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INTRODUCTION

1.1. Background and Objectives

Involvement of public ad the public opinion in the work of MRC is believed to be a
prerequiste for the overdl am and vison of our Mekong Agreement, i.e, sustainable
development of the Mekong River Basin. As a case in point, public inputs are expected to
be required at the \arious stages of the formulation of the Basn Development Plan. With the
consent of the Joint Committee, the Study on Public Participation in the Context of the
M RC hasbeen initiated in late 1996.

In October 1997, with financid Support from Sweden (SIDA), the Secretariat engaged TDRI
(the Conaultants) to carry out the Study which was completed in mid-1998. The Study
reports were submitted to the 8th Meeting of the Joint Committee in September and the
related progress was reported to the Council, at its 5th Meeting in October 1998.

Both the Council and the Joint Committee fully recognize the importance of the subject. The
Joint  Committee, with support from the Council, decided to undertake a review of the
various recommendations and proposals made by the Consultants, In view of the voluminous
Study reports and in line with ther directives, the Secretariat recently edtablished an in-
house Task Force comprising five members, one riparian daff from eech MRC member
country and an expariate, to prepare an MRC Secretariat Report aming a fadlitating
underganding of the Joint Committee on the reports and their substance This report was
completed in January 1999 and submitted to the Joint Committee.

The Joint Committee, upon its review, gpproved the Report a its 9th Meeting, hed in
Phnom Penh on March 30-31, 1999. For implementation by the Secretariat and reference of
the intereted public, tile basc concept, terminologies, and principad guiddines for public
participation in the context of the MRC -as endorsed by the Joint Committee -are presented
in this Document.

1.2. Structure of the Document

The subsequent Section 2 presents a common definition of public participation in the context
of the Mekong River Commission. It defines who the stakeholders are n the context of the
empowerment modd and the definitions for MRC, incduding a definition of the public
participation process and explanations of the levels at which this process occurs.

A st of guiddines on public participation for the MRC, taking into account the needs and
concerns of riparian countries. is given in Section 3*

1. The reader interested in the specifics of the public participation process in the context d the Basin
Development Plan (BDP), in particular, as regards potential parties to be involved in the public participation
process under the BDP and relevant stakeholders and tools involved in the stages of the formulation of the
BDP, isreferred to the Secretariat Report of January 1999.
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2. DEFINITION OF PUBLIC PARTICIPATION IN THE CONTEXT OF THE
MEKONG RIVER COMMISSION

2. 1 Defining Stakeholders

The term public can be taken to mean any individud or group in society, including the
government and business sector. Who or what is included in the "public* depends very much
on activities under congderation. The term "dekeholder” helps clarify the meaning or "public’
in the context of development activities:

A Stakeholder is any person, group of ingtitution that has an interest in an activity,
project or program. This includes both intended beneficiaries and intermediaries, those
positively affected, and those involved and/or those who arc generally excluded from the
decision-making process.

This definition is necessarily broad due to:

?? the magnitude and complexity of some MRC projects or programmes such asthe BDP
?? thelarge and diverse population of people who livein the Basin

?? the diverse range of palitical and economic sysemswhich exist in the Basin

?7? thelink between ecosystem processesin the Basin and regiond and globa issues.

This definition includes those who would immediately be recognised as stakeholders, that is,
those who live in a project area and would directly experience its impacts, whether podtive or
negative.

Stakeholders can usefully be categorized in five main types:

1) directly affected people (who live or work where the project will be located)

i) indirectly affected people (who live nearby or use resources from the project areq)

i) public sector agencies (minidries, provincid or locd government, government
mandated mass organisations)

) private developers (private companies with a direct invesment in the project) and their
subcontractors and financiers

V) others (donors, NGOs with a stake in the project, external advisors, the business sector).

However, gstakeholders in the context or MRC operations can dso include those who live in
countries outsde the teritory of the Basn. This is because the implications or MRC
programmes and projects often extend beyond national or Basin Boundaries.

Asthisisavery broad concept, stakeholdersin the context of the MRC will further
clarified at theinitial stage of each project, by means of stakeholder analys's, which
will be carried out to define key and other stakeholdersand their respective levels of
participation.
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The process of defining stakeholders dictates the need to carefully map out expected costs and
benefits. These cods and benefits are not limited to quantifiable economic impacts but should
be extended to involve, or to take into account, socid, environmental and cultural costs in ader
to produce a sound bass for negotiation for resettlement and mitigation plans. A method for
dekeholder analyssis outlined in the Annex.

