The following excerpt from the DVD reveals the ideology of 

participatory democracy: 

The Local Solidarity Governance does not aim to replace existing 

programs; it is here to add to them. This way you, the Porto Alegre citizen, 

can take a more proactive attitude towards your community. To be a 

citizen entails not only rights, but also responsibilities. The government 

budget, in other words, the government‘s revenues, is still very important. 

In Porto Alegre, decision making about public resources allocation takes 

place through the election of priorities of Participatory Budgeting.  

Participatory Budgeting is an achievement fully integrated into the 

everyday life of communities in Porto Alegre. [Min 6.12 to 6.42 omitted.] 

However, not everything depends on the government; next to the 

government, the NGOs, the businesses, the communities, and the citizens 

also have to make a contribution to analyze, discuss, and define actions to 

promote development and inclusion in each community. (Prefeitura de 

Porto Alegre and UNESCO 2006: min: 5:32 to 7:15) 

 

 The head of the Local Solidarity Governance secretariat and other department 

heads and secretariats explained at Participatory Budgeting meetings that it is financially 

unfeasible to expect the public budget to ever have enough resources to address problems 

of poverty, substandard housing, and underemployment in the city. However, with 

                                                 
24

The presence of the World Social Forum in Porto Alegre during its first few meetings also 

contributed to the self-image of Porto Alegre as the world capital of participatory democracy. As 

I mentioned in Chapter One, I attended the 2003, 2005, and 2010 editions of the World Social 

Forum in Porto Alegre and witnessed the testimony of several delegates and councilors who were 

invited to speak during the activities.   
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private-sector funding and citizen participation, the municipality is able to work as a 

facilitator in the implementation of projects that cannot be fully financed by the 

government, government officials explain. In this context, public–private partnerships 

such as the Camelódromo are the highlight of the Local Solidarity Governance Program.  

 The Local Solidarity Governance initiative became the flag of the A Better City, 

A Better Future Coalition. Moreover, the specific signature project of Mayor Fogaça was 

the construction of the Popular Shopping Center, commonly known as Camelódromo. 

However, for the project to gain legitimacy it could not be publicized as merely a public–

private partnership. To become legitimate the project required, at the very minimum, the 

approval of the camelôs (street hawkers), and ideally also Participatory Budgeting‘s 

involvement in order to realize the campaign promise of Preserving Achievements and 

Building Change. Street hawker Jefferson, then councilor of the PB‘s Downtown district, 

made this political maneuver possible. Now, we will address the chain of events that led 

the Camelódromo to be approved as a Participatory Budgeting demand, mainly through 

backstage political bargaining and public rhetoric. 

 

3.4. Camelódromo: Public–Private Partnership AND Participatory Budgeting 

Demand.  

The political world, so often grim and disagreeable, is best tolerated by 

looking first for its absurdity, and then for its irony. (Bailey 2001: xiii) 

When the head of the municipal secretariat for Economic Development contacted 

Alberto about the Camelódromo project, Alberto refused to relocate to the Popular 
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Shopping Center, arguing that sales were booming at the Camelódromo of Plaza XV and 

that he had a permit to work there. He was not against the idea of building an additional 

Camelódromo per se in the streets; nonetheless he disagreed with the idea of closing 

down the Plaza XV stalls. He was afraid that the clients would not follow them to the 

proposed building location, just three blocks away, but on top of the bus corridor. At the 

time, Alberto was not yet politically active in Participatory Budgeting, despite the fact 

that he always saw himself and was perceived by his fellow colleagues as an experienced 

street hawker, a source of guidance for new street hawkers, and a small business leader 

with a vision for the future of his trade association. Alberto was in an excellent 

bargaining position and would not agree to a relocation that could damage business. 

Therefore, the head of the Economic Development Secretariat focused all his efforts on 

Jefferson, the leader of the stallholders of Rua da Praia, who had a revocable legal 

authorization to work on the grounds of Rua da Praia after 6PM after the formal 

commerce closed. The municipal secretary contacted Jefferson personally to convey to 

him two alternatives: relocation to the Popular Shopping Center or removal from the 

downtown streets without any compensation.  

As an unregistered street hawker, Jefferson and his colleagues were in a 

vulnerable position, subject to random inspections by the Economic Development 

secretariat and surveillance by the police and shopkeepers organized through the local 

Chamber of Commerce. A sense of inevitability regarding relocation was palpable given 

the launching of the larger downtown revitalization project, called Viva Centro!, which 

was requested and partially financed by sectors of the Porto Alegre Chamber of 

Commerce and the Formal Union of Shopkeepers. Given the lack of political support for 
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unregistered street hawkers to request a permanent permit to trade at Rua da Praia, 

Jefferson opted for defending the construction of the Popular Shopping Center as a 

Participatory Budgeting demand. The 120 street hawkers that he represented at Rua da 

Praia [Beach Street] showed up en masse at the Participatory Budgeting meetings to 

support the project.  

Jefferson‘s speech at the Council of Participatory Budgeting on July 2006 is 

illustrative of the insertion of this public–private partnership project into the Participatory 

Budget:
 

On July 9
th

 we gave a T-shirt like this one to the mayor, which says 

―Camelódromo right now!‖ Our association supports this project. 

However, there is a movement sponsored by the Porto Alegre‘s 

bourgeoisie that disapproves of the Camelódromo project because they do 

not want us to work in a respectful environment in which we can compete 

against them on an equal basis for clients. I would like to say that the 

Camelódromo does not belong to Rua da Praia, Plaza XV, or to any other 

camelôs. The Camelódromo belongs to the delegates and councilors of 

Participatory Budgeting, particularly the delegates from the downtown 

region (district). The delegates from my region came up with the 

Camelódromo idea. This movement sponsored by the bourgeoisie is 

against the idea because they are against equal working conditions. Thank 

you! (Jefferson, July 18, 2006, Council of the Participatory Budget 

meeting records).
25

 

 

 The discourse of the bourgeoisie against the workers was typical of Jefferson who 

had run for a City Council seat as a member of the Communist Party of Brazil (PC do B) 

in 2008, and for a state congress seat now as a member of the Socialist Party of Unified 

                                                 
25

 I translated from Portuguese to English word by word transcriptions of the Council of 

Participatory Budgeting meetings. COP meetings are recorded and transcribed by a private 

professional company contracted via public bidding process. The transcriptions of meetings are 

forwarded to councilors to read and approve in the following weekly meeting. The Fogaça 

administration discontinued the service to save money and mayor Fortunati reinstalled it in 2010. 

I thank the NGO CIDADE for allowing me to consult their archives and make photocopies.  
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Workers (PSTU) in 2010. The PSTU was created in the 1990s by socialist dissidents of 

the Workers‘ Party. Jefferson lost both elections, receiving 885 votes in the former and 

995 in the latter. Only a handful of PB councilors were ever able to successfully 

transition from elected positions in participatory democracy to elected seats in 

representative democracy. Jefferson‘s political aspirations may have partially motivated 

his eagerness not only to embrace, but also to insist on taking credit for the Camelódromo 

project.  

Furthermore, Jefferson‘s fear of an organized opposition and retaliation by the 

Chamber of Commerce against the Camelódromo was not completely unfounded. Indeed 

a small sector of the Chamber of Commerce opposed any proposal that kept street 

hawkers working in the downtown area, even if clustered into one building in a less 

valued part of the historical center. However, the eagerness of local commerce, small and 

large retailers alike, to clean the streets of what they described as the nuisance of street 

hawking prevailed. Therefore, by July 2006, just 18 months after Mayor Fogaça took 

office, it seemed that the government and representatives from the street hawkers were 

defending the Camelódromo project against an imaginary opponent to the Camelódromo 

since all parts directly involved had reached a consensus on the benefits of the enterprise. 

Even Alberto, who fought against the approval of the Popular Shopping Center by 

voicing his opinion at PB meetings against the mayor‘s proposal, and by protesting at the 

City Council against the legislative approval of the Camelódromo‘s law in 2006 (Alberto, 

personal communication, 11-7-09), made partial claims of authorship for the original idea 

of a new Camelódromo in the current location.   
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Author: So the Camelódromo was a 2005 demand of the Economic 

Development Thematic Forum? 

Alberto: Yes, during my first term in the Participatory Budgeting in which 

I was a delegate, not councilor. It was a demand of the Association of 

Street Hawkers of Plaza XV. We asked for two central aisles in the Rui 

Barbosa Plaza [the place where the Popular Shopping Center ended up 

being built]. Our intention was not to discriminate [against camelôs not 

from the Plaza XV]; we were only taking care of that sector because Plaza 

XV was too crowded. So my main idea for the Camelódromo demand was 

to create another area to help relieve the crowding of stallholders at Plaza 

XV, which was too crowded. It was almost subhuman our work there. . . . 

From the time the demand was recorded in the Participatory Budgeting, 

the government began to look carefully at the site in order to create 

feasibility to place all 800 camelôs in here. However, we [from Plaza XV] 

do not total 800. Since the beginning I was opposed to 800 street hawkers 

in one place, I always thought this overcentralization to be very 

problematic for doing business. And so I say again that we need some 

adjustments. Likewise I say again that the construction of the 

Camelódromo was a Participatory Budgeting demand; but we did not 

demand the construction the way it is now. Nor could anyone say that this 

construction, the way it was built, is a demand of the Participatory 

Budgeting because private money has been invested in this public space. 
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(Alberto, representative from Plaza XV camelôs, personal interview 01-

15-10)  

Therefore Alberto did not envision the construction of an enclosed working class 

shopping center to house all downtown street hawkers, the project which ended up being 

implemented. However, he envisioned a Camelódromo complementary to the current one 

on Plaza XV, with more infrastructure, such as a roof. The demand that Alberto is 

referring to is in fact registered in the 2006 Investment Plan of Participatory Budgeting 

(demand # 2006660 for the Construction of a Popular Shopping Center) as a demand 

originated by the Economic Development Thematic Forum, rather than a Downtown 

District demand. Alberto and Jefferson‘s dispute over the authorship of the Camelódromo 

demand can be best understood as a dispute over status, the kind of status that can later be 

translated into political power, which is important for leaders in their effort to maintain a 

group of followers. Though more discretely, politicians were also involved in 

competition over the authorship of the Popular Shopping Center as Mayor Fogaça and 

Secretary of Economic Development Cechhin both claimed credit for improving the 

walkability and neatness of downtown streets and helping to regularize the informal trade 

of Porto Alegre. 

Finally, the municipality encountered a developer eager to build the marketplace 

and manage the stores. Verdicon Construções is a developer with headquarters in Porto 

Alegre and specialized in building prisons, having built over 50 prisons in seven 

Brazilian states. The Popular Shopping Center was their first public–private partnership 

and the first nonprison contract. However, Verdicon is building another similar mall to 
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house former street hawkers in a neighboring city, predicted to open in December of 

2012. Verdicon affirms through the local media and its website that the initiative for the 

public–private partnership came from the municipality (Verdicon, accessed 01.2.2013).  

Notably, by the time I arrived in Porto Alegre in 2009 to conduct dissertation 

fieldwork, it was an open secret that Alberto had offered his support for the specific 

project of the Popular Shopping Center as proposed by the mayor and the head of the 

Economic Development Secretariat in exchange for the best locations in the new 

Camelódromo for himself and his followers. By merely looking at the project‘s layout, 

any person with minimum experience in sales would be able to quickly identify the stalls 

located in prime selling spots. The project was divided into sectors A and B (Illustration 

3.1). Sector A, facing the busy Voluntários da Pátria street, afforded the best stall 

locations because these stalls were conveniently accessible to people hunting for bargains 

at the traditional low-cost shops of Voluntários da Patria. Moreover, sector A was 

connected to that street by escalators, which made access to these stalls even more 

attractive. Meanwhile, sector B, facing the pedestrian-unfriendly Mauá Avenue has no 

access to a main entrance and is separated from sector A by a skywalk. The controversial 

issue in the mid–2008 involved the definition of procedures that would be adopted in 

order to allocate the stalls to different groups of street hawkers. Jefferson from the 

Stallholders of Rua da Praia had formed alliances with other small groups of stallholders 

and advocated for a lottery system as the fairest procedure. Alternatively, Alberto 

claimed that seniority in working on the streets should prevail over any other procedure. 

The seniority procedure would give the camelôs of Plaza XV the right to select their 
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preferred location. Nonetheless, this debate was immaterial since the conflict only 

emerged publicly after behind-the-scenes negotiations between Alberto and the Executive 

branch had yielded an agreement on the seniority procedure. By the time a newspaper 

article in the widely circulated periodical Zero Hora was published exposing the conflict, 

the agreement had already been reached. Alberto had only agreed to peacefully relocate 

to a Popular Shopping Center under the condition that he was given the first choice in 

selecting the prime selling spots. The strategic consent had been the result of multiple 

meetings during several months until elected officials and Alberto became willing to 

compromise.  

 

Illustration 3.1.Distribution of Stalls in Sectors A and B of the Popular Shopping 

Center. 
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The symbolic insertion of the Popular Shopping Center, a public–private 

partnership, into the discursive arena of Participatory Budgeting meetings was made 

possible by a leadership strategy, which F. G. Bailey calls brokered consensus (Bailey 

2001:133). In contrast to direct consensus, which is defined by a uniformity of opinions 

and goals, brokered consensus relies on a pluralism of goals and interests. According to 

Bailey, direct consensus relies on issues, while brokered consensus relates to interests:  

brokered consensus requires a leader who knows how to put deals together 

and make a sufficient number of people obligated enough to cooperate in 

doing what he wants done. That he has an agenda of this kind 

distinguishes a leader from a mere broker, who takes his profit in a 

material rather than a political form. (Bailey 2001: 133)  

 

The strategies deployed by the elected officials to achieve brokered consensus in the 

approval of the Camelódromo were individually tailored to each street hawker leader. For 

Jefferson, the strategies consisted of a mix of direct threats (the danger of eviction 

without compensation) and psychological manipulation by making him feel included in 

the project‘s vanguard, a technique called stroking (Bailey 2001: 136). Alternatively, the 

strategy deployed with Alberto consisted of pure political bartering since he was a 

registered stallholder threat would not work. Secondly, stroking did not match the 

psychological profile of Alberto, who had no aspirations to become a politician and 

viewed himself only as a business man protecting his business and his category. Of 

course, if the focus of analysis shifts from the leadership strategies of elected officials to 

the strategies of the two street hawkers‘ leaders in relation to their followers, other PB 

leaders, and even elected officials, the conclusion about who is doing the manipulating 

and who is being manipulated becomes blurred.  
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3.5.The Outcomes of the Popular Shopping Center: Winners, losers, and in-

betweens. 

Let‘s start with the developer, Verdicon Construções S/A, selected through a 

bidding process, claims to have invested R$25 million ($14.7 million) on the project, 

which was built on municipal property. In exchange, the developer acquired the right to 

manage the Popular Shopping Center for twenty-five years. Based on interviews with 

civil servants and bureaucrats, we estimate that the developer receives R$5 million ($2.9 

million) a year in revenue from the stall rentals and management fees from stallholders, 

which, despite expenses for maintenance, security, and advertisement, makes this 

investment extremely profitable. The Verdicon, mostly known for winning contracts to 

build prisons, changed the design of the project. The developer was only protected from 

public scrutiny until it presented its architectural layout for the mall. According to street 

hawkers and the public writing on blogs, the final study plan was aesthetically less 

appealing than the original proposal, resembling the architecture of a prison more than a 

mall (see Illustrations 3.2 and 3.3). The study plan advertised by Mayor Fogaça had 

sophisticated finishing with glass hemispherical roof and multiple well-finished openings 

in the laterals, which could many argue helped increase consumer flux in the sector B. 

Alternatively, Verdicon built a project using the same large blocks of concrete that it uses 

for building prisons. The second criticism relates to the high prices charged for rent and 

the management fees. Street hawkers complain that the building does not even have a 

cooling system for the price it charges and that in the hot summer days costumers avoid 

the place.   
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Illustration 3.2. Study Project of the Popular Shopping Produced by the 

ExecutiveBranch. Source: Blog Porto Imagem  
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Illustration 3.3. Layout Built by Developer. Source: Blog Porto Imagem 

 

Regarding the approximately 400 street hawkers who came from Plaza XV, they 

have reported modest increases in profits as a result of the relocation. Stall rental in the 

Popular Shopping Center goes for R$25 ($14.7) per square meter per week, and stall size 

averages four square meters. The management fees amount to the equivalent of one 

week‘s rent. Therefore, the bare minimum cost for keeping a stall in the Camelódromo 

averages R$500 ($294) per month. Although these expenses are too high for some street 

hawkers, the street hawkers of Plaza XV were used to having fixed monthly expenses. 

The streets are not cost-free for most groups of squatters. At the very least, street hawkers 

of Plaza XV had to pay to be able to store their tents overnight. However, most of them 
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hired a cavaleiros/carregadores [horsemen, porter] to bring their tents from the 

depository and set them up at their assigned spots at Plaza XV and take them back in the 

evening. Informants told me that monthly expenses averaged around R$300 (176) at 

Plaza XV. No improvement in working hours occurred as a result of the relocation 

because these workers already had regular daylight working hours since they were 

registered (as opposed to most unregistered street hawkers of Rua da Praia who started 

working after 6:00 PM, after the shops closed). However, the most significant gains 

reported by the former street hawkers of Plaza XV, and relocated street hawkers in 

general, are improvements in the physical workplace, particularly the protection that the 

enclosed mall provides from the rain and winter cold, preserving workers‘ personal 

health and merchandise.   

 

Illustration 3.4. Stalls in the Popular Shopping Center 

Nonetheless, the current situation of stallholders working on sector B is much 

more daunting. The lack of clientele and low sales volume has made them extremely 
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indebted and unable to keep current their rental payments and management fees to 

Verdicon Construções. Another increased expense corresponds to the acquisition of 

credit card machines by street hawkers to cater to the increasing number of low-income 

consumers who shop with credit cards. Brazilian consumers of the so-called classes C 

and D have increased access to credit cards (Scalco and Pinheiro Machado 2010: 329). 

Companies such as Visa and Master card in Brazil process credit card charges in 

installments. For instance, a client in the Camelódromo may spend R$60 (35.3) and pay 

with his card in three installments of R$20 (9.3). Therefore, given the proximity of the 

popular shopping mall to the formal and inexpensive commerce of Voluntários da Patria 

that provides installment sales through credit cards, street hawkers signed contracts with 

credit card companies hoping to remain competitive. However, the increase in sales did 

not compensate for the added expenses with rent, managements, and credit cards. They 

are unable to pay back the credit card companies. Some street hawkers resorted to 

informal moneylenders in order to pay their formal obligations. The situations became 

unsustainable and about 5 percent of street hawkers, mostly of the sector B, defaulted and 

were forcibly evicted from Whorf‘s Mall by the policy upon legal action by the 

developer.   

The evictions produced headlines in the major local newspapers and resulted in 

several extraordinary meetings of Participatory Budgeting with the head of the Solidarity 

Governance secretariat and delegates from the Downtown District and Economic 

Development Thematic Forum. The disagreements I witnessed during several of the 

deliberations centered on the nature of the Camelódromo project. On one hand, Jefferson 

argued that the Camelódromo was a social project to promote the welfare of street 
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hawkers in the city. On the other hand, Alberto explained the business character of 

public–private partnerships. In his words, the Camelódromo addressed a social problem; 

however the goal was always profit, not only for the developer, but also for street 

hawkers. Thus, like in any competitive business, he concludes, some will prosper while 

others will inevitably fail.   

Let‘s complete our assessment of winner and losers with analyzing the reaction of 

the formal commerce in Porto Alegre, which had always expressed discontent about the 

presence of street hawking and have lobbied politicians to take action against the 

informal commerce. To celebrate what they frame as the cleaning of downtown streets 

from street hawking, right after the inauguration of the Popular Shopping Center, 

representatives from the Union of Shopkeepers and the Chamber of Commerce had a 

festive march through the now empty streets that had been previously filled with 

stallholders and their clients (see Illustration 3.5). 

 

Illustration 3.5. Porto Alegre Street Before and After the Relocation of Street 

Hawkers to the Popular Shopping Center.  
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3.6. Conclusion 

In the case of Porto Alegre, the Executive Branch, in collaboration with 

UNESCO, crafted an ideology of the state, which was neither an ideology of the 

minimum state, nor an ideology of the developmentalist state. The philosophy of Local 

Solidarity Governance envisioned the municipal government as an articulator and 

reference in a network of connections: the state as an actor of neither greater nor lesser 

significance than business, citizens, NGOs, and other actors. As the prior sections 

demonstrate, this state ideology was strategically crafted by the A Better City, A Better 

Future Coalition to combat the ideology of Participatory Budgeting, which granted the 

municipal government the responsibility for the provision of public works and services. 

As Goldrank (2003) showed, Workers‘ Party‘s rival political parties did not have an 

ideology of participatory democracy and development to start with. Therefore, I argued 

that the path of the Camelódromo project from public–private partnership to  

Participatory Budgeting reveals not the perverse confluence of leftist and neoliberal 

participatory projects as some scholars argue (e.g., Dagmino 2003:7), but the strategic 

cooptation of the former by the latter. The Porto Alegre‘s right-wing political parties did 

not have a vision of participatory democracy to start with, then later embraced the leftist 

participatory project. Instead, center-right politicians in Porto Alegre were politically 

forced to envision a strategy of participatory planning that could incorporate, or at least 

manage and contain, the outcomes of municipal socialism through popular participation, 

characteristic of the Participatory Budgeting. What this chapter described was not the 

normative ideology of the state; instead what we observed was the strategic 

manufacturing and use of ideology by the state, embodied in the Local Solidarity 
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Governance program. This chapter‘s lesson for the role of planning and planners in 

defining economy and polity is that the capacity of city planning mechanisms to restrain 

neoliberal urbanization or at least to better redistribute its surpluses spatially rests not 

only on the development of the liberalized economy, but also on the class struggles on the 

ground.  

 

Chapter Three, in part, has been submitted for publication and it may appear as 

Pimentel Walker, ―The Conflation of a Public-Private Partnership and the Participatory 

Budgeting in Porto Alegre, Brazil, in the Construction of a Working Class Mall for Street 

Hawkers.‖ Economic Anthropology, Volume 2. The dissertation author was the primary 

investigator and author of this material. 
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Chapter Four 

Communicative Practices and Styles:Ideologies, Values, and Identities in the 

Deliberative Meetings of Participatory Budgeting 

 

4.1. Introduction 

The previous chapters elucidated the political economy of the transition in Porto 

Alegre‘s city government, the bureaucratic-ideological changes in municipal 

administration, and some of the effects of the neoliberalization of Participatory Budgeting 

for people living and working in the informal city. However, the nuts and bolts of 

Participatory Budgeting takes place at the deliberative meetings of the Forum of 

Delegates (FROP) and of the Council of Participatory Budgeting (COP). Therefore, it is 

not surprising that the routinized meetings of PB have also been affected by the transition 

in government. In this chapter, I draw attention to the importance of communication to 

these processes, and how communicative styles and practices have shifted alongside these 

political changes. 

Section two describes the new forms of sociality and communicative styles 

fostered by municipal officials who interacted with delegates and councilors of 

Participatory Budgeting before and after 2005. Sections three and four address how 

ideologies of conflict and harmony interact with social norms of decorum in shaping the 

prioritization of demands at the meetings of the Downtown FROP.
26

 Section five places 

the experience of the ranking of demands in the Downtown FROP into perspective by 

                                                 
26

 Section four is based on detailed descriptions I wrote down on my Fieldnotes‘ Notebook for the 

Downtown FROP, as the meetings for the ranking of demands were proceeding.  
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adding insights into how the prioritization of demands takes place in the East District, 

exploring why it may have failed downtown. Moreover, this section lays out the local 

notions of justice in participatory democracy that inform moral action in the land 

regularization process at the level of the Forum of Delegates. In section six I analyze the 

deliberations between Downtown FROP delegates and councilors, and the representatives 

from sectors of the Porto Alegre‘s Black movement. I use the concept of community of 

practice to understand the negotiations over the land disputes between the Downtown 

FROP delegates and the grass-roots organizations linked to the Black Movement.  

Therefore, section two addresses deliberations between municipal officials and 

delegates and councilors of PB; sections three to five address the deliberations of 

delegates and councilors amongst themselves; and section six analyses the deliberations 

regarding the land disputes between the downtown delegates and representatives from 

sectors of Porto Alegre‘s Black Movement.   

 

4.2. From Conflict to Unity: the Introduction of Coercive Harmony on Participatory 

Budgeting Meetings  

Mayors Fogaça and then Fortunati have been employing a strategy of conducing 

PB meetings that Laura Nader (1994) calls ―coercive harmony‖ in order to pacify and 

silence complaints and protest at Participatory Budgeting meetings. Harmony ideology 

can be either a coercive attempt to silence conflicts that spring out of social injustices or a 

counter-hegemonic strategy of minority groups to remain autonomous from the legal-

bureaucracy of the state (Nader 1990). In the Zapotec communities of Oaxaca, Mexico 

Laura Nader encountered a contradiction between the local ideology of harmony and the 
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high litigation rates among the villagers. The villagers‘ praise for harmony was part of a 

strategy to preserve their autonomy vis-à-vis the Mexican state. However, in the United 

States Laura Nader identified a trend towards harmony and consensus-building that 

started in the 1970s with the arrival of alternative dispute resolutions in lieu of the 

adversarial litigations and spread towards several segments of the North American 

political sphere and cultural life (Nader 1996). According to her, harmony ideology is 

coercive when it confuses justifiable anger and protest against outrageous social 

inequalities as carping and being negative (Nader 2001). I demonstrate in this dissertation 

that discursive ideologies and practices of conflict and harmony talk played an important 

role in establishing the political legitimacy of the municipal governments of the Workers‘ 

Party and the ―A Better City, A Better Future Coalition.‖ The dynamics of deliberative 

meetings, which I call face-to-face citizenship, reflect power relations outside 

Participatory Budgeting; however, they also exert their own influence on politics beyond 

the forums of participatory democracy.  

 Although the A Better City, A Better Future coalition, once in power, preserved 

PB, elected officials introduced an alternative way of conducting deliberative meetings, 

one which emphasizes harmonious styles of deliberation. For instance, the new municipal 

government (Mayor, head of municipal departments, and cabinet members) successfully 

labeled the delegates and councilors who verbally challenged elected officials at face-to-

face meetings as politically motivated and biased rather than concerned with the needs of 

their communities.  

