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Preface

On behalf of the United Nations Department of Economic and Social Affairs and of the Regional Council
of Tuscany of CALRE, we would like to express our sincere gratitude for the cooperation and
collaboration that made it possible to hold the two conferences: (i) the First Conference of the European
and African Regional Assemblies on the theme of Decentralization, the New Dimension of Peace,
Democracy and Development, and (ii) Decentralized Governance for Effective and Responsive Service
Delivery: Pre-requisites, Trends, Approaches and Capacity-Building Strategies. These two have been
instrumental in the preparation for this publication. The two conferences were testimony that Europe and
Africa, especially at the local government level, have taken the challenges of peace, development and
delivery of services to local communities very seriously and are ready to put their heads and efforts
together to devise lasting responses to these challenges.

The United Nations leadership at the highest level has been treating these challenges with the seriousness
they deserve. The Millennium Summit of the United Nations General Assembly adopted the Millennium
Declaration spelling out (i) the fundamental values of freedom, equality, solidarity, tolerance, respect for
nature, and shared responsibility that are essential to international relations, and (ii) the key objectives in
peace, security and disarmament, development and poverty eradication, environment protection, human
rights, democracy, and good governance, protecting the vulnerable, and meeting the special needs of
Africa, thus providing a vision of a peaceful, secure, prosperous, and just society, and establishing a
worldwide consensus on the fundamental values, key objectives, and a commitment to achieve them. As
we all know, these noble goals, objectives and values can not be pursued successfully without effective
and responsive governance and public administration institutions, systems, and practices. They stand no
chance of being pursued if the concerned people at all levels do not participate direly in planning and
implementing strategies for achieving them.

As part of the efforts to structure governments to promote good governance and effective public
administration with participation of the people in the decision-making processes as well as in
development activities, decentralization is increasingly adopted and applied in many countries. The
United Nations department of Economic and Social Affairs, the regional Council of Tuscany and CARLE
believe that decentralized governance provides a structural arrangement and a conducive playing field for
stakeholders and players to promote peace, and development. We are highly delighted to note that in this
we have willing partners such as all the personalities gathered here to discuss the critical issues of
decentralization, peace democracy and development.

The Least Developed Countries, in May 2000, committed themselves to promoting good governance at
national and international levels ' noting that “success in meeting the objectives of development and
poverty eradication depends, inter alia, on good governance within each country. They therefore resolved
to spare no effort to promote democracy and strengthen the rule of law, as well as respect for all
internationally recognized human rights and fundamental freedoms, including the right to development.

In the program of action agreed in Brussels, the LDCs committed themselves to a number of strategic
actions. Those relevant to the subject of our discussion today include: (i)continuing efforts to establish an
effective, fair and stable institutional, legal and regulatory framework in order to strengthen the rule of
law and to foster effective participation of and close cooperation among all relevant stakeholders at

' See Programme of Action for the Least Developed Countries: (Adopted by the Third United Nations Conference
on the Least Developed Countries in Brussels on 20 May 2001) at www.unctad.org .
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national and local levels in the development process; (ii) promoting broad-based popular participation in
development, inter alia through decentralization, where appropriate; and (iii) enabling the poor through
promoting social inclusion and empowerment in order to enhance their effective participation in the
governance process, inter alia by strengthening their social networks. These three underpin vertical and
horizontal decentralization and shared exercise of power, authority, functions, responsibilities, and
resources.

At the “Fifth Africa Governance Forum” held in Maputo in May 2002 on the theme of “local governance
for poverty reduction in Africa” strong recommendations for strengthening decentralized governance
were made in the following terms:

“For African governments, it is recommended, firstly, that all countries that have not yet
legislated for decentralization in their respective laws ought to work toward this.
Secondly, in order to promote stronger leadership, accountability and transparency at the
local level, African governments need to put in place comprehensive capacity
development programmes for good governance that include clear goals and strategies
towards the development and consolidation of local government. Thirdly, to avoid the
transfer of ‘unfunded mandates’ to lower levels of government, governments in Africa
are urged to ensure that sufficient financial resources are transferred to sub-national
authorities and that such transfers are based on clear, objective, stable and predictable
formulae and not subject to undue discretionary changes. It is, however, agreed that such
actions should encourage, rather than undermine, local fiscal effort. Fourthly, local
government authorities would benefit from well-conceived and funded management and
technical capacities to enable them better play their role as effective service providers and

brokers in the area of poverty reduction”.

These strong recommendations from two development-oriented international meetings are examples
which show that many countries in the world are promoting decentralized governance as a measure for
democratization, people empowerment and poverty reduction.