In short, gakeholder andyss (also known as key stakeholder andysis) is a method that is
goplied when planning for paticipation. It ams to find out the characteriics of the various
sakeholders, assess their importance to achieving project objectives, therr influence or power
position and their level and timing of involvement in the participation exercise.

2.2 Defining Public Participation

Public participation is a process of creating mutual and continuous understanding in resource
dructure both in naturd and socid aspects. It is a key factor that would bring about an
explanation of condraints. problems. bariers and necessties or needs. Through mutud
condderation, public participation would ensure an adequate capacity for dissolving or
mitigating problems and undesirable impacts of public projects.

Public participation in the context of the MRC is defined as follows:

Public Participation is a process through which key stakeholders gain influence and take
part in decison making in the planning, implementation, monitoring and evaluation of
MRC programsand projects.

This definition is adapted from tose used by multilatera agencies such as the World Bank and
Asan Devdopment Bank. Most definitions of participation by such agencies and by
governments around the world that have policies or legidation in place on participation include
the concept of stakeholders sharing in decision making.

In the context of the MRC and the scope of its operations over four riparian nations, there will
need to be an adaptation of the definition described here. The MRC operates both at the
localised project level and a a quadrilaterd ddiberative level. This is a complex gtuation,
which requires wdl-planned and targeted drategies for participation. One important
condderetion is that participation will not truly happen unless there is capacity to plan,
implement and manage it. This means that, to achieve the god of “sakeholders taking part in
decison making’, the MRC will have to go through a sep by step process of building up

capacity.
According to this definition, public participation occurs throughout the lifecycle of a project or

programme. It is therefore not a once-off exercise Further discusson about this definition is
aso eaborated in the Annex.
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The MRC as a publicly funded organisgtion, has a respongbility to ensure tha it has an
efficient adminigtration which requires a properly managed decison making process. Thus, a
participation process while it should be rigorous, should not detract from the organisation's
need to carry out its programme respongbilities and meet its obligations Taking the BDP as an
example, public participation should be consstent with the stages of project formulation and be
planned so as to be a manageable process within the congtraints of the project budget .

2.3. Level/Stage of Public Participation

Public participation as a process, goes through four stages of activities, namey, information
gathering, information dissemination, consultation and participation that cuminge in
some level of decison making power. These stages can occur Smultaneoudy but when garting
off a new programme of public participation, one would need to dart with the first two stages
(in sequence) before ahigher level of engagement with stakeholders can be successful.

The Levels of Public participation in the context of the M RC also include these four
stages. However, different levels of public participation may be determined and applied
for different projectsand activities.

These stages are briefly described in the following:
i) Information Gathering

The firg gtage of public involvement is to understand the issues and stakeholders that affect -
and are affected by -a particular project or programme. The important types of information are
socid, culturd, economic and political. This underganding will hdp in doing a sakeholder
andyss to determine the key stakeholders. Idedly, this stage should try to encourage an active,
participatory relationship between those who seek and those who provide relevant information.
An effective way to accomplish this ided is to undertake information gethering in conjunction
with the second stage, information dissemination.

i) Information Dissemination

At this stage, information is provided to all stakeholders. Dissemination can teke a variety of
forms and should am to provide information that is understood and useful to the stakeholders.
Thus, the knowledge that the key stakeholders gained in the first stage should be used to design
the information methods and materidds The next stage can not be reassonably achieved if
stakeholders are not adequatdly informed about the project and its implications

iii) Consultation

This stage goes one step beyond dissemination and creates an opportunity for stakeholders to
discuss and negotiate their needs and preferences. It is here that ideas from stakeholders can
dart to affect project design. This step is crucid in the sense that it sect the rules and creates the
opportunities by which stakeholders can influence afind decision (the find stage).

A participatory structure would seek to diminate, or a least reduce, the barriers to entry for the
key stakeholders.
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Iv) Participation

The find dage is participation where stakeholders are able to directly contribute their ideas and
preferences. In other words, they teke part in decison making. It is during this stage that
projects, policies and everyday resource decisons are put into practice, and costs and benefits
are dlocated. It is important to dress that the output of this stage will amost aways be
politicd in the sense that dtakeholders will dmost aways possess different preferences about
the distribution of costs and benefits.