In contrast, during the Workers‘ Party administrations (1989-2004), conflictive 

communication styles prevailed between elected officials, bureaucrats, and delegates and 
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councilors of the budget. The Workers‘ Party fostered ―conflict talk‖ at deliberative 

meetings as a sign of their accountability and impartiality in office. Scholars characterize 

government and community interactions during the Workers‘ Party‘s four administrations 

as ―contestation among friends‖ since a significant proportion of the Participatory 

Budgeting‘s public belonged to the Workers‘ Party (Baiocchi 2005; Wampler 2007). I 

observed just a few of the conflictive interactions prior to 2005 and asked myself, why all 

the yelling and the accusatory tone against elected officials if meeting attendees overall 

are happy about the process? How to explain what Gianpaolo Baiocchi (2005) calls 

―contestation among friends‖? The answer may lie in the history of Brazil‘s political 

culture, hierarchical social relations, and rampant (although declining) class inequalities.  

Citywide surveys of the yearly assemblies of Participatory Budgeting consistently 

demonstrate that PB constituency has low socio-economic status (Fedozzi 2009). The 

people who take part in this process holding jobs as housekeepers, janitors, and security 

guards, just to name a few, have been traditionally exposed to forms of sociality that 

reinforce social class boundaries and hold the potential for humiliation. In their work and 

daily interactions with bosses and the upper classes, many PB delegates and councilors 

have for years had to engolir sapo—―grin and bear it‖—such as having to take the 

―service‖ elevator at residential buildings.  

Middle-and-upper class residents in Brazilian metropolitan areas such as Porto 

Alegre often live and work in high-rise condominiums in which residents and guests use 

the ―social‖ elevator while servants and workers use the ―service‖ elevator. The 

occurrence of these separate social spaces has been referred to as the ―elevator apartheid‖ 

since middle-class Afro-Brazilians when visiting other middle-class friends report to have 
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been often asked by the doorman to use the service elevator (Telles 2004: 206). Even the 

interior design of contemporary apartment units in hipper modernist Brasília reflects 

segregated interior spaces of casa grande (slave holders‘ house) with separate staff 

quarters for live-in-help or daily workers (Holston 1989). Most recently some middle-

class families are knocking down the existing maid‘s room and bathroom in order to 

enlarge the kitchen or the service area of their apartments for several reasons, including 

embarrassment towards the conditions or connotations of service quarters. This type of 

attitudinal change in daily sociality can also be encountered in the everyday interactions 

of local politics in Brazil as the political system transitions to democracy.  

The traditional relationship between state officials and Brazilian citizens is also 

revealing of the hierarchical nature of sociality and citizenship. The concept of the favor 

explains how public goods and services are delivered in Brazil and a good part of Latin 

America (Wampler and Avritzer 2004). Moreover, the emic concept of the favor obeys 

the logic of favor exchange and noblesse oblige. In sum, low-income populations in 

Brazil know how to adjust their demeanor to politely ask for ―favors‖ and wait for the 

opportunity to reciprocate. Alternatively, the classic analysis of Roberto da Matta of the 

encounter between a low-rank traffic officer and a middle-class citizen in a traffic 

violation, characterized by the well-known sentence pronounced by the former _―Do you 

know who you are talking to?‖ _ reveals the power of hierarchy in Brazilian legal and 

political culture. 

As a reaction to these social practices, the struggles for citizenship in Latin 

America included the desire to elicit less hierarchical social relations and create new 

modes of sociality. As Evelina Dagnino perceptively describes:  
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―The concern of Latin American social movements with the need to assert 

a right to have rights is clearly related to extreme poverty and exclusion 

but also to the social authoritarianism that pervades the unequal and 

hierarchical organization of social relation… Class, race, and gender 

differences constitute the main bases for a social classification that 

pervades the unequal and hierarchical organization of social relations‖ 

(Dagnino 2003: 213).  

 

The advent of Participatory Budgeting symbolized the institutionalization of the struggles 

against hierarchical socialites as well as inequalities. In this context, the concept of face-

to-face citizenship aims to grasp the changing nature of the experiments with 

participatory democracy.  

With the end of the dictatorship in 1985, community leaders, social movement 

activists, and political party militants openly adopted a confrontational style of addressing 

government officials as a reaction against these hierarchical social interactions. The 

deliberative meetings of Participatory Budgeting had been typical of this emerging 

antagonistic style of face-to-face politics among the better-off and the poor. The 

Workers‘ Party was eager to circumvent the traditional political culture of hierarchy and 

political favors and to elicit a political culture of citizenship and social justice. Former 

Workers‘ Party mayors comment proudly on the fact that they were yelled at and had 

fingers pointed at them during PB meetings and explain that residents should be angry 

about not having basic services such as water and sewage. In a World Social Forum 

Seminar in 2010 on an address about the PB experience under his municipal 

administration, former Porto Alegre Mayor Tarso Genro reflects on the effort that was 

required of him and other municipal officials to listen to complaints and refrain from the 

impulse to talk back and defend ones‘ government (11-26-2010, Centro Universitário 

Lassale, World Social Forum).  
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The fact that delegates and councilors voiced their complaints loudly reflected 

more a new aesthetics of communication promoted by the Workers‘ Party to distinguish 

themselves from older political parties than an appreciation for conflictive verbal 

encounters. As the stylistic dimension of the Workers‘ Party (PT) platform, conflictive 

talk represented a reversal of the hierarchical roles described by da Matta. Councilors of 

Participatory Budgeting now arrived at municipal departments‘ front desks and said ―Do 

you know who you are talking to? I am a councilor of PB.‖ This new style of 

government, which could not tackle structural hierarchical relations, provided a public 

sphere for the ritualistic reversal of these relationships through the realm of Participatory 

Budgeting. The symbolic dimensions of these interactions allied with the actual provision 

of sewage and housing served the Workers‘ Party very well as it won four consecutive 

elections. 

I argue that the harmonious style of communication implemented after 2005 

succeeded, in part, by building upon long-standing aversions in Brazilian political culture 

towards partisan publics. The introduction of the harmony ideology in Participatory 

Budgeting reinforced the discursive border between partisan and communitarian politics 

shared by delegates and councilors irrespective of political party affiliations. These 

boundaries existed even during the Workers‘ Party government. Transcripts of COP 

meetings during the Workers‘ Party administrations demonstrate that councilors affiliated 

with leftist political parties addressed each other and the municipality as companheiros e 

companheiras (comrades), while councilors of center-right political parties preferred to 

address others with the standard senhores e senhoras (gentlemen and ladies). Moreover, 

Workers‘ Party elected officials addressed everyone as comrade. Despite the socialist 
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connotations of the comrade term, it did not single out any political party, which made 

the term acceptable (not desirable) by all participants involved. In Brazil, the fear of 

contamination by political parties and politicians in civic life was reinforced by military 

propaganda between 1964 and the 1980s, which silenced political aspirations (Mische 

2009).  

This legacy remains, and has been utilized by the new neoliberal project. The 

prevailing wisdom among those who attend Participatory Budgeting meetings is that 

community leaders who take part in PB as delegates and councilors should not get 

involved with political parties and politicians. The PB should only be about the priorities 

of the involved communities. Councilors jokingly say that they belong to POP, the 

Political Party of Participatory Budgeting. An example from the 2010 COP meetings 

illustrates this.  The year 2010 was an election year for state and federal Congress and for 

governor and president. The COP coordination meeting of March 30, 2010 reveals that 

the fear of contamination of partisan politics into communitarian politics is now being 

openly debated: 

Heloísa: We must discuss how to count and address councilors‘ absences 

on this electoral year. This is a delicate issue because we must make sure 

that nobody is discriminated against for belonging to a political party. 

COP coordination must be attentive to avoid partisanship (Heloísa, PB 

Councilor and Workers‘ Party militant, opposition).  

Rosa (addressing staff providing administrative service to COP): Please, 

provide the presence list for councilors so that we can distribute widely to 

the communities thorough the districts, so that they know who not to vote 

for in the upcoming district assemblies (PB councilor, unaffiliated). 

Dona Beth: We cannot let political parties interfere with PB on this 

electoral year, what can we do? (PB Councilor and PMDB militant, 

situation). 

Maurício: We must forbid political propaganda inside room 10 [the place 

where COP meets every week]. (PB Councilor and PTB militant, 

situation). 
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Heloísa: I suggest forbidding buttons, stickers, and t-shits with political 

propaganda (Heloísa, PB Councilor and Workers‘ Party militant, 

opposition).  

Dona Deloir: I would like to apologize for my comrade and sister who is 

taking partisanship to the extremes. I apologize for the incident with the 

PB coordinator at the other meeting.
27

 I have talked to her. (PB councilor 

and Workers‘ Party militant).  

 

As the conversation excerpt above demonstrates, PB councilors from political 

parties in government and opposition agree upon the need to preserve PB from partisan 

politics. The new administration built upon this aversion of the partisanship label by 

delegates and councilors to silence criticism of the administration. Therefore, a delegate 

or councilor questioning a stalled housing demand or doubts about the destiny of the 

families evicted for the building of roads in preparation for World Cup 2014 received a 

reply that the situation was being addressed by the administration, and housing demands 

and necessities would be honored. However, if the interlocutor further asked how and 

when, the reply by the mayor and heads of municipal departments was that the speaker 

had hidden partisan motives for complaining. Thus, in an address at the PB Assembly, 

Mayor Fortunati replied to several complaints about the failure of his administration to 

meet housing demands: 

I am very accustomed to provocations. I know who the people are 

provoking me and the interests they serve. However, I am here to answer 

to the community. Several of you misuse this tribune for electoral ends 

rather than to defend your people. I am here eye to eye defending the 

interests of communities. This fact must be understood by those of good 

faith who are not here for political party militancy and who are not using 

this PB plenary to defend interests alien to their communities (Mayor 

Fortunati, yearly PB Assembly May 2011).  

                                                 
27

 The incident was the insults directed by Dona Deloir‘s friend (a PB councilor and PT militant) 

against the municipal COP coordinator and the municipal government.  
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The constant reinforcement of the idea of incompatibility between political party 

militancy and community leadership allied with the often-times humiliating silencing by 

municipal officials when PB participants confronted them alienated the most outspoken 

delegates and councilors from the process. The delegates and councilors who were 

known for campaigning for a political party, called the adesivados, the term referring to 

the practice of wearing stickers to identify political party affiliations, and who were also 

outspoken, were particularly targeted by municipal officials.
28

 As a consequence many 

long-time Councilors of PB who were affiliated with the Workers‘ Party withdrew from 

the process facilitating the transition from conflictive to harmonious talk. 

The argument that the PB process under the Workers‘ Party administrations was 

partisan and that it has become more democratic because of its multi-party constituency 

does not correspond to survey findings (Ruppenthal 2010: 37). Fedozzi in collaboration 

with NGO CIDADE surveyed the political party preferences of those who attended the 

PB in 2000 and 2002 (during Workers‘ Party administrations) and in 2005 (A Better City, 

A Better Future Coalition). Their survey reveals that the participants who do not have any 

political party preferences continue to form the majority: 41percent (2000); 56 percent 

(2002); and 49 percent (2005). Moreover, the Workers‘ Party is still the most popular 

among PB‘s public: 39 percent (2000); 38 percent (2002); and 33 percent (2005). The 

interesting fact about the 6 percent decline on the presence of Workers‘ Party members at 

                                                 
28

 Anthropologist Arlei Damo identified a meaningful tension between PB councilors and 

delegates who identified as adesivados (individuals who wear stickers identifying their political 

party affiliations) and those who identified as comunitários (communitarians) (Damo 2009: 56). 

His article addresses the importance of boa reputação (good reputation) as a form of political 

capital for community leaders and delegates and councilors of Participatory Budgeting.  
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Participatory Budgeting is the indication, based on my ethnographic fieldwork, that the 

most vocal and provocative Workers‘ Party militants were the ones who withdrew the 

process.  

The post-2005 municipal administrations pushed for harmonious discursive 

practices at the downtown FROP because they ran a political campaign promising to keep 

Participatory Budgeting. The political costs of eliminating this internationally renowned 

institution were too high as I explained in previous chapters. However, the new municipal 

administration wanted to implement their version of a downtown redevelopment project, 

which did not include streets full of squatters and street hawkers. By contrast, most 

delegates and councilors embraced the harmony talk in part because it reflected their 

dichotomist worldview, which associated conflict with partisan politics and consensus-

building with community. Most importantly though delegated and councilors adhered to 

the harmony ideology out of fear that PB could be eliminated, if the new municipal 

administration encountered fearless opposition in the process. After all, Participatory 

Budgeting is a space in which community leaders have gained unprecedented political 

capital.     

The conflict and harmony ideologies of Participatory Budgeting are styles of 

communication, which apply to the unequal social relations between elected officials and 

delegates and councilors. If these vertical styles of communication are bound to oscillate 

according to the political party in power and its view of participatory democracy, the 

social norms of conduct among delegates are much more stable. According to my 

participant observation of Participatory Budgeting dynamics (backstage negotiations and 

deliberative meetings), the rule of thumb is: community leaders enter into relationships of 
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either reciprocity or rivalry with other delegates of equal standing. Moreover, the face-to-

face interactions among rival delegates at public meetings will resemble the aesthetics, 

but not the morality, of the game of challenge and riposte described by Bourdieu in 

Kabila. Bourdieu uses the metaphor of the game to understand the honor code. A main 

principle of the code is the recognition of equality in honor, which generates some 

corollaries that make the game of challenge and riposte possible, such as to accept a 

challenge as recognition of honor, not to issue a challenge to a person incapable of 

riposte, and to only accept a challenge issued by a person equal in honor (Bourdieu 1966: 

199-200).   

Whatever is left of the culture of honor in Brazil, a remnant of Portuguese 

colonial influence (Graham 1998; Lipsett-Rivera and Johnson 1998; Lopez 1993), has for 

the most part declined rapidly and sharply since the end of the Brazilian modernization 

period in the sixties (Caulfield 2000). However, I encountered the aesthetics of the game 

of challenge and riposte, which resemble the honor code characteristic of some 

Mediterranean societies, in the deliberations of PB meetings. In the following sections, I 

will describe how important questions of communicative style are to the PB meetings, 

and especially to the outcomes. I describe how the verbal performance of the game of 

challenge and riposte influenced the outcomes of the prioritization of demands at the 

Downtown Forum of Delegates.  
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4.3. The Forum of Delegates –FROP of the Downtown District   

The downtown FROP pioneered the silencing of disagreement in the district 

during the municipal government transition.
29

 The vast majority of delegates who were 

not affiliated with the Workers‘ Party formed a coalition self-identifying as the unity 

coalition. The unity coalition was short lived and had the special role of, on one hand, 

facilitating the acceptance of the ―A Better City, A Better Future Coalition‖ by the PB 

constituency and on the other hand, guaranteeing peace and conveying to the new 

municipal government that Participatory Budgeting was worth preserving and that 

delegates would not be an impediment for governance. The main protagonists of the unity 

in the downtown FROP were Gabriel from Union of Grace Housing NGO and Daycare 

Center and Jefferson from the Unregistered Street Hawkers Association of Beach Street. 

However, I did not witness the unity since by the time I started my research in 2009 

Gabriel and Jefferson had become enemies.   

As I demonstrated in Chapter Three, the public-private partnership for relocation 

of street hawkers to an enclosed building in the Downtown District marked the 

introduction of the Local Solidarity Governance Program and the weakening of PB‘s 

influence on the municipal administration and, ironically, on the implementation of the 

Capital Investments Plan. In this chapter, we return to some of the street hawkers we met 

in Chapter Three, the Unregistered Street Hawkers of Beach Street Association who were 

                                                 
29

 It was important for municipal officials to pacify the Downtown District first because, as 

mentioned in the introduction, the Downtown District is the home for middle-and-upper class 

residents and because many business interests are located in the area. 
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the ―losers‖ of the Camelódromo project. Despite that loss, they remain central 

protagonists of the transitions and permanencies in Participatory Budgeting.  

The Street Hawkers‘ Association mobilizes its members and other organizations 

by displaying a traditional leftist discourse of class warfare: the destitute against the 

bourgeoisie. Jefferson, the leader of the Street Hawkers‘ association, is an eloquent 

speaker who had run for City Council and was running at the time for a seat in the state 

congress on both occasions via far left political parties. He is a charismatic and energetic 

leader who gained the support of the delegates from three squatter settlements because of 

the conviction with which he defended his socialist political ideology. However, he could 

not offer much to his allied communities in terms of helping them to place their slum 

upgrading demands on the top of the regional priority list for investments because his 

coalition does not have enough delegates to win the voting on the raking of demands at 

the Forum of Delegates (FROP).  

Before each yearly Assembly all grass-roots organizations involved with 

Participatory Budgeting engage in the time-consuming effort to mobilize not only those 

who take part in the process as delegates but all their members to attend this once a year 

meeting. Often times, this mobilization involves more than knocking door-to-door with 

reminders of the meeting‘s location and time; it may include the gathering of resources to 

rent a bus to drive participants to and from this evening event. In the year of 2010, 575 

Porto-Alegrenses attended the Downtown Assembly of which only 59 were members of 

the Street Hawkers‘ Association. Therefore, they were allowed to nominate only 6 

members to the Forum of Delegates. At the yearly assemblies, residents cast their ballot 

to select generic priorities such as housing, transportation, etc. However, the demands are 
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specified and ranked subsequently at the Forum of Delegates and this is why presence at 

the yearly assembly is so important.  

The coalition headed by Union of Grace Housing Advocacy and Daycare Center 

NGO has made the struggle for public housing their main political agenda. It gathers 

moral support for the struggle through a discourse of responsible participation. Union of 

Grace takes attendance at its independent NGO meetings (outside Participatory 

Budgeting) and promises to distribute future public housing units only to those with high 

attendance records at NGO meetings. The rules of PB allow delegates to decide who will 

benefit from public goods. Therefore, responsible participation means commitment, 

which is measured by meeting attendance records. Only in this sense, Union of Grace 

grass-roots NGO, which was formed to present specific demands at PB and is not 

involved in developing generic policy-making proposals, is similar to the housing 

movements described in Chapter Two.  

The housing movements in São Paulo (see Tatagiba 2012), also take attendance of 

their members‘ presence at protest events and take note of those who stay until the end. 

When allowed to allocate housing units to their constituencies, housing movements 

distribute the house units according to the list of those present. The attendance list at the 

Union of Grace NGO is public and the secretary provides a copy of the list upon request. 

Members of the Union of Grace NGO meet monthly. Given the prospects of acquiring 

housing units, it is not surprising that the Union of Grace NGO gathered 196 attendants at 

the yearly assembly, resulting in allocation of 20 delegates for FROP.  

Unlike Jefferson, Gabriel, the community leader from Union of Grace, is not 

charismatic. He is seen as pragmatic or even opportunist. Moreover, he is thought to have 
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insider knowledge of the municipal bureaucracy because of his perceived and real 

connections with city officials. Gabriel‘s personal status is reflected in his political 

oratory, which is considered clever and sharp. Gabriel can comfortably promise his allies 

that their priorities will be ranked high enough to enter the Capital Investments Plan 

because he has a sufficient number of delegates to win any dispute by voting at FROP.  

As expected, given the scarce sales in the sector B of the Camelódromo discussed 

on Chapter Three, former street hawkers delegates are earning no more than four times 

the minimum wage and working over 49 hours per week (see Table 4, appendix 2). 

However, a higher percentage of Union of Grace, 60 percent compared to 33 percent of 

street hawkers, earn nor more than twice the minimum wage. Moreover, 67 percent of 

Union of Grace delegates are female, compared to half of street hawkers‘ delegates. The 

most noticeable difference refers to marital status, while 67 percent of street hawkers live 

together in a stable relationship that under Brazilian law is the equivalent to marriage, 

while only 27 percent of Union of Grace delegates are either married or living together. 

Therefore, based on the socio-demographic data that my research assistant and I 

collected, although street hawkers‘ delegates receive quite low incomes, the delegates of 

Union of Grace are even poorer, holding low-paying jobs, such as janitors and domestic 

workers (Table 5, Appendix Two).   

 

4.4. The Performance of the Honor Code: Moral Values, Reciprocity, and Rivalry at 

the Downtown Forum of Delegates (FROP).   

 On the evening of June 21,2010, at the yearly Assembly of the Downtown 

District, two campaign slates put forward candidates for district councilors: the Union of 
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Grace coalition and the Street Hawker coalition. Union of Grace coalition won the 

election and nominated the two district councilors. According to PB by-laws, although 

the Street Hawkers‘ coalition lost the election, they had the right to nominate the two 

alternate candidates. In the first Forum of Delegates (FROP) meeting that followed the 

Assembly; I expected eloquent verbal challenges coming from Gabriel (Union of Grace) 

and Jefferson (Street Hawkers‘ Association). Also according to Participatory Budgeting 

by-laws, the Forum of Delegates meetings subsequent to the once-a-year Assembly are 

dedicated to the ranking of the demands elected in the Assembly. Thus, on my way to the 

FROP meeting on the public transit bus, I encountered and joined three delegates from 

the Tranquility squatter settlement who were part of the Street Hawkers‘ coalition and 

were speculating what would be the tactics deployed by each community leader to gather 

support for the demands of their coalition. Everyone knows that the municipality can 

afford only the top two demands on each of the elected priorities voted on at the 

Assembly. In front of the municipal Public Marketplace, where the Downtown FROP 

meets every week, another group of female delegates from Union of Grace were 

attempting to hold a conversation while fighting the noise of rush hour and the closing of 

business. They seemed somewhat concerned about the possibility of losing resources 

during the prioritization of demands. However, these delegates were more worried about 

the best strategies to avoid conflict between the two rival political leaders.  

 During the first FROP meeting on June 30
th

, following the large Assembly, 

Jefferson (Street Hawkers‘ Association) expressed his regret that their district was unable 

to agree upon a single slate for the two councilor positions and that yet he was still happy 

that the dispute was peaceful.  In his words: ―In our district there was dispute; however, 
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without a fight. We want unity [of all delegates]; however, we will not give up our 

demands.‖ In this sentence Jefferson is giving a warning to the rival coalition that their 

willingness to make peace is conditional on the concessions that the Union of Grace 

coalition will be willing to make regarding the ranking of demands. The demands ended 

up not been ranked at this meeting. 

 During the FROP meeting of July 7
th

, Renato, the son-in-law of Gabriel and a 

member of Union of Grace, takes the stand to invite everyone in the audience to attend 

their monthly NGO meeting. He says that at this meeting the NGO will announce who 

will fill out the sixteen delegate positions that Union of Grace conquistou 

(achieved/conquered) by bringing 196 people to the June 21Assembly. He adds that 

Union of Grace will also take advantage of the opportunity to rank the district‘s demands 

for Participatory Budgeting. Then, he reinforces the importance of having all 

communities that take part of the Forum of Delegates to attend the NGO meeting in order 

to reach an agreement on the ranking of demands.  

I was taken by surprise with Renato‘s invitation because it revealed the control 

that Union of Grace exercises over the Downtown FROP. Why should a core task of 

Participatory Budgeting, such as the ranking of demands, take place in a NGO office and 

not on the physical space assigned for the FROP meetings? I expected Jefferson or any 

delegate from the opposing coalition to protest this open declaration of partiality in the 

proceedings of PB. Nevertheless, Jefferson took the stage and reaffirmed the importance 

of having all associations attending the Union of Grace meeting on July 10
th

. He added 

that he is a candidate for a seat in state Congress, which legally prevents him from taking 

office as alternate councilor of Participatory Budgeting and he concludes his speech by 
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promising to return to the district as alternate councilor in the event that he is not elected 

in the October legislative state elections.    

 On July 10
th

 2010, I attended the meeting at the Union of Grace NGO expecting 

to encounter associations representing both coalitions there. Nonetheless, only the 

associations allied to the NGO attended the meeting (two squatter settlements, one 

homeless association, and one religious NGO/daycare center). After Gabriel covered all 

NGO issues in the agenda, he said regarding the absence of any representatives from the 

opposing coalition: ―Those of you here today who were at the last FROP meeting are 

witnesses to the fact that in spite of their being invited to come today, nobody from 

Jefferson‘s crowd showed up.‖ Then, Gabriel thanked the NGO members for their 

attendance and invited the presidents of the allied associations to stay longer in order to 

rank the regional demands of Participatory Budgeting. They all sat down in a circle and 

without any conflicts ranked their demands. The logic of reciprocity and loyalty to one‘s 

friends guided their willingness to compromise. Reciprocity exchange is still present in 

Brazilian society and influences the Brazilian notion of personhood as a physical-moral 

entity (Duarte 2003).  

 During the FROP meeting of July 14
th

, Jefferson (Street Hawkers‘ Association) 

was the first to put his name down for a spot to speak. He already knew through gossip 

that the demands had been ranked at the NGO meeting despite the fact that his delegates 

were absent. So, he took the stage and explained why he was not able to attend the Union 

of Grace meeting on July 10
th

. Like in his prior FROP meeting speech, he reinforced the 

importance of unity for the district and asked to schedule another meeting with all 

community leaders in order to reach another agreement about the ranking of demands. 
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Several delegates were registered to speak after him before Gabriel took the stage in 

order to respond to Jefferson‘s request for a new ranking of demands.  

Gabriel commented that the unity of all delegates is returning to the district. The 

reason for the unity, he explained, is that Jefferson was having a much more flexible 

attitude at the meetings because he was running for state Congress. Then Gabriel said: 

―Oh, all of a sudden Jefferson is becoming so nice!‖ After the ironic comment, Gabriel 

turned around to announce that he also belongs to a political party and that he even 

opened a political party committee in his neighborhood. Yet, he stressed that Union of 

Grace was separated from the political party committee. Gabriel joined the Democratic 

Labor Party (PDT), Mayor Fortunati‘s party, and began actively campaigning for the 

party‘s candidates.
30

 

Moreover, Gabriel‘s son-in-law, Renato, had to renounce his mandate as 

councilor of the region in order to take on a position of trust with a municipal department 

run by PDT in exchange for political canvassing. At the time that Renato renounced as 

councilor, six months earlier, he delivered multiple discourses at FROP meetings about 

the importance of separating political party politics from communitarian politics. Back to 

the FROP July 14
th

 meeting, the audience formed of delegates from both coalitions gave 

signs that they approved of Gabriel‘s discourse that communitarian politics should be 

                                                 
30

Gabriel‘s new campaigning for PDT did not generate significant new party affiliations among 

Union of Grace delegates, only 26.7 percent of them are affiliated to PDT while 33 percent are 

affiliated with PT (see Table 09, Appendix Two).  Although 49 percent of FROP‘s delegates do 

not have any political party affiliations, only 33 percent of those delegates coming from Union of 

Grace are not affiliated to any political party (see tables 8 and 11, Appendix Two). Nonetheless, 

political party affiliation does not account for voting patterns.   