However, we need to interrogate ourselves on the question of whether and in what conditions
decentralization promotes peace and development. It is believed that under peacetime conditions,
decentralized governance, carefully planned, effectively implemented and appropriately managed, can
lead to significant improvement in the welfare of people at the local level, the cumulative effect of which
can lead to enhanced human development. As a key to human development, friendly decentralized
governance is to ensure that the voices and concerns of the poor, especially women, help guide its design,
implementation and monitoring. For development and governance to be fully responsive and
representational, people and institutions must be empowered at every level of society — national,
provincial, district, city, town and village. Decentralized governance entails the empowering of sub-
national levels of society to ensure that local people participate in, and benefit from, their own governance
institutions and development services. Institutions of decentralization, local governance and, by
extension, urban/rural development, must bring policy formulation, service delivery and resource
management within the purview of the people. These institutions should enable people, especially the
poor and the marginalized, to exercise their choices for human development. The direct linkage between
decentralized governance and development concerns empowerment of local populations to plan,
implement, manage their development process taking into account their local needs and capacities

In post-conflict situations where central governments are usually relatively weak and service provision to
the citizenry minimal, decentralized networks of local institutions, individuals, and humanitarian

? Fifth Africa Governance Forum Report, UNDP 2002).
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operations, can offer opportunities to re- establish government services, mobilize communities, improve
democratic processes and demonstrate the responsiveness of public institutions. In such cases the
beginnings of horizontal decentralization, through community empowerment, promotion of civil society
organizations such as community based organization for self help can be initiated to form a relatively
solid base for implementing vertical decentralization (transfer of powers, functions, responsibilities and
resources from central government to local governments).

However, we need to bear in mind that sometimes, especially in fragmented societies, there can be
dangers in putting undue emphasis on decentralized governance. Here attention needs to be paid to critical
questions such as the following: (i)How can multi-ethnic societies achieve development in situations
where conflict causes insecurity and threatens the existence of States? (ii)ls decentralized governance a
facilitator or an inhibitor of peace and development in such situations? (iii)Which forms (or combinations
of forms) of decentralization (territorial decentralization, political decentralization, deconcentration etc)
are suitable in such situations? (iv)Is decentralization a panacea for problems related to peace and
development?

Political decentralization puts in place local governments at sub-national national level allowing for
relatively extensive decision-making, policy-making and even some legislative authority over a specific
territory and its population. Such local governments thus enjoy a degree of political, administrative and
fiscal autonomy. Decentralization takes various forms including not only federalism but also other
organizational structures such as autonomous regions, districts or municipalities and communes.

If all central governments and all societies were responsible, democratic and very mindful of the human
rights, the security and survival of minorities, one would reasonably argue that arrangements such as the
above are not necessary for peace. That peace, security and protection of minorities is always guaranteed
under what ever arrangements. Unfortunately experience around the world is telling a different story.

Not all forms of democracy are responsive to the needs and participation of minorities. There are many
instances where power resting on the majority has been abused without chances of being passed over to
another group. There are instances where the majority of today remains the majority tomorrow excluding
the minority from exercise of power for ever. Governments, even when ruling political parties change can
and indeed do ignore the needs and interests that are specific to the minorities since such governments are
certain that the minorities are not in any position to challenge their power, neither by vote, nor by voice.

In such cases, despite democracy (or because of “majoritarian” democracy), the interests of ethnic,
religious and linguistic minorities suffer especially if members of such minorities cannot give up their
common traits such as race, language, religion or history in general. Such minorities then feel
marginalized and resort to extra-democratic means such as military revolts to demand their participation
in politics and economics. They also often fight for separation. Decentralized governance that would
allow for considerable dozes of self government would indeed contribute to peace, security, and
protection of such minorities. It would also enable them to directly participate in the decision-making and
development processes taking into consideration their needs and circumstances.

However, in designing such decentralized governance systems care should be taken to ensure that the
majority at local level does not replicate the same denial of participation of local populations in the
decision-making and development processes. We need to bear in mind the danger of recentralization and
growth of severe dictatorship at local level.

Whether it is for the survival of minority languages, local cultural traditions and politico-economic and
cultural diversity as has been the case in Switzerland, or for overcoming old conflicts among different
religious and language groups as has been the case for Catalonians in Spain or Bretons and Corsicans in



France, decentralization provides opportunity for restoring group autonomy and reducing tension and
conflict thus contributing to safeguarding and strengthening internal peace. We must point out that in
designing decentralized governance systems one needs to bear in mind that such opportunities can only be
tapped if the minorities are located within a specific geographic territory.

That decentralized governance is not a panacea for peace and socio-politico-economic development is
evidenced by the fate that befell the former States of USSR, Yugoslavia, and Czechoslovakia. Formerly
premised on united ‘“semi-autonomous” local governments, these States disintegrated under a
combination of weakened central governments and demands from powerful local interests. Despite the
decentralized (federalism) nature, the consequence was violence and separation. This reminds us that
political decentralization runs dangers of separatism; that giving autonomy to lower levels of the State, if
not designed with care balancing well the strings of unity and indivisibility with those of local autonomy
and diversity, may result in endangering the unity of the State which is critical for peace.

