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.| Introduction
*

-Five years ago this month, many of us gathered at the University of Sussex for the first time to

launch the Pevelopment Research Centre on Citizenship, Participation and Accountability. In a
draft concept note developed at the time we had argued, ‘if development assistance is to be
effective in meeting the poverty targets, new approaches, which attempt to rebuild the concept of
¢itizenship and the ways in which citizens influence and contribute to more responsive and
accountable institutions, are absolutely critical.” In the proposal for future work in March 2001

we went on to say:
[}

If poverty is to be alleviated, new attention must be paid to the relationships
between poor people and the institutions which affect their lives. To do so requires
re-examining in different development contexts contemporary understandings for
rights and citizenship and their implications for related issues of participation and
accountability...’

With this challenge in mind, various working groups have examined how poor people in different
countries understand their roles and identities as citizens; the spaces and dynamics through which
they engage and participate to articulate their interests, the new relationships of accountability that
emergeBetween non-state actors, the state and the market as citizens mobilize to claim their
rights; and the relationship of citizenship to issues of science, knowledge and policy. We have
had dozens of workshops and dialogues across each of the countries in which we are located, and

iroduced literally dozens of empirically grounded case studies which speak to these larger themes.

It is not possible for any one paper to synthesise the lessons from across this large body of work.
Other papers prepared for this conference are focusing on other aspects of it. This paper has a
limited focus: :

o First, drawing from DRC research from across the Working Groups, I will argue that
dominate ways of constructing citizenship - especially those associated with neo-
liberalism and with ‘thin’ forms of democracy - are re-shaping the terrain of citizen-
state relations;

! This title is a play on the work of James C. Scott, ‘Seeing Like a State’. However, beyond the title, the approach
here and that taken by Scott are not similar.

2 This paper is in draft form. It will be revised and developed further following critique, input and debate from
c‘eagues in the Citizenship DRC at this conference.
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Second, I will argue that the ‘seeing like a citizen’ approach which the DRC has taken
offers an important counterpoint to the way that citizens are constructed in these neo-

liberal approaches;
Third, I will draw from the findings of each of the Working Groups to see what they tell us
about how citizens navigate this new terrain in order to express their citizenship, claim their

rights and exact accountability.

Finally, I will briefly suggest several larger implications of the ‘seeing like a citizen’
approach both for citizen action and for the emerging concerns in development policy
about building effective states which respond to the needs and interests of those
affected by poverty and social injustice.

In its current form, the paper draws la{gely from the book chapters and working papers
prepared for the DRC. In later forms, it will link these more strongly to other literature. ' '.(Ag,

-vab
A -

The chan;ging terrain of citizenship in a neo-liberal world

Throughout the work of the DRC, we have sought to ‘see like a citizen’, by using empirically-
grounded case study research to bring the perspectives of citizens to the centre of analysis oty
broader debates on rights, participation and accountability. In one of the early working paper.
which helped to ﬁieﬁne our work, Celestine Nyamu-Musembi (2002:1) described this igof.bs .
approach as one in WhiCh. rights and citizenship are ‘shaped through actual struggles informegs 1:
people’s own understanding of what they are justly entitled to.” Over time it has become clear y

that this approach stands in sharp contrast to how the iti i
. : concepts of citizenship and citi i
framed in other dominant approaches to development. P ’ een action are

Though to do so risks great oversimplification, I will briefly argue that a citizenship-based |
approach can be seen In contrast to four other approaches, each of which are under-girded b |
broad tenets of neo-hbera}lism: a) a neo-liberal market-based approach; b) a neo-libegral statey {
reform approach; c) a ‘thin’ democracy approach and d) the type of civil society approach which ‘
focuses largely on NGOs as the organised representatives of citizen voices in the development

process. Each of. these approaches, I shall argue, focuses on getting particular institutional forms
of development rfght, with the assumption that if this is done, stylised views of citizenship will

follow. In each, ‘citizens’ are treated as a residual category, who act and respond as a by-product
of other. forces of development. As we have written about elsewhere, these various approaches

frame f:ltlZenS as consumers, users and choosers, voters, or beneficiaries. not as rights;bearin |
actc;lrs in 11:1 1(:f them;e}ves (Cornwall and Gaventa 2000, Gaventa 2002)’. Yet at the same timge "I
;ff.p O?Z;_r Sees an important role for citizen participation, though often for very different l

Thus, a neo-liberal market approach argues for transforming the category of citizen in relationship |

to the state by focusing on citizens as consumers i
. in the global market. ; .
book on Inclusive Citizenship: 8 ket. As Dagnino observes in the
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neo-liberal discourses establish an alluring connection between citizenship and market. To
be a citizen comes to mean individual integration into the market as consumer and
producer. This seems to be the basic principle implicit in a vast number of projects to
enable people to ‘acquire citizenship’, that is to say, learning how to initiate micro-
enterprises, how to be become qualified for the few jobs still on offer, and so on. In a
context where the state progressively withdraws from its role as guarantor of rights, the
market is offered as a surrogate arena of citizenship. (Dagnino, 2005:159).

Other critiques go further. Munck, for instance, argues that neo-liberal approaches devalue
democracy and re-define ‘basic social conquests’ (such as labour rights) and political freedoms
into ‘backward-looking anachronisms’ (Munck 2005:65). In the process, neo-liberalism seeks to
convert the citizen into a consumer, with meaning described through the slogan, ‘I shop therefore

Iam’:

The complex and empowering vision of citizenship in its classic democratic presentation
was reduced, in the era of neo-liberalism, to the power of the credit card and the pleasures
of the shopping mall, realizable or not according to one’s position in a sharply hierarchised
class structure between and within nation-states....the individual could express his or her
identity much better through consumption went the unsaid argument...the public space of
politics is seen as more static and as not fulfilling the needs of the citizen-come-consumer.
(Munck 2005: 65-66).

Through such an approach, citizens theoretically exercise power through market choice — yet,
clearly, such a route is limited if we are concerned with poor people who, by definition, lack
market or consumptive power.