131 

 

 

 

immune to party politics. All seemed to respect a citizen‘s freedom to join a political 

party; not even Jefferson‘s closest allies protested.  

The prevailing wisdom among those who attend Participatory Budgeting meetings 

is that community leaders who take part in the PB as delegates and councilors should not 

get involved with political parties and politicians. The PB should only be about the 

politics of the communities: what they want, what they need, and what to do to get it 

within the rules of Participatory Budgeting. The discourse of communitarian politics is a 

discourse based on a particular notion of morality. Community life and politics is 

associated with everything that is pure, clean, public, right, open, and that needs to be 

preserved from contamination by politics (political parties and politicians). By contrast, 

political party politics is associated with notion of impurity, dirty, tortuousness, secrecy, 

and closed spaces. The image of the community leader is that of a respectful and honest 

person; while the image of the politician is that of a shameless and demagogic one. These 

oppositions inform the communicative interactions (speaker-speaker and speaker-

audience) that take place at PB meetings. Therefore, by observing over 100 of these 

deliberative meetings, I concluded that to be successful, a verbal performance must 

reflect the ethics and aesthetics of community as a value.   

 According to this discourse, the meetings of Participatory Budgeting should be a 

sanctuary where the practices of communitarian politics are cultivated and cherished. 

However, at this regional FROP, the two most prominent community leaders were very 

active in the local political party life. How can they explain the contradiction to the 

communities they represent? How do other meeting attendants make sense of these 

contradictions? When Gabriel and Jefferson revealed their political party affiliation at the 
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FROP meeting, they were confessing to a political conduct that goes against the PB 

morality, which elevates everything that is associated with the idea of community and 

condemns behavior that is associated with political parties. Community leaders involved 

in party politics try to justify their behavior by reproducing the moral discourse that 

portrays community politics as clean and respectful. However, some concessions have to 

be made in order to maintain the faith in the process of Participatory Budgeting as the 

sanctuary of community politics. For instance, Gabriel (Union of Grace) had to concede 

to Jefferson‘s request (Street Hawkers‘ Association) to reschedule the meeting with 

community leaders who are delegates in order to try to reach a new consensus in the 

ranking of demands, which included the rival delegates‘ requests for public works and 

services. According to PB by-laws, the demands can be ranked consensually or by vote. 

The former decision-making method better reflects the spirit of community life, while the 

latter is characteristic of regular elections and party politics. Through procedural and 

aesthetic concessions such as this one, community leaders manage to enter political party 

politics and keep their reputation as honest and respectful. In sum, they enter party 

politics without becoming politicians.  

 The misalliance between shared values and the individual behavior of community 

leaders can be understood as strategies in the sense used by Bourdieu (1966 and 1990). 

The delegates and councilors of Participatory Budgeting manipulate the timing of speech 

and action and deploy many discourse strategies in order to perform the honor code 

working in their favor. For instance, Gabriel played with the order of discourse content to 

undermine the announcement of his recent political party affiliation. Recapitulating his 

speech on July 14
th

, Gabriel started with a voice intonation that was in between joke and 
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irony when he affirmed that unity was returning to the district because Jefferson was 

―becoming so nice‖ after entering the race for Congress.  

Therefore, Gabriel's comment implied that Jefferson is seeking votes, and Gabriel 

goes on to say that he has also adopted a political party. After announcing that he is 

campaigning for a political party, he then issues a moral discourse against partisan 

corruption in local administration, and finally agrees to make another attempt to bring the 

community leaders to agreement on the prioritization of their demands. The part of 

Gabriel‘s speech that conveys partisan connections is diluted by other information 

supporting ethical principles that benefit the community. So, the basis of Gabriel's claim 

about political campaigning is weakened, given that it is preceded by the comment that 

Jefferson, his rival, is politically motivated and the insinuation that he cannot be trusted 

(which is characteristic of a politician), and followed by a moral discourse extolling 

community-oriented approaches. 

Another tactic employed by community leaders like Jefferson, Gabriel, and 

Renato to justify their politically-motivated activities is to argue their relations with the 

political parties are transparent. The speeches given at FROP and the respective bodies 

where community leaders announce their entry into party politics often begin with 

phrases like: "I want to make it quite clear", "I'm not doing anything underhand", "I want 

everything to be transparent", "I'm playing it clean". Therefore, when they assign to their 

partisan conduct, community-oriented principles, such as being open, transparent and 

clean, as opposed to clandestine, murky, and restrictive, the community leaders maintain 

their honor, their image as people who deserve the respect of the community members 

they represent. However, when interviewed, neither the community leaders nor the 
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Participatory Budgeting (PB) representatives were able to consciously articulate all the 

principles associated with community and party politics. 

According to Bourdieu, these types of political strategies do not reflect any 

conscious or subconscious levels of reason, but resemble a "feel for the game" or a 

practical logic (Bourdieu 1990: 112) that acquires the quality of socially-cultivated 

dispositions ("habitus"). As Bourdieu says, the social actors are only partially conscious 

of the moral code, working with this code largely on a subconscious level. Notably in the 

case of the FROP meetings, not only is the participants' conduct in itself judged by 

community ethics and ideology, but also the style of performance, as we shall see in the 

example of the speech of Fernando, president of the Princess Isabel Public Housing 

Project (built through Participatory Budgeting).  

The meetings of FROP and COP have the same structure, starting with a report 

period that precedes the specific agenda of the meeting. During the report period of the 

July 14th meeting, Fernando got up and made his way to the front of the audience to 

deliver an invitation to other delegates to attend a job training course for teaching 

workers to maintain and clean hotels in preparation for World Cup 2014 in Brazil. He 

introduced the course for cleaning staff, sponsored by the Catholic Church. He added that 

the Church had originally designed the course exclusively for the Princess Isabel Housing 

Project, but he did not like restricting things and decided to open up the opportunity to all 

communities in the district. Consequently, Fernando doubly confirms his honorable 

conduct in this report. First, he states his contempt for everything that is restrictive, 

clandestine or exclusive as is the case with party politics, and finally he called for unity 

of the regional communities through the adoption of a dispute-free, consensus-building 
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ranking of demands. Nevertheless, Fernando's performance failed, because excessive 

goodwill or charity among community leaders of similar standing seems false and 

hypocritical, and characteristic of a partisan motivated strategy. 

When Fernando said that he did not like limiting things, and therefore had decided 

to open the job training program up to the district, he was mocked by the audience with 

exclamations of "oh, such a sweetie", "oh, what a good guy he is." Even Gabriel, who is a 

strong ally of Fernando and of the Public Housing Project, made fun of him. The 

audience had a good laugh and Fernando responded with a smile, saying "okay, okay," 

indicating that he admitted the false and demagogic character of his speech. The attempt 

to be charitable to his peers ended in his being compared to political demagogues, and 

this style of discourse provokes a negative reaction in all those present in the room. 

Among people of equal standing, either there is cordial agreement on the prioritization of 

demands or there is active rivalry on the same subject. Drawing a parallel to Bourdieu's 

field of study, the logic of challenge or riposte applies among individuals equal in honor. 

Charity is left to those unaware of the rules of the PB game and its social ethic and 

etiquette, as well as to those who are actually unequal, as the following example 

demonstrates. 

When the community leaders met, just before the start of the official meeting of 

FROP with all the delegates on July 21st, and tried to reach agreement to avoid a conflict 

of demands, there was no consensus. When I arrived at the FROP meeting, several 

delegates warned me in passing that there was going to be a confrontation. Then, the 

meeting began and during the report period, Jefferson voiced what was on the tip of 

everyone's tongue:  
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―No agreement has been reached, so we're heading for a confrontation. In 

spite of that, I have brought Graziela here after her eviction from her home 

with five small children. She is in a very difficult situation, seeking 

shelter. I have brought her here to see if we can organize some emergency 

municipal housing for her. Although I am not happy about the fact that no 

agreement was reached, I am happy for democracy – this is part of 

democracy‖ (Jefferson, July 21 speech at Downtown FROP). 

 

Following Jefferson's speech, I expected Gabriel or his allies to call him a 

demagogue. Here was someone challenging the ranking of priorities in the PB, a 

candidate for State Representative, presenting to the other PB delegates a visibly poverty-

stricken woman and her offspring and requesting that they assist her. Such an attitude 

might be called populist and electioneering. However, the audience was moved, including 

Jefferson's opponents, and murmurs its desire to help.  

The woman spoke, saying that she was cheated and that she bought land in the 

green zone, was evicted, and was now seeking shelter with her family. She asked for 

assistance for home auto-construction on an alternative plot in another residential 

location of dubious legality. She said that she needs compensation and cover for the 

fraudulent real estate sale. So, none other than Luis of the Rebirth squatter settlement, 

who like Fernando is a strong ally of Gabriel (Union of Grace), undertakes to help her 

build a new home. He says: "We want to unite people; we want everyone in the district to 

unite." He aligns himself with Gabriel. Gabriel and Renato explicitly approve the stance 

taken by Luís, thus implying their endorsement of Jefferson's initiative whereby he 

brought a woman and her children to the FROP for its assistance.  

As I pointed out in Chapter Two, although the PB delegates are poor, they do not 

live in extreme poverty. Moreover, as it has been documented ethnographically, the 

social groups perceived as common working-class in Porto Alegre are not guided by the 
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same code of values and ethics that guide the sub-proletarian social groupings (Fonseca 

2000). It would be a mistake to disregard the different identities and prevalent values 

characterizing the two social groupings (the working poor and the very poor), commonly 

collectively classified as "the poor" by members of the middle class. The working poor 

and the very poor share physical space in squatter settlements of the city; however, they 

do not always inhabit the same social space. Hence, charity and altruism that are often 

alien to the code of honor of the political PB community, is accepted and praised by all 

the participating delegates when directed towards the very poor. Even conflict between 

opposing community leaders, who are tense because of the meeting agenda, is put on 

hold to help a stranger. Thus, the concepts of honor and shame, as described by Cutileiro 

(1965) and Bourdieu (1966) in their studies of Alentejo and Kabylia, respectively, which 

allows selfish behavior toward strangers, cannot be applied to the PB process, which is 

founded on the ethics of humanitarianism. The example of Graziela demonstrates that not 

only are social norms of decorum embodied, but they are also moral values, ―Values are 

implicit and automatic, and only rarely explicit and controlled; they are embodied in 

practices‖ (Mackie 2011: 3). The next section further analyzes how moral action in 

squatter settlements towards helping the very poor may influence the allocation of 

resources.   

After the logistics for providing Graziela with shelter had been arranged, the 

meeting on Wednesday, July 21, ended with a voted decision to the effect that all the 

communities and relevant bodies with FROP representation have until Monday, July 26 

to submit in writing to Marcelo, the municipal FROP coordinator for the downtown 

district, the list of their ranked demands for the Capital Investments Plan 2010-2011. 



138 

 

 

 

Marcelo would then electronically process all the submitted requests, indicating the name 

of the requesting body on each submission, for printed distribution of a list of demands 

for all participants in attendance of the regular FROP meeting on July 28th, where a vote 

will be taken on the prioritization of the demands. On July 28, I arrived at the meeting 

armed with a camcorder. The delegates of the two coalitions were happy that I would be 

documenting all developments there, and satisfied with the ethical correctness of their 

actions. Jefferson (Street Hawkers‘ coalition) commented to me before the start of the 

meeting, "well, we're heading for an unnecessary battle". Later, Gabriel arrived and 

confided in me that, "if they were smart and concerned about their communities, they 

would have reached an agreement". The voting on each request by ballot is conducted 

using a weighted count system. The delegates' votes are counted according to a system of 

single or double weighting for every two requests (demands). Most issues involve several 

ballot requests, but some matters, such as tourism, scarcely justify a single ballot, making 

it unnecessary to vote on them. 

Almost all of the PB thirteen priorities had already been voted peacefully when an 

uproar broke out. For example, demands including those relating to sports, such as 

football fields, to tourism, education, and economic development had already been 

prioritized. The Street Hawkers' Association and its allies had lost all their votes. The 

penultimate ballot on the healthcare issue (priority) sparked discord. Balthazar, 

nicknamed Balthazar the Papeleiro (Informal Garbage Recycler) after the name of the 

Papeleiros‘ squatter settlement where he lived and worked in selective garbage 

collection, had  requested a health center for their Santa Maria Public Housing Project, 

built via the PB to rectify the sub-standard living and working conditions of the 
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Papeleiros residents. At its NGO meeting on the 10th, in a move to gain Balthazar's 

political support, the Union of Grace decided to assign priority to Balthazar's health clinic 

demand despite Balthazar's absence from the meeting.  

Nevertheless, Balthazar's political oratory indicated that he identified himself 

ideologically with Jefferson (Street Hawkers‘ Association), as the two issue a lot of 

statements against the Porto Alegre and international bourgeoisie who, according to 

them, are taking in leading roles at City Hall. In addition, his request for a health clinic in 

the Santa Maria Public Housing Project was also listed as a demand by the Street 

Hawkers‘ Association and its allies. The issue to note is that the Union of Grace put 

forward the same demand in the name of the Santa Maria Public Housing Project. 

Therefore, the demand appeared twice in the electronic document created by Marcelo. 

So, Jefferson suggested that the two submissions be merged, since they constitute the 

same request. Nothing seemed more reasonable to me than this suggestion, but then 

Jefferson made the mistake of adding that he will forgo the request he made on behalf of 

Balthazar. Immediately, Gabriel yelled at him, "Hold on, don't practice your 

demagoguery here!" Jefferson responds angrily, shouting: "Who are you to talk about 

demagoguery, your son-in-law is in a position of trust at city hall and continues to make 

his presence felt here among the PB delegates." Feeling offended, Renato, Gabriel's son-

in-law yells, "Wait a minute there; I'm sitting here quietly in my corner." The aggressive 

atmosphere grew and, at the same time, involved several delegates, until Dona Dora of 

the Street Hackers' Association screamed louder than all the others in order to have her 

say. Then, Jefferson raised his arm and all the delegates of the Street Hawkers' 

Association and allied communities withdraw from the meeting. 
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There was a wide gulf between the participants' code of honor and their behavior. 

Two rival community leaders put forward health care requests on behalf of Balthazar. It 

was up to Balthazar to decide in time to prevent the withdrawal of the Street Hawkers' 

coalition, to whom he would give the counter-gift of a promise of his political support in 

future FROP disputes. By the same measure, Gabriel should not have insisted on the 

unlikely support of Balthazar, when he put forward a request. Jefferson, on the other 

hand, should have made a better choice of words to recommend the merging of the 

demands. He knew very well that the public abdication of demands is a breach in the 

performance of honor code of the PB delegates. To withdraw a request pending a conflict 

is dishonorable, because charitable conduct is not customary among those of equal honor 

and standing, as it is the case of Gabriel, Jefferson, and Balthazar. Balthazar withdrew 

from the room with the delegates of Street Hawkers' Association, making it clear who are 

his allies and enemies for reciprocity and dispute in the future. Gabriel requested that the 

members of the Union of Grace remain in the room. He checked if there was a quorum to 

enable moving a vote on the prioritization of remaining demand. Marcelo, the City Hall 

representative, performed a head-count and confirmed that there was a quorum. The vote 

completed and the hegemony of the Union of Grace, with the departure of Jefferson and 

his delegates, consolidated.  

The breach of the game of challenge and riposte in these meetings represented 

how these rules of etiquette can work to resolve conflicts in particular ways. The three 

community leaders ended the meeting without losing social standing; however, the 

recyclers of the Santa Maria Public Housing Project would go another year without 

having their request for a health clinic approved in the budget.  
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If this example shows a failure of reciprocity, the next section, based on 

interviews and participant observation at the East District of Participatory Budgeting, 

describes successful cases of reciprocity exchange in the prioritization of demands. The 

section describes how delegates make sense and attempt to balance principles of self-

interest and altruism in ranking PB demands. Moreover, the section describes how 

cultural understandings of human versus animal living standards guide moral action in 

Participatory Budgeting.    

 

4.5. Between Self-Interest and Altruism: Reciprocity Exchange in the East District. 

The exchange of support among vilas (squatter settlements and any other poorly 

equipped neighborhood) in the East District is very common. The informal rules of 

reciprocity are openly discussed and are part of the informal training of inexperienced 

delegates. For example, if it is important for vila A to have drainage on streets susceptible 

to floods and for vila B to have a daycare center, then vila A will vote for a daycare 

center in vila B as its second priority and vila B will vote for the drainage on vila A 

floodable streets as its second priority. What happens is that each vila is abdicating its 

second priority on behalf of each other‘s first priority, which increases the chance of both 

having their first priority financed. The process for the prioritization of demands varies 

among the 17 districts. The Leste (East) District has been one of the most organized 

regions since the beginning of Participatory Budgeting since it had a longer history of 

neighborhood associations. The district is divided into 5 micro-districts and distinctly 

from downtown they rank demands in two stages before and after the general assembly. 
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A micro-district is a collection of vilas. As mentioned before, PB resources are rarely 

sufficient to fulfill more than the second demand of each district‘s thirteen priorities.  

According to a former Delegate and Councilor from the Leste District, there is 

space for solidarity despite the selfishness of such political articulations. He explains:  

Here in East district during the micro-regional meetings, we know which 

vila or micro-region is trying to have a demand contemplated in the budget 

for years without success and we try to solve this situation. However, it is 

not always possible. There are many disputes, there are bolada nas costas 

[betrayals: literally many balls on the back, ], as people use to say, because 

sometimes you have an agreement with a community and you help that 

community, but when it is payback time the community does not help you. 

This is part of the process; however the return is that this community will 

lose the support of others (interview with Jairo, cited in Pimentel Walker 

2005.a.: 43) 

The statement reveals the challenge of fulfilling the needs of small or less connected 

communities in the budget, communities that either do not have enough delegates or are 

unable to form coalitions. These communities must rely on the altruism of more 

resourceful associations.  

This sense of justice includes the logic that time spent in participation should 

produce concrete benefits for the involved communities, irrespective of the number of 

delegates or levels of coalition building. This is the notion of participatory citizenship and 

democracy as a contract. Participatory citizenship is interpreted by residents as a contract 

with the municipal administration, consisting of established rights and responsibilities for 
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both residents and local officials. If residents felt that their levels of participation and 

organization were satisfactory and still did not receive the works and services petitioned, 

they blamed municipal agencies and the participatory process itself. This notion of 

fairness in participation extends to the relationship between community leaders and the 

communities they represent as well as the housing movements and their constituencies as 

demonstrated by the point system of attendance, which the Union of Grace NGO and 

housing movements in São Paulo maintain.   

 The second dimension of local justice in Participatory Budgeting refers to 

situations like that of Graziela in the preceding section, who was temporarily homeless. 

However, the typical situation that will trigger moral action and conflict among delegates 

during the deliberations for the ranking of demands is the one of new squatters living in 

sub-standard housing. New squatters living under what is constantly described as 

―animal-like‖ housing conditions arrive at political settings such as Participatory 

Budgeting and City Council meetings in order to narrate their living conditions. All 

testimonies I witnessed were provided by women. Cimara, in her speech at City Council 

to complain about the stalled PB demands, highlighted: ―The children play in the open 

sewage, on top of piles of trash spread all over the floor. Not even animals live like this.‖ 

Although these testimonies rarely produce any immediate response from the 

municipality, they generate a gut-feeling reaction by delegates and councilors who 

attempt to promptly address the issue via formal and informal channels. 

 However, a moral dilemma occurs between self-interest and altruism when those 

living on sub-standard housing are new squatters arriving in the middle of a land 

regularization process.  As mentioned in Chapter Two, topographic assessment is the first 
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step of land regularization, followed by the urbanização (re-blocking) stage. The problem 

is that once squatters arrive after an approved topographic assessment, this first stage of 

land regularization process needs to be redone in order to account for the new housing. 

The decisions whether to accept the newcomers or to call DEMHAB to stop and overturn 

the occupations are conducted on a case by case basis, depending on the perceived need 

for housing of the newcomers, newcomers‘ kinship relation in the vila, and the number of 

new occupations. The greater the number of new land occupations in a squatter 

settlement under land regularization, the less likely the process will be completed in a 

timely manner. Therefore, the balancing of self-interest with altruism in deliberative 

meetings and the fairness of the participation contract are the two most important 

dimensions of peer notions of justice at the Forum of Delegates. 

 

4.6. Squatters or Quilombolas? Communities of Practice, Race, and Land Disputes 

at the Downtown FROP. 

Pierre Bourdieu (1991) argues that participatory institutions are incapable of 

defying societal inequality because language use in deliberation, besides indexing and 

reproducing class divisions, also privileges the speech of experts. However, according to 

Baiochhi (2003) in the Porto Alegre‘s Participatory Budgeting the language of expertise 

yields to the speeches of the poor, Afro-Brazilians, and other groups who lack linguistic 

capital. His findings were based on survey responses on how often delegates speak at PB 

meetings. He concluded that neither ethnicity nor levels of education and income were 

significant predictors.It was time of participation, how long a person has been attending 

PB meetings, that mattered the most to explain how often PB attendees make 
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pronouncements at these meetings. Moreover, Baiocchi suggested that the issue deserved 

closer ethnographic consideration. I use the concept of community of practice from 

sociolinguists in order to further examine Baiocchi‘s findings. A community of practice 

(e.g. Eckert and McConnell-Ginet 2007) is a social group with shared experience over 

time that is committed to mutual engagement.
31

 Usually, a community of practice 

develops communicative styles that are very revealing of the construction of social value 

such as the case of the verbal performance of the game of challenge and riposte by PB 

delegates. In the meetings of Participatory Budgeting social value is placed on popular 

language as opposed to the language of experts. The praise for the use popular language 

in PB deliberations reveals the social value placed by participants of this institution on 

the knowledge and contributions of the working poor to the municipality and to local 

democracy; and,ultimately, it reveals the social value placed on the speaker of popular 

language as a model of the good citizen.  

However, as the delegates of Participatory Budgeting become increasingly 

engaged with alternative communities of practice, such as grass-roots organizations 

                                                 
31

 According to Penelope Eckert, a community of practice entails ―two conditions of a community 

of practice are crucial in the conventionalization of meaning: shared experience over time, and a 

commitment to shared understanding. A community of practice engages people in mutual sense-

making – about the enterprise they‘re engaged in, about their respective forms of participation in 

the enterprise, about their orientation to other communities of practice and to the world around 

them more generally. Whether this mutual sense-making is consensual or conflictual, it is based 

in a commitment to mutual engagement, and to mutual understanding of that engagement. 

Participants in a community of practice collaborate in placing themselves as a group with respect 

to the world around them. This includes the common interpretation of other communities, and of 

their own practice with respect to those communities, and ultimately with the development of a 

style – including a linguistic style – that embodies these interpretations (Eckert 2006: 683).‖ 
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linked with Porto Alegre‘s Black movement, the social value delegates place on class 

identity and struggles is questioned. This section addresses the waysin which poor Afro-

Brazilians in Porto Alegre‘s Participatory Budgeting frame their struggles for land rights 

based on either class or ethnicity.  Although the land disputes that I address are ultimately 

caused by both class inequalities and structural racism, the proximate causes are the 

unfulfilled PB housing demands that increased land tenure insecurity and the pioneering 

activism of Porto Alegre‘s Black movement that mobilized and achieved collective land 

ownership for the first Afro-Brazilian territory (quilombo) in an urban setting. Yet as I 

show in this section, the distinct communicative styles of sectors of the Black movement 

and the delegates from downtown FROP may sometimes derail the possibilities for 

consensus-building, further delaying the implementation of housing demands.   

The struggle for the Figueiroa quilombo that I describe here centers on a 

surprising turn of events. In 2007 a lawyer for an important Black movement in Porto 

Alegre was able to reclaim lands previously designated for upgrading by the PB as Afro-

Brazilian territories (quilombos). Quilombos are settlements founded by Brazilians of 

African origin. During colonial times, quilombos were formed in part by runaway slaves. 

The Federal Constitution of 1988 granted to the remaining quilombo communities 

collective ownership of the lands they occupied. However, the first decree implementing 

quilombo constitutional clause, Decree 3912 of 1991established extremely constraining 

requirements for granting collective land titles. For instance, lawyers and communities 

had to provide documentation of the historical link to slavery. This began to change, after 

2002, when Brazil ratified International Labor Organization (ILO) Convention No. 169, 

which sets out in Article 14: ―The rights of ownership and possession of the peoples 
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concerned over the lands which they traditionally occupy shall be recognized.‖ In 2003, 

Brazil adopted a new decree, Decree 4887 to comply with the spirit of ILO Convention 

169,making the legal requirements for claiming quilombo status much flexible. 

The more relaxed legal requirements allowed a lawyer from one of Porto Alegre‘s 

Black Movement to successfully petition for the first collective property rights to be 

granted for Afro-Brazilians in an urban setting. The urban quilombo of the Silva Family 

is located in an upscale neighborhood with very high property prices, making it the most 

expansive square meter of Porto Alegre City. In that case, the fact that the largest 

property owner and developer of Porto Alegre claimed ownership of the land produced a 

perfect alignment of class and race interests: both Leftist politicians and social 

movements organized in terms of class-based demands supported the Black movement in 

this cause. Nonetheless, this sort of alliance was not always replicated in the Participatory 

Budgeting, as the example of the Figueiroa quilombo I describe demonstrates. 

The Meirelesstreet squatter settlement association was formed in 2003 in order to 

place a squatter settlement upgrading demand to the Participatory Budgeting. The 

presidency of the settlement organization has alternated between an Afro-Brazilian, 

Miguel, who founded the community 30 years ago by occupying the land, and Alfonsina 

a Euro-Brazilian who bought an illegal piece of land from another squatter ten years later. 