Decentralized governance, per se, is not a guaranteed solution to issues of peace and development. First
of all, it contains both opportunities that can be tapped as well as dangers that must be avoided. Within
this framework, properly designing decentralized governance systems becomes critical if decentralization
has to contribute positively and significantly to peace and development.

The practice of decentralized governance must also be conducive to peace and development especially
through ensuring that what is provided in the structural arrangement is what is practiced during
implementation. Otherwise, once decentralized governance exists only in structural form and not in
practical substance, it runs the danger of frustrating the local population and fuelling conflict rather than
abating it. This is as much of a challenge to central government leaders as it is to local level leadership.

Guido Bertucci

Director

Division for Public Administration and Development Management
United Nations Department of Economic and Social Affairs

Riccardo Nencini
Presidency of CALRE

Enrico Cecchetti
Regional Assembly of Tuscany
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Introduction: Decentralized Governance for Peace, Democracy, Development
and Service Delivery

This publication emanates from two events that took place one after the other in September 2004. The
First Conference of the European and African Regional Assemblies on the theme of “Decentralization,
the new dimension of peace, democracy and development”, which was held in Florence, Italy, from 17 to
18 September 2004 under the auspices of the Italian Presidency, the Regional Assembly of Tuscany, and
the United Nations Department of Economic and Social Affairs. It attracted more than 100 participants,
among whom were representatives of European and African regional as well as local assemblies,
Government Ministers, provincial Governors, representatives of international organizations and of local
government associations, spiritual and civic leaders, renowned academics, and experts on
decentralization. The Conference was by all accounts a big, spectacular, well-attended, and successful
event. The Declaration adopted at the end of the Conference is included in this publication as Annex I.

The second event, organized back to back with the Conference, albeit on a less grandiose scale, was the
Post-conference experts’ meeting on the related theme of “Decentralized Governance for Effective and
Responsive Service Delivery: Pre-requisites, Trends, Approaches and Capacity Building Strategies”.
Participation at the Experts’ Meeting (held also in Florence, from 20 to 21 September 2004) was
restricted to a group of experts, and discussions focused on the role of decentralized governance
institutions in delivering essential public services. Like the Conference, the Experts’ Meeting provided an
opportunity to share ideas and experiences on decentralization strategies, and to strengthen partnerships
among regional and local actors in Europe and Africa. The Report of the Meeting is attached as Annex II.

The impressive turn out at both the Conference of the Regional Assemblies and the Experts’ Meeting
deserves by itself to be celebrated. Yet, if this were all there is to both events, it would have been
unnecessary to come out with a publication reporting the findings and recommendations of the
participants. The press coverage at the opening and closing ceremonies would, in that case, have sufficed.
However, the rationale for the current publication lies not in the level of participation but in the
substantive lessons proffered by participants at both gatherings. This publication captures the essence of
the issues raised in formal presentations and at plenary and working group discussions during the
conference and the Experts’ meeting.

The Conference and the Experts’ Meeting noted, among other things, that: (i)with clear political will and
effective management, decentralization can serve as an instrument of democratization, reconciliation,
social integration, while at the same time promoting sustainable human development and good
governance, (ii))when civic engagement is built into the process of decentralization, the chances are good
that resources would be mobilized and allocated to poverty reduction ends, as well as for the achievement
of the millennium development goals, (iii)participation of local communities in the decision making
process at the regional and local levels is essential for the identification of local development priorities
and goals, (iv)Women play a crucial role in making decentralization successful; at the same time,
decentralization represents an opportunity to strengthen women’s participation in the governance process,
(v)decentralization is instrumental in protecting and promoting cultural diversity which, in turn, enriches
participatory and pluralist democracy, (vi)decentralization can improve service delivery, especially in the
field of health and education, therefore representing an important tool in the fight against HIV-AIDS,
(vii)forms and modalities of cooperation and partnerships in institutional and capacity building, in
training and sharing of experiences need to be given serious consideration in efforts of strengthening local
governance and service delivery for poverty reduction.



Both the conference and the Experts’ meeting strongly expressed the following prerequisites for the
success of decentralization: (i)Local governments must operate within an understanding that their
existence is guaranteed in law and in practice and that they cannot be abolished at the whim of political or
administrative expedience. Once local governments feel that the security of their existence is threatened,
they often respond by threatening the security of central government and this is not good for peace in the
country in question. (ii)One of the guarantees for local autonomy lies in the way local governments have
at their disposal financial resources which they can autonomously deploy to implement their local level
development. Without financial resources any decentralized governance system is empty. Therefore
financial resources must cement autonomy. The authority to raise revenue and to receive funds from
central government must be enshrined in the legal provisions that establish the local governance system
so that they do to remain at the mercy of administrative or political authorities at central government
level. (iii)For decentralized governance to remain viable in the eyes of local people as well as central
government and development actors, local government authorities, especially leadership must
demonstrate sustainable accountability not only towards the local populations but also to the central
government. Just like lack of accountability of central government to local people cause instability so
does inadequate accountability of local government. Clear lines and modes of accountability must be
designed and well understood and applied in simplified ways for the local people to engage with their
leadership.(iv) The success on decentralized governance depends to large extent on local governments and
central government working in partnership with all development actors in civil society and private sector.
When local governments and central governments see themselves as partners rather than opponents in
development, chances are that decentralized governance will be durable contributing to both peace and
development. (v)Finally, for decentralized governance to succeed the dangers of recentralization and
monopoly of power by local elites must be avoided. There must be efforts to develop checks and balances
especially through developing and empowering civil society and private sector at local level making them
actively participating in planning and decision-making as well as in demanding accountability from their
leadership.