Throughout the DRC’s work, we have seen examples of the ways in which the rise of market
forces have altered and changed the citizenship terrain, thus challenging many assumptions about
traditional patterns of authority and ways in which rights are protected. Kabeer describes how in
the Bangladesh context, neoliberalism has led NGOs to a focus on ‘market participation as the
route to empowerment’, and contrasts a more rights-based approach taken by the NGO Neeja Kori
(Kabeer 2003).  Work by Robins (2005b) shows how approaches by the NHS in the UK which
treat persons with HIV-AIDS as consumer citizens actually served to de-politicise notions of
citizenship and to ‘kill activism’. The work by Pare and Robles in Mexico (forthcoming, Zed
Volume 1V) demonstrates how ‘the neoliberal development model’s privileging of market forces
has accelerated environmental destruction and the erosion of traditional institutions’ and in so
doing has altered the balances of power between citizens and the state. Throughout the work, but
especially in the focus of the Rights and Accountability Working Group on corporate actors, we
see ways in which the rise of market forces, accentuated by globalization, create the need for new
forms of citizen engagement in order to exercise and protect their rights, and the emergence of
new forms of citizen-based market regulation.

Neoliberal approaches also carry with them project to reform the state, seen as re-designing
institutions and streamlining bureaucracies in order to increase efficiency and accountability.
Such approaches, critics argue, in turn weaken the state as a protector of the rights of citizens, and

o,
9




e

Development Research Centre on Citizenship, Participation and Accountability
DRAFT Synthesis Papers

focus more on its role within the global market order. Again to quote Munck, ‘so in terms of
reconfiguring the state we can say that neoliberalism has transformed the state rather than driven it
back as Hayek would have liked...The much-vaunted policies of “deregulation” (removal of state
regulatory systems) have, in fact, been creating new forms of regulation with new market-oriented
rules and policies to facilitate the development of the new “new” capitalism... As the new
function of the state become reorganized to fit with the new global order, so the state begins to act
even more clearly as a market ‘player’ itself and not a ‘referee’ as in the old national order of
states’(Munck 2005:63). The focus on technocratic approaches to design emphasises rules and
procedures, downplaying the importance of power and politics. Yet even within this view,

citizens are often called upon to play a conflicting role both as providers of services, and also as
‘users’ and clients of the state, who through the expression of their voices can help to make it
more accountable and transparent.

Others argue that with the rise of neo-liberal market actors, the state must therefore become
stronger, to protect the rights of citizens in relationship. But, the cases studies from the DR( o
illustrate time and again how as the state is being reconfigured, it is also weakened as the arbiter

of rights or even as the deliverer of basic services, thus challenging liberal, state-baseq

assumptions about where and how rights and citizenship can be realized. For instance, in her

work examining the right to water in South Africa, Lyla Mehta examines the conflicts between

market-based frameworks in which citizens are expected to gain rights as consumers through
implied contracts with private water utilities rather than through rights-based frameworks, where
rights are mediated by the state. (Mehta, forthcoming, Zed Volume IV). Nyamu €xamines the
failure of the state to enforce key rights in the area of housing in Kenya, and the importance
therefore of local citizens’ struggle to try and keep ‘well-connected business interests at
(Nyamu, forthcoming, Zed Volume IV). Work by Wheeler (2005) on citizenship and the delivery

of public services in the favelas of Brazil, for instance, shows how neoliberal policies slashed the

resources for public services, making access to health and education, more difficult and

demeaning, even though such services are provided as a right in the Constitution. Whijle

acknowledging that a weakening of the state should not allow for the ‘negation of the core

responsibilities of the state towards its citizens’, Newell also shows that * in the context of debates .
about corporate accountability, this becomes problematic in so far as the dual roles of the state as ~
promoter and regulator of investment may create conflicting responsibilities.’ (forthcoming, Zed

Volume IV).

bay’

Neoliberal forms of the state also carry with them notions about democracy and how it is to be
constructed. Rather than seeing democracy in its ‘thicker’ and ‘deeper forms’ in whijch citizens
mobilize and struggle to express their voice and claim their interests (Fung and Wright 2003;)

‘the new democracy is thin and anaemic, it is restricted and delegative at best. Persona] freecic;ms
hitherhto submerged by the weight of the state were highlighted by neoliberalism’s ideologies, but
democracy as a system of political representation was devalorised’ (Munck 2005:66). Democracy
in this view focuses not on struggles of citizens, but on a uniform set of institutional designed
approaches to elections, refpresept.ation and the rule of law (Gaventa forthcoming; Carothers

1999). In such a weaker view, citizens are viewed largely as voters, who express their consent
from time to time, but leave governance to the elected rulers and informed elites.
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Even where states are ‘democratic’, they may not play the role expected by liberal theory as the
protector of rights. As Mahmud (2004:13) writes about Bangladesh, the prevalent perception is
that of the state as guarantor or citizen status and custodian of all rights, legal, political, economic
and social. However the actual experience of rights is implicitly shaped by the culture of the
patemalistic state and dependent citizen, causing a gap between formal recognised rights and real
experienced rights.” Kabeer (2002) also makes the point: The state does not merely fail to protect
the rights of citizens, it actively contributes to their violation.” Mehta (forthcoming), Thompson
(forthcoming) and Williams (2005) each write about the gap that exists between the Constitution
in South Africa, and the reality of realising rights on the ground. Wheeler shows how the failure
of the state to deliver to poor favelas strips citizens of their self-respect. ‘Dignity is everything for
a citizen,” she quotes one woman, ‘and we have no dignity. We are treated like cattle in the
clinics, on the buses and in the shops. Only in rich neighbourhoods are people treated with
dignity’ (Wheeler 2005:109). Other work in Nigeria and India shows the power of social
. exclusion drawing from ethnic identity or caste to create and re-enforce citizenship as a form of
W® <exclusion’ rather than its more ‘inclusive forms’ (Abah and Okwori, 2005, Pant, 2005). And,
work by Kabeer and others also explores the history of this exclusionary view of citizenship,
rooted for many countries in long histories of colonialism (Kabeer 2002).