The sense of solidarity between Miguel and Alfonsina‘s families increased after a forced 

eviction in 2002, part of the centrist faction of Workers‘ Party efforts to redirect social 

housing demands to the outskirts of the city. Miguel and Alfonsina‘s involvement in the 

PB intensified as fellow delegates from all ethnicities went to their rescue. However, in 

2007 another Afro-Brazilian family,the Figueiroas, also one of the first to occupy 30 
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years ago,  the land  that is now under dispute, was contacted by a lawyer from the Black 

movement who explained to them that they were occupying traditional Black territory, 

land that belonged to their ancestors. The Afro-Brazilian territory would take the name of 

this family: the Figueiroa Quilombo. The lawyer from the Black movement did not 

succeed in conveying the Quilombo message to other families in part due to his use of 

legal jargon and lack of interaction with the communicative styles practiced at 

Participatory Budgeting. This can be seen in the dialogue below from a consensus-

building meeting promoted by PB councilor Jefferson. His goal in the meeting was to 

reconcile conflicting demands placed by two groups for the same land: 1) the Meireles 

squatter settlement led by Miguel and Alfonsina, had made a demand to the municipality 

via PB for upgrading/housing; and 2) The Figueiroa and the lawyer from the social 

movement Unified Black Movement at the National Institute of Colonization and 

Agrarian Reform had requested the land be recognized as a quilombo.  

Miguel, Meireles street squatter settlement: We feel threatened, in the 

sense of saying that they are giving more support to the quilombo‘s 

people, while they are not giving those of us belonging to the Association 

any sort of clarity on how it is going to be. And people feel like there is 

some interest in removing some families from there, you understand? This 

is not going to happen. Therefore, this is why we [PB participants] 

requested this meeting here, and we would like you take action, because it 

cannot continue like it is. 

Lawyer, Black Movement: I am the attorney for the quilombo community. 

Due to legal reasons, I ask that he clearly state who is making threats, 

when the threat was made, what type of threat was made and to whom it 

was made. 

Alfonsina, Meireles street squatter settlement:  We are afraid of losing our 

homes after such a long struggle and after the evictions that the city 

government carried out. We feel threatened by our own neighbors who 

also, at certain times, fought with us. Figueiroa (from Figueiroa quilombo 

claim) was at Participatory Budgeting with us, he took part in the 

movements with us, but now we feel as if we are in two different 
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movements: one in which we fight for everyone, and the quilombo, which 

seems to be somewhat limited.   

Miguel: Are we going to be evicted if we do not self-declare quilombolas? 

Lawyer:Article 68 of the Act of Transitory Constitutional Dispositions 

states that, to those remaining quilombola communities, the Brazilian 

government will issue due title. In addition, there are articles 215 and 216 

of the Federal Constitution. In 2003, Decree No. 4.887/03 was enacted … 

In this Decree, the responsibility to implement the procedures related to 

establishing boundaries and title lies with INCRA. In the case of the 

Figueiroa Family quilombo, the publication of the identification technical 

report is being finalized, according to INCRA. Whatever overlap exists on 

the land [land disputes] is by public land, by city land.     

 

The answer to Miguel‘s question, ―Are we going to be evicted if we do not self-declare 

quilombolas?‖ is unknown. The National Institute of Colonization and Agrarian Reform 

could issue an order for those who do not self-declare quilombolas to leave the area. 

Alternatively, it could choose to demark the quilombo area in a way to allow for the 

permanence of the Meireles squatter settlement. The cases of urban quilombos are new 

and the answers for this type of land dispute are under construction. The consensus 

building meeting concluded without an agreement between the two groups. Therefore, 

the remaining alternative for the Meireles‘s squatter settlement is to seek independent 

legal counseling.  

Notably, this meeting took place without any representative of the executive 

branch of the municipal government. The absence of representatives from Local 

Solidarity Governance secretariat, the Mayor‘s office, or any municipal official familiar 

with this stalled PB housing demand is another example of the abandonment of PB by the 

municipality. Consensus building between both communities in this situation would not 

be an example of what Laura Nader calls coercive harmony because the unresolved land 

dispute may delay the granting of property rights for both communities. Moreover, land 
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disputes between two underprivileged communities do not challenge class and racial 

inequalities.According to Judith Innes, consensus building can be beneficial under certain 

circumstances:―Consensus building is called for where uncertainty is rampant, where no 

one has enough power to produce results working alone, where stakeholders are engaged 

in self-defeating and paralyzing conflict, where there are gaps in understanding and in 

discourses among players, where the solutions to well-recognized problems have not 

been developed or where old solutions no longer work‖ (Innes 2004: 16). This land 

dispute meets all the circumstances in which consensus building is considered beneficial.    

The question of what happens to either the Afro or Euro Brazilian households that 

do not declare themselves quilombolas is fundamental to this land dispute, but it is not 

within the scope of this dissertation. What matters here is the dynamics of PB meetings 

when delegates and councilors are confronted with interlocutors who do not share the 

same communicative style and social values. The expertise talk of the lawyer illustrated 

in the passage above is by no means representative of those who assert racial or ethnic 

claims. Many grass-roots organization making claims based on ethnicity rather than class 

also engage in non-technical ways of speaking, such as popular artistic expression. But 

this particular case shows the complications of bringing claims articulated in other public 

spheres, like the courts or the academic arena, into the PB, where a particular style of 

expressing demands is dominant. The next example demonstrates how PB delegates 

incorporate and reframe the emerging discourses of race in cases that pit class alliances 

and the social value of class-based rights‘ claims against race-based demands.      

This example focuses on another conflict over land rights, this time between the 

Union of Grace Housing NGO and Daycare, which we heard about earlier in the chapter, 
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and the Õpêêrê Afro-Brazilian Cultural Center, which portrays its mission as empowering 

underprivileged youth with the history and culture of Afro-Brazilians in Porto Alegre. In 

2003, several community organizations, under the leadership of Union of Grace, placed a 

demand of a half million reais, about 300 hundred thousand dollars, to Participatory 

Budgeting to build housing units in a valuable piece of empty municipal land at the city 

center.  

Union of Grace had already successfully petitioned for a public housing project, 

concluded in 2001, next to the vacant municipal lot. This first public housing project 

demanded and monitored by Gabriel became a model for public housing projects because 

of the high quality of the apartment units. Union of Grace also runs a preschool right next 

to the housing project and the land where the new public housing is going to be built. 

Moreover, since housing demands via Participatory Budgeting are stalled, Gabriel 

pressured Mayor Fortunati in an election year to apply for the new federal housing 

program My House, My Life in order to fulfill the PB 2003 demand for public housing.  

However, the main obstacle for the construction was that the Õpêêrê Afro-Group 

conducted their youth activities there. The cultural center blocked the legally required 

open access of the vacant lot to the avenue. The cultural center building and the land also 

belonged to the municipality. I witnessed and tape recorded two meetings between Union 

of Grace, Õpêêrê, architects from the housing department, and representatives from 

pertinent municipal departments in which consensus had been reached during the meeting 

but later broken.  Gabriel, president of Union of Grace, as demonstrated in the prior 

sections, is a skillful community leader and an experienced political broker. He sealed a 
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backstage deal with the municipal department and here, reports the results to his 

constituency at Participatory Budgeting:
32

 

―In the meeting [with the city], the issue of Õpêêrê was resolved. We will 

divide the area on the other side with Õpêêrê. They will probably not 

accept the proposal because they will be stuck with an area much smaller 

than theirs. But, the great news is that the bidding announcement is about 

ready to break open [loud applause from the audience]. For those who do 

not remember what an announcement is, an announcement is when the 

city already has the resource released and opened for hiring companies 

interested in building. What does this mean for us? It means that today the 

question of Õpêêrê is moot. If the announcement came out and they did 

not accept the proposal, they will be invited to move out and do their work 

over there in Tonga da Mironga do Kabuletê‖
33

(Gabriel‘s speech, January 

20, 2010, Downtown FROP meeting).  

Gabriel‘s speech shows how proficient he is in the communicative style practiced at 

Participatory Budgeting when he explains to fellow delegates with less linguistic capital, 

the meaning of a Bidding Announcement by, rather than suggesting that they do not 
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33

Tonga da Mironga do Kabuletê is the title of a song written by Vinicious de Moraes and 

Toquinho, the lyrics suggests that the expression is a curse in the Nagô language. The meaning 

has been neither verified nor disproved. 
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know what it is, only saying that some of them may have forgotten. This is an example of 

what some scholars refer as a school for the pedagogy of citizenship (Damo 2006), where 

experienced community leaders and state officials work as mediators between the popular 

language of delegates and the bureaucracy.  

But the Õpêêrêcenter did not back down. Ms. Teresa, the Õpêêrê coordinator, 

explained to me in 2011 that she would not move to an adjacent piece of land and much 

less to the periphery of the city and that Porto Alegre‘s Black Movement had sided with 

her. When I first heard Ms. Teresa in a consensus building meeting in December of 2009, 

she was much more flexible about relocating; however, by the time of the 2011 interview, 

her attitude had changed and she simply refused to be sent to the Tonga da Mironga do 

Kabuletê. Ms. Teresa defended the importance of her volunteering work: 

―Yeah. Our service is a free service for underprivileged children. On 

Sundays we have cultural activities which many people come from the 

university to attend. Some are young professionals. They are people we 

call alternatives because they belong to high society, you know, but they 

like samba, maracatu [Afro-Brazilian music and dance]. Then, this means 

that our work is not a worthless effort‖ (Teresa personal interview, 

February 2011).  

Supporters of Õpêêrê within the larger Black Movement also launched a You 

Tube video framing the relocation of Õpêêrê as another act of racism. The argument 

resonates with Porto Alegrenses concerned with racial equality because all samba schools 

of Porto Alegre were indeed relocated from the downtown to the outskirts of the city. The 

response from Gabriel to the accusations of racism was to self-identify his delegates as 
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being part of an Urban Quilombo, the Union of Grace Quilombo. This is a significant 

shift in his political oratory and strategy adopted in previous meetings. In a speech at the 

Participatory Budgeting, January 12, 2011, Gabriel accuses the municipality that has 

applied for federal funding for his housing of being racist and sexist against the Black 

women of Union of Grace.  

―I have some news to give you. Today is a very special day for us and 

especially for black women of Union of Grace. We had a visit from a 

psychologist? A sociologist? To our NGO where she discovered that we're 

a quilombo. We are a quilombo. So I want all black women of Union of 

Grace to stand up.‖ 

 

The women stand up and the audience claps and celebrates their public recognition. 

Then, a delegate from the audience jokes about the only female representative of the 

Black movement that has consistently attended Participatory Budgeting meetings and that 

had just won the prestigious Griot municipal award for her work in the Black 

Movement:
34

 

Women from the audience: Oh Gabriel, Ms. Helena did not stand up. I 

think that she is racist.  

 

The audience laughs about the joke and Gabriel continues his 

speech announcing his discovery that Union of Grace is a quilombo:   

 

Gabriel: ―We're being discriminated against here in this region and by the 

government and you do not know why. It is because you are female and 

are black. It is because of this reason. If you were white and male you 

would be better heard and attended to. According to what was said to me, 

it is not my thesis. I am black. I am quilombola. I also have my [African] 

roots. My family is black and greatly proud of that. I also suffer this kind 

of prejudice. According to the psychologist, people hate me but do not 

have an explanation of why they hate me, but it comes from other 

generations, incarnations. Word of a psychologist, an educated woman, 

and she will give a lecture here to talk about it. And here with pride that in 

the Union of Grace we have several examples of black resistance as the 

                                                 
34

 Griot is a Western African storyteller, political commentator, or gossiper.  
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quilombo of Ms. Helena and the youngest of Brazil‘s quilombo the Union 

of Grace quilombo. Anyone who wants to beat us up, please come now. 

Now is for real -- Now it is federal law [for the recognition of 

quilombos]Now is human rights. Anyone that may do anything 

against us it will be considered discrimination against us, prejudice.‖ 

 

Gabriel‘s discourse was taken by many in the immediate audience and by those 

that heard about it later as opportunistic. Nonetheless, his speech spoke to the heart of his 

delegates, the overwhelmingly majority who are poor, black female head of households 

that hold jobs as domestic workers as mentioned in the second section (see Table 5, 

appendix 1).  Here we see a very different form of speaking about race than we saw from 

the lawyer in the previous example. Here Gabriel continues his form of speech, known 

and familiar to the PB participants, which focuses on his constituents‘ lack of power and 

traditional oppression. Yet, he also adds into this a discourse of racial pride in which he 

claims rights given by both the Brazilian law and human rights.  Once again, we see how 

skilled he is in blending the new discourse of race into his classic PB style. 

The subsequent speech from quilombo leader and PB delegate Helena is poetic 

and elegant, the audience respects her. However, her discourse style no longer speaks to 

the anxieties of the audience as did Gabriel‘s speech style. Despite the fact that Helena 

was also born a squatter in a black territory, her life trajectory took a different path from 

her fellow black community leaders. The distance of their social experiences is also 

revealed by the joke that Helena did not stand up to recognize the new quilombo because 

she is racist. Ms. Helena participates in the downtown FROP to follow-up on her demand 

to build five housing units for descendants of her quilombo. She placed the demand for 

these five units along with the 2003 demands ranked by Union of Grace. However, she 

would prefer that the municipality builds these five units in the very small piece of land 
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that belong to her quilombo. Currently, her quilombo works as a cultural center and 

grass-roots museum for the history of Afro-Gauchos, the African descendants in the state 

of Rio Grande do Sul. Gabriel waits nervously for Ms. Helena‘s recognition of Union of 

Grace as a quilombo. She takes the opportunity to complain that her housing units are not 

going to be built on her quilombo:  

―In a quilombo, it is our ancestors who protect us. Just after death they are 

forefathers, and after a lot of time they are ancestors. So when Gabriel 

raises the question of Union of Grace and their dandaras, the warrior 

women, he is referring to that. I would like you to understand that our 

source of resistance as a culture and people is our land and the families are 

going to be sent to another place where their children weren‘t born, where 

they did not get married and far from where many took their final breath 

and died. Our land is an identity territory‖ (Helena, downtown FROP, 

January 12 2011). 

 

 The deliberations about these two land disputes reveal the changing value Afro-

Brazilians place on experiences of classism vis-à-vis racism and the strategic uses of race 

and class for community development in Participatory Budgeting.  Although the causes 

of the land disputes here reported are ultimately linked to class inequality and structural 

racism, which leave disenfranchised populations to fight among themselves for scarce 

resources, the path towards building communities of practice passes through building a 

common language of mutual engagement. By belonging to two communities of practice 

Ms. Helena inserts into PB deliberations the language of ethnic territories, ancestors, and 
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citizenship rights, expanding the scope of possible political belongings available to 

delegates, since her land claims impart no threat to any of the squatter settlements in the 

downtown FROP.   

 

4.7. Conclusion 

This chapter demonstrated that in the PB, changing communication styles and 

practice can significantly influence results. Before 2005, the Workers‘ Party (PT) 

promoted ―conflict talk‖ between municipal officials and delegates and councilors at PB 

meetings as part of a new aesthetics of communication, which aimed at defying the social 

authoritarianism characteristic of hierarchical relations between the poor and state 

officials in Brazil. The symbolic dimensions of this new sociality at the sphere of the 

state allied with the increased provision of works and services helped PT to stay in power 

for sixteen years in Porto Alegre.  

In contrast, the ―harmony talk‖ implemented after 2005 succeeded by building 

upon long-standing aversions in Brazilian political culture towards partisan politics. The 

introduction of the harmony ideology in Participatory Budgeting reinforced the discursive 

border between partisan and communitarian politics shared by delegates and councilors 

irrespective of political party affiliations. These boundaries existed even during the 

Workers‘ Party government; however this harmony ideology is coercive because it has 

been used by ―A Better City, A Better Future Coalition‖ to silence dissent at Participatory 

Budgeting.  

The verbal performance of the honor code under the logic of the game of 

challenge and riposte that I described here was the enactment of the values of community 
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responsibility and pride vis-à-vis the dishonorable nature of partisan politics. However, 

community leaders in the Downtown District engaged in disputes for social standing, 

which were detrimental to the overall well-being of the district. The performance of the 

social norms of decorum had very negative effects: they resulted in one less demand for a 

health clinic in the Capital Investments Plan. The ranking of demands in the Forum of 

Delegates of the Downtown and East Districts follows the same logic of reciprocity 

exchange. Nonetheless, Gabriel and Jefferson are more distanced from the immediate 

needs of those they represent and have aspirations to enter electoral politics. 

Ethnographic data on the dynamics of these deliberative meetings demonstrate that even 

under instances of extreme rivalry, delegates and councilors are quick to pick up on the 

ethics of charity based on local meanings of what constitutes a violation of the human 

right for adequate housing. Notions of human and animal living conditions are put 

forward to produce the appropriate moral action in the public sphere of PB deliberations 

or through alternative channels of charity and friendship. Moreover, PB deliberations 

instill the enactment of local notions of justice and fairness in participatory democracy 

regarding proper compensation for the time and intensity of participation. Delegates and 

councilors must balance self-interest and altruism when assessing the requests of their 

own communities and attempting to solve occasional unfairness in the ―contract‖ of 

participatory democracy.   

These moral dilemmas are made even more complex when the issue of race is 

included in the mix. While many of the PB participants identify themselves as Afro-

Brazilian or Black, the decision whether to frame particular struggles around race or class 

remains contested.  How this is resolved may not turn on ideological grounds, but, as in 
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the cases described here, on how the participants perform the communicative styles and 

practices legible to the PB audience. 
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Chapter Five 

Embodied Identity and the Squatter Category:  

Women’s Engagement in Participatory Budgeting and Land Occupation 

 

5.1. Introduction 

In this chapter, I investigate subjective transformations of individual identity and 

community responsibility experienced by those most directly affected by this recent 

innovation in governance. My focus in this chapter is not the dynamics of the PB 

meetings like it was my focus in Chapter Four. Instead, I am interested in the 

participants‘ narratives of their experience in land occupation, squatter settlement 

upgrading, and land legalization achieved through Participatory Budgeting before and 

after the decline on funded social housing projects and land tenure security. I focus on a 

particular squatter settlement within the city, which I call Vila Radiante. The example of 

Vila Radiante illustrates how squatters changed identities in relation to their engagement 

with land legalization processes via Participatory Budgeting. I also focus on the personal 

experiences in PB of three women who spontaneously started the first land occupation 

self-proclaimed to be headed by women in Porto Alegre: the "Three Women Land 

Occupation and Settlement." This second ethnographic example captures the additional 

struggles women procuring housing via Participatory Budgeting have to undergo since 

2005. All interviewees in this chapter have been delegates of PB without prior 

experiences of either grassroots activism or political party militancy, allowing me to 

understand changes in identity in relation to engagement with PB.  
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This chapter is based on field work begun during my master‘s thesis research 

(December 2004–February 2005) and completed during my doctoral dissertation research 

(July 2009–March 2011) in the Leste (East) and Eixo Baltazar districts of PB. I selected 

Vila Radiante (Leste District) as a field site because it was one of the first vilas to have a 

slum upgrading project completed through PB, and because it had a mixture of residents 

with and without legal title. Different types of property ownership have differentkinds of 

engagement with PB, as I describe below. In addition, I selected the Three Women 

Squatter Settlement (Eixo Baltazar District) because of the feminine symbols used in this 

land occupation and the local notions of the body that informed women‘s political 

actions. In Vila Radiante, I interviewed 16 residents who had been delegates of 

Participatory Budgeting, and in the Three Women Squatter Settlement, I interviewed 10 

women who had also been delegates of the PB. These interviews were audio recorded, 

and I transcribed and translated all interviews. The shortest individual interview lasted 40 

minutes and the longest, six hours. In addition to the in-depth interviews with delegates, I 

also interviewed councilors of the PB for the regions, activists from social movements 

who lived in the area, and the architects and lawyers involved in the slum upgrading 

projects. The scheduled interviews took place at the interviewee‘s houses. Last but not 

least, I had informal talks with many residents of both neighborhoods. These 

conversations took place at locally owned snack bars. After the bulk of my interviews 

were completed, I returned to the two neighborhoods on a monthly basis during my 

dissertation field work for events, such as baby showers and PB and neighborhood-

association meetings. During my dissertation fieldwork I resided in Downtown District.  
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Focusing on the intersection of embodiment, identity, and political empowerment 

provides a useful perspective for considering what it means for poor squatters to be 

engaged in participatory democracy. I develop the theoretical framework provided by 

Dorothy Holland, William Lachiotte Jr., Debra Skinner, and Carol Cain in their book 

Identity and Agency in Cultural Worlds (1998) to explore the complex ways in which the 

squatters of Vila Radiante and of the Three Women squatter settlement understand and 

experience their identities, fashioning and refashioning self-perceptions over time as they 

take part in the Participatory Budgeting.  

My aim is to elucidate the interplay between embodied identities and identities 

imposed by the state and international organizations by focusing on how bodily 

experiences, practices, and representations inform people‘s reshaping of imposed 

identities. In particular, I argue that a novel focus on the interplay between positional 

identity—one‘s perceptions of her position in the social relations of power—and 

embodied identity—one‘s bodily experiences of political action—is useful to discern the 

extent to which slum dwellers achieve political empowerment at specific phases in the 

history of Participatory Budgeting. I am aware of the anthropological critique of 

empowerment projects (e.g., Li 2007) and their use by neoliberal programs as an 

alternative for welfare provision. I am also aware of how ideas of social-class 

empowerment through consciousness raising and collective action by Paulo Freire (e.g., 

1987) can coincide with the neoliberal ideology of empowerment in the implementation 

of development projects (Gupta and Sharma 2006:284). However, I use the term political 

empowerment to describe how members of oppressed social groups gain political power. 

I argue that political empowerment entails a psychological component of identity 
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transformation and a social component of collective action, which bring concrete results 

for those groups traditionally excluded from decision making. I present an analysis of 

squatters‘ shifting positional identities and their embodied engagement in participatory 

practices.  

As established on the prior chapters, a discursive and public-policy shift occurred 

in the city of Porto Alegre itself regarding the uses and meanings of Participatory 

Budgeting after a coalition of center-right political parties took office in 2005. The PB 

was downgraded from its position directly linked to the Mayor‘s office to become one 

among other participatory programs inside the newly created Local Solidarity 

Governance department. These political-bureaucratic changes are reflected in the 

personal stories of participation narrated in the following sections. For example, residents 

of Vila Radiante acquired security of tenure and slum upgrading during the first 10 years 

of Participatory Budgeting when the program was directly linked to the Mayor‘s office. 

The first two Workers‘ Party administrations favored guaranteed tenure security, even 

when the land was valuable and belonged to private and state government. By contrast, 

municipal administrations post-2005 have been more selective in granting tenure 

security, and the case of the Three Women Squatter Settlement reflects these changes in a 

forced police eviction of families from an occupied site. 

In this chapter, I consider not only the meaning of political participation for 

people who live in squatter settlements but also how they experience political 

participation through PB. The interviews reveal that in terms of practice, squatters‘ 

engagement with PB is based mostly, but not entirely, on others‘ identification of them as 
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squatters. However, there is a difference between positional identity—that is, squatters‘ 

perceptions of how their social positioning is viewed by others within social relations of 

power—and their own embodied identities that emerge from squatters‘ bodily 

engagements with their social environment. 

 

5.2. Squatters’ Shifting Positional Identities in Participatory Budgeting 

My argument addressing shifts in positional identity among the squatters I 

interviewed draws on the theoretical framework provided by Dorothy Holland and her 

colleagues (Holland et al. 1998). These authors seek to de-essentialize identities and 

selves by developing a processual understanding of each. For Holland and her colleagues, 

selves are realized through activity and practice. This understanding differs from Erik 

Erikson‘s (1980) characterization in which identity is a more consistent sense of self that 

remains intact across different situations. Holland and her colleagues draw their cultural-

historical, social practice theory of identity from the ideas of Mikhail M. Bakhtin, V. N. 

Voloshinov, Lev S. Vygotosky, and Pierre Bourdieu. Identity, they argue, is ―the central 

means by which selves, and the sets of actions they organize, form and re-form over 

personal lifetimes and in the histories of social collectivities‖ (Holland et al. 1998:270). 

Practiced identities, in this argument, happen in the following four contexts of activity: 

figured worlds, positionality, spaces of self-authoring, and making worlds.  

Figured worlds and positionality are closely related. The former are ―the frames 

of meaning in which interpretations of human action are negotiated‖(Holland et al. 

1998:271). People participate in multiple figured worlds, including the semiotic 
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structures of churches, neighborhood associations, unions, families, and various support 

groups. Figured worlds are culturally constructed sets of social discourses and practices 

that can become meaningful to participants, framing part of their identities. Positionality, 

according to Holland and colleagues, is ―a (separable) counterpart of 

figuration‖(1998:271). For instance, positionality emerges within a figured world; 

simultaneously positionality influences the type of figured worlds a person is likely to be 

a part of. Social position and positional identities are intertwined with social relations of 

power and status as outlined in particular figured worlds, and they reference actual 

entitlement as well as the feeling of entitlement (or lack thereof) to rights and available 

resources. Attending to positionality allows researchers to ground universal frameworks 

of class, gender, and race within varied subjective actions prominent within particular 

figured worlds. Positionality and figured worlds aim to capture identity through the 

immediacy of practice.  

The third and fourth aspects of identity, spaces of self-authoring and making 

worlds, draw from Bakhtin‘s (1981) ideas that the world must be responded to and that 

selves are in a continuous process of being addressed and providing responses; in other 

words, self-authorship and social transformation are necessary parts of cultural practices. 

Selves are always orchestrating the voices of others and, in this sense, reframing figured 

worlds. This reframing is never the result of individual creativity alone, but rather arises 

from a dialogic process between inner speech and social discourse; between the author 
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and external voices.
35

Social discourse refers to public discursive interactions and 

ideologies available in diverse communicative spheres; inner speech refers to the 

individual‘s idiosyncratic experiences and understandings of the world. Making worlds 

addresses how people renegotiate their identities through continuous processes of 

subjectification (the movement from social speech to inner speech) and objectification 

(the movement from inner speech to social speech).  

These ideas offer insight into the dynamics of identity for those who take part in 

Participatory Budgeting. Vila Radiante has an estimated 12,000 inhabitants; it, along with 

several other vilas, belongs to Porto Alegre‘s East Region of the Participatory Budget. 

The area of Vila Radiante includes a mixture of squatter settlements; illegal subdivisions 

(land subdivided and sold without following the municipal regulations); and more formal 

residential areas where the residents hold legal title to their property. The squatter-

                                                 
35

 For Voloshinov and Vygotsky, inner speech refers to unexpressed thought and experience. 