The first chapter, by Kadmiel Kekwete, provides an overview of decentralization and development issues.
While acknowledging the possibility of one (i.e., decentralization) influencing the other (development),
he does not see the relationship between the two as automatic or uni-directional. He discusses the
conditions under which decentralization might serve the cause of development.

The second chapter is contributed by John-Mary Kauzya who explores the links between decentralization
and democracy, and between these two and development. His advocacy of a contextual and pragmatic
approach to the design as well as implementation of decentralization strategies needs to be carefully
considered by those associated with this highly complex and challenging exercise in state construction.

Edward Mugabi’s contribution follows Kauzya’s. In this third chapter, Mugabi begins with a clarification
of decentralization concepts. He then comes up with highly thought-provoking ideas on the formulation
of decentralization strategies and policies. In much the same vein, George Matovu, in chapter four, starts
with the definition of decentralization and its sub-sets. He surveys contemporary experiences in
decentralization, and proffers useful suggestions on the design, implementation, and review of
decentralization policies.

In the fifth chapter, Paul Smoke grapples with the issues in fiscal decentralization. According to him,
fiscal decentralization tends to be erroneously viewed as a simple (tax and spend) exercise. In reality, it is
a complex process. He notes that “Even under an officially sanctioned decentralization policy with a
strong constitutional and/or legal basis, reluctant central agencies may slow the reform process. In
addition, giving additional resources to sub-national governments that are politically, managerially and
technically unprepared to use them responsibly can create enormous problems.” The empirical examples
cited by Smoke have enriched the publication, in general, and his own chapter, in particular.



The need for equitable representation of women in local governance institutions is the subject examined
by Kwasi Ameyaw-Cheremeh in the sixth chapter. The chapter reports the experience of Ghana.
Notwithstanding the efforts made in recent years to encourage the participation of women in local
governance, a number of obstacles (institutional, cultural, and educational) still needed to be surmounted
to achieve this objective.

The seventh chapter is again by John-Mary Kauzya. It is based largely on the conclusions of a meeting on
Cross-border Local Government Cooperation for Poverty Reduction in Africa held in Maputo in 2002. It
highlights the significance of enabling the peoples of African countries who share common geographical
borders to benefit from the relations and linkages that exist among them to improve their socio-economic
lives.

Geraldo Machado, in the eighth chapter, examines Latin America’s decentralization and democratization
experiences. Machado’s analysis of the challenges facing large municipalities — especially, the challenges
of representation, fiscal sustainability, and service delivery — offers lessons for those engaged in the
design of decentralization policies in different parts of the world.

Undoubtedly, the issues flagged in the preceding chapters have far-reaching capacity building
implications. In chapter nine, George Matovu discusses the major challenges in capacity building for
decentralized governance, prior to outlining measures for effectively addressing them.

The tenth chapter, by Protais Musoni, focuses on the experience of Rwanda in implementing
decentralized governance reform for effective delivery of services. The innovative features of the reform
will be of interest to countries emerging from conflict and confronted with the challenges of
reconciliation, rehabilitation, and development. For many, a small country like Rwanda, emerging out of
severe violence that culminated into a genocide that shocked the world and paralysed the country’s
population, decentralization would have been the last thing to take as priority. However, for the new
leadership in Rwanda, decentralization was more than just power sharing. It was an instrument through
which all the people of Rwanda could be empowered to take responsibility not only for their own
development but also for paving and taking a new path different from the one that lead to genocide.

The eleventh and last chapter is by Stefan Rummel-Shapiro. It focuses on the significant questions
concerning the methodologies to apply in monitoring and evaluating service delivery systems (and
outcomes) in decentralized governance institutions. Like many development policies, decentralizations
will be known to have succeeded when its implementation is closely monitored and evaluated in order to
identify not only its successes but also the obstacles it is encountering so that ways are constantly devised
to overcome or go around such obstacles.



Chapter One

Decentralization and Development: an Overview
Kadmiel Wekwete

Introduction

Decentralization is not a new concept in international circles. However, there is now growing
acknowledgment of the fact that state/sub-national interactions are taking place in a democratic context
and that, while raising major economic, administrative and social issues, decentralization is basically
political.