While each of the above approaches reduce citizens to consumers, users, voters or beneficiaries, it
is important to remember that they, through civil society, are also expected to play a role in
relationship to the state. While more robust conceptions of civil society see it as the terrain in
which citizens mobilise and organise for their rights, non-state actors from NGOS to tra de unions
can equally well be used ‘to supplant or reign in the state’ (Munck 2005:66). As Dagnino
(2005:158) points out

In recent years... this concept /participation ciudadana or citizen participation]has
been appropriated and reinterpreted by the state as part of its strategy for the
implementation of neo-liberal structural adjustment. There is thus a perverse
confluence between, on the one hand, participation as part of a project constructed
around the extension of citizenship and the deepening of democracy, and on the other
p hand, participation associated with the project of a reconfiguration of the state that
- requires the shrinking of its social responsibilities and its progressive exemption from
{ the role of guarantor of rights. The perversity of this confluence reflects that fact that,
although pointing in opposite and even antagonistic directions, both projects require
an active, proactive civil society.

At the same time, in the neo-liberal discourses we have seen a depoliticized view of citizen
participation emerge, in which civic engagement is seen as the involvement of the civil society
sector, through more professionalized organizations and associations such as NGOs, who enter
new consultative spaces to speak for the citizens themselves. Such an approach, Thelda Skocpol
(2003:11) warns, leads to the emergence of ‘diminished democracy’, in which public involvement
has lost its link to political life.” Similarly, Crenson and Ginsberg (2002) warn of the ‘downsizing
of democracy’, in which collective citizen action has given way to narrow interest groups, and in
which citizens are treated like customers, who communicate to elites through opinion polls and
electronic market research processes. The arena of civil society becomes the arena of
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professionalized non-state organisations and

activists who also, in the name of effectiveness,
adopt public relations or celebrity-based tact

ics to speak for the citizens they claim to represent.
As we shall discuss later, the work of the DRC also illustrates multi
political and ‘thin’ versions of civil society are b
spaces’ (Cornwall and Coelho, forthcoming), in policy processes that surround science and

technology (Leach, Scoones and Wynne 2005), or in technical approaches to ‘accountancy’
(Newell and Wheeler, forthcoming.) At the same time,

ple ways in which such non-
eing promoted, whether in ‘new democratic

the Spaces and Places working group has effectively shown
institutionalized participation with the state does not necessarily alter power relations, and may in
fact re-enforce the status quo. And as the work on representation by Houtzager (2003) and others
in this group show, the assumption that civil society may be seen as independent from the state is
itself called into question by overlapping identities and allegiances of civil society actors.

> Simply creating new spaces for

(VW |
Reversing the telescope: Seeing Like a Citizen ;

While perhaps portrayed in a stereotyped way, each of the above approaches
concept of citizenship as a residual to other approaches. For the mark
is that if one can get the market right, the beneﬁts will follow for the

can get the institutions of the state right, then c1tize1?s can also play a
and delivering its services. If democracy can.be designed and spread

play a role as voters and watchdogs of those in power. If t.he NGO an
grow and become more professional, it can help communicate the m
constituents to market, state and elected leaders.

onstruct and use the
€t approach, the assumption
citizen as consumer. If one
role in holding it accountable
effectively, then citizens can
d civil society sector can
essages for citizens as jts

The ‘seeing like a citizen’ approach ‘revgrses the telespope’ on tpe other d.omin
Rather than focusing on institutional de.51gns asa stal.'tmg p01.nt, ft st.arts with 1
citizens themselves and asks how they interact and view the institutions from which they are

expected to benefit. In doing so, the a.cfor-on.ented view tz}ken by the DRC across each of jts

thematic areas suggests a picture of citizenship, part1c1pat!on and accounta.lblllty that goes beyond -
citizenship as a residual, or as a product of legal status or institutional design alone,

ant approaches.
he Perceptions of

to citizenship builds upon and re-enforces a number of traditions and debates
fvlgghagtzaprﬁ;’zizhstand counterpto the dominant apprqach. Picking up theme§ and fiebates from
emergent ‘rights-based’ approaches to development, it focuses on 1ssu-es.of l.l‘lCI.USlOl’l, Participation |
through organised collective action, and the development of dc?mocratlc Institutions which have
obligations to protect and promote rights (DFID ?OOO).. 'Bulldl.ng.on debates apout the multiple |
forms of citizenship, especially from Latin Am.erl-ca, c1tolzensh1p is seen as an Important arena of }
contestation, in which full democratic citizenship is attained not only through the exercise of {
political and civic rights, but also through sc?c1al rights, wl}lch in turn may ;:1 galped th‘r(?ugh |

icipatory processes and struggles (Dagnino 200§; Avritzer 2002). In such a view, cntlzer'l

pzlr'ttzgpation itself may be seen as a social right, which enables the capacity to claim other rights
?for mgre on this approach see Gaventa 2002).
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Such an actor-based approach also re-politicises our understandings of participation, moving it
from that of ‘beneficiaries’ of the development process to one of rights-bearing citizens.
Interacting with debates in the literature on deepening democracy (Gaventa forthcoming), this
approach focuses on the process in which citizen exercise ever-deepening power over decisions
which affect their lives, and in which democracy is extended from a ‘democracy of voters to a
democracy of citizens.” (UNDP 2004). In this view, David Beetham argues:

the core idea of democracy is that of popular rule or popular control over collective
decision making. Its starting point is with the citizen rather with the institutions of
government. Its defining principles are that all citizens are entitled to a say in public
affairs, both through the associations of civil society and through participation in
government; and that this entitlement should be available in terms of equality of all.
Control by citizens over their collective affairs, and equality between citizens in the
exercise of that control, are the key democratic principles (1999, p. 3, emphasis added)

In this view, ‘thicker’ and more participatory forms of citizenship move beyond passive
engagement as voters, beneficiaries or consumers. Citizens are seen as the ‘makers and shapers’
of policies not only the ‘users and choosers’ of development or as the ‘clients’ of other actors

(Cornwall and Gaventa 2001).

By taking such a view, research across each of the working groups of the DRC offers a
dramatically different view from those of the dominant approaches to how citizenship is
constructed. It also gives us insights into how neo-liberalism and globalisation, while on the one
hand promoting de-politicised and ‘thinner’ forms of citizenship, are simultaneously reshaping
the terrain in which citizens can claim their rights and demand accountability in ‘thicker’ and
more robust ways. It is to those dynamics that we now turn.