It is important that within these stages, there will need to be iterative processes of planning,
implementation, monitoring and evauation. For example, to conduct an information gathering
exercise, the approach, methods and materiads to be used needed to be planned ahead of time.
Before actudly carrying out the exercise, it would be useful to pre-test the materias (perhaps a
questionnaire) and improve them until you are confident that they will work. In generd, dl
participatory activities in the fidd should be observed and evauated so that they can be refined
for future work.

2.4. Tools of Public Participation

There ae numerous tools of public participation, some of which ae daborate and <df
contained such as Participatory Rural Appraisal and others which are more smple such as
using ledflets to disseminate information about a proposed project. Some tools may be applied
in more than one levd for example community meetings can be ussful in dl the levds The
choice of tools to be used depends on factors such as budget and time avalable, the nature of
the stakeholders, the size and impacts of the project and so on. The following are suggested
tools per stages.

Gathering Information

questionnaire or informal surveys

community mesting (smal to large)

focus groups

interviews with key people in the community

interviews with experts

desk research

?? hatline

Disseminating I nformation

access to information through information policies

information centre ether in the impact zone or in alocation accessble to stakeholders
press releases, press conferences or newspaper inserts

interviews with journdiss

broadcast media

internet Stes

printed material such as brochures, newdetters, technical reports, posters
community mesting (smal to large)

public hearings or seminars

conferences

announcement of project TOR
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Consultation

?? technicd hearing

?? community meting (smdl to large)
?? consultation papers

?? community organisersadvocates

Participation

?? community medting (smdl to large)

?? planning and project review meetings or activities
?? advisory panels

?? Seering committee representation

?7? didogue sessons

?? representation on project management teams.

3. GUIDELINES FOR APPLICATION OF PUBLIC PARTICIPATION IN THE
CONTEXT OF THE MEKONG RIVER COMMISS ON

3.1. Introduction

This chapter delivers a set of guiddines on public participation for the MRC, including NMCs,
taking into account the needs and concerns of riparian countries. It adso gives an operational
flavour to the concepts and definitions of public participation introduced so far. These
guiddines are rdlevant to both programmes and projects of the MRC and the BDP.

From the outst, it should be stated that the approach to public participation should be adapted
to the Stuation in each country. Approaches to participation in Cambodia, for example, should
take this into condderation and one of the initid objectives would be to build trust with the
population. It would also be dedrable to start off with small rurd development projects. When
used in Cambodia, the term public participation may aso be replaced by "participatory
gpproach to resource management”.

Another issue in goplying these guiddines is that of the capacity of the MRC. The prospect of
being an organisation that has more transparency will include meking avalable to the public
various documents or information about the organisation and its planning process. While the
will may be there to do so, it requires planning and resources to make the right documents
avalable & theright time,

Findly, these guideines should not be taken as the find word and they will dmogs certainly
need to be revised as public participation activities of MRC and NMC personnd increase over
time. Only through such a process will guiddines on paticipation be wel adopted by the
organisations, as the staff will have a sense of ownership over them.
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3.2. Principles of Public Participation

A number of key principles form the basis for these guiddines and st the scope for public
participation within the context of the MRC. This lig of principles is not exhaudive and it
would be desrable for the MRC and the NMCs to refine them so that they can be integrated
into project and programme documentation and practice.

The Principles and guiddines of public participation ae to include the following (not
presented in order of importance):

?? Public participation isa normal and essential processin MRC and NMC activities.

?? Tile ultimate goal of public participation is to allow key stakeholders to take part
in decision-making processes.

?7? Key stakeholders arc those who, based on the stakeholder analysis, are most
affected /vulnerable and those who are considered to possess the most influence on
project implementation.

?? Public participation enhances the ability of the MRC and NMCs to meet the
sustainable development objectives of the 1995 Agreement.

?? The MRC and NMCs should ensure an adequate capacity to plan, implement,
monitor and evaluate the public participation process.

?? Building capacity for public participation by the MRC and NMCs is a step-by-step
process and the approach should be sensitive to country variables.

?? Individual public participation exercises should be managed within the congtraints
of programme or project budgets.

?? Public participation should be a transparent process that is understandable to
most, if not all, stakeholders.

?? The public participation process should start as early as possible in project or
programme cycles - preferably in the formulation stage - and be evident
throughout the cycle.

7? Stakeholder analysis should be one of the first activities to be carried out in the
planning phase of a public participation exer cise.

?? A continuous improvement approach should be built into the public participation
process. Hence, the public participation process should be strategic and flexible.
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ANNEX

STAKEHOLDER ANALYSISAND

ISSUESIN PUBLIC PARTICIPATION

Which Stakeholder Participates ?