Democratic decentralization - widely considered a strategy of governance and a gradual process of reform
- that addresses a range of administrative, political, fiscal, and land issues - is thus intended to transfer
power and resources to a level of government that is closer, better understood and more easily influenced
(than was previously the case). The underlying aim is to enhance the level of participation of civic actors
in local governance and development process.

I. Benefits of Democratic Decentralization

Today, the merits of decentralization depend on the perspective from which it is viewed. Nonetheless,
there is general consensus about the potential role of democratic decentralization with respect to local
development, and particularly, poverty reduction. There are reasons for the growth faith in democratic
decentralization among which are the following:

e Democracy may offer valuable benefits (such as improved human rights, political choice, and
government accountability) that are also the basis of the citizen’s acceptance of the existing political
order. Suffice it to say that where bad governance entrenches corruption, mis-management, and
public service inefficiency, while at the same time, undermining the capacity to eradicate poverty and
destitution.

e Democratic decentralization is also supposed to efficiently address a large number of key issues (such
as the severe limitations of centralized planning and management; the over-concentration of power,
authority, and resources at the centre; the weak contact between government and local people,
including civil society and the private sector; the lack of equity in the allocation of resources; the
insufficient representation of various political, religious, ethnic and tribal groups in the decision-
making process; the inadequate exchange of information; and the inefficiency of service delivery
modalities).

e A government that is knowledgeable about, and hence responsive to, the needs of the people is better
equipped to implement pro-poor policies and outcomes than one that is politically, physically, and
mentally distant from the people.

Notwithstanding the immense advantage offered by democratic decentralization, there is need to temper
enthusiasm for this mode of governance. For one thing, there is need for a clear acknowledgment of the
fact that there is no clear evidence of a linear relationship between and/or among democratic
decentralization, local governance and poverty reduction, or between democratic participation and
allocative efficiency. In developing countries, it is possible to cite cases of democratic and non-
democratic systems the democracies with more or less the same dismal record in the area of poverty



reduction. Furthermore, comparative analyses reveal little convincing evidence that decentralization has
performed positively at all times and places. Democratic decentralization and governance are not
necessarily considered to be pro-poor and are not necessarily intended to reduce poverty or to target the
poor. Decentralization does not necessarily improve the political strength of the poor and other excluded
groups and it may leave them vulnerable to the control of local elites when the central authorities become
less involved Democracy may indeed promote the tyranny of the majority - one that thrives on the
exclusion, marginalization and oppression of minorities.

To pre-empt the negative, anti-poor outcomes of decentralization for the poor, it is essential to consider a
range of mechanisms, instruments or institutional modalities during the early stages of reform. These
include tying decentralization programmes to service delivery improvement initiatives, and instituting
fiscal measures that place high premium on poverty reduction.

I1. Decentralization and Service Delivery

When properly designed, decentralization policies and programmes can impact positively on the
performance of local governance institutions, service delivery agencies, and ultimately, on local economic
growth and poverty eradication efforts. However, for this to happen, it is necessary that the policy
instruments be designed in such a way that local governments are:

e Sufficiently empowered and motivated to identify poverty reduction priorities, and to allocate
resources to pro-poor programmes;

e Well-informed about local preferences, able and willing to provide services in response to the locally
expressed preferences, and unrelenting in the search for efficiency and impact in the allocation of
resources;

e Equipped to handle and manage pressures from diverse civil society sources (compared to central
agencies, local governments face pressure from councilors and their constituents; the demands
construction and/or maintenance of feeder roads, health posts, primary school classrooms, and other
facilities that favour the poor, and for investment on large-scale capital development projects such as
trunk roads, referral hospitals, and airport terminals);

e Capable of forging and strengthening institutionalized linkages with beneficiary communities;

o Adept at acquiring, retrieving, applying, and updating data and information on local development
issues and resources.

I11. Fiscal Decentralization

The inherent mismatch between the optimal decentralization of public expenditures and the optimal
decentralization of public revenue collection is at the heart of the fiscal decentralization policy challenge.
It is now generally agreed that few local governments outside large cities can finance their expenditures
from their own resources and that they need central support.

The specific goal of fiscal decentralization is to confer on local governments greater responsibilities for
taxation and for resource allocation.

A local government, with the autonomy to make independent fiscal decisions, should be considered as a
necessary pre-condition for fiscal decentralization. This autonomy involves the power to levy taxation,
explore independent revenue sources, and to decide on expenditure priorities. The alternative is to prolong



the dependence on the center for grants, subventions, and other forms of transfers, and by so doing,
striking at the heart of local self-government.