Citizenship as a process of construction and contestation

One set of projects in the DRC explored local meanings of rights and citizenship in differing
contexts, and how these meanings are acted upon through political and social mobilisation. The
cases and the methods used were far-ranging, including, for instance, video interviews to
understand of perceptions of rights of women in Chiapas, popular theatre to explore the meanings
of citizenship in Nigeria and more traditional forms of case study interviews with nomads in
Rajasthan, tribals in the new state of Jharkand in India, and the slum dwellers asserting their rights
to housing in South Africa. Our research spanned north and south, including struggles for legal
identity by illegal immigrants in the US (Ansley 2005), and perceptions of young people in the
UK (Lister 2005). From this Working Group as well as from others, several key points emerge
which challenge the neo-liberal, more dominant ideas about the substance of citizenship, as well
as where and how it is constructed.

First, while acknowledging in its work the colonial and often exclusionary origins of the concept
of citizenship, case studies from the DRC, also contribute to a view of citizenship-in-practice
which is far more robust notion than that portrayed and constructed in its more neo-liberal forms.
Citizens are engaging on key issues that affect their lives, and in ways that challenge traditional
notions of passivity or disengagement. Case studies from contexts as diverse as Nigeria, South
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Africa, Brazil, Mexico, India, Bangladesh signal common impulses at the grassroots for values of
justice, recognition, self-determination and horizontal solidarity, which offer potential for building
more vibrant forms of citizenship, and for realisation of fundamental ri ghts (Kabeer 2005). The

citizenship is emergent, realised

While citizens are acting to claim their rights and assert their voice, it is not always done in
relationship to the state. Rather, the DRC’s work argues for understandin
multi-dimensional way, in which citizens may express their voice and demands
political realm of the nation-state, but also in relationship to other social, ethnic and relj gious
identities and in other social, economic, household, global, or local spheres.
Case studies, for instance, show the articulation of citizenship in struggles for the ght to have a

recognized identity by migrant populations in both India (Pant 2005) and the United States
(Ansley 2005); for a sense of place and sense of belonging in Kenya (Nyamu-Musembi) and
Brazil (Wheeler); in the workplace struggles “for dignity and daily bread’, (Mahmug and Kabeer,
forthcoming) and in terms of biological citizep§hip, or control over one’s own health (Robins
2005). The work also points to the fact that citizenship is expressed not only in verticg] linkages
to the state, but in horizontal, social relations as well; and that in everyday practice, citizenship is
not a singular identity, but an ensemblg of identities, affiliations, and forms of action, Just as
participatory approaches to understanding of poverty over the last decade have Jed to a more
multi-dimensional understanding of what poverty entz.nls, $0 too do the empirica] investigations of
rights and citizenship call for more robust understapdmgs of these concepts, and argue for
dimensions of citizenship which go beyond the nation-state based understanding alone,

Much of the empirical work from the DRC {hus sqpports recent.trend_s jn citizenship studies which
suggest that citizenship must be understood in social as well as in p911t1cal spheres, and expressed
in non-state as well state arenas (Hoffman 2005). In everyd.ay life, it maybe §eep as struggles for
‘belonging’ as well as for ‘political agency’. (Tgylor and Wilson 2004), and is llr}ked to practice
from below as well as a set of rights and obligations }}a:nded down from alzov.e (Lister 1997;

1998). In this sense, like the concept of democracy, citizenship may have ‘thick’ and ‘thin’

versions:

So-called ‘thick’ citizenship® which gives people real power over their liv.es is desirable,
but ‘thin’ citizenship (in terms of formal legal and political entltlerr.le.nts) Is better than no
citizenship at all. The right to self-rule is important and central to citizenship: but it

mes absurd and paradoxical when placed in the context of the state. This is why the
b::: for an inclusive citizenship makes it essential that we look beyond the
c

state. .. (Hoffman 2005:13).
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In the ‘thick’ view of citizenship, a sense of citizenship is deeply related to a sense of personhood
and identity. As Kabeer (2003) writes, ‘how pe.opl.e defme. themselve§, and are defined by others,
is relevant to citizenship as practice because of 1?5 .1mp11cat10ns for their capacity to act as
citizens’. Yet, as she goes on to write ‘while ind1v1d1{al agency may be a cc?ntral aspect of
claiming rights and observing duties, history tells us it has been the collective struggles of those
who have been denied citizenship status that have driven processes f)f trar}sformatlon towards
more inclusive definitions and practices’ (ibid). Such struggles for inclusive citizenship often
begin with demands for recognition and dignity and around concrete issues and immediate needs
in the social and community sphere, not in the first instance with struggles for greater political
voice in state-based processes. Such engagement is not always by invitation, nor inspired by
liberal or even neo-liberal concepts of what a citi;f:n ought to d.o or be. Rather, it springs from
impulses for social justice, for desires for recognition and dignity, and from the need to confront
concrete social needs and issues that affect everyday life (Kabeer 2005, Chapter 1).

While such action for social inclusion may begin outside the state sphere, there are political
consequences: itis through engagement for recognition, identity or local issues that broader
awareness, skills and networks are acquired, and through which social citizenship is converted to
political engagement. Though acting and mobilising on key issues and identities, citizens learn
and acquire new identities as political actors; they become conscious of their rights, and their right
to have rights. They build the alliances and solidarities which allow them to exercise power.

Case studies from the DRC provide very powerful examples of these linkages. For instance,
Robins (2005b) writes about how

the ‘extremity of “near death” experiences of full-blown AIDS, and the profound stigma
and “social death” associated with the later stages of the disease...can produce the
conditions for ADIS survivors’ commitment to “new Life”, social activism and
“responsibilised’ citizenship.’

In sharp contrast to the biomedical interventions which treat HIV/AIDS patients as clients to be
protected through anonymity, the activist discourses associated with the Treatment Action
Campaign serve to reintegrate and to revitalise ‘isolated and stigmatised AIDS sufferers’ as social
activists, aware of their rights and responsibilities as citizens. Similarly, Shireen Huq (2005)writes
that in relationship to the work of Naripokko

our experience of discrimination as women led us to demand fair treatment and respect for
our dignity as human beings, and only thereafter to claim our rights and entitlements as
citizens. (quoted by Stammers 2005)

In turn, Neil Stammers affirms this view in his work on human rights struggles in the north,
arguing that it through the struggles against power that common understandings of human rights

have emerged: ‘The claimed universality of rights...needs to be understood in terms of situated
social actors struggling against power.’ (2005:63).
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above. It is claimed, not bestowed.