Both authors consider inner speech of a different kind than social discourse. For Batkthin, 

Voloshinov, and Vygotsky, in the inward movement from social dialogue to inner speech through 

dialogue, the author, learner, or child is able to reframe his experience and thought. However, in 

this reframing, in the outward objectification of what is expressible (inner speech) to what is 

expressed, the meaning of the original social discourse is also altered. For readers not familiar 

with the approaches of Voloshinov and Vygotsky, it may be helpful to think of the parallel 

highlighted by Jennifer Cole between ―unofficial conscious,‖ as Voloshinov renamed Freud‘s 

concept of the unconscious, and inner speech. All levels of consciousness are mediated by 

semiotic material; however, ideology at the level of the ―unofficial conscious‖ is more flexible 

and subject to individual‘s life history (Cole 2007:111–112). 

 



167 

 

 

 

occupied areas in Vila Radiante consist of four large blocks of land that developers 

originally set aside to be green areas (i.e., open space and public parks).
36

 

Before Participatory Budgeting, neither the municipal governments nor lawful 

tenants of Porto Alegre considered squatters, including those living in Vila Radiante, to 

be legal residents. This long-standing social positioning heightened squatters‘ perceptions 

of themselves as vulnerable to eviction without any recourse to due process. As a local 

leftist activist explained, fear of being ―expelled‖ from their homes made most squatters 

reluctant to engage in the Participatory Budgeting during its first years: 

It happened a lot that people from the occupied areas took a long time to 

mobilize for the Participatory Budget because they were afraid of eviction. 

They did not believe that they would be allowed to stay there because 

there was always the pressure that they were irregular. So, they were shy, 

reluctant to participate. There was that inhibition: ―Ah, I will not touch 

this because I will arouse [the attention of] the men [the authorities] and 

they will come here and take me from here.‖ So this happened a lot. 

[James, administrative assistant, Vila Radiante resident and activist, 

01/04/2005]  

The residents of Vila Radiante who did have legal title, or at least a real-estate sales 

contract, were less inhibited. They were the first in the area to take part in PB. They 

successfully demanded new water networks, including a sewage system and drainage and 

                                                 
36

According to a census of Porto Alegre‘s squatter settlements, three-out-of-four squatter 

settlements in Vila Radiante had between 100 and 131 households, and one had 52 households 

(Moraes and Anton 2000).  
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street pavement. A few years later, as residents of Vila Radiante‘s four squatter 

settlements gained confidence that the city government did not intend to evict them, they 

too became involved in Participatory Budgeting. This is clear from City Investment Plan 

records. Land legalization or regularization, which included topographic assessment, 

physical regularization (reblocking), and the construction of housing units or housing 

upgrading, all key issues for squatters, begin appearing as municipal budget items in 

1993. Thus, it was only at first that a lack of security of tenure prevented informal settlers 

from engaging in Participatory Budgeting. From the start, the municipal government and 

the organizers of Participatory Budgeting had shown no sign of threatening squatters‘ 

tenancy; rather, in the early years, the occupiers themselves lacked a feeling of 

entitlement to social and political rights, given their situation as unlawful tenants. This 

self-perception changed over time, as the squatters‘ engagement in PB increased the 

security of their tenure, even though they continued to lack legal title.
37

 

With both lawful and unlawful tenants involved in resource-allocation decisions, 

tensions quickly developed over the question of entitlement to government services and 

infrastructure improvements. Many residents who held legal title to their property felt 

they had a greater right to receive municipal resources than did people who lacked title: 

In the beginning, we saw a lot of complaints; people said, ―They paved 

that street in front of an illegal vila and did not pave my street.‖ There 

were always some people that had this type of discrimination. There 

                                                 
37Vila Radiante‘s squatters‘ experiences provide empirical support for the arguments of Varley 

(2002) that legal title is not a requirement for security of tenure. 



169 

 

 

 

always are. [Rozilda, Janitor, Vila Radiante squatter settlement resident, 

01/14/2005]  

For their part, people from the four squatter settlements increasingly began to view the 

legal tenants‘ sense of entitlement as unfair: 

I say that everybody lives equally. If some who had the resources to have 

the title here think that here is bad, then they should move to a better 

place. The only difference, I think, is really the title, because we pay taxes 

to start with, do you understand? We pay water, electricity, sewage; the 

only thing that we do not pay is IPTU (real-estate taxes). The only 

difference between us is that people with title pay IPTU. Now it is better, 

but the discrimination on the part of the Vila Radiante residents who had 

title was horrible. [Julieta, food services worker, Vila Radiante squatter 

settlement resident, 01/25/2005] 

In this statement, the speaker assesses her positionality, her own understanding of her 

social position in the lived world. Julieta sees herself as entitled to occupy a particular 

space and to have access to certain associated services. Her statements are not an 

expression of her embodied identity, but primarily an assessment of her positional one. 

What she emphasizes as the source of discrimination is the condition of having or not 

having legal title, rather than the state of being or not being a squatter. Generally, as I 

discuss further below, people are unaware of their bodily and daily practices, including 

the ones that refer to their social position.
38

 

                                                 
38Bourdieu (1990) makes a similar point in his discussion of habitus. 
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Sometimes, however, certain indices of positional identities become conscious 

and available to be reflected upon (Holland et al. 1998). In the present case, legal title is 

one such index. Until the implementation of Participatory Budgeting, legal title had been 

understood to confer upon its holder a variety of rights, including potential access to 

municipal resources. The figured world of PB established new rules that disrupted the 

positional identity of many squatter settlement residents. Specifically, as this new form of 

political and social participation took root, it allowed for the objectification of legal title 

as a sign of unequal social relations and created the opportunity for questioning whether 

legal title should be a permissible source of inequality. 

 

5.3. Embodied Identity and the Squatter Category  

In this section, I address the entanglement of representational, ideological, and 

experiential aspects of identity. The residents of Vila Radiante squatter settlements 

experienced a change in their embodied identity as well as in their positional identity as a 

result of their involvement in Participatory Budgeting. Unlike positional identity, which 

refers to an awareness of the place one occupies in the social relations of power, 

embodied identity arises from one‘s bodily experiences and activities. These experiences 

do not happen apart from the representational realm, however. So, for example, among 

the squatters, gendered representations of the body and its capabilities are important 

aspects of self-identity. The anthropology of the body (e.g., Scheper-Hughes and Lock 

1987) and embodiment (e.g., Csordas 1990, 1994) establish the necessity of making an 

analytical distinction between representational approaches to the body and 
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phenomenological approaches that focus on the body as the subject of culture and 

experience. In this chapter, the concept of embodied identity further demonstrates how 

concretely intertwined these two levels of analysis are. As is explained below, gendered 

representations, including those held by squatters themselves, typically construe the 

squatter category as male, despite the fact that women do take part in land occupations. 

The few situations in which women are recognized as squatters are imbued with locally-

situated meanings of gender-appropriate political action.  

Most residents of Vila Radiante‘s four squatter settlements do not identify 

themselves as invasores (squatters), but rather as donos(as) de terra or proprietários(as) 

(legitimate owners), who happen not to have legal title.
39

 Yet, they do recognize a few 

among themselves as squatters. Residents‘ first action in relation to the land they live on 

determines their present embodied identity as either squatters or legitimate owners, 

despite the fact that society and the state consider a squatter to be everyone and anyone 

living on squatter settlements. More specifically, only people who cleared the bush are 

considered squatters by other squatters. All those who either received land as a gift or 

bought it from the person who originally cleared the land are considered by those without 

legal title to be legitimate owners. This is true today as the destitute in the city continue to 

secure housing by occupying large plots of land at the outskirts of the city or in small 

                                                 
39

The terms invasor (invader) and land invasion are still broadly used by squatter settlement 

residents in Porto Alegre, despite the fact that members of the Landless Workers‘ Movement and 

several movements for the Right to Housing in Porto Alegre and Brazil prefer the term land 

occupation. The word occupy implies ―to occupy something you have a right to,‖ rather than 

invade, which has a criminal connotation (e.g., to invade someone else‘s property).  



172 

 

 

 

corners and downtown streets. As families grow and children get married the need for 

new housing leads to ongoing land occupations.
40

 

The family history that one Vila Radiante squattersettlement resident recounted to 

me makes this distinction clear. According to Clotilde, in 2003, as adults, she and her 

sister were without a place to live. This situation motivated Jonas, their father, to clear a 

piece of abandoned land adjacent to the land on which he was already living (in Vila 

Radiante). Jonas then divided the cleared land into 10 pieces and gave one to each of his 

daughters. He sold the remaining eight pieces for very little money (100–150 reais, or 

about US $40–60, depending on the lot size). The squatter-settlementresidents of Vila 

Radiante consider Jonas the only family member who is a squatter in the figured world 

they have created for their lives. They define neither the daughters who received the land 

as a gift nor the eight people who bought the land from Jonas as illegitimate owners. 

Even Jonas himself, who self-identifies as a squatter, considers his daughters and those 

who purchased land from him to be legitimate owners. The activity of clearing the forest 

                                                 
40

The expression that my interviewees use is limpar o mato [―clear the bushes/forest‖], which can 

mean overgrown grass and weed and includes the removal of bricks, trash, wood, and any other 

waste material on top of the land. Residents of squatter settlements use the term clearing the 

forest/bush even when they occupied small cul-de-sac streets and small abandoned flower beds 

[canteiros] in downtown. The importance of the embodied practice of limpar o mato in 

distinguishing squatters from legitimate owners in the squatter settlements is widespread in Porto 

Alegre. In the fall of 2010, my research assistant Francieli Ruppenthal and I interviewed 

sociologist Aldovan Moraes who coordinated a city-wide survey of Porto Alegre‘s squatter 

settlements for the municipal housing department, and he confirmed that my findings were 

applicable throughout the city. According to him, one of the challenges of conducting the surveys 

was the terminology that residents living in squatter settlements use because only the few people 

that cleared the land self-identified and were identified as squatters.  
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is essential for the personal identity of squatters, as the following exchange between 

Clotilde and me confirms:
 

Clotilde: DEMHAB [municipal housing agency] said that it was not 

[okay] to build houses here, no. But, my ‗darling‘ father is stubborn. He 

started selling piece by piece, putting and putting more people in. It is full 

now. My father thinks that he was the one who had the guts to confront 

DEMHAB: he entered [the land], and he erected the fences. But, it was not 

totally like that. First, my sister and I moved in, and then he started 

pushing and crushing people in there. He sold it for crumbs, just for the 

pleasure of doing it.  

Ana: I heard that Alemão sold a piece of land for R$1000, 00.
41

 

C: Yes, but Alemão is not an invasor [squatter]. He bought his piece of 

land and sold parts of it from his backyard. He also sold a cheap one for 

R$150,00 because the guy is his relative. But, Alemão bought and paid out 

of his pocket.  

A: So, does ―Alemão‖ have the title to his land?  

C: No, he doesn‘t, it is all green area, all in the park.  

A: So, why is it his?  

C: It is his because he paid for it. 

A: And the owner before him had title?  

                                                 
41―Alemão‖ [German] is a common nickname for German descendants in Southern Brazil. 
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C: No, it is all green area! Nothing here had an owner to start with. It is 

messy now because of that. My father came in and sold one piece after the 

other, and nobody could say anything because he got there and cleared the 

field. [Clotilde, unemployed, 02/17/2005] 

This exchange is an excellent example of the relationship between social speech and 

inner speech referred to earlier. The ―I‖ of most squatters refuses to be ―subjectified‖ in 

the local and international category of squatter, yet the squatter category is not 

eliminated. Commonly accepted meanings of squatting within the figured world of the 

residents of Vila Radiante are retained over time in the local discourses of property 

rights; clearing the bush, entering into an unoccupied area for the first time. In addition, 

when those living in Vila Radiante squatter settlements self-identify as legitimate owners, 

they do so because their actions confer this identity on them. They acquired their land the 

same way that people with legal title do: they paid money for it. Just as ―clearing the 

forest‖ signifies what it means to be an invasor (―squatter‖) in their terms, ―paying for the 

land‖ signifies what it means to be a dono(a) or proprietário(―legitimate owner‖). Despite 

the fact that the squatter category was not eliminated, people living in squatter 

settlements concluded that it should not be the source of their embodied political identity. 

Taking part in Participatory Budgeting, squatters changed their positional identity as they 

changed their relations with the city authorities. As a result, their embodied sense of 

belonging to the larger political community of Porto Alegre was strengthened.  

Holland and colleagues suggest how expressions solidify identity; the discourse 

internalized becomes a basis for self-identity. Experience is organized by expression: 
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Not only does the speaker depend upon the words of others to author his 

―own‖ experience, he also must answer to, respond to, the social relations 

between himself and his addressee in speaking socially … [Holland et al. 

1998:188] 

In the movement from social speech to inner speech, which is the process of 

subjectification, signs of what it means to be a squatter versus a legitimate owner are 

conveyed. Nevertheless, in the movement from inner speech to social speech, which is 

the process of objectification, there is room for constrained agency through the 

recontextualization of embodied signs.
42

 Legal title is excluded from the signs required 

for a personal identity of legitimate ownership among residents of Vila Radiante; ―paying 

for the land‖ is the primary critical factor. 
 

As Voloshinov (1986) has explained, embodiment in signs is necessary for both 

the process of subjectification and objectification. In other words, it is necessary for the 

constitution of self. There is no inner being unembodied in signs. According to 

Voloshinov, a sign is formed only when it acquires interindividual significance; it is a 

creation between individuals. This is why the difference between inner and social speech, 

                                                 
42

For a point of clarification, what is usually attributed to Foucault‘s theory of subjectification 

refers to the creation of subject positions through different forms of power, such as disciplinary 

power, biopower, and governmentality (e.g., Foucault 1978, 1979, 2009). It is my understanding 

that Foucault does not have a theory of subjectivity; instead he has a theory of imposed subject 

positions or a theory of subjugation. Alternatively, Voloshinov and the authors in the Bakhtin 

circle are in dialogue with neo-Kantians in trying to understand the relationship between mind 

and world. For Voloshinov, this relationship happens through semiotic mediation. Therefore, 

Voloshinov‘s concept of subjectification is not comparable to Foucault‘s. 
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psyche and ideology, and/or inner experience (the ―expressible‖) and its outward 

objectification (the ―utterance‖) is one of degree only (1986:33, 90). Intersubjectivity is at 

the core of dialogically embodied selves and of their embodied signs. 

Embodiment in signs does not happen apart from squatters‘ other bodily 

experiences, however. It is the physical act of ―clearing the forest‖ that defines a 

resident‘s personal identity as a squatter. The most important physical attribute is to have 

the bodily strength to clear the bush. This physical endowment also figures in all 

unsolicited narratives of land occupation I encountered. Among the settlement residents, 

the female body typically is understood as incapable of performing this activity. Clotilde 

makes this clear, for instance, in a casual remark that follows her comments quoted 

above: 

A woman, of course, could not do what he did with a big knife to clear and 

take the bush away. He [her father] intended to clear everything; this area 

was the end of the world [i.e., undeveloped and unattractive]. [ Clotilde, 

unemployed, 02/17/2005] 

In other words, unlike a man, ―a woman, of course,‖ could not wield ―a big knife to clear 

and take the bush away.‖ To the extent that women experience their bodies as limited in 

physical strength, they are constrained not only in the activities they can perform but also 

in the identities they can embody. The implication for this case is a ―hypocognition‖ 

(Levy 1973:324) of women as squatters, although women do often occupy land.  

When asked, the people of Vila Radiante acknowledged that women also 

individually occupy land. For instance, when I first heard about Julieta‘s invasion 
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[invasão da Julieta], I asked to interview the invasora Julieta. I was immediately told by 

her acquaintances that she is not an invasora(squatter) because she did not clean up the 

bushes or remove old bricks. Yet both married and single women have taken the initiative 

of occupying land in Vila Radiante. Nevertheless, accounts of these initiatives are 

diffused by an overemphasis on group efforts to clear the forest and erect the shacks. 

Residents‘ narratives of land occupation by women do not make references to physical 

strength and aggressive behavior. To the contrary, they emphasize group work, solidarity, 

and peaceful actions. Julieta, married and mother of four, now-adult, children, was one of 

the first women to occupy land in the School Settlement of Vila Radiante. She occupied 

the land while her husband was at work and comments on the event: 

We decided to go there. We always did it through mutirão [joint effort]. 

He [her husband] paid someone to help us because it is very complicated. 

It was too much to do. It was impossible for me to do it. We paid for some 

cachaça [popular sugar cane liquor], so some men would go there to clean 

it up. We always participated, including children… My little boy would 

bring a brick at a time up the hill. There were no streets to bring the 

construction material up. [08/11/2009]  

Regarding female head of households as squatters, Julieta‘s husband, Henrique, says that: 

―They [women] are never alone, always in group. And the poorer they [women] are, the 

more help they [women] get. There is more solidarity from the family, neighbors, and 

friends. They [women] are unable to build houses on their own, so someone always 
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helps.‖ When I asked if the man never gets help when occupying land, he said that 

sometimes men do; however, it is never as much and as often as women do.  

The contrast between two sets of ideas makes the image of women squatting land 

counterintuitive. On one hand, in the local imagery, the category of the squatter is marked 

by the act of conquering the land, which is understood to require great physical strength. 

On the other hand, in the local imagery, a woman‘s body is perceived to be weak when 

compared with a man‘s body. Specifically, the activities of clearing the forest, erecting 

houses, and working in construction or in the fields are understood as male by nature.
43, 44

 

These gendered imaginaries of male and female body capabilities may be remainders 

from and associated with a strong sexual division of labor in the rural areas, where many 

residents of Porto Alegre squatter settlements came from in the 1970s and 80s after the 

mechanization of agriculture.
45

 

                                                 
43

 These findings also correspond to how women in a rural community of Ceará state, Northeast 

Brazil, experience their bodies and to representations of the female body in that area (Pimentel 

Walker 2005.b.). Women believe that their bodies are not made to work under the hot sun 

because it can affect their menstrual cycle. Although they help their husbands in the field at 

seeding and harvest seasons, they do not plow the land because they consider it harsh work for 

woman. 

 

44
 Representations of the body as either strong or weak also guide notions of health and illness 

among the popular sectors of Brazilian society (Ferreira 1995). 

 

45
 The famous Landless Workers‘ Movement emerged as a response to the loss of land by small 

farmers due to the mechanization of agriculture (Wolford 2010). This social movement is not 

present at the two squatter settlements addressed in this article, despite the fact that it is very 

active in Porto Alegre and Brazil. The PB represents a unique style of political participation, 
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5.4. Women’s Engagement in Participatory Budgeting as Delegates 

Despite the paradoxical identity of women living in squatter settlements vis-à-vis 

the squatter category, Participatory Budgeting offered a public space for women to craft 

and solidify their identities as community leaders. In the COP, the governing body of the 

PB, women have comprised between one-third and 60 percent of the councilors in the 

past 10 years, compared to only 10 percent of City Council members. Moreover, women 

are half of Participatory Budgeting delegates (Fedozzi 2009). I now turn to the case of the 

Three Women Land Occupation, which took place in 2007 after the Workers‘ Party had 

left office in 2005. Since their first eviction, the women from the Three Women Squatter 

Settlement have been active as delegates of PB and as protesters. The remaining sections 

address how women make sense of their emerging identity as community leaders and 

Participatory Budgeting delegates.  

Even for Milena, the president of the first self-claimed land occupation organized 

by women in the Porto Alegre neighborhood of Riacho Doce, the idea of women 

squatting land seemed at first odd. Her recollection of the occasion emphasized passive 

behavior, such as the image of women just sitting in the middle of the bushes:  

There were five women in the area, inside. Just women and children, 

already there, settled. Then, my sister-in-law and I walked by there and 

went to check out what these women were doing there, sitting there in the 

middle of the bushes, because over there it was all bushes. Then, we went, 

                                                                                                                                                 
which coexists with prior styles of participation in Porto Alegre, such as the social movements 

from the 1970s and 1980s and more clientelistic neighborhood associations (Baiocchi 2005:127) . 
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asked, and they said: ―Ah we are here to fight for a house for us to live in. 

We cannot pay rent.‖ Afterwards, my sister-in-law and I got some rope 

and roped off a piece of land for us. Six hours after we got there, we 

entered there at 4:30 p.m., and then around 8:00 p.m., there were already 

500 families there. But, the number was growing even more, and then we 

started an association to have more organization. During that week we 

built our leadership because the military brigade arrived, the municipal 

guard arrived, and the city hall arrived, so we needed someone to speak 

for all of us. [Milena, president of the Three Women squatter settlement, 

08/09/2009] 

The land occupation and association just described by Milena started on February 17, 

2007 and became widely known at the time. Unlike, for example, the land seizures 

performed in Vila Radiante by Jonas and Julieta, this one gained the dimension of a 

political protest because it was one of the largest in the city and because its organizers 

asserted that it was the first occupation to be the first organized by women. On March 26, 

2007, the squatters were served with a court order of eviction. The squatters left 

peacefully, without confrontation with law enforcement. From there, most of the 500 

families spent 25 days living on the sidewalks before deciding to squat on another piece 

of land in the same neighborhood. However, this time women and children got hurt. The 

state government sent in the army without an eviction notice from the court. Women 

hesitated to leave the area and were beaten. This episode of state violence generated bad 

publicity for the first non-Workers‘ Party city government in 16 years; therefore, it was a 

turning point in the negotiations between the female leadership of the land occupation 
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and City Hall. The fact that women directed these political actions was so unusual that 

the land occupations were named ―Three Women‖ in reference to the three female 

leaders. 

Fear of violence was the main reason women refused to include men in the 

leadership of the Three Women Land Occupation association. Women strategically set 

men in the background of the land occupations because they believed that a man‘s 

response to adversity is aggressive. Moreover, wives wanted to be protective of their 

husbands since state violence is more likely to be used against men than women. 

Concerns about the potential aggressiveness of men‘s behavior were behind the protest 

strategies chosen by female squatters: 

We got the eviction order. I signed a term [a notarized Term for 

Commitment to Adjustment of Conduct] in which I took the responsibility 

of taking everybody out of there without injury. Because in this type of 

manifestation what we had to do is not what men like to do. Men 

immediately think of aggression, what they want is to get hold of a knife 

or to have another type of weapon and shield with them. We put the men 

behind and decided to demonstrate in our own way. We made a chain: a 

huge human chain made of women, everyone wearing white, some had 

posters saying that we would not react, and then we released some 

balloons; all in front of eight hundred policemen… Women are more 

rational than men. A woman knows better that she cannot test her strength 

against the police. If she confronts the police, she knows the risk that she 
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is taking. The woman wants to find a way to show that she can do it, a 

way that is not physical strength, because a woman is much more fragile 

than a man. [Milena, Three Women settlement, 08/09/2009] 

The performativity aspects of this land occupation such as the white costume, the release 

of balloons, and the overall gendering of this protest are typical for Latin American 

countries during periods of political change, uncertainty, and violent repression. The most 

notorious and tragic examples are the use of white headscarves by the Madres de Plaza de 

Mayo in Argentina and the CO-MADRES of El Salvador as they protested against the 

military regime and in search of their disappeared children and husbands (e.g., Robben 

2000). Nevertheless, the use of feminine symbols of motherhood, fragility, and 

peacefulness does not necessarily have a protective effect against state violence (Stephen 

1995). The examples vary in severity from police brutality at the Three Women Squatter 

Settlement to torture and assassination of leaders from the CO-MADRES organization.  

The timing of this ―first‖ land occupation by the women, which occurred during 

the transition in municipal government from the Workers‘ Party to a more center-right 

coalition, reveals what Jan French (2002) calls the prismatic nature of lawmaking and 

land rights in Brazil, in which the enactment of a law is just the starting point for multiple 

negotiations over its meanings and enforcement. Therefore, the rights of squatters to 

protest and access land under the umbrella of Participatory Budgeting could not have 

been taken for granted, since new negotiations over its meaning would necessarily 

emerge under the new municipal administration. Although people living in squatter 

settlements are still important agents in Participatory Budgeting, their positionality 
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changed under the new municipal administration. For instance, only after the second land 

occupation, which ended with police brutality, did the municipal government place the 

squatters of the Three Women land occupations in a shelter and subsequently settle them 

into a public area with no infrastructure. Through the placement of demands in the PB, 

the infrastructure has now been acquired. 

 

5.5. Women’s Embodied Identity and Empowerment 

Members of the ―Three Women Land Occupation‖ have been taking part in 

Participatory Budgeting since 2007; they won slum-upgrading projects for their land 

occupation. However, the implementation of their elected demands has been piecemeal, 

and they continue to engage in protests. The deliberative and vote-based assemblies of 

PB, informal discussions with neighbors, the protest marches to City Hall, and land 

occupations are lived by many women as ritual sites of self-discovery, transformation, 

and affirmation. In these situations, the dialogical body in political action is the main 

source of emerging subjective identities. This dialogical body that responds to and 

generates shifts in positional identity and is informed by the lived experiences of political 

action plays an essential role in women‘s attempts to build an identity as community 

leaders in land occupations and Participatory Budgeting. The same female body that is 

represented and to a certain extent experienced as weak in everyday life, when engaged 

in political action, has the opportunity to either flourish as a self-assured person or to 

succumb to fright. The narrative of Mariana elucidates these pulls:  
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It was in that moment that we were evicted by force that I saw that I had to 

fight. I felt like a warrior, you know. That was what I wanted [a piece of 

land], so I decided to carry on until the end. As long as there remains a 

little bit of strength in me, I will continue. It is going to be a year that we 

are living here. Sometimes I see how good it is here, how wonderful. 

Then, I think that if I had not been firm, where would I be living now? 

Perhaps, my son and I would be living under the bridge. I am so happy 

here. This house is so small; it is a shack, for sure. But, I do not have to 

worry about anything because it is mine. I can lie down at night and sleep 

without worrying that I do not have money to pay the rent that would force 

me to move the next day because I cannot afford it. Bah! [Gosh!] I am so 

tranquil. [Mariana, resident of the Three Women Settlement, 08/14/2009]  

Participatory settings are lived as spaces of turmoil and testing of one‘s potentialities. 

Tranquility follows a cycle of intense political engagement for those individuals and 

communities that endure hardships through participatory political practices, as the above 

quote from Mariana exemplifies. Here Milena, another of the women talks about her 

experiences with her co-occupiers, Mariana and Cristina. 