Local governments may be helped to assume responsibilities for their fiscal operations and for the
improvement of their performance. Specifically, they need assistance in:

e Assessing current, and identifying potential, resources;

o Clarifying the fiscal responsibilities and obligations of local governments;

Improving the management of transfers from the central government and improving the
management of internally generated resources;

Optimizing revenue collection methods and processes;

Allocating resources among different levels and/or sectors of local development;

Developing appropriate accounting systems;

Designing information, management and auditing systems;

Training managers and leaders.

IV. Decentralization and Management of Natural Resources

Over the last decade there has been increasing recognition that many environmental problems are
grounded in institutional failure and poor governance, and that decentralized and democratic governance
is a pre-requisite for sustainable development and poverty reduction.

The New Partnership for Africa’s Development (NEPAD) initiative, for instance, cites poor political and
economic governance as two of the root causes of much of the malaise afflicting Africa: they create
general political and economic uncertainty, an unpredictable business environment, political unrest and
sometimes even war, which all inhibit economic growth. Poor governance also creates an environment
inimical to efficient investment in human and material resources, and undermines the formulation and
implementation of policies and laws that could accelerate the process of economic growth and
development.

From a wider perspective, decentralization (and democratic governance) is of great interest to
environmentalists because it can reshape the institutional infrastructure on which future local natural
resource management will depend; while the use and management of natural resources are of interest to
those advocating decentralization and local democracy because they are sources of revenue and power,
and therefore of potential legitimacy for new local government authorities.

Environmental governance is about how societies deal with environmental problems; the interactions
between formal and informal institutions and actors in society, and their influence on the identification
and framing (or definition) of environmental problems; and the ways in which environmental issues reach
the political agenda, policies are formulated and programmes implemented, at both global and local
levels.

By analysing the different levels of governance mechanisms and understanding the links between them,
environmental governance aims to provide a general framework that different actors at each level can use
to improve their skills in environmental management. Environmental governance entails a substantial
degree of decentralization of resource management functions to local NGOs and community-based
organizations, and other local actors with interest in environmental issues. It challenges the traditional
‘environmental conservation’ practices that exclusively favour land privatization. Through the devolution
of environmental powers to local stakeholders, local environmental governance is also supposed to be
socially redistributive and environmentally benign and sustainable. Thus, as an integral part of the wider



notion of ‘local governance’ or ‘democratic governance’, the concept of local environmental governance
defines the capacity of local stakeholders (particularly freely elected authorities) to manage local people’s
relationships with their physical environment in accordance with the principles of participation,
transparency, efficiency, equity and accountability. This is in opposition to previous models of
environmental governance based on the process whereby the state asserts its property rights and control
over resources to the exclusion of other interests.

Environmental governance is based on the following premises, among others:

e Sustainable development initiatives occur at the local level;

e Good governance is based on the identification of individuals and institutions that should be
empowered to make decisions about natural resources and their management;

e Local governance structures must be strengthened in order to fully assume environmental roles;
Communities should not only share the benefits arising from the use of natural resources, but also
participate in decisions regarding their management;

e Local stakeholders need to be individually and collectively empowered in order to adequately
address sustainability issues.



Chapter Two

Decentralization: Prospects for Peace, Democracy and Development
John-Mary Kauzya

Introduction

As part of the efforts to promote the participation of the people in the decision-making processes as well
as the development activities, the policy of devolution of power and authority to sub-national
governments (generally referred to as decentralization) is increasingly adopted and applied in many
countries as one of the tenets of “good governance”. This is based on the premise that decentralized
governance provides a structural arrangement and a level playing field for stakeholders and players to
promote peace, democracy, and development. Many countries are promoting decentralized governance as
a measure for democratization, people empowerment and poverty reduction. However, the efforts in this
regard are not moving at the same pace, with the same political conviction, using equally competent
capacities, and with the same success. Some countries have gone beyond political hesitation and put in
place policies of decentralization but they lack the requisite capacities for the implementation. Others are
still politically hesitant, not sure of the role of decentralized governance in democratization, people
empowerment, and poverty reduction.

At policy level countries that have decentralized have done so in various ways and under different
circumstances. Success in each case has been dictated by a number of factors, among them, the process
through which the policies were formulated, debated and agreed; the structures that were put in place; the
sharing of functions and resources (especially financial) between central governments and decentralized
units; as well as in the way devolution, deconcentration, and delegation were balanced. Some countries
have decentralized by establishing federal systems, some have established decentralized systems with
strong doses of devolution, and there are many whose decentralization is mostly characterized by
deconcentration. What is generally observed is that the process of consolidating decentralized governance
is still on-going and needs strong support not only because the people prefer decentralization as a politico-
administrative and structural arrangement for their empowerment, but also because it promises a lot in
terms of democratization, people empowerment, and poverty reduction which are very much in line with
the Millennium Development Goals (MDGs)'.