The notion of citizenship as practiced, as claimed, also makes jt emergent.’
moment and in any context will be incomplete, bounded and shaped by pow
work to shape peoples conceptions of themselves as actors, who enters pub
does no, who speaks, and with what authority, who wins and who loses. In this sense, citizenship
in the midst of social inequality is not experienced equally, and itself contributes to the power
field, serving as a source of inclusion for some, while simultaneously constructed boundaries of
exclusion for others.

Citizenship at any
er relations, which
lic spaces and who

Yet, the claims for rights and citizenship al§9 can serve to f:hallenge and change power. It js "
through the mobilisation and demands of citizenship that rights are made real, new legal rights are
created, and meanings of citizenship are expanded. While citizenship is contextual, it is also
historical — it is created and realised over time, in different ways in different places and points in
time. Again, we have seen this in a number of ways. Dagnino in Brazj] (2005) and Cortez (2005)
in reference to Mexico write about the importance of struggles around the ‘right to have rights’
which extend and make real other rights. Mahmud and Kabeer (forthcoming in Zed Volume V)
discuss the importance of the evolution of consciousness over time. in analysing the struggles of
garment workers in relationship to labour ﬁgl?ts. Ny'flmu-Musembl (2005:45), outlines 2 series of
examples of in the south through which ‘specific SO?lal movements struggles at particular times
have been crucial in moving the discourse and practice of human ri ghts beyond the impasse of
conventional debates...These struggles have transformed the pre-defined n.ormative parameters of
human rights, questioned established categories, e.xpagndc.ed the range of clan.ns that could be
characterised as rights, and in some cases altered mst.ltutlo.nal structures while Stgmmers (2005)
makes similar arguments in the evolution of human rights in the north, over a period of several
centuries.

%
One of the contemporary arenas in which the ‘horizons of rights (.iiscourses have alsq been 4
expanded Nyamu-Musembi argues, is in the field of knowledge ri ght§, as w1tness.ed in struggles
over natural resources and over intellectual property agreements. Thls.argm:nent Is taken further
by the Working Group on Citizenship and Science, espemally In its articulation of ideas of
‘cognitive justice’ (Leach, et. al 2005). Research by this group poses enormous challenges to
policy processes that assume science and tecfhnology to be independent of: various cultufa.l, .
institutional and power-laden processes, vyl}lch zjllso embody,ff)rms' of subjectivity and citizenship.,
Challenging mainstream approaches to ‘citizen 1nv<.)l.vemer!t in science and technology » and the
uni-dimensional, liberal theory of knowledge and citizenship on which they are often built—this
group calls for a ‘model of the citizen as more autonomous creator and bearer of knqwledges .
located in particular practices, subjectivities and 1dent1‘t1es, who engages in more active ways with
the politicised institutions of science.” The concept of ‘cognitive justice’ emerges as an important

10
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ship debate, as well as a lens through which to view science

contribution to the rights and citizen Il ! .
he right to recognition and co-existence of different forms of

an technology, in that it emphasises t
knowledge in policy processes.

Navigating the sites of citizenship: A power perspective

This more robust, multidimensional view of citizenshiP also points us a broader understanding of
the multiplicity of sites in which citiz?nship can be claimed. As citizens assert claims from below, |
or as pressures for more inclusiv.e polfcy processes are cr.eated from a.bove, new spaces for !
participation are often created, either in the form of fleeting consultative spaces or through (‘
institutionalised fora, which link citizens, elected representatives, and technical officials in

ostensibly more ‘participatory’ ways (Cornwall 2002).

The ‘Spaces for Change’ Working Group has made important contributions to the understanding
of what actually happens in and across these spaces, as found in the rich case studies from the IDS
Bulletin on New Democratic Spaces (2004), as well as those in the forthcoming Zed (on Spaces
for Change? (Cornwall and Coelho). In turn, the spaces theme has also been picked up across all
of the working groups. For instance, in their introduction to the book on Rights and
Accountability (forthcoming), Newell and Wheeler point to the multiple formal and informal
spaces and strategies for engagement in struggles over rights and resources Work by Ian Scoones
(2005:2-3) as well as others in the working paper series on science and mobilization also elaborate
the array of spaces for engagement, from local to global levels, including the legal system and the
courts, electoral and parliamentary processes, the media, etc., activist research, protest and direct
action. Together findings from these groups suggest that the changing nature of power in a
globalised, neo-liberal world is not only reconfiguring the meanings of citizenship, but it is also
reconfiguring the sites and strategies through which citizen engagement may occur.

In the midst of such reconfigurations, the very spread and adoption by powerful actors of the

language and discourse of participation and inclusion confuses boundaries of who has authority

and who does not, who should be on the ‘inside’ and who is on the ‘outside’ of decision-making

and policy making arenas. Changing governance arrangements, which call for ‘co-governance’

and ‘participatory governance’ challenge our traditional categories of the rulers and the ruled, the

policy-makers and the public. The use of terms such as ‘partnership’ and ‘shared ownership’ by

large, powerful actors like the World Bank and the IMF invite engagement on a ‘level playing ‘
field’ but obscures inequalities of resources and power. The adoption by multinational corporate :
actors of notions of ‘corporate citizenship’, blurs traditional ‘us’ and ‘them’ distinctions between ’
economic power holders and those who might negatively be affected by their corporate practices |
(Newell and Garvey 2004). Rapid processes of globalisation challenge ideas of ‘community’ and |
the ‘nation-state’, reconfiguring the spatial dynamics of power, and changing the assumptions

about the entry points for citizen action.