I frightened myself, I was frightened. Look, I never thought that I could do 

the things I did. I have been married since the time of the first invasion 

and my husband never left home to spend a night there with me.
46

 During 

                                                 
46Before the land occupation Milena lived with her in-laws. Most individuals who occupy land to 

house their families live in either unstable (e.g., in and out of informal rental housing) or 
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the time of the squatting, I fought, I would go places complaining and 

speaking. The municipal guard got there and I spoke my mind. People 

from City Hall got there and I spoke. Cristina was there always with me. It 

was very good because we kept acquiring knowledge and realizing that 

some rejections can give you more strength, can make you feel more 

capable of going and getting what you want. This is true because, as you 

can see, we got what we wanted. Yes, we won, but after a lot of sacrifice. 

[Milena, Three Women settlement, 08/09/2009]  

Leaders are made through the participatory process but so are followers. The interviewee 

reported the need to develop the capacity to endure the physical and psychological 

hardships of participation. Only after overcoming the challenges of participation do they 

self-identify as courageous, perseverant, and victorious:  

Some women are afraid to talk. They participated as much, but always 

with me looking over their shoulders. They manifested themselves in other 

forms. Some women are more courageous for certain things and others 

less. But, I believe that all women there with us were very courageous. 

[Mariana, Three Women settlement, 08/14/2009] 

Moreover, women‘s narratives of social class and gender empowerment highlight the 

importance of managing embodied emotions and controlling their public display. This 

emotional management is seen as a necessary step to achieve the goal of social housing. 

                                                                                                                                                 
overcrowded (with extended family) housing conditions. Long-term homelessness is not the norm 

because of ongoing land occupations of diverse magnitudes. 



186 

 

 

 

Thus, for example, releasing or holding up an ataque de nervos (―attack of nerves‖) is 

part of what it takes to become a community leader. An ataque de nervos, often 

experienced as an appropriate way of releasing built-up tension, is not desirable in all 

participatory settings.
47

 An ataque de nervos is acceptable in a private meeting with the 

municipal secretary, while it is considered dangerous if personal safety is at stake due to 

police brutality, as the quotes below illustrate:  

Milena: One day with the secretary from City Hall, I entered into a state of 

nervousness because I knew that all the people were waiting outside for 

me. All the people outside were waiting for me to give them a final 

answer, a resolution. Then, I collapsed; I started crying in front of the man 

[she laughs]. And he told me that my weeping would not resolve anything 

that he would not be sensitized by my crying [08/09/2009].  

…  

Mariana: Then, we despaired. Desperation hit us.  

Cristina: Desperation is a form of defense. It is a form of reaction, reaction 

to the fear of entering into a state of nervousness, fear of being nervous.  

                                                 
47

According to Duarte (2003), in Brazil nervos or nervoso is one type of physical-moral 

disturbance or manifestation of discontent, which is expressed by a model of the person based on 

a physical-moral entity. Among Brazilian popular classes, the experiences of illness are relational 

and typical of the concept of the person, while the elites tend to follow an autonomous view of 

the individual when it comes to illnesses. Notably, nervoso is not experienced passively. With 

effort, an ataque de nervos can be controlled and, perhaps, even manipulated (Rebhun 1993). In 

the example of this article, Milena, Mariana, and Cristina each try to control an attack of nerves in 

the same fashion that emotions can be controlled. 
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Mariana: Desperation hit us because they [military brigade] came on top 

of us. We made a human chain and they came on top of us. They were 

huge men.  

C: I do not know if they were huge or if it was us, that we are small 

(laughs). [08/15/2009] 

Although an ataque de nervos is a form of action, which often inspires sympathy, it was 

considered too dangerous when the task ahead was to mobilize a group to grab their 

children and leave the squatter settlement before more violence took place. Under these 

circumstances, an ataque de nervos is experienced as a loss of face, which paralyses the 

social person and reveals the weakness of the self.  

The lived experiences of the dialogical body in political practices involving 

distress triggers processes of self-understanding and self-transformation that can lead to 

personal and social-class empowerment. Changes in positional identity, the individual‘s 

awareness of her position in social relations of power, must be accompanied by changes 

in embodied identity for the psychological process of empowerment to take off.   

In this process of becoming characterized by embodied identity in participatory 

governance and protest, attention to the ideological and representational is fundamental. 

Embodiment in signs as described by Voloshinov, however, might be interpreted only as 

mental representations, and these identities are not just that. The process of situated 

dialogism entails an embodied exchange of physically spoken utterances, perceived 

indexical links to felt experience, and inner speech. Further, the mental processes of 

dialogical selves are informed by the corporeality of ―psychophysical‖ (Marion 2006:8) 
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motion, such as protesting eviction and the labor activity of clearing the forest. 

Simultaneously, a perspective on embodiment that accounts for how individuals act with, 

from, and through their bodies can also accommodate the fact that bodies are 

enculturated, and therefore they are permeated by ideologies, including ones about what 

it means to be a male or a female living in squatter settlements.  

 

5.6. Conclusion 

Focusing on embodiment and identity provides a useful framework for 

understanding: (1) the experiences of subjects in settings of participatory governance in 

the model of PB; (2) the ways in which this form of government affects people‘s political 

actions by altering their positional identity and opening possibilities for novel embodied 

senses of self; and (3) the ways in which people‘s bodily experience of participation and 

of seeking adequate housing contributes to shifting positional identities and imparts 

greater nuance to the meaning of the worldwide movement toward participatory planning 

and development. 

Building on insights regarding the dialectical relationship between 

narrative/figured worlds and positional identities, it is useful to view Participatory 

Budgeting as a frame of meanings within which squatters rearrange positional identities 

and their views of citizenship. By evoking feelings of entitlement to rights and procedural 

options, the PB increased squatters' courage to participate and take on political roles 

resulting in access to social rights such as tenure security and housing. Although the new 

municipal government implemented regressive policies in terms of land tenure security 
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and social housing, squatters preserved their feelings of entitlement to rights as the 

example of the Three Women Squatter Settlement demonstrates. This is in part possible 

precisely because the original discourse of Participatory Budgeting in Porto Alegre was 

based on the language of inclusion, redistribution of resources, and rights. Given the 

exporting of the PB model of governance, future researchers can develop comparative 

studies of the identities imposed on subjects in emergent forms of participatory decision 

making with their associated discourses and the positional shifts and embodied identities 

that emerge in dialogue with those impositions.  

Although the concept of positional identities can address the language and 

practice accentuated in local versus international discourses of participation, this still 

conceals the psychological effects of participation on people's personal identity. The 

concept of embodied identity emphasizing the lived experience of political action entails 

the centrality of bodily engagement in participatory practices for self-formation. 

Moreover, the concept of embodied identity in tension with positional identity can 

contribute to a disclosure of psychological mechanisms that support senses of 

empowerment and reveal the dialogic character of the participatory subject.  

 

  Chapter Five, in part, is published and it appears as Embodied Identity and 

Political Participation: Squatters‘ Engagement in the Participatory Budget in Brazil. 

Ethos 41(2): 199-222.The dissertation author was the primary investigator and author of 

this article. 
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Chapter Six Conclusion: 

Face-to-Face Citizenship: the Effects, Ethics, and Aesthetics of Participatory 

Budgeting in Porto Alegre, Brazil 

 

Throughout this dissertation, I have examined the transition of Porto Alegre‘s 

Participatory Budgetingfrom a mechanism of restraining, managing, and overturning 

some of the harshest manifestations of neoliberal urbanization during a time of structural 

adjustment in Brazil to a profit-driven vision of urban development.Each chapter 

addressed different but fundamental aspectsof this transition and its outcomes in terms of 

redistributive justice, ideologies of participation, social values, personhood, and identity. 

Furthermore, I encountered the weakening and downgrading of Participatory Budgeting 

and analyzed this transition from the point of view of those living in the vilas of Porto 

Alegre. In other words I assessed how effective Participatory Budgeting has been in 

housing the urban poor for the past two decades.  

*** 

In its early years, Porto Alegre‘s Participatory Budgeting had major redistributive 

outcomes, transferring resources from rich to poor neighborhoods (Marquetti 2003). The 

poorer districts received greater amounts of per capita investment and greater numbers of 

public works per thousand inhabitants in the period between 1989 and 2000 than middle 

class neighborhoods received. Moreover, squatter settlement received a greater volume of 

per capita investments than formal neighborhoods (Marquetti 2003: 143). Slum-

upgrading projects, sanitation, and health clinics spread to the city‘s outskirts in order to 

implement the demands chosen by the poor. Residents of squatter settlements were the 
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social group that gained most visibility, political space, and resources from Participatory 

Budgeting. This was an outstanding turn in political empowerment from prior 

criminalization of squatters to the recognition of their right to participate in local politics 

and receive the benefits of government support. The improvements in basic infrastructure 

and housing in urban land occupied by low-income residents were nothing short of 

revolutionary.  

Thus, Participatory Budgeting was a step in the right direction in terms of spatial 

justice in the city. For Edward Soja (2010) spatial justice does not only entail unmasking 

the continuities of capitalism in the city, but it also include the fostering of new 

imaginaries to aid in the construction of new spaces of resistance based on intercultural 

and hybrid coalitions that cross boundaries of race, gender, and geography. David Harvey 

(1980) has a slightly different take. He says the goal of territorial redistributive justice as 

combating the causes of spatial inequalities in the city, which are, according to him, the 

social relations of production that generate a specific capitalist geography of spatial 

inequality.Participatory Budgeting has not, even in its golden years, fully fulfilled the 

criteria of spatial justice by either Harvey or Soja, since this mechanism has neither 

satisfactorily unmasked capitalist relations of production nor created long-term 

intercultural coalitions in the city of Porto Alegre. However, its strength has always been 

the unveiling of social class disputes over land occupancy in the city. Those who lived in 

squatter settlements and worked on informal trade at the city center came to meet in 

person those who opposed their presence in public deliberations. And this face-to-face 

confrontation was productive in terms of targeting and strategizing public policy and 
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protest. It was against this visibility of local class disputes that the new municipal 

government was fighting on multiple fronts.  

*** 

In this dissertation I attempted to avoid analyzing the transformations in 

Participatory Budgeting based on the Brazilian political economy alone. Brazil, because 

of its continental size, is often addressed as a discrete entity. Instead, I examined the 

changes in Brazilian housing policy in terms of its dialogue with international planning 

and development debates about public housing and squatter settlement redevelopment. 

Housing policy and financing for the urban poor acquired a transnational character and 

Brazil followed international trends, first with policies of slum clearance and public 

housing construction, which fell out of favor, and, then, with  new policies of squatter 

settlement upgrading. I argued that social housing via Participatory Budgeting in general, 

and squatter settlement upgrading in particular, provides an alternative solution to the 

public housing versus self-help debate because it allows for grass-roots, bottom-up slum 

upgrading processes that recognize the diversity of people classified as squatters by local 

governments and international development agencies. Social housing via Participatory 

Budgeting recognizes the value of self-help housing for the better-off living in squatter 

settlements without succumbing to a neoliberal model of urban development that exempts 

the state from providing social housing for those who most need it. 

 This is not an irrelevant finding and I frame it in terms of a public policy to think 

through by housing movements, politicians, and professionals of urban planning. The 

literature on Participatory Budgeting focuses greatly on its impact as a democratic 

decision-making process. However, more scholarship is needed in terms of Participatory 
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Budgeting‘s effectiveness as a program of municipal service delivery of specific public 

works and services such as housing, transportation, and educational programs. Therefore, 

I maintained that Participatory Budgeting is a hybrid urban planning mechanism, which 

includes aspects of inclusionary policy-making as well as municipal service delivery. 

*** 

I have attempted to reconstruct the synergetic circumstances that led to the 

transition in Participatory Budgeting from a mechanism of redistributive justice to a tool 

of neoliberal governance. In the early 1990s the Porto Alegre‘s PT party took advantage 

of the new federal fiscal and administrative decentralization policies and implemented an 

important fiscal reform that increased the municipal expenditure budget from 2 percent in 

1989 to 20 percent in 1994 (Baiochhi 2003: 50). The increased revenues helped finance 

elected PB demands for urban infrastructure and municipal services. The Left in Porto 

Alegre was organized and ready to combat the impact of privatization and the decline of 

Import Substitute Industrialization policies in the city. Concomitantly, antagonist political 

parties and class interests were disorganized and failed to counterattack Participatory 

Budgeting in a timely manner (Goldfrank 2007). But the PT‘s opponents eventually 

managed to gain power, bringing about enormous changes in the PB. Besides the 

importance of the incremental alliances of opposing political parties and social classes in 

brainstorming strategies against the influence of Participatory Budgeting in municipal 

governance, the impact of the 2002 international financial crisis on the municipal budget 

must be taken into account in this transition.  

The municipal budget fluctuates annually depending, among other things, on the 

changing proportion of debt obligations acquired by the municipality to fulfill its required 
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commitments. The 2002 South American economic crisis was triggered by the Argentine 

debit crisis as well as by market anxieties about the presidential candidacy of Lula and a 

possible default of Brazil in paying foreign debt. These caused bonds to decline sharply 

in the region. Thus, the city of Porto Alegre went from having a budget surplus of 4 

percent in 2001 to a deficit of 4 percent in 2004. Furthermore, in the beginning of the 

2000s, Brazil underwent a process of moderate fiscal recentralization, and tax transfer to 

municipalities declined without a reduction on its required obligations. All these political 

economic changes contributed to a dramatic decline in the implementation of elected 

Participatory Budgeting demands. The delayed demands caused great discontent among 

delegates and councilors. The sense that Participatory Budgeting was in crisis helped to 

pave the way for ―A Better City, A Better Future‖ coalition electoral campaign 

―Preserving Achievements, Building Change‖ to become victorious. 

*** 

Although comparative case studies of Participatory Budgeting in several 

municipalities demonstrate that the right combination of a strong civil society that is 

committed to the participatory process and an executive branch that is willing to delegate 

decision-making power to residents is the optimal combination for a successful 

experiment (e.g. Wampler 2007), the literature is still biased towards the importance of 

civil society in general and social movements in particular in making participation count 

(e.g. Paley 2009). Most recently, the Participatory Budgeting debate has moved from 

questions of identifying conditions of success and failure to questions of evaluating its 

impact.  The question has become: does Participatory Budgeting makes a difference? 
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Scholars comparing municipalities that adopt PB with those that do not answer this 

question with a resounding ―yes‖ (Baiocchi, Heller, and Silva 2011). 

The theoretical debate on the proximate causes of successful experiments of 

Participatory Budgeting privileges the success stories over the cases that failed 

(Goldfrank and Schrank 2009). However, most importantly, studies of how participatory 

budgeting fairs during the transition of political parties in power are absent. My 

dissertation addressed this important question regarding the long-term sustainability of 

this political institution. Through analyzing changes in the allocation of housing demands 

over time I concluded that the ideologies of participation of the political party in power 

are important, but also that inter-party political factions and mayoral personal 

commitment to the process influence redistributive outcomes. I confirmed how important 

a closer ethnographic analysis of the strategies political parties in government use in 

tailoring Participatory Budgeting to suit their government platforms is to understand the 

transition from success to failure in terms of social housing provision.  My dissertation 

also disproves the prevalence of the ―perverse convergence theory‖ between neoliberal 

and grass-roots projects of participatory democracy. I demonstrated instead of being 

parallel programs with different but converging usages of participatory budgeting, the 

neoliberal participatory project in Porto Alegre consolidated in Local Solidarity 

Governance program is a reaction to the success of leftist participatory programs. Other 

cases studies from Brazil and in international development also indicate that proponents 

of neoliberal governance at first incorporated participatory programs as a response to the 

demands from transnational networks of social movements and only later elaborated their 

own participatory programs (e.g. Gaventa 2006). This is a relevant matter for grass-roots 
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organizations that must make daily choices about taking part on participatory programs 

and the intensity in which to engage with them. A broader claim that I am making in this 

dissertationis that if Participatory Budgeting has been appropriated and co-opted by more 

conservative politicians and businesses sectors, it can also be reclaimed and once again 

transformed.  

An important characteristic of late capitalism is precisely its capacity to conceal 

social class conflict (Comaroff and Comaroff 2000). Again, I argued that whether 

participatory programs in Brazil will become a diversion for the weakening of state‘s 

social responsibility or a tool for social justice and inclusion is in part a matter to be 

settled by local class disputes and political alliances. The example of the approval of the 

public-private partnership to build an enclosed market for street hawkers demonstrated 

the competing class interests served by this partnership. Despite the fact that the Local 

Solidarity Governance, now the secretariat responsible for administering PB; promoted 

profit-driven projects like the Camelodromo, its ideology is one of minimizing the state. 

In this vision, the state, private sector, and civil society are ―partners‖ in the funding and 

administration of urban development programs. This is very different from Milton 

Friedman‘s idea of the state as a referee. Friedman, a scholar and proponent of free 

market policies that became known as neoliberalism believed that the state had only three 

functions: providing military defense; enforcing private contracts, and protecting 

individuals from crimes against their physical integrity and property (Friedman 1993). By 

contrast, the partner state in Porto Alegre, as my data demonstrated, increased spending 

on social services, while eliminating funding for social housing. In other words, 

Participatory Budgeting was transformed from a tool of redistributing valuable resources, 
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such as urbanized landed property, to a tool of assistencialism by providing after school 

programs and funding for daycare centers under contracts that can be easily revoked.  

*** 

Participatory Budgeting meetings not only reflect power relations outside the 

realm of deliberative democracy, but also generate a unique influence on local political 

culture and municipal governance. By tracing communicative styles and discursive 

practices at the deliberative meetings of Participatory Budgeting (Chapter Four), I 

identified three factors that are at the heart of face-to-face citizenship: 1) The ideologies 

of communicative styles between elected officials and PB participants, such as conflict 

and harmony talk played an important role in establishing the political legitimacy of the 

municipal governments; 2) The verbal performance of the honor code at PB meetings is 

not only a strategy for community leaders to solidify social standing and gain political 

capital, but also a space for the enactment, reinforcement, and reasoning of social norms 

and moral values. Moreover, deliberations at PB meetings are a form of assessing the 

fairness of the ―contract‖ of participatory citizenship. Delegates and councilors evaluate 

deliberative procedures and outcomes according to local notions of social justice and 

human rights, while these same meanings are subject to shortcuts and debates; 3) The 

communities of practice of grass-roots organizations linked to the Porto Alegre‘s Black 

Movement have been presenting a challenge to the class based alliances, values, and 

identities cultivated at Participatory Budgeting meetings. Further research is required to 

follow up on the development of the land disputes between PB delegates and members of 

the Black movement as well as on an incipient potential for developing a shared 

discourse of class and race at PB meetings.    
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Citizenship is the means by which states distribute rights according to social 

differences (Holston 2008), but it is also a site for citizens to deliberate about those 

differences, which I called face-to-face citizenship. In the Participatory Budgeting of 

Porto Alegre, Afro-Brazilians that identify as poor and those that identify as black 

compete over scarce resources. The former seek slum upgrading, whereas the latter 

request Afro-Brazilian cultural activities. The verbal disputes over resources at planning 

meetings reflect the sentiments of a society confronted with two forms of political 

belonging, class and race, and anemerging model of deliberative planning that I argue 

exempts the state from choosing sides. 

Participatory Budgeting specifically and the urban reform movement, which 

culminated in the City Statute of 2001, did not address the question of race and ethnicity 

from an urban planning perspective. There are few known institutional attempts to 

address the participation of Afro-Brazilians. For instance, the Participatory Budgeting of 

São Paulo in an effort to increase the representativeness of delegates from historically 

disadvantaged groups, such as women, Afro-Brazilians, the homeless, and people with 

disabilities, lowered the number of participants attending the yearly Assemblies that are 

required to elect delegates(Hernández-Medina 2010). By contrast, Recife‘s Participatory 

Budgeting created a thematic working group for Afro-Brazilians that funds projects 

considered important to advance the quality of life and status of Recife‘s Black 

population. Nevertheless, more attention and research is needed in the identification and 

preservation of Afro-Brazilian territories from an urban planning perspective since 

quilombo land titling programs nowtake place through the National Colonization and 

Agrarian Reform Institute. 
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*** 

Following Evalina Dagnino (2003), I have argued that Participatory Budgeting 

emerged as part of what I call the politics of social recognition and visibility.  Face-to-

face citizenship is a product of grass-roots struggles for social inclusion and against 

hierarchical social relations. Face-to-face citizenship entailed the change in the positional 

identities of squatters as I demonstrated in Chapter Five. The positional identities of 

squatters changed through engagement with deliberative meetings and the tenure security 

of land provided by placing housing demands via Participatory Budgeting. However, 

these changes in positional identities, acquired through PB, during the first three PT 

administrations are threatened. I have also examined squatters‘ engagement with 

Participatory Budgeting as an embodied practice that produced new senses of self. 

Nonetheless, under the current regressive social housing policies and the lack of tenure 

security caused by forced eviction that actually started under the last centrist governments 

of the Workers‘ Party government, poor women seeking housing in Porto Alegre have to 

face the enduring tasks of land occupation, protest, and attendance at PB meetings. These 

political practices impart novel embodied senses of the self and become part of the 

evolving character of citizenship and personhood in Porto Alegre and beyond. 
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Appendix One Survey 

( ) Delegates Forum, region:    ( ) Planning Region:  

( ) Participatory Budgeting Council – PBC 

( ) Environmental Urban Development Council – CMDUA (Master Plan Council) 

 

Date:       No.: 

 

I. Participant Information: 

 

I.A. Gender:  ( ) Female  ( ) Male 

 

I.B. Date of Birth: 

 

I.C. How old are you? 

 

I.D. What is your marital status? 

( ) Single 1 

( ) Married only in a civil ceremony 2 ( ) Married only in a religious ceremony 3  

( ) Married both civilly and religiously 4 

( ) Living together 5 

( ) Separated 6  ( ) Divorced 7   ( ) Widowed 8  ( ) Other 9 

 

I.E. How many children do you have? 

 

I.F. What is your education level? Write beside and mark below. 

 

1 ( ) No schooling, 1
st
 grade incomplete. 

2 ( ) 1
st
 to 3

rd
 grade 

3 ( ) 4
th

 grade complete 

4 ( ) 5
th

 to 7
th

 grade  

5 ( ) Elementary school/Middle school complete (8
th

 grade complete) 

6 ( ) High school incomplete (9
th

 to 11
th

 grade) 

7 ( ) High school complete (11
th

 grade complete) 

8 ( ) Higher education incomplete 

9 ( ) Higher education complete 

10 ( ) Graduate studies 

11 ( ) Master‘s complete 

12 ( ) Master‘s incomplete 

13 ( ) Doctorate complete 

14 ( ) Doctorate incomplete 

 

I.G. What is your occupation? 

 

I.H. How many hours a week do you work? Write beside and mark below. 

1 ( ) I do not work 



201 

 

 

 

2 ( ) Work up to 14 hours per week 

3 ( ) Work 15 to 39 hours per week 

4 ( ) Work 40 to 43 hours per week 

5 ( ) Work 44 to 48 hours per week 

6 ( ) Work more than 49 hours per week 

7 ( ) Unknown 

 

I.I. What is the household income?  

1 ( ) Up to two minimum salaries 

2 ( ) 2 to 4 minimum salaries 

3 ( ) 4 to 8 minimum salaries 

4 ( ) 8 to 12 minimum salaries 

5 ( ) More than 12 minimum salaries 

 

I.J. How many people live in your household? 

 

I.K. What is your race/ethnicity? 

1 ( ) White 2 ( ) Black  3 ( ) Dark-skinned 

4 ( ) Asian 5 ( ) Other, specify 

 

II. Participation in Organized Civil Society: 

 

II.A. Which organization(s) do you belong to? 

( ) Neighborhood Association: 

( ) Religious group: 

( ) Cultural group: 

( ) Political Party: 

( ) Union: 

( ) Social Movement: 

( ) Entrepreneurs‘ Association: 

( ) Mothers Club: 

( ) Other type of association, which: 

( ) I do not participate in any association  

 

II.B. What is your level of involvement in these associations? 

 

If more than one entity, write the entities‘ names in the boxes: 

 

Entity 1: Entity 2: Entity 3: 

( ) Leadership or Mgmt. ( ) Leadership or Mgmt. ( ) Leadership or 

Mgmt. 

( ) Regular Participant ( ) Regular Participant ( ) Regular 

Participant 

( ) Other: ( ) Other: ( ) Other: 
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II.C. How long have you participated in this entity/these entities? 

Write the name of the entities and the participation time for each. 

 

II.D. Currently, how often do you participate in the entities’ meetings? 

Entity 1: Entity 2: Entity 3: 

( ) Weekly ( ) Weekly ( ) Weekly 

( ) Twice a month ( ) Biweekly ( ) Biweekly 

( ) Monthly ( ) Monthly ( ) Monthly 

( ) A few times a year ( ) A few times a year ( ) A few times a year 

( ) Never ( ) Never ( ) Never 

 

II.E. Do you associate with any political party? 

( ) Yes  ( ) No  Which: 

 

III. Participation in Municipal Institutions for Participatory Planning: 

 

III.A. Through which entity do you participate in the FROP? 

(Delegates forum, planning region, COP, Master Plan Council) 

 

( ) Neighborhood Association: 

( ) Religious group: 

( ) Cultural group: 

( ) Political Party: 

( ) Union: 

( ) Social Movement: 

( ) Entrepreneurs‘ Association: 

( ) Mothers Club: 

( ) Other type of association, which: 

( ) I do not represent any entity, I participate as a citizen 

( ) I participate as a government representative. Department: 

 

III.B. You participate in these meetings as: 

(Delegates forum, planning region, COP, Master Plan Council). 

( ) Delegate  ( ) Alternate delegate 

( ) Board member ( ) Substitute board member 

( ) Citizen  ( ) Other 

 

III.C. How long have you participated in these meetings? 

 

 

 

III.D. How did you become delegate? 

1 ( ) I was elected by vote 2 ( ) I was invited by the entity3 ( ) I volunteered 
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III.E. How are delegates elected in your entity? 

 

 

 

III.F. How many times have you been a delegate or a board member? 

 

III.G. How often do you speak at the meetings? 

( ) Always ( ) Sometimes  ( ) Never 

 

Why? 

 

III.H. Do you consider yourself knowledgeable of the Participatory Budgeting 

bylaws? 

Of the operating rules of the Master Plan Council? 

 

( ) Mostly 

( ) A little 

( ) I don‘t know 

 

III.I. Do you think the municipality contributes to the meetings? 