Consequently, decentralized governance is increasingly being favoured as the most suitable mode of
governance through which poverty reduction interventions can be conceived, planned, implemented,
monitored and evaluated. The assumption here is that the process of decentralization facilitates greater
participation of communities in project identification, planning and implementation, which in turn
increases ownership and the likelihood of sustainability. Decentralization is viewed as a policy of high
priority and used as an instrument of people empowerment, a platform for sustainable democratization, a
structure for the mobilization of resources for economic development, a veritable instrument of
reconciliation, social integration and well-being in post-conflict environments, and a vehicle for the
promotion of a culture of political, economic, civic, and managerial / administrative good governance.
There is also the expectation in some quarters that decentralization would offer opportunities for peace in
situations where power sharing can mitigate severe ethnic, religious, and territorial conflicts inside a
country. For all these reasons and perhaps even more, many development partners at local, national,

! The Millennium Development Goals were set in the United Nations Millennium Declaration (See United Nations
official Document # A/56/326 of 6™ September 2001: Road map towards the implementation of the United Nations
Millennium Declaration: Report of the Secretary-General)



regional, and international levels including intergovernmental bodies such as the United Nations Agencies
are engaged in efforts at promoting decentralized governance in many countries.

Continuous exchanges among the various local government bodies, development partners, as well as
other key players in decentralized governance from different regions of the world will assist countries to
further appreciate the value of decentralized governance, the various forms it takes, and the optimum
ways of managing decentralized institutions of governance. It will also enhance chances of local
governance institutions in specific countries to participate in and benefit from global governance.

This paper interrogates the basic assumptions about decentralization, and in particular, the assumption
that decentralization is a vehicle for peace, democracy, and sustainable development. The paper starts by
clarifying the concept of decentralization and by discussing the potential for creating a sustainable
equilibrium between centralizing and decentralizing forces. The various modes of decentralization are
highlighted and its linkages with development, democratic participation and peace are discussed. A
recurring question, however, concerns whether decentralization promotes peace. This question calls for
not only debate but further research as well. The issue of peace is critical especially since the world seems
to continuously traverse periods of severe violent conflicts including terrorism.

The major conceptual thread running through the paper is that decentralization is a process that provides a
structural arrangement for democratic and peaceful development to be planned and implemented at local
community level with the participation of the local people. It is an arrangement which can facilitate such
activities only when it is appropriately designed and implemented and under the appropriate conditions,
such as, political leadership will, bureaucratic commitment, and popular craving for empowerment.
Decentralization succeeds best in situations where there is a strong central government (strong in terms of
legitimacy and capacity) as well as an empowered population at local community level. Otherwise it
contains no intrinsic value for being a natural promoter of peaceful development and democracy. The
whole issue is also contingent on the environment and situation in question. Sometimes decentralization
will mitigate conflict by allowing sufficient shared exercise of power among competing groups. At other
times, centralization may mitigate violence by strengthening central government and enabling it to sustain
a stable strong State.

I. Decentralization: the process of balancing centripetal and centrifugal forces

In every country, and indeed every society (even those that are seemingly homogeneous) there are always
centripetal forces tending towards centralization and centrifugal forces tending towards the periphery.
This is the fulcrum of decentralization which intervenes as a deliberate process to provide a stable and
predictable structural arrangement where the two forces can interact and maintain a win-win position for
forces of unity and indivisibility and those of local autonomy and diversity. The interplay between
centripetal and centrifugal forces can lead to either total unity (strong centralized, unitary state) or total
disintegration. It can also lead to a mid-point equilibrium of decentralized governance with shared
exercise of power. The difference between decentralization and disintegration is very thin and it is based
on purposive power sharing and a level of understanding on the formula to apply in the allocation of
resources between the centre and the periphery.

In governance and public administration, decentralization is commonly regarded as a process through
which powers, functions, responsibilities and resources are transferred from central to local governments
and/or to other decentralized entities howsoever defined. In practical terms, the crafters of
decentralization are engaged in a process of striking a balance between the claims of the periphery and the
demands of the centre. Decentralization, when appropriately crafted, provides a structural arrangement
through which critical issues (such as those of national unity and indivisibility, how to safeguard national
interests and ensure coordinated and even development, equity in the distribution of resources, diversity,



and local autonomy) can be reconciled”. Through decentralized structures, central governments, local
governments, civil society, and local elite continuously engage in inter-group negotiations, and by so
doing, maintain equilibrium in the socio-politico-economic atmosphere. Purposeful, well planned, and
controlled decentralization is not conceived in terms of power struggle between central and local
governments, but rather as part of a framework for state and public administration reform aimed at
empowering local governments and communities legally, technically and financially to cater for their
interests as the central government takes care of the higher missions of the State.

Decentralization is a generic term which covers a number of modes such as the following: (i)
deconcentration which refers to the process of administrative decentralization whereby the central
government designs a structure that enables its field agents and offices to work in close proximity to the
local people (ii) delegation which is the transfer of responsibilities from central government to semi-
autonomous bodies that are directly accountable to the central government, (iii) devolution which is the
process of transferring decision-making and implementation powers, functions, responsibilities and
resources to legally constituted, and popularly elected local governments, (iv) delocalization which is the
spatial distribution of central government socio-economic development facilities and activities such as
schools, hospitals, etc in peripheral regions. There are scholars who include privatization in the locus of
decentralization but for the purpose of this paper it will not be discussed.