All of these changes point to the need for activists, researchers, policy makers and donors who are
concemeq about development and change to turn our attention to how to analyse and understand
the changing configurations of power, and they affect the transformative potential of the multiple
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end, in 2002 I wrote a short paper for a DRC workshop which
proposed one approach to analysing the Spaces, places and dynamics o

referred to as ‘the power cube’ (Gaventa 2002). I

Nation:u ‘. POWER

Visible
Provided/ Invited Claimed/
Closed Created

SPACES

A review of the DRC case studies since that time, also confirms the importance of understg
how power and spaces interact, and the consequences for forms of citizen action. These m
seen in the changing dynamics of power ‘vertically’ between local and global spaces; horj
in the types of spaces that are created; and in what occurs within the spaces themselves,

nding
ay be
Zontally

Looking “vertically’ the work has given us a number of examples. of the changing relationships of
local, national and global spaces for action. As we have seen earlier, the weakening of the state
also carries with it the formation of new spaces for engagement, as well as changing the
configuration of power between local, national and global a.renas..ln his work in relationship to
the regulation of GM foods in India, South Africa and Brazil, for Instance, Scoones (2005)
describes how the changing global economy is ‘fundamentally affecting the political transition
and the nature and possibility of democracy and protest in all thre.e countries’. In their work on
citizen engagement in watershed management in Veracruz, .Mexcm, Pafe and Robles (forthcoming
Zed Volume IV) illustrate how global forces are reconﬁgupng the possibilities of action at the
local level in the ¢jidos, villages and barrios. Social mobilisation at the global level can also serve
to re-enforce marginalization of social actors at the local level, as Linda .Waldman’s. work (2005)
on ‘when social movements bypass the poor’ so nicely .1llustrates. Looking at the disconnections
of local and global forms of authority as citizens mobilise around asbestos-related health claims,
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Waldman also show how power relations mediate citizenship, and how the capacity of citizen
action to claim power is itself bounded by power.

At the same time, changing local discourses in some cases can be used to open and close spaces
for action, as we have seen in the work by Thompson (2005) and by Mehta (2005) on struggles
around water rights in South Africa. Reconfigurations of power ‘from above’ Kabeer argues lead
also for the need to explore the global reconnections being made ‘from below’, and the case
studies in the volume on Inclusive Citizenship illustrate several examples where this is being done

(Kabeer 2005 :23-25).

While much of the work with the DRC has been framed along a continuum of local, national,
global spaces of engagement, and their interaction, further adaptations of this power approach
{llustrates the importance of other ‘vertical” spaces for engagement. Using a power approach to
analyse spaces for citizen action in Colombia, for instance, Pearce and Vera (2005) list eight
different levels of civil society engagement in the public sphere, each of which has its own types
of spaces, including the international, national, departmental, regional/provincial, municipal,
communal, and neighbourhood levels. Many of these are shaped by the relevant legal frameworks
of governmental administration, and may differ across rural and urban communities. In Guinea,
where the framework was used to examine the work of PLAN on promoting and protecting the
rights of children, the research team cited the importance of the family level as an arena of
decision-making which affects the life of the child. They were also able to notice how work with
a Children’s Parliament had contributed to impacts not only at the community level, but within
families, where children said that their role had changed, and that adults listen to them more.
(Buechy and Curtis 2005).

The work in the DRC has also examined a number of spaces of engagement along a horizontal
continuum. In one earlier formulation, this was seen as the continuum of ‘closed’ spaces, ‘invited’
and ‘claimed’ spaces (Cornwall 2002; Gaventa 2002; Brock, McGee, Gaventa 2004). Ot,hers in
the DRC have used other formulations (e.g. Scoones 2005). Whatever the typology, many of the
case studies have given insights into the dynamics across social movements that begin apart from
the state and those which engage with the state, in state-created deliberative or participatory fora
Cornwall (2004), for instance, argues that institutionalized spaces are embedded in a web of othér
spaces, and must be examined from that view. The work by Carlos Cortez on differences and
relationships in the spaces created by the Zapatista movement compared to the more formal
government spaces illustrates this view Cortez (2004). Work by the group on Science and
Citizenship moved from looking at the ‘institutionally - orchestrated attempts at public
participation’, to understand how and why citizens mobilise around scientific and technological
issues in different contexts. The Rights and Accountability group also examined processes of
mobilisation for claiming accountabilities that involved the interaction of formal and informal
means of accountability by state and non-state actors in different types of spaces for engagement
Lisa Thompson’s work (2005) on ‘management and mobilisation’ in the Berg Water Project in tl;e
we'sten.a Cape in South Africa illustrates very nicely the complex interactions of panicipei'to

action in govepnnent created spaces, with those spaces formed more by popular resistanceryWh'l
government discourse served to neutralize peoples’ spaces, it also created room for manoetiv le
within them. Throughout, a key message of these studies is that while each of these types of *
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new ‘invited’ spaces does not necessarily lead to pro
public polif:y. Simply creating new institutional spac
be filled with new actors and voices, nor that they will challen

forthcoming chapters in Zed Volume IIT). Similar] , the i . d
.Citizer.lspip group highlights the ways in which knoz”vledg:v (c:);lr: Esesgsézti‘gr‘?rlg; th.e Science anc.l
In participatory spaces, while work within the Accountabilities group illustrat U}S:On or ex.c.lus1.on
of different forms of knowledge can also be used as an accountability strate eSI ol:v mOblllS:athl’l
UK on the MMR controversy, Leach (2005) illustrates that much of the chalglz.n o 1er work in the
not only around agendas, but also around meanings associated with key issues gei-lli? Such for a is
Shankland (forthcoming) on the interaction of indigenous and formal knowled; ::V‘ f,the work by
councils in the Amazon also illustrates the broad challenges of bringing togethfr \1,2 e;l!th

forms of understanding. As Shankland writes in a forthcoming policy briefing ‘unllg; lfferer.nt .
paid to the quality of the process...people can be excluded from discussions e\,/en wh o tontion is
physically present.”* en they are

Overall, the success of engagement within participatory spaces, Cornwall and Schattan (2004)
point out, must take into account a range of other factors such as the complexities of the wider
political environment, the characteristics and identities of different actors, linkages with other
institutions, the framing of rules of the game, the relation of participation in formal spaces to other
struggles for inclusion, and the influence of other actors at different levels. Moreover, the issues of
who enters participatory spaces, with what identity and knowledge, raises significant challenges of
representation, both within and across such spaces (Houtzager, 2005 and Castello, et. a]
forthcoming).