Stakeholder andysis is an essentid tool to manage the participatory process for the MRC
expecidly due to the large number of potentid dakeholders particularly in its basn-wide
programmes or projects. The dyjective is to find out who are the key stakeholders who should

participate.

In stakeholder andlysis, one identifies the key stakeholders. assesses their interests and the way
these interests affect project risk and viability. It is a method that appraises inditutions and
andyses socid processes to map out the stakeholders according to their influence or
importance to the project or programme.

Key stakeholders are those who can sgnificantly influence or who are important to the
success of the programme or project.

In this case, a successful programme or project is one that meets the objectives of sustainable
devdopment as mandated in the Agreement. These will include poverty dleviation, equity,
biodiversity conservation and so on.

The various steps in stakeholder andysis are:

1. identify and define the characteristics of stakeholders (using a stakeholder table)

2. asess the importance and relative influence of each stakeholder to the programme or
project

3. asss the appropriate type of participation by different stakeholders a various stages of a
project or programme cycle

I dentify and define characteristics of stakeholders

One of the firgt things to do in gakeholder analyss is to draw up a ligt of dl the stakeholders.
Usng the categories described in the previous section, the following gives a generd description
of the stakeholders in MRC programmes and projects, with some comments on whether they
are key stakeholders or not.
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GROUPS OF STAKEHOLDRES

Directly affected people

This is an obvious group of stakeholders who will definitely be key stakeholders. They will be
the workers, farmers and fisherfolk who live and work in the project area, whether rurd or
urban. This category may include seasond fisherfolk or forest gatherers and others who do not
live or work in the area dl the time and those who may travel through the project area regularly
as part of their trangportation route.

Indirectly affected

Some of these people will dso be considered key stakeholders though not as important as those
directly affected. They arc the people who live nearby and/or use resources from the project
area and others such as those who trade occasiondly with those in the first group and others
who smply live nearby and/or occasionaly use the resources from the project area.

Public sector

Those agencies who are criticd to the project are key stakeholders. In the context of MRC
progranmes and projects, the collaborating ripaian government agencies a nationd,
provincia or loca level, would certainly be classfied as key dtakeholders. Mass organisations
may dso in the case of Lao PDR and Vietnam be key stakeholders as they represent Party
interests a the same time as acting as the voice of loca people. Nationd Mekong Committees
are necessxily key dakeholders due to their drategic importance to the functioning of the
MRC.

Private developers

Where these companies are direct investors in the project, they should qudify as key
sakeholders. Other private developers may be interested in investments that would become
feasble or profitableif the project goes ahead.

Others (donors, NGOs with an interest in the project, external advisors, the business
sector)

Donor agencies and NGOs mayor may not be key stakeholders depending on their role and
modus operandi. If the NGOs are locdly based, then, they could be representatives of directly
affected people. Regiond, nationd and internationd NGOs on the other hand, may dso play
such a role if the project or programme is of a large scae. Advisors commissioned by executing
agencies and the general business sector would not normaly be considered key stakeholders.

In identifying the dakeholders, it is important to go through a checklis to make sure dl
possible stakehol ders have been listed. The questions on this checklist can include:

?? havedl the riparian countries been represented where the project affects therr territory?

?? have the Nationd Mekong Committees or their nominees been included?

?? have both potentia supporters and opponents of the project been identified?

?? have stakeholders been chosen to ensure gender issues are addressed?

?? have stakeholders been chosen to represent vulnerable groups, including indigenous
people?

?? do stakeholders represent the various income/user/occupational etc groups?
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Having defined the dakeholders, it is useful to understand thelr charecterigtics. This will
include information about their gake in the project or programme and the potential impact on
them. All thisinformation is then best displayed in a stakeholder table.

This next stage of key dtakeholder andysis maps out the identified stakeholders according to
their importance to project success and their influence over the project.

Assessimportance and influence of stakeholders.

This pat of the andyss sorutinises the lisg from step 1 and maps them so that the key
stakeholders can be identified. Influence over the project means that the stakeholder is able to
exert control over decisons and the running of the project. Influentid sakeholders include
responsible government departments, powerful private interests, donor agencies and so on.
Importance is a measure of the stakeholders relevance to meeting the objectives of the project
and to the objective of sustainable development. Important stakeholders include those who are
often excluded from participation, women, the poor, ethnic minorities and so on. They are
stakeholders who have little influence and few avenues open to them to participate.