In general terms, it is difficult to come across a country that has undertaken only one of the
above different types of decentralization. All countries, centralized or decentralized, always seek
to find an appropriate mix of these types, the central question always concerning how much
decision-making power to transfer to local governments. This is directly linked to issues of
political decentralization.

Figure 1: Equilibrium of centralization and decentralization forces

" CENTRALIZATION DECENTRALIZATION "
National Unity and indivisibility Local diversity
National interests Local autonomy
Coordinated development Local social systems
Equity Local interests

Central Government
Local Governments
Civil society
Local Elites
Private sector

Interesting reading can be found in: Gay Braibant: Institutions Administratives Comparees: Les Controles
(Fondation nationals des Sciences politiques, Services de Polycopies, Paris, 1985-1986 pages 89 — 93) and in
Jacques Chevallier, Science Administrative (Presse universitaire de France, paris, 1986, pages 372-386). See also
Charles Debbasch, Science Administrative (5 ed.) (Dalloz, Paris, 1989, pages 221-237).
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II. Political decentralization: a basis for local participatory decision-making

The general tendency is to understand political decentralization only from the aspect of local electoral
practice whereby local people elect their leaders as well as their representatives in central government
legislatures. However, political decentralization goes far beyond this narrow view. It is a process of
transferring political power from central government to give citizens and/or their elected representatives
more say in public decision-making in domains that extend beyond political governance to include general
socio-economic development. Whether it is in matters of financial decision-making such as in deciding a
local council budget as it is done in Participatory Budgeting” in Porto Alegre (Brazil)’, in issues of
development planning such as designing a community development plan, in aspects of service delivery
such as earmarking where a feeder road will pass, where a water well will be dug or where a school or a
maternity centre will be constructed, if the power to take such decisions is passed on from the centre to
local governments / people / communities, it is within the realm of political decentralization. The choice
of leaders at elections is just a small component of political decentralization. Political decentralization
could be another term for devolution, especially if its provisions are enshrined in legal documents.

Viewed in this light, political decentralization (being a process of transferring decision-making power and
authority) becomes a strong vehicle for championing local diversity and local autonomy. Through it, local
interests are articulated, and local socio-cultural systems are strengthened. Decentralization provides a
structural and institutionalized venue through which local people can participate and exert “more
influence in the formulation and implementation of policies” and the determination of their development
in general.* If it is taken that democracy means the rule of the people, then political decentralization, by
facilitating participation of the people in decision-making, promotes democracy.

II1 Democratic decentralization: creating a level playing field for citizen participation

When political decentralization is understood in the preceding sense, then it becomes clear that it can be a
vehicle for promoting democratic participation. In fact, one would not see any value in political
decentralization if it was not linked to the promotion of participation of local people or their
representatives in the process of decision-making and implementation. In a general way, what is difficult
about using political decentralization to promote democratic participation is not in understanding the
linkage between the two but rather how to, through the process of decentralization, create structures that
inspire as well as energize local people, and facilitate their participation in the decision-making and
implementation process.

In the majority of cases, structures such as Local Councils, Executive Committees, Local Government
Civil Service etc, are established in the belief that as institutions controlled by the representatives of the
people, and as institutions that are close to the people, they would suffice as instruments of participation.
This is only partly true. Such structures represent what is known as vertical decentralization (i.e. the
transfer of power, authority, functions, responsibilities, and resources from central government to local
government). They promote participation by representation but not through direct participation. Here lies
the major problem. There are instances where the same structures that are established through
decentralization to promote democratic participation become instruments of elected local dictatorships.
They become structures of highly centralized local governments or “centralized decentralization”.

? See for example: Zander Navarro: “Decentralization, Participation and Social Control of Public Resources: “Participatory
Budgeting” in Porto Alegre” paper presented during the Workshop on: Citizen Participation in the Context of Fiscal
Decentralization: Best Practices in Municipal Administration [Tokyo and Kobe, Japan, September 2 to 6, 2002]

* The World Bank Group: “Political Decentralization”,
http://www.worldbank.org/publicsector/decentralization/political.htm#2
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One of the dangers to guard against in decentralization is the risk of “recentralization” at local level. For
vertical decentralization to avoid this danger, it needs to be complimented by horizontal decentralization
which is a process through which the local communities are empowered through community-based civil
society organizations as well as structural arrangements that integrate community socio-economic actors
into the analysis of local problems and the decision preparation and making as well as implementation
process of the local government structures. The example of the Community Development Committees in
Rwanda is informative on this point:

“In line with decentralization, Community Development Committees (CDCs) were set