*

Implications for strategies of citizen engagement

The ways in which spaces for engagement are constantly changing along vertical and horizonta]
continua, as well as the complexities of the dynamics of power within them, pose significant
challenges for strategies for citizen engagement. And yet, throughout the work of the DRC, we
see multiple case studies of where citizens are engaging, often with some success in claiming
rights and exacting accountability from state and non-state actors. Together these cases offer some
important insights for strategies of citizen engagement in light of the changing sites of where such
engagement might occur.

* There is much more material that illustrates this theme in the forthcoming Zed volume, ‘Spaces for Change?
(Cornwall and Coelho) which I have not yet been able to fully incorporate.
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p as being multi-dimensional and expressed not only in

First, if, we understand citizenshi
relationship to the state, as argued in the previous section, then we must also see the sites of

citizen action to claim rights and accountability as multiple as well. The multi-dimensionality of
citizenship suggests a multi-dimensionality of the space and places where people assert their
citizenship, and the importance of multiple strategies of change. For instance, a Newell and
Wheeler observe in the introduction of the forthcoming book from the Rights and Accountability
Working Group, ‘Contexts of globalisation and neo-liberal reform have...fundamentally changed
the division of rights and responsibilities between states, market actors and civil society in ways
that directly affect the livelihoods of the poor. As the roles and power of key actors in
development change so, therefore, do the processes by which people seek to hold them to
account.” The book goes on to document a range of strategies which citizens employ, be they
‘formal and informal, legal and non-legal, collaborative and confrontational.’

The sites and strategies of engagement depend a great deal on the trajectories of citizenship
within a given context. From the cases across the DRC, some key contextual factors for
<successful’ engagement begin to emerge, including a) the historical context of prior mobilisation
and forms of engagement; b) the political culture of citizenship which already exists; c) the degree
to which legal frameworks which enable participation as a right, not just an invitation; d) the
degree of political commitment from above and clear rules of engagement that level the playing
field; e) the extent to which there is something real to engage about — e.g. real power or
distribution of resources, not just token consultation; f) the capacity and institutional design of the
state (and other institutions) to deliver a response to participation and to maintain a pro-poor
political agenda. The potential of such spaces to be transformative will vary by context even
within country, as illustrated in the work by von Lieres (forthcoming) comparing rural and urban
social movements which attempt to engage with the state in South Africa.

The DRC work also suggests the importance of new forms of association which can link citizen
action across the multiple sites and strategies through which it occurs. The work by Kabeer
(2005), for instance, argues for the importance of horizontal networks and alliances, and the work
on science and mobilisation illustrates as well the important local-global forms of association and
coalition building, both formally, as well as in ways of mobilising around knowledge and
discourses. All of the work points to the importance in the future round of the DRC of looking at
how interconnections are made across spaces of engagement, both between citizen and state, and
across local, national and global sites of engagement. Such interconnections also pose new ,
ghallenges for understanding the politics of representation and solidarity across such multiple
sites.

Implications for contemporary development policies

While the work of the DRC thus has implications for the strategies of citizen engagement, it al

has implications for broader debates that are relevant to development policy, in particula ’t 0
current dfebates of how to build ‘effective states’ and to create more respons’iblepforms o;‘ °
cmz_enshlp. These implications may briefly be presented as a) the importance of going beyond th
‘residual’ approach to citizenship; b) rethinking the state-society binary; c) challenging thg ona e
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recognize citizens as actors, can contribute to conflict and viole i
. nce )
forthcoming). : (Ne Wheeler, (U

Reversing the telescope —e. g. looking at citizenship through the pers
in the development process - gives us a very different view. First, we gain an im ..
are engaging to claim their rights and to assert thejr voice, but not necessarily in ;]ge that citizens
spaces ascribed to them by the dominant institutions. A ‘thjck’ form of Citizenshj elsw ys or
dimensional — that is, it grows from action and identities in multiple spheres, not (f,nl rinu]tl-
relationship to the state or the market alone. ‘Thicker’ forms of citizenship also suppyo,-? d
require ‘thicker’ forms of democracy, in which citizen engagement takes places in o
and forms, within invited spaces, and outside of them, in relationship to the state

agenda, must recognize that such citizenship is rooted in a sense of self-identity and respect
gained in the social as well as the state sphere, and will be expressed in many different form’s

1 ?

contribute to hollow forms of engagement, or to action based on ‘victimhood’ and frustration
rather than on self-confidence and autonomy.’ In the broader development arena, bujlding ’
effective and stable states over the long term also means finding new ways to support empowered
self-aware and effective citizens as well. ’

Such an approach means going beyond the state-society binary which has often affected
approaches to development. On the one hand, as we have seen, the re-configuring of the state
and changing patterns of authority are themselves pointing the importance of non-state actors — jp
holding the state and market accountable, in delivering services, and in claiming rights, The state
itself is increasingly relying on other social actors to do what the state once did.

On the other hand, we have also seen that the social sphere itself is an important arena in which
citizenship is expressed and constructed. But to emphasise the importance of the social sphere js
not to ignore the importance of the political, nor of the state, as some political scientists would

* This point was made quite strongly by Tarik Ramadan in a DFID seminar, November 2005,

16




Development Research Centre on Citizenship, Participation and Accountability
DRAFT Synthesis Papers

want to argue. Alternatively, as we have seen, it is through action on immediate issues in daily life
through which citizens build their political skills, identi.ties and self-awa.renes:s as actors. Building
responsible and empowered forms of citizenship sometlm.es means star.tmg \anth recognition of
identities and action that in the first instance are not cons.tltutecol in relatlons.hlp to the state. But, as
a sense of citizenship is constructed outside of the state, it can in turn contribute to the emergence

of citizens who engage with the state and who, in turn, contribute to the claiming of rights and

accountabilities from the state.

ays in which the changing state opens up and requires new roles for non-

This recognition of the w L > o
state actorgsnzm the one hand, while society-based action can help to create forms of citizenship

which enable effective and democratic states on the otl?er, suggests that the process of
strengthening social or state-based approaches for deall.ng with poverty must look more
deliberately at the of engagement be’m{een the two. This conﬁpps a very early argument of the
DRC that building effective relationships between states and citizens, means ‘working on both
sides of the equation.’®The in-depth wqu by Coelho on the he.alth councils in Brazil provides
demonstrable empirical evidence on this point. In testing thfe si gniﬁcance of a) committed public
managers, b) civil society activism or ¢) an appropna?e institutional design in building more
inclusive health care services, her work confirms the importance of all three acting together. It is
the ‘the simultaneous presence in a given subprefeitura of managers committed to the project of
social participation; a wide spectrum of popular.movements, civil associations and citizens that
display interest in participatu}g in th_e health policy; and a cer.tain know-how about the
organisation of participatory institutions that leads to a more inclusive range of participants
(Coelho, forthcoming in Zed Books Volume III).