( ) Yes  ( ) No  ( ) Somewhat  ( ) I don‘t know 

 

III.J. Do you think the (FROPS) influence the government’s decisions? 

(Delegates forum, planning region, COP, Master Plan Council) 

( ) Yes  ( ) No  ( ) Somewhat  ( ) I don‘t know 

 

III.K. How is your relationship with the community that you represent? 

 

III.L. Why do you participate in the (PB) meetings? PB or Master Plan Council. 

 

III.M. In your personal life, what led you to participate in PB? Participatory 

Budgeting or Master Plan Council? 

 

 

 

III.N. What do you like and not like about the meetings? What do you think should 

be changed? 

 

 

 

III.O. How do you see the relationship between the government and PB? 

Participatory Budgeting or Master Plan Council. 

* If a government member, how do you see the relationship of board members and 

delegates from the planning regions with the Master Plan Council? 
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III.P. Do you participate as a delegate or board member of some other council or 

delegate forum of the municipal, state or federal government? 

( ) Yes   ( ) No 

If yes, which: 

 

III.Q. In your opinion, has the current government made any changes to PB or the 

Master Plan Council, either to improve the process or make it worse? 

( ) Yes   ( ) No 

If yes, which: 

 

III.R. What do you think of the Local Governance Support program? 
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Appendix Two Tables: Survey Results 
Table 1: Socio-Demographic Profile of the Downtown Forum of Delegates  

 

 

 

 

 

Unregistered 

Street 

Hawkers of 

Beach Street  

(N=6) 

Union 

of 

Grace 

(N=15) 

Others 

(N=16) 

Total 

(N=37) 

Gender     

    Female 3 10 9 22 

    Male 3 5 7 15 

Age       

    Female age     

        18-20 0 0 0 0 

        21-30 0 3 0 3 

        31-40 0 1 1 2 

        41-50 2 0 1 3 

        51-60 0 6 5 11 

        61-70 1 0 2 3 

        71-80 0 0 0 0 

    Male age     

        18-20 0 0 0 0 

        21-30 0 0 1 1 

        31-40 0 0 0 0 

        41-50 2 2 2 6 

        51-60 1 3 2 6 

        61-70 0 0 1 1 

        71-80 0 0 1 1 

Marital status     

    Single 0 6 3 9 

    Civil ceremony only 0 2 0 2 

    Religious ceremony only 0 0 0 0 

    Civil and religious ceremonies 0 0 3 3 

    Living together 4 2 2 8 

    Separated 1 2 2 5 

    Divorced 0 1 2 3 

    Widowed 1 2 3 6 

    Other 0 0 1 1 

Number of children      

    0 1 1 4 6 

    1      2 7 1 10 

    2 1 3 2 6 

    3 1 0 4 5 

    4 1 3 1 5 

5 0 1 1 2 

    13 0 0 1 1 

No response 0 0 2 2 

     

 

 

 

 

 

    



206 

 

 

 

Table 1: continued     

 Unregistered 

Street 

Hawkers of 

Beach Street  

(N=6) 

Union 

of 

Grace 

(N=15) 

Others 

(N=16) 

Total 

(N=37) 

Highest education level      

    No schooling, 1
st
 grade 

incomplete 

0 0 0 0 

    1
st
 to 3

rd
 grade  0 0 0 0 

    4
th

 grade  2 0 1 3 

    5
th

 to 7
th

 grade 0 3 3 6 

    8
th

 grade  0 5 0 5 

    9
th

 to 11
th

 grade 3 2 6 11 

    11
th

 grade complete 0 2 4 6 

    Higher education incomplete 1 3 1 5 

    Higher education complete 0 0 1 1 

    Graduate studies 0 0 0 0 

    Masters incomplete 0 0 0 0 

    Masters complete 0 0 0 0 

    Doctorate incomplete 0 0 0 0 

    Doctorate complete 0 0 0 0 

Occupation     

    Approval agent 0 1 0 1 

Assistant Child Development   

Specialist 

0 1 0 1 

    Assistant Day-Care Worker  0 0 1 1 

    Civil Servant 0 0 1 1 

    Construction Worker 0 1 0 1 

    Cook 0 1 1 2 

    Domestic Worker 0 3 0 3 

    Driver (Garbage Truck) 0 1 0 1 

    Elderly Care Worker 0 0 1 1 

Elevator operator 0 0 1 1 

    Informal Garbage Recycler 0 0 1 1 

    Janitor 0 2 0 2 

    Lawyer 0 0 1 1 

    Minor Counselor 0 0 1 1 

    Popular Educator 0 1 0 1 

    Radio Producer 0 0 1 1 

    Residential Building Caretaker 0 0 1 1 

Retired 0 2 3 5 

    Retired Teacher 0 0 1 1 

    Secretary 0 1 1 2 

Self-employed 1 0 0 1 

    Street Hawker 5 0 0 5 

    Student UFRGS 0 0 1 1 

No response 0 1 0 1 
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Table 1: Continued. 

 Unregistered 

Street 

Hawkers of 

Beach Street  

(N=6) 

Union 

of 

Grace 

(N=15) 

Others 

(N=16) 

Total 

(N=3

7) 

Hours worked per week     

    Participant does not work 0 2 1 3 

    Less than 14 hours 0 2 1 3 

    15 to 39 hours 0 3 1 4 

    40 to 43 hours 0 4 3 7 

    44 to 48 hours 1 2 3 6 

    49 hours or more 5 1 2 8 

    Unknown 0 0 0 0 

    No response 0 1 5 6 

Household income     

    Up to 2 minimum salaries 2 9 5 16 

    2 to 4 minimum salaries 3 3 3 9 

    4 to 8 minimum salaries 0 2 4 6 

    8 to 12 minimum salaries 0 0 1 1 

    More than 12 minimum 

salaries 

0 0 2 2 

    Unknown 1 0 0 1 

    No response 0 1 1 2 

Number of people in household     

    1 to 2 2 2 6 10 

    3 to 4 2 8 5 15 

    5 to 6 2 0 2 4 

    7 to 8 0 2 1 3 

    9 to 10 0 0 0 0 

    11 to 12 0 0 0 0 

    13 to 14 0 0 1 1 

    No response 0 3 0 3 

Race/ethnicity     

    White 3 7 8 18 

    Black 2 6 5 13 

Pardo ―Brown‖ 1 1 3 5 

    Asian 0 0 0 0 

    Other 0 1 0 1 
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Table 2: Participation in Organized Civil Society 

 

 Unregistered 

Street 

Hawkers of 

Beach Street 

(N=6) 

Union 

of 

Grace 

(N=15) 

Others 

(N= 16) 

Total 

(N= 

37) 

Organizational involvement     

    Neighborhood Association 1 12 12 25 

    Religious group 0 2 5 7 

    Cultural group 1 2 0 3 

    Political party 0 4 0 4 

    Union 0 0 0 0 

    Social movement 2 2 1 5 

    Entrepreneurs‘ Association 0 0 0 0 

    Mothers‘ Club 0 0 2 2 

    Other  4 1 2 7 

    No participation 0 0 1 1 

    No response 1 0 0 1 

Level of involvement     

    Entity 1      

        Leadership, management 3 7 11 21 

        Regular participant 2 7 5 14 

        Other 0 0 0 0 

    Entity 2      

        Leadership, management 1 2 3 6 

        Regular participant 1 4 1 6 

        Other 0 0 0 0 

    Entity 3     

        Leadership, management 1 2 0 3 

        Regular participant 0 0 1 1 

        Other 0 0 0 0 

    No response 1 1 0 2 

Length of participation       

        Entity 1     

            Less than 1 year 0 0 0 0 

            1 to 5 years 1 6 4 11 

            6 to 10 years 3 7 3 13 

            11-15 years 0 0 2 2 

            16-20 years 0 0 0 0 

            More than 20 years 1 1 1 3 

        Entity 2     

            Less than 1 year 0 0 0 0 

            1 to 5 years 0 2 1 3 

            6 to 10 years 2 0 0 2 

            11-15 years 0 0 0 0 

            16-20 years 0 0 0 0 
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Table 2: Continued.     

 Unregistered 

Street 

Hawkers of 

Beach Street 

(N=6) 

Union 

of 

Grace 

(N=15) 

Others 

(N= 16) 

Total 

(N= 

37) 

Length of participation  (cont.)     

            More than 20 years 0 0 0 0 

        Entity 3     

            Less than 1 year 0 0 0 0 

            1 to 5 years 1 0 0 1 

            6 to 10 years 0 0 0 0 

            11-15 years 0 0 0 0 

            16-20 years 0 1 0 1 

            More than 20 years 0 0 0 0 

    No response 1 1 6 8 

Frequency of meeting 

participation 

    

    Entity 1     

        Weekly 0 8 8 16 

        Twice a month 1 2 1 4 

        Monthly 1 5 5 11 

        A few times per year 3 0 0 3 

        Never 0 0 0 0 

        Unknown 0 0 1 1 

    Entity 2     

        Weekly 1 3 2 6 

        Twice a month 1 1 0 2 

        Monthly 0 0 1 1 

        A few times per year 0 1 0 1 

        Never 0 0 0 0 

        Unknown 0 0 0 0 

    Entity 3     

        Weekly 0 1 0 1 

        Twice a month 0 0 1 1 

        Monthly 1 0 0 1 

        A few times per year 0 0 0 0 

        Never 0 1 0 1 

    No response 1 0 1 2 

Political party affiliation     

    No 5 5 8 18 

    Yes 1 10 7 18 

        Unknown 1 0 2 3 

        PC do B 0 0 1 1 

        PDT 0 4 2 6 

        PMDB 0 1 1 2 

        PT 0 5 1 6 

    No response 0 0 1 1 
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Table 3: Participation in Municipal Institutions for Participatory Planning 

 

 Unregistered 

Street 

Hawkers of 

Beach Street 

(N=6) 

Union 

of 

Grace 

(N=15) 

Others 

(N= 16) 

Total 

(N= 

37) 

Through which entity do you 

participate in FROP? 

    

    Neighborhood Association 1 6 11 18 

    Religious group 0 0 2 2 

    Cultural group 0 0 0 0 

    Political party 0 0 0 0 

     Union 0 0 0 0 

     Social movement 1 4 2 7 

    Entrepreneurs‘ Association 0 0 0 0 

    Mothers‘ Club 0 0 0 0 

    Other  4 2 1 7 

    No entity affiliation; citizen 

participation 

0 0 0 0 

    Government representative 0 0 0 0 

    No response 0 4 2 6 

Nature of participation in FROP     

    Delegate 4 12 14 30 

    Alternate delegate 2 2 2 6 

    Board member 0 1 1 2 

    Alternate board member 1 0 0 1 

    Citizen 0 0 0 0 

    Other 0 0 1 1 

Don‘t know 0 1 0 1 

Length of participation     

    Less than 1 year 0 0 0 0 

    1 to 5 years 1 7 7 15 

    6 to 10 years 4 6 3 13 

    11-15 years 0 0 2 2 

    16-20 years 0 0 1 1 

    More than 20 years 0 1 1 2 

    Unknown 0 1 0 1 

    No response 1 0 2 3 

How did you become a delegate?     

    Elected by vote 0 2 5 7 

    Involved by the entity 5 9 6 20 

    Volunteered 1 3 3 7 

 No response 0 1 3 4 

How are delegates elected?     

    Open 4 12 10 26 

    Invitation 0 1 0 1 
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Table 3: Continued. 

 

 

    

How are delegates elected? (cont.)     

     

    Disposition 0 1 0 1 

    Election 0 0 1 1 

    No response 2 1 5 8 

Number of times you have been a 

delegate or board member 

    

    1     1 2 2 5 

    2  0 5 3 8 

    3 1 2 0 3 

    4 2 1 2 5 

    5 0 0 1 1 

    6 0 1 2 3 

    7 0 1 0 1 

    8 0 0 1 1 

    9 0 0 1 1 

    10 1 0 0 1 

    11    1 0 0 1 

    12     0 0 1 1 

    21 0 1 0 1 

No response 0 1 3 4 

Various 0 1 0 1 

How often do you speak at 

meetings? 

    

    Always 2 3 5 10 

    Sometimes 3 5 9 17 

    Never 1 7 1 9 

    No response 0 0 1 1 

Do you consider yourself 

knowledgeable about the PB or 

MPC bylaws? 

    

    Mostly 2 7 9 18 

    A little 2 7 6 15 

    Don‘t know 0 1 0 1 

    No response 2 0 1 3 

Do you think the municipality 

contributes to meetings? 

    

    Yes 0 3 2 5 

    No 3 4 1 8 

    Somewhat 2 7 12 21 

    Don‘t know, open 1 1 1 3 

Do you think the FROPs influence 

the government’s decisions? 

    

    Yes 1 7 10 18 

    No 3 0 0 3 
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Table 3: Continued 

 

Do you think the FROPs influence 

the government’s decisions? 

(cont.) 

    

    Somewhat 2 8 5 15 

    Don‘t know 0 1 0 1 

No response 0 0 1 1 

Nature/quality of relationship 

with the community you represent 

    

    Open 3 6 4 13 

    Respectful 0 0 1 1 

    Good 1 4 5 10 

    Very good, optimal 1 1 4 6 

    Intense 0 1 0 1 

    No response 1 3 2 6 

Reason for participation in PB or 

MPC meetings 

(open response) (open 

respons

e) 

(open 

respons

e) 

(open 

respo

nse) 

Personal reason for participation 

in PB or MPC 

(open response) (open 

respons

e) 

(open 

respons

e) 

(open 

respo

nse) 

What do you like/not like about 

the meetings?  What should be 

changed? 

(open response) (open 

respons

e) 

(open 

respons

e) 

(open 

respo

nse) 

How to you see the relationship 

between the government and PB/ 

MPC? 

(open response) (open 

respons

e) 

(open 

respons

e) 

(open 

respo

nse) 

Do you participate as a delegate 

or board member of some other 

council or delegate forum of the 

municipal, state or federal 

government? 

    

    Yes 1 2 5 8 

    No 5 12 10 27 

NA 0 1 1 2 

In your opinion, has the current 

government made any changes to 

the PB or the MPC, either to 

improve the process or make it 

worse? 

    

    Yes 3 4 9 16 

    No 1 8 6 15 

    No response 2 3 1 6 

What do you think of the Local 

Governance Support program? 

(open response)    

    Open 5 12 11 28 

    Good 0 1 3 4 

    Undecided 0 1 1 2 

    No response 1 1 1 3 
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Table 4:  Socio-Demographic Profile of the Downtown Forum of Delegates:  

Unregistered Street Hawkers of Beach Street 

 

 Freq. % Mean Median Std. Dev.  Min Max 

Gender        

    Female 3 50      

    Male 3 50      

Age        

    Female 3 50 52.7 49 7.8 47 62 

    Male 3 50 49.0 45 8.1 44 58 

Marital status        

    Single 0 0      

    Civil ceremony only 0 0      

    Religious ceremony  

Only 

0 0      

    Civil and religious  

Ceremonies 

0 0      

    Living together 4 66.7      

    Separated 1 16.7      

    Divorced 0 0      

    Widowed 1 16.7      

    Other 0 0      

Number of children 11 NA 1.8 1.5 1.5 0 4 

Highest education 

level 

       

    No schooling, 1
st
 

grade incomplete 

0 0      

    1
st
 to 3

rd
 grade  0 0      

    4
th

 grade  2 33.3      

    5
th

 to 7
th

 grade 0 0      

    8
th

 grade  0 0      

    9
th

 to 11
th

 grade 3 50      

    11
th

 grade complete 0 0      

    Higher education  

Incomplete 

1 16.7      

    Higher education  

Complete 

0 0      

    Graduate studies 0 0      

    Masters incomplete 0 0      

    Masters complete 0 0      

    Doctorate incomplete 0 0      

    Doctorate complete 0 0      

Occupation        

    Approval agent 0 0      

    Assistant Child  

Development    

Specialist 

0 0      

    Assistant Day-Care  

Worker  

0 0      

    Civil Servant 0 0      

    Construction Worker 0 0      

    Cook 0 0      

    Domestic Worker 

 

0 0  
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Table 4: Continued 
Driver (Garbage Truck) 0 0      

    Elderly Care Worker 0 0      

        

Occupation (cont.)        

Elevator operator 0 0      

    Informal Garbage 

Recycler 

0 0      

    Janitor 0 0      

    Lawyer 0 0      

    Minor Counselor 0 0      

    Popular Educator 0 0      

    Radio Producer 0 0      

    Residential Building 

Caretaker 

0 0      

Retired 0 0      

    Retired Teacher 0 0      

    Secretary 0 0      

Self-employed 1 16.7      

    Street Hawker 5 83.3      

    Student UFRGS 0 0      

No response        

Hours worked per 

week 

       

    Participant does not 

work 

0 0      

    Less than 14 hours 0 0      

    15 to 39 hours 0 0      

    40 to 43 hours 0 0      

    44 to 48 hours 1 16.7      

    49 hours or more 5 83.3      

    Unknown 0 0      

    No response 0 0      

Household income        

    Up to 2 minimum 

salaries 

2 33.3      

    2 to 4 minimum 

salaries 

3 50      

    4 to 8 minimum 

salaries 

0 0      

    8 to 12 minimum 

salaries 

0 0      

    More than 12 

minimum salaries 

0 0      

    Unknown 1 16.7      

    No response 0 0      

Number of people in 

household 

20 NA 3.3 3 1.4 2 5 

Race/ethnicity        

    White 3 50      

    Black 2 33.3      

Pardo ―Brown‖ 1 16.7      

    Asian 0 0      

    Other 0 0      
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Table 5:  Socio-Demographic Profile of the Downtown FROP: Union of Grace  

 

 Freq. % Mean Medi

an 

Std. Dev. Min  Max 

Gender        

    Female 10 66.6      

    Male 5 33.3      

Age        

    Female 10 66.6 44.6 52 14.0 23 59 

    Male 5 33.3 50.2 51 3.4 45 54 

Marital status        

    Single 6 40      

    Civil ceremony only 2 13.3      

    Religious ceremony 

only 

0 0      

    Civil and religious 

ceremonies 

0 0      

    Living together 2 13.3      

    Separated 2 13.3      

    Divorced 1 6.7      

    Widowed 2 13.3      

    Other 0 0      

Number of children 30 NA 2 1 1.5 0 5 

Highest education 

level 

       

    No schooling, 1
st
 

grade incomplete 

0 0      

    1
st
 to 3

rd
 grade  0 0      

    4
th

 grade  0 0      

    5
th

 to 7
th

 grade 3 20      

    8
th

 grade  5 33.3      

    9
th

 to 11
th

 grade 2 13.3      

    11
th

 grade complete 2 13.3      

    Higher education 

incomplete 

3 20      

    Higher education 

complete 

0 0      

    Graduate studies 0 0      

    Masters incomplete 0 0      

    Masters complete 0 0      

    Doctorate 

incomplete 

0 0      

    Doctorate complete 0 0      

Occupation        

    Approval agent 1 6.7      

    Assistant Child 

Development   

Specialist 

1 6.7      

    Assistant Day-Care 

Worker  

0 0      

    Civil Servant 0 0      

    Construction 

Worker 

 

1 6.7 
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Table 5: Continued. 

 

    Cook 1 6.7      

    Domestic Worker 3 20      

    Driver (Garbage 

Truck) 

1 6.7      

    Elderly Care 

Worker 

0 0      

Elevator operator 0 0      

    Informal Garbage 

Recycler 

0 0      

    Janitor 2 13.3      

    Lawyer 0 0      

    Minor Counselor 0 0      

    Popular Educator 1 6.7      

    Radio Producer 0 0      

    Residential Building 

Caretaker 

0 0      

Retired 2 13.3      

    Retired Teacher 0 0      

    Secretary 1 6.7      

Self-employed 0 0      

    Street Hawker 0 0      

    Student UFRGS 0 0      

No response 1 6.7      

Hours worked per 

week 

       

    Participant does not 

work 

2 13.3      

    Less than 14 hours 2 13.3      

    15 to 39 hours 3 20      

    40 to 43 hours 4 26.7      

    44 to 48 hours 2 13.3      

    49 hours or more 1 6.7      

    Unknown 0 0      

    No response 1 6.7      

Household income        

    Up to 2 minimum 

salaries 

9 60      

    2 to 4 minimum 

salaries 

3 20      

    4 to 8 minimum 

salaries 

2 13.3      

    8 to 12 minimum 

salaries 

0 0      

    More than 12 

minimum salaries 

0 0      

    Unknown 0 0      

    No response 

 

 

 

 

 

1 6.7 
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Table 5: Continued 

 

Number of people in 

household 

45 NA 3.8 3.5 1.8 1 7 

Race/ethnicity        

    White 7 46.7      

    Black 6 40      

Pardo ―Brown‖ 1 6.7      

    Asian 0 0      

    Other 1 6.7      
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Table 6:  Socio-Demographic Profile of the Downtown Forum of Delegates: Others  

 

 Freq. % Mean Median Std. Dev. Min  Max 

Gender        

    Female 9 56.3      

    Male 7 43.8      

Age        

    Female 9 56.3 54.5 56 10.0 34 65 

    Male 7 43.8 53.7 59 14.7 30 63 

Marital status        

    Single 3 18.8      

    Civil ceremony  

Only 

0 0      

    Religious  

ceremony only 

0 0      

    Civil and religious 

Ceremonies 

3 18.8      

    Living together 2 12.5      

    Separated 2 12.5      

    Divorced 2 12.5      

    Widowed 3 18.8      

    Other 1 6.3      

Number of children 39 NA 2.8 2.5 3.4 0 13 

Highest education 

level 

       

    No schooling, 1
st
 

grade incomplete 

0 0      

    1
st
 to 3

rd
 grade  0 0      

    4
th

 grade  1 6.3      

    5
th

 to 7
th

 grade 3 18.8      

    8
th

 grade  0 0      

    9
th

 to 11
th

 grade 6 37.5      

    11
th

 grade complete 4 25      

    Higher education 

incomplete 

1 6.3      

    Higher education 

complete 

1 6.3      

    Graduate studies 0 0      

    Masters incomplete 0 0      

    Masters complete 0 0      

    Doctorate 

incomplete 

0 0      

    Doctorate complete 0 0      

Occupation        

    Approval agent 0 0      

    Assistant Child 

Development   

Specialist 

0 0      

    Assistant Day-Care 

Worker  

1 6.3      

    Civil Servant 1 6.3      

    Construction 

Worker 

0 0      

    Cook 1 6.3      
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Table 6: Continued 

 

    Domestic Worker 0 0      

    Driver (Garbage 

Truck) 

0 0      

    Elderly Care 

Worker 

1 6.3      

Elevator operator 1 6.3      

    Informal Garbage 

Recycler 

1 6.3      

    Janitor 0 0      

    Lawyer 1 6.3      

    Minor Counselor 1 6.3      

    Popular Educator 0 0      

    Radio Producer 1 6.3      

    Residential Building 

Caretaker 

1 6.3      

Retired 3 18.8      

    Retired Teacher 1 6.3      

    Secretary 1 6.3      

Self-employed 0 0      

    Street Hawker 0 0      

    Student UFRGS 1 6.3      

No response 0 0      

Hours worked per 

week 

       

    Participant does not 

work 

1 6.3      

    Less than 14 hours 1 6.3      

    15 to 39 hours 1 6.3      

    40 to 43 hours 3 18.8      

    44 to 48 hours 3 18.8      

    49 hours or more 2 12.5      

    Unknown 0 0      

    No response 5 31.3      

Household income        

    Up to 2 minimum 

salaries 

5 31.3      

    2 to 4 minimum 

salaries 

3 18.8      

    4 to 8 minimum 

salaries 

4 25      

    8 to 12 minimum 

salaries 

1 6.3      

    More than 12 

minimum salaries 

2 12.5      

    Unknown 0 0      

    No response 

 

 

 

 

 

 

1 6.3  
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Table 6: Continued 

 

Number of people in 

household 

61 NA 4.1 3 3.3 1 5 

Race/ethnicity        

    White 8 50      

    Black 5 31.3      

Pardo ―Brown‖ 3 18.8      

    Asian 0 0      

    Other 0 0      
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Table 7:  Socio-Demographic Profile of the Downtown Forum of Delegates: Total  

 

 Freq. % Mean Median Std. Dev. Min  Max 

Gender        

    Female 22 59.5      

    Male 15 40.5      

Age        

    Female 22 59.5 54.5 54 12.2 23 65 

    Male 15 40.5 51.6 51 10.5 30 74 

Marital status        

    Single 9 24.3      

    Civil ceremony 

only 

2 5.4      

    Religious 

ceremony only 

0 0      

    Civil and religious 

ceremonies 

3 8.1      

    Living together 8 21.6      

    Separated 5 13.5      

    Divorced 3 8.1      

    Widowed 6 16.2      

    Other 1 2.7      

Number of children 80 NA 2.3 2 2.4 0 13 

Highest education 

level 

       

    No schooling, 1
st
 

grade incomplete 

0 0      

    1
st
 to 3

rd
 grade  0 0      

    4
th

 grade  3 8.1      

    5
th

 to 7
th

 grade 6 16.2      

    8
th

 grade  5 13.5      

    9
th

 to 11
th

 grade 11 29.7      

    11
th

 grade 

complete 

6 16.2      

    Higher education 

incomplete 

5 13.5      

    Higher education 

complete 

1 2.7      

    Graduate studies 0 0      

    Masters 

incomplete 

0 0      

    Masters complete 0 0      

    Doctorate 

incomplete 

0 0      

    Doctorate 

complete 

0 0      

Occupation        

    Approval agent 1 2.7      

    Assistant Child 

Development   

Specialist 

1 2.7      

    Assistant Day-

Care Worker  

1 2.7      

    Civil Servant 1 2.7      
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Table 7: Continued 

    Construction 

Worker 

1 2.7      

    Cook 2 5.4      

    Domestic Worker 3 8.1      

    Driver (Garbage 

Truck) 

1 2.7      

    Elderly Care 

Worker 

1 2.7      

Elevator operator 1 2.7      

    Informal Garbage 

Recycler 

1 2.7      

    Janitor 2 5.4      

    Lawyer 1 2.7      

    Minor Counselor 1 2.7      

    Popular Educator 1 2.7      

    Radio Producer 1 2.7      

    Residential 

Building Caretaker 

1 2.7      

Retired 5 13.5      

    Retired Teacher 1 2.7      

    Secretary 2 5.4      

Self-employed 1 2.7      

    Street Hawker 5 13.5      

    Student UFRGS 1 2.7      

No response 1 2.7      

Hours worked per 

week 

       

    Participant does 

not work 

3 8.1      

    Less than 14 hours 3 8.1      

    15 to 39 hours 4 10.8      

    40 to 43 hours 7 18.9      

    44 to 48 hours 6 16.2      

    49 hours or more 8 21.6      

    Unknown 0 0      

    No response 6 16.2      

Household income        

    Up to 2 minimum 

salaries 

16 43.2      

    2 to 4 minimum 

salaries 

9 24.3      

    4 to 8 minimum 

salaries 

6 16.2      

    8 to 12 minimum 

salaries 

1 2.7      

    More than 12 

minimum salaries 

2 5.4      

    Unknown 1 2.7      

    No response 

 

 

 

 

2 5.4 
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Table 7: Continued 
 

 

Number of people 

in household 

126 NA 3.8 3 2.5 1 14 

Race/ethnicity        

    White 18 48.6      

    Black 13 35.1      

Pardo ―Brown‖ 5 13.5      

    Asian 0 0      

    Other 1 2.7      
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Table 8:  Participation in Organized Civil Society: Unregistered Street Hawkers (N=6) 

 

 Freq. % Mean Median Std. Dev. Min  Max 

Organizational 

involvement 

9       

    Neighborhood 

Association 

1 11      

    Religious group 0 0      

    Cultural group 1 11      

    Political party 0 0      

    Union 0 0      

    Social movement 2 22      

    Entrepreneurs‘ 

Association 

0 0      

    Mothers‘ Club 0 0      

    Other  4 44      

    No participation 0 0      

    No response 1 11      

Level of 

involvement 

       

    Entity 1  5       

        Leadership, 

management 

3 60      

        Regular 

participant 

2 40      

        Other 0 0      

    Entity 2  2       

        Leadership, 

management 

1 50      

        Regular 

participant 

1 50      

        Other 0 0      

    Entity 3 1       

        Leadership, 

management 

1 100      

        Regular 

participant 

0 0      

        Other 0 0      

    No response 1 NA      

Length of 

participation   

       

        Entity 1 5 NA 14.5 9 13.1 6 34 

            Less than 1 

year 

0 0      

            1 to 5 years 1 20      

            6 to 10 years 3 60      

            11-15 years 0 0      

            16-20 years 0 0      

            More than 20 

years 

1 20      

        Entity 2 2 NA 10 10 0 10 10 

            Less than 1 

year 

0 0      

            1 to 5 years 0 0      
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Table 8: Continued 

            6 to 10 years 2 100      

            11-15 years 0 0      

            16-20 years 0 0      

            More than 20 

years 

0 0      

        Entity 3 1 NA 4 4 0 4 4 

            Less than 1 

year 

0 0      

            1 to 5 years 1 100      

            6 to 10 years 0 0      

            11-15 years 0 0      

        

Length of 

participation   

       

Entity 3 (cont.)        