All the stakeholders can then be assessed using the following matrix:

Figure 1 Matrix to Assess Stakeholders

Importanceto A
to Project
Objectives A B

D C
>
I nfluence over
Project

1 There are other matrices to categorise stakeholders such as those that measure them

according to their level of support for a project against their importance to project objectives.
Each approach has its drengths and weaknesses. The one shown here is geared towards
identifying those stakeholders who have the weskest positionsin their communities.

EXPLANATION OF STAKEHOLDER GROUPS

Group A -Least influence, most impor tance
Indudes those living in the project area. May not include dl members of the community as
some may be powerful and influentid people. May include loca governments that have little

power to influence resource management decisons. This is the mogt critical group and will
need careful attention during the participation process.
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Group B -Most influence, most importance

May include the powerful ministry responsble for the project, paty members who have strong
influence in a dngle paty date, deveopers who ae the man investors and so on. Good
working relaionships between this group and the MRC will be necessary but the participatory
process should aim to balance their power with especidly thosein Group A.

Group C- Most influence, least importance

This will include donors or agencies tha have drong influence in planning and finance or
mobilisation of people May incdude mass organisaions They should be fully informed and
able to share their ideas They may represent consderable risk and will need careful monitoring
and managemen.

Group D- Least influence, least importance

These are various groups who have low stakes in the project. They may include groups with
people who are margindly affected and are project beneficiaries or collaborators. They require
only limited involvement in the participatory process but should be kept informed and be given
the opportunity to make queries about project detalls.

Assesstype of participation

The type of participation describes how the stakeholders are linked to the participatory process,
depending on their respective influence and importance. A different matrix using the four leves
of public participation (described in the section below on levels of public participation) can be
drawn up to differentiate the stakeholders according to intengty of participation. For example,
Group A dakeholders should be linked in to dl stages of the participatory process and have
influence over decisonrmaking. In addition, notwithstanding which group of stekeholders the
Nationad Mekong Committees fdl into according to the andyss, they should be involved in the
various participation activities during the full project cycle.

DEFINING PARTICIPATION

Public Participation is a fird a seemingly draghtforward term. In rdation to the BDP for
example, it means the involvement of the public in the different stages of the project. This,
according to available documents on the BDP, is necessary to ensure that the plan is sustainable
as a result of "identifying® the needs of "dakeholders and interest parties’ in the riparian
countries to ensure "efficient use of the resources avalable'. Further, this will enable a baance
between "socio-economic development and environmenta condderations' (MRC  Secretariat,
February 1997).

From these explanations of the utility of public participation in the BDP process, it gppears to
be, for the MRC, a process that will make possble more efficient and equitable management or
natura resources. Thisis certainly congstent with the provisons of the Agreement.

Discussons about sustainable development generdly acknowledge the primacy of participation
by the public as a precondition to achieving truly sustainable development. In practicdly dl the
interviews conducted for this project, interviewees in riparian countries and the MRC
consdered that participation was important and beneficid to sustainable development efforts.
While the philosophy behind this and the processes used to achieve paticipation were often
different, there was nevertheless a common opinion that it was useful and that it was necessary.
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Isit then necessary to define what is public participation?

The answer to this question is yes. Firdly, the mandate of the MRC covers four countries,
which are quite different from each other in a number of respects. As mentioned above, a
variety of gpproaches to participation exist in these countries.

The MRC has adopted a common and acceptable definition or public participation,
which, in the context of bilateral resources management meets the requirements of donors
and satisfies international standards. Moreover, the definition is Smple and easily adaptable
to MRC needs. In addition, gpart from the imperative to meet acceptable standards, this
definition is needed for effective management of the range of projects run by the MRC. This
definition should be gpplied in a flexible way to accommodate individud congraints and
opportunities in each country when possible.

The definition of public participation a the MRC isasfollows

Public Participation is a process through which key stakeholders gain influence and take
part in decison making, planning, implementation, monitoring and evaluation of MRC
programs and pr oj ects.

This definition defines public participation as a process while the god is to "influence and teke
pat in decison meking' This definition is concise yet conveys the full intent of a public
participation programme.

Tracing a process, public participation includes a wide range of staged activities tha culminate
in some level of decison making power. These stages are not necessarily chronologicd, that

IS, they can occur Smultaneoudy. They dso need not (and should not) apply only to formd
projects and policies.