While such an approach supports, to a degree, the importance of institutional design, it
simultaneously challenges the validity of technical design approaches to citizenship, participation
or accountability which fail to consider intervening factors of identity, power and contestation.
For instance, the work by Newell and Wheeler challenges ‘technocratic framings of
accountability’, arguing that they ‘generate a kind of naiveté that reform processes can generate
pro-poor change without challenging power inequities’ (Newell and Wheeler 2005, Chapter 1).
The work by Lisa Thompson on water services illustrates how by treating water as a technical
problem fails to understand the highly politicized debate between citizenship rights and neo-
liberal ideology which surrounds it. ‘In terms of participation, one of the offshoots of this
approach to natural resource management is that participants in formal processes must become
either proficient in the language of scientific policy discourse or remain silent’ (Thompson
2005:4). Similarly, work by Robins, as mentioned earlier, illustrates how in the field of HIV/AIDS
the neo.llbgrfll state dep_ohthlseS the role of the citizen-state contract, emphasising self-regulation
by the individual (Robins 2005b).

Alternatively, the case studies in the DRC calls also for recognition of the multiple ways in which
power and identity serves to intermediate between the legal frameworks and institutional
procedures which designed to support the rights of citizenship and what actually happens in
everyday life. It argues for a much more nuanced approach, which recognizes the importance of

® This phrase was used in the first DRC proposal, and has been elaborated in several articles since, e g. Gaventa, 2004
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citizens as actors who are located in particular contexts an
and citizenship in practice are constructed through the int
institutional frameworks. The failure to locate and ackno
contribute to a gap between the state and its citizens, but
sense of exclusion and marginalisation by the very citize
designed to serve.

d cultures, and recognizes too that rights
eraction of actors and broader

wledge these mediating factors not only
can also contribute to and reinforce the
ns which laws and procedures may be

Yet simultaneously, the claims for rights and citizenshij

power. It is through the mobilisation and demands of citizenship that rights are made real, new
legal rights are created, and meanings of citizenship are expanded. Citizenship in this sens’e is
contextual but also historical — it is created and realised over time, in different ways in different

places and points in time. Hoffman (2005:13) similarly agues that citizenship is a ‘momentum’
concept, understood in three ways:

p also can serve to challenge and change

first, the struggle for citizenship can be developed even by those who seek only limited
steps forward and are oblivious of a more wide-ranging agenda. Second, citizenship
involves a process of change that is both revolutionary and evolutionary... and third
citizenship is an on-going struggle with no stopping point. It is not that the ends of
inclusive citizenship are important: it is rather that achieving one, enables us to move to
the next, ad infinitum.

Understanding the ways in which power mediates between the legalities anc realities of
citizenship, and how citizenship emerges from below, also challenges the idea that rights and
citizenship can be handed down from above. Rather, as we have seen earlier, citizenship in its
more robust forms must be understood as gained not as given, realised not only through effective
laws and institutions but also through the expression rights-claims in practice. In this sense, ‘to be
a citizen in the legal and sociological sense means to enjoy the rights of citizenship necessary for
action and social and political participation. To act as a citizen involves fulfilling the potential of
that states’ (Lister 1997:41).

To suggest that citizenship is gained through practice, and 'tl.lat a ftfndamental right of participation
is the right to create rights, in turn makes both rights and citizenship emergent concepts, as
discussed earlier. If that is the case, to support the realisation of rights and citizenship is not only
to support the capacities of states and citizens to realise existing rights3 but also to enable and
support the process by which new formulations emerge. For instance, if we look historically, at
the beginning of the last century not a single nation-state could claim t'o prov1de even the legal
right of universal adult suffrage, a right which today is considered a minimal expectation of
democratic states, and is now, theoretically, a right in some 130 countries (for further discussion,
see Gaventa 2005a). And, as the work by Stammers and Kabeer (in Kabeer 2005) reminds us, the
broadening and deepening of conceptions of rights and citizenship even in the so-called mature
democracies, grew not only out of government reform, but also out of dec.ades —in some cases
centuries — of active engagement, mobilisation and demand. If one had.51mply applied an agenda
of building more effective states to these settings, e.g. to bqild the capacity of states to uphold
existing rather than emergent rights, then the state would simply have strengthened the status quo
(in the case of the US, for instance, a democracy of white, male property owners). Alternatively,

18




0

Development Research Centre on Citizenship, Participation and Accountability
DRAFT Synthesis Papers

forces from below pressing for more substantive and inclusive formulations — such as inclusion of

women and minorities in democratic processes - would have been ignored.

To understand this emergent character of citizenship has important implications for development

practice. First, it suggests that the success of new democratic experiments and assertions of

citizenship seen in our work can only be measured in decades, not in the course of a few years.

Struggles for inclusive forms of citizenship do not fit neatly with approaches to development that
h indicators of efficiency and performance, delivered within project or

measure success throug . .
budget cycles. Neither will support for the deepening of rights and citizenship from below mesh
et support, aid harmonisation and national

easily with new aid approaches which focus on budg
ownership — almost by definition emergent demands against exclusions are not likely to be key

budget priorities, nationally owned nor harmonious. -

Rather, the work for the DRC points to the need for approaches that affirm the central role which

demands for recognition, rights and citizenship can play in constructing more inclusive and robust

forms of citizenship. These in turn contribute to deeper democracies and more inclusive states

over time. In this approach, the emergence of non-state actors in non-state spheres need not

always be seen as undermining effective states nor as contributing to insecurity. On the contrary

they can be seen as indicators of the emergence of new demands and aspirations which have the,

potential to contribute to creating stronger citizens, and in turn strengthening the relationship

between citizens and state institutions. On the other hand, if such aspirations for rights and

recognition continue to be discounted or dismissed in their neo-liberal, technical and residual

constructions, than one suspects they will be expressed in less positive forms. |
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