            16-20 years 0 0      

            More than 20 

years 

0 0      

    No response 1 NA      

Frequency of 

meeting 

participation 

       

    Entity 1 5       

        Weekly 0 0      

        Twice a month 1 20      

        Monthly 1 20      

        A few times per 

year 

3 60      

        Never 0 0      

        Unknown 0 0      

    Entity 2 2       

        Weekly 1 50      

        Twice a month 1 50      

        Monthly 0 0      

        A few times per 

year 

0 0      

        Never 0 0      

        Unknown 0 0      

    Entity 3 2       

        Weekly 0 0      

        Twice a month 0 0      

        Monthly 1 100      

        A few times per 

year 

0 0      

        Never 0 0      

    No response 

 

 

 

 

 

 

 

1 NA  
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Table 8: Continued  

 

Political party 

affiliation 

6       

    No 5 83      

    Yes        

        Unknown 1 16.

7 

     

        PC do B 0 0      

        PDT 0 0      

        PMDB 0 0      

        PT 0 0      

    No response 0 0      
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Table 9:  Participation in Organized Civil Society: Union of Grace (N=15) 

 

 Freq. % Mean Median Std. Dev. Min  Max 

Organizational 

involvement 

23       

    Neighborhood             

Association 

12 52.2      

    Religious group 2 8.7      

    Cultural group 2 8.7      

    Political party 4 17.4      

    Union 0 0      

    Social movement 2 8.7      

    Entrepreneurs‘ 

Association 

0 0      

    Mothers‘ Club 0 0      

    Other  1 4.3      

    No participation 0 0      

    No response 0 0      

Level of involvement        

    Entity 1  14       

        Leadership, 

management 

7 50      

        Regular participant 7 50      

        Other 0 0      

    Entity 2  6       

        Leadership, 

management 

2 33.3      

        Regular participant 4 66.6      

        Other 0 0      

    Entity 3 2       

        Leadership, 

management 

2 100      

        Regular participant 0 0      

        Other 0 0      

    No response 1 NA      

Length of 

participation   

       

        Entity 1 14 NA 7.4 7 4.7 2 20 

            Less than 1 year 0 0      

            1 to 5 years 6 42.9      

            6 to 10 years 7 50      

            11-15 years 0 0      

            16-20 years 0 0      

            More than 20  

years 

1 7.1      

        Entity 2 2 NA 1.5 1.5 7.0 1 2 

            Less than 1 year 0 0      

            1 to 5 years 2 100      

            6 to 10 years 0 0      

            11-15 years 0 0      

            16-20 years 0 0      

            More than 20  

Years 

 

0 0  
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Table 9: Continued 

 

 

        Entity 3 1 NA 20 20 0 20 20 

            Less than 1 year 0 0      

            1 to 5 years 0 0      

            6 to 10 years 0 0      

            11-15 years 0 0      

16-20 years 

 

1 100 

 

 

     

Length of 

participation   

       

Entity 3 (cont.)        

 More than 20 years 0       

    No response 1 0      

Frequency of meeting 

participation 

 NA      

    Entity 1 15       

        Weekly 8       

        Twice a month 2 53      

        Monthly 5 13.3      

        A few times per  

Year 

0 33.3      

        Never 0 0      

        Unknown 0 0      

    Entity 2 5 0      

        Weekly 3       

        Twice a month 1 60      

        Monthly 0 20      

        A few times per  

Year 

1 0      

        Never 0 20      

        Unknown 0 0      

    Entity 3 2 0      

        Weekly 1       

        Twice a month 0 50      

        Monthly 0 0      

        A few times per  

Year 

0 0      

        Never 1 0      

    No response 0 50      

Political party 

affiliation 

15 0      

    No 5 33.3      

    Yes        

        Unknown 0 0      

        PC do B 0 0      

        PDT 4 0      

        PMDB 1 26.7      

        PT 5 6.7      

    No response 0 0      
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Table 10:  Participation in Organized Civil Society: Others (N=16) 

 

 Freq. % Mean Median Std. Dev. Min  Max 

Organizational 

involvement 

23       

    Neighborhood 

Association 

12 52.2      

    Religious group 5 21.7      

    Cultural group 0 0      

    Political party 0 0      

    Union 0 0      

    Social movement 1 4.3      

    Entrepreneurs‘ 

Association 

0 0      

    Mothers‘ Club 2 8.7      

    Other  2 8.7      

    No participation 1 4.3      

    No response 0 0      

Level of involvement        

    Entity 1  16       

        Leadership, 

management 

11 68.8      

        Regular 

participant 

5 31.3      

        Other 0 0      

    Entity 2  4       

        Leadership, 

management 

3 75      

        Regular 

participant 

1 25      

        Other 0 0      

    Entity 3 1       

        Leadership, 

management 

0 0      

        Regular 

participant 

1 100      

        Other 0 0      

    No response 0 NA      

Length of 

participation   

       

        Entity 1 10 NA 10.1 6 15.6 1 53 

            Less than 1 

year 

0 0      

            1 to 5 years 4 40      

            6 to 10 years 3 30      

            11-15 years 2 20      

            16-20 years 0 0      

            More than 20 

years 

 

 

 

 

 

1 10  
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Table 10: Continued  

 

 

        Entity 2 1 NA 1 1 0 1 1 

            Less than 1 

year 

0 0      

            1 to 5 years 1 100      

            6 to 10 years 0 0      

            11-15 years 0 0      

            16-20 years 0 0      

            More than 20 

years 

0 0      

        Entity 3 0 NA NA  NA NA NA NA 

            Less than 1 

year 

0 0      

            1 to 5 years 0 0      

            6 to 10 years 0 0      

            11-15 years 0 0      

            16-20 years 0 0      

        

Length of 

participation   

       

Entity 3 (cont.)        

            More than 20 

years 

0 0      

    No response 6 NA      

Frequency of 

meeting 

participation 

       

    Entity 1 15       

        Weekly 8 53.3      

        Twice a month 1 6.7      

        Monthly 5 33.3      

        A few times per 

year 

0 0      

        Never 0 0      

        Unknown 1 6.7      

    Entity 2 3       

        Weekly 2 66.6      

        Twice a month 0 0      

        Monthly 1 33.3      

        A few times per 

year 

0 0      

        Never 0 0      

        Unknown 0 0      

    Entity 3 1       

        Weekly 0 0      

        Twice a month 1 100      

        Monthly 0 0      

        A few times per 

year 

0 0      

        Never 0 0      

    No response 

 

 

1 NA  
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Table 10: Continued  

 

Political party 

affiliation 

16   

 

    

    No 8 50      

    Yes        

        Unknown 2 12.5      

        PC do B 1 6.3      

        PDT 2 12.5      

        PMDB 1 6.3      

        PT 1 6.3      

    No response 1 6.3      
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 Table 11:  Participation in Organized Civil Society: Total (N=37) 

 

 Freq. % Mean Median Std. Dev. Min  Max 

Organizational 

involvement 

55       

    Neighborhood 

Association 

25 45.5      

    Religious group 7 12.7      

    Cultural group 3 5.5      

    Political party 4 7.3      

    Union 0 0      

    Social movement 5 9.1      

    Entrepreneurs‘ 

Association 

0 0      

    Mothers‘ Club 2 3.6      

    Other  7 12.7      

    No participation 1 1.8      

    No response 1 1.8      

Level of involvement        

    Entity 1  35       

        Leadership, 

management 

21 60      

        Regular 

participant 

14 40      

        Other 0 0      

    Entity 2  12       

        Leadership, 

management 

6 50      

        Regular 

participant 

6 50      

        Other 0 0      

    Entity 3 4       

        Leadership, 

management 

3 75      

        Regular 

participant 

1 25      

        Other 0 0      

    No response 2 NA      

Length of 

participation   

       

        Entity 1 29 NA 9.4 7 10.8 1 34 

            Less than 1 

year 

0 0      

            1 to 5 years 11 38      

            6 to 10 years 13 44.8      

            11-15 years 2 6.9      

            16-20 years 0 0      

            More than 20 

years 

 

 

 

 

3 10.3 
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Table 11: Continued 

 

 

 

        Entity 2 5 NA 4.8 2 4.8 1 10 

            Less than 1 

year 

0 0      

            1 to 5 years 3 60      

            6 to 10 years 2 40      

            11-15 years 0 0      

            16-20 years 0 0      

            More than 20 

years 

0 0      

        Entity 3 2 NA 12  12 11.3 4 20 

            Less than 1 

year 

0 0      

            1 to 5 years 1 50      

            6 to 10 years 0 0      

            11-15 years 0 0      

            16-20 years 1 50      

        

Length of 

participation   

       

Entity 3 (cont.)        

            More than 20 

years 

0 0      

    No response 8 NA      

Frequency of 

meeting participation 

       

    Entity 1 35       

        Weekly 16 45.7      

        Twice a month 4 11.4      

        Monthly 11 31.4      

        A few times per 

year 

3 8.6      

        Never 0 0      

        Unknown 1 2.9      

    Entity 2 10       

        Weekly 6 60      

        Twice a month 2 20      

        Monthly 1 10      

        A few times per 

year 

1 10      

        Never 0 0      

        Unknown 0 0      

    Entity 3 4       

        Weekly 1 25      

        Twice a month 1 25      

        Monthly 1 25      

        A few times per 

year 

0 0      

        Never 1 25      

    No response 

 

 

Table 11: Continued 

2 NA  
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Political party 

affiliation 

37       

    No 18 48.6      

    Yes        

        Unknown 3 8.1      

        PC do B 1 2.7      

        PDT 6 16.2      

        PMDB 2 5.4      

        PT 6 16.2      

    No response 1 2.7      
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Table 12:  Participation in Municipal Institutions for Participatory Planning:  

Unregistered Street Hawkers of Beach Street  (N=6)  

 

 Freq % Mean Median Std. 

Dev. 

Min  Max 

Through which entity 

do you participate in 

FROP? 

6       

    Neighborhood 

Association 

1 16.7      

    Religious group 0 0      

    Cultural group 0 0      

    Political party 0 0      

     Union 0 0      

     Social movement 1 16.7      

    Entrepreneurs‘ 

Association 

0 0      

    Mothers‘ Club 0 0      

    Other  4 66.7      

    No entity affiliation; 

citizen participation 

0 0      

    Government 

representative 

0 0      

    No response 0 0      

Nature of 

participation in 

FROP 

7       

    Delegate 4 57.1      

    Alternate delegate 2 28.6      

    Board member 0 0      

    Alternate board 

member 

1 14.3      

    Citizen 0 0      

    Other 0 0      

Don‘t know 0 0      

Length of 

participation (years) 

36 NA 7.2 6 2.7 4 10 

How did you become 

a delegate? 

6       

    Elected by vote 0 0      

    Involved by the 

entity 

5 83.3      

    Volunteered 1 16.7      

 No response 0 0      

How are delegates 

elected? 

6       

    Open 4 66.7      

    Invitation 0 0      

    Disposition 0 0      

    Election 0 0      

    No response 

 

 

 

2 33.3  
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Table 12: Continued 

 

 

Number of times 

 you have been a 

delegate or board 

member 

33 NA 5.5 4 4.0 1 10 

 

How often do you 

speak at meetings? 

6       

    Always 2 33.3      

    Sometimes 3 50      

    Never 1 16.7      

    No response 0 0      

        

Do you consider 

yourself 

knowledgeable about 

the PB or MPC 

bylaws? 

6       

    Mostly 2 33.3      

    A little 2 33.3      

    Don‘t know 0 0      

    No response 2 33.3      

Do you think the 

municipality 

contributes to 

meetings? 

6       

    Yes 0 0      

    No 3 50      

    Somewhat 2 33.3      

    Don‘t know, open 1 16.7      

Do you think the 

FROPs influence the 

government’s 

decisions? 

6       

    Yes 1 16.7      

    No 3 50      

    Somewhat 2 33.3      

    Don‘t know 0 0      

No response 0 0      

Nature/quality of 

relationship with the 

community you 

represent 

6       

    Open 3 50      

    Respectful 0 0      

    Good 1 16.7      

    Very good, optimal 1 16.7      

    Intense 0 0      

    No response 

 

 

 

 

1 16.7  
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Table 12: Continued. 

 

 

 

Reason for 

participation in PB 

or MPC meetings 

(open 

response) 

      

Personal reason for 

participation in PB 

or MPC 

 

(open 

response) 

      

What do you like/not 

like about the 

meetings?  What 

should be changed? 

 

(open response) 

How to you see the 

relationship between 

the government and 

PB/ MPC? 

 

(open response)  

Do you participate as 

a delegate or board 

member of some 

other council or 

delegate forum of the 

municipal, state or 

federal government? 

6       

    Yes 1 16.7      

    No 5 83.3      

NA 0 0      

In your opinion, has 

the current 

government made 

any changes to the 

PB or the MPC, 

either to improve the 

process or make it 

worse? 

6       

    Yes 3 50      

    No 1 16.7      

    No response 2 33.3      

What do you think of 

the Local 

Governance Support 

program? 

6       

    Open 5 83.3      

    Good 0 0      

    Undecided 0 0      

    No response 1 16.7      
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Table 13:  Participation in Municipal Institutions for Participatory Planning:  

Union of Grace (N=15)  

 

 Freq % Mean Median Std. Dev. Min  Max 

Through which 

entity do you 

participate in 

FROP? 

16       

    Neighborhood 

Association 

6 37.5      

    Religious group 0 0      

    Cultural group 0 0      

    Political party 0 0      

     Union 0 0      

     Social movement 4 25      

    Entrepreneurs‘ 

Association 

0 0      

    Mothers‘ Club 0 0      

    Other  2 12.5      

    No entity 

affiliation; citizen 

participation 

0 0      

    Government 

representative 

0 0      

    No response 4 25      

Nature of 

participation in 

FROP 

16       

    Delegate 12 75      

    Alternate delegate 2 12.5      

    Board member 1 6.3      

    Alternate board 

member 

0 0      

    Citizen 0 0      

    Other 0 0      

Don‘t know 1 6.3      

Length of 

participation (years) 

95 NA 6.8 5.5 5.0 2 20 

How did you 

become a delegate? 

15       

    Elected by vote 2 13.3      

    Involved by the 

entity 

9 60      

    Volunteered 3 20      

 No response 1 6.7      

How are delegates 

elected? 

15       

    Open 12 80      

    Invitation 1 6.7      

    Disposition 1 6.7      
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Table 13: Continued 

    Election 

 

0 

 

0 

    No response 1 6.7      

Number of times 

you have been a 

delegate or board 

member 

56 NA 4.3 2 5.3 1 21 

How often do you 

speak at meetings? 

15       

    Always 3 20      

    Sometimes 5 33.3      

    Never 7 46.7      

    No response 0 0      

        

Do you consider 

yourself 

knowledgeable 

about the PB or 

MPC bylaws? 

15       

    Mostly 7 46.7      

    A little 7 46.7      

    Don‘t know 1 6.7      

    No response 0 0      

Do you think the 

municipality 

contributes to 

meetings? 

15       

    Yes 3 20      

    No 4 26.7      

    Somewhat 7 46.7      

    Don‘t know, open 1 6.7      

Do you think the 

FROPs influence the 

government’s 

decisions? 

16       

    Yes 7 43.8      

    No 0 0      

    Somewhat 8 50      

    Don‘t know 1 6.3      

No response 0 0      

Nature/quality of 

relationship with the 

community you 

represent 

15       

    Open 6 40      

    Respectful 0 0      

    Good 4 26.7      

    Very good, optimal 1 6.7      

    Intense 1 6.7      

    No response 

 

 

 

 

3 20 
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Table 13: Continued 

 

 

Reason for 

participation in PB 

or MPC meetings 

(open 

response) 

      

Personal reason for 

participation in PB 

or MPC 

 

(open 

response) 

      

What do you 

like/not like about 

the meetings?  What 

should be changed? 

 

(open response) 

How to you see the 

relationship between 

the government and 

PB/ MPC? 

 

(open response)  

Do you participate 

as a delegate or 

board member of 

some other council 

or delegate forum of 

the municipal, state 

or federal 

government? 

15       

    Yes 2 13.3      

    No 12 80      

NA 1 6.7      

In your opinion, has 

the current 

government made 

any changes to the 

PB or the MPC, 

either to improve 

the process or make 

it worse? 

15       

    Yes 4 26.7      

    No 8 53.3      

    No response 3 20      

What do you think 

of the Local 

Governance 

Support program? 

15       

    Open 12 80      

    Good 1 6.7      

    Undecided 1 6.7      

    No response 1 6.7      
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Table 14:  Participation in Municipal Institutions for Participatory Planning:  

Others (N=16)  

 

 Freq % Mean Median Std. Dev. Min  Max 

Through which 

entity do you 

participate in 

FROP? 

18       

    Neighborhood 

Association 

11 61.1      

    Religious group 2 11.1      

    Cultural group 0 0      

    Political party 0 0      

     Union 0 0      

     Social movement 2 11.1      

    Entrepreneurs‘ 

Association 

0 0      

    Mothers‘ Club 0 0      

    Other  1 5.6      

    No entity 

affiliation; citizen 

participation 

0 0      

    Government 

representative 

0 0      

    No response 2 11.1      

Nature of 

participation in 

FROP 

18       

    Delegate 14 77.8      

    Alternate delegate 2 11.1      

    Board member 1 5.6      

    Alternate board 

member 

0 0      

    Citizen 0 0      

    Other 1 5.6      

Don‘t know 0 0      

Length of 

participation (years) 

92 NA 6.6 4.0 6.5 1 21 

How did you 

become a delegate? 

17       

    Elected by vote 5 29.4      

    Involved by the 

entity 

6 35.3      

    Volunteered 3 17.6      

 No response 3 17.6      

How are delegates 

elected? 

16       

    Open 10 62.5      

    Invitation 0 0      

    Disposition 0 0      

    Election 1 6.3      

    No response 

 

 

5 31.3 
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Table 14: Continued 

 

 

Number of times 

you have been a 

delegate or board 

member 

62 NA 4.8 4.0 3.4 1 12 

How often do you 

speak at meetings? 

16       

    Always 5 31.3      

    Sometimes 9 56.3      

    Never 1 6.3      

    No response 1 6.3      

        

Do you consider 

yourself 

knowledgeable 

about the PB or 

MPC bylaws? 

16       

    Mostly 9 56.3      

    A little 6 37.5      

    Don‘t know 0 0      

    No response 1 6.3      

Do you think the 

municipality 

contributes to 

meetings? 

16       

    Yes 2 12.5      

    No 1 6.3      

    Somewhat 12 75      

    Don‘t know, open 1 6.3      

Do you think the 

FROPs influence the 

government’s 

decisions? 

16       

    Yes 10 62.5      

    No 0 0      

    Somewhat 5 31.3      

    Don‘t know 0 0      

No response 1 6.3      

Nature/quality of 

relationship with the 

community you 

represent 

16       

    Open 4 25      

    Respectful 1 6.3      

    Good 5 31.3      

    Very good, optimal 4 25      

    Intense 0 0      

    No response 

 

 

 

 

 

2 12.5  
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Table 14: Continued 

 

Reason for 

participation in PB 

or MPC meetings 

(open 

respo

nse) 

      

Personal reason for 

participation in PB 

or MPC 

 

(open 

respo

nse) 

      

What do you 

like/not like about 

the meetings?  What 

should be changed? 

 

(open response) 

How to you see the 

relationship between 

the government and 

PB/ MPC? 

 

(open response)  

Do you participate 

as a delegate or 

board member of 

some other council 

or delegate forum of 

the municipal, state 

or federal 

government? 

16       

    Yes 2 31.3      

    No 12 62.5      

NA 1 6.3      

In your opinion, has 

the current 

government made 

any changes to the 

PB or the MPC, 

either to improve 

the process or make 

it worse? 

16       

    Yes 4 56.3      

    No 8 37.5      

    No response 3 6.3      

What do you think 

of the Local 

Governance 

Support program? 

16       

    Open 12 68.8      

    Good 1 18.8      

    Undecided 1 6.3      

    No response 1 6.3      
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Table 15:  Participation in Municipal Institutions for Participatory Planning: 

Total (N=37)  

 

 Freq % Mean Median Std. Dev. Min  Max 

Through which 

entity do you 

participate in 

FROP? 

40       

    Neighborhood 

Association 

18 45      

    Religious group 2 5      

    Cultural group 0 0      

    Political party 0 0      

     Union 0 0      

     Social movement 7 17.5      

    Entrepreneurs‘ 

Association 

0 0      

    Mothers‘ Club 0 0      

    Other  7 17.5      

    No entity 

affiliation; citizen 

participation 

0 0      

    Government 

representative 

0 0      

    No response 6 15      

Nature of 

participation in 

FROP 

41       

    Delegate 30 793.

2 

     

    Alternate delegate 6 14.6      

    Board member 2 4.9      

    Alternate board 

member 

1 2.4      

    Citizen 0 0      

    Other 1 2.4      

Don‘t know 1 2.4      

Length of 

participation (years) 

223.5 NA 6.6 6.0 5.3 1 21 

How did you 

become a delegate? 

38       

    Elected by vote 7 18.4      

    Involved by the 

entity 

20 52.6      

    Volunteered 7 18.4      

 No response 4 10.5      

How are delegates 

elected? 

37       

    Open 26 70.3      

    Invitation 1 2.7      

    Disposition 1 2.7      

    Election 1 2.7      

    No response 

 

8 21.6 
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Table 15: Continued 

 

 

Number of times 

you have been a 

delegate or board 

member 

150 NA 4.8 3.0 4.3 1 21 

How often do you 

speak at meetings? 

37       

    Always 10 27.0      

    Sometimes 17 45.9      

    Never 9 24.3      

    No response 1 2.7      

        

Do you consider 

yourself 

knowledgeable 

about the PB or 

MPC bylaws? 

37       

    Mostly 18 48.6      

    A little 15 40.5      

    Don‘t know 1 2.7      

    No response 3 8.1      

Do you think the 

municipality 

contributes to 

meetings? 

37       

    Yes 5 1.5      

    No 8 21.6      

    Somewhat 21 56.8      

    Don‘t know, open 3 8.1      

Do you think the 

FROPs influence the 

government’s 

decisions? 

38       

    Yes 18 47.4      

    No 3 7.9      

    Somewhat 15 39.5      

    Don‘t know 1 2.6      

No response 1 2.6      

Nature/quality of 

relationship with the 

community you 

represent 

37       

    Open 13 35.1      

    Respectful 1 2.7      

    Good 10 27      

    Very good, optimal 6 16.2      

    Intense 1 2.7      

    No response 

 

 

 

 

 

6 16.2      
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Table 15: Continued 

 

Reason for 

participation in PB 

or MPC meetings 

(open 

response) 

      

Personal reason for 

participation in PB 

or MPC 

 

(open 

response) 

      

What do you 

like/not like about 

the meetings?  What 

should be changed? 

 

(open response) 

How to you see the 

relationship between 

the government and 

PB/ MPC? 

 

(open response)  

Do you participate 

as a delegate or 

board member of 

some other council 

or delegate forum of 

the municipal, state 

or federal 

government? 

37       

    Yes 8 21.6      

    No 27 73      

NA 2 5.4      

In your opinion, has 

the current 

government made 

any changes to the 

PB or the MPC, 

either to improve 

the process or make 

it worse? 

37       

    Yes 16 43.2      

    No 15 40.5      

    No response 6 16.2      

What do you think 

of the Local 

Governance 

Support program? 

37       

    Open 28 75.7      

    Good 4 10.8      

    Undecided 2 5.4      

    No response 3 8.1      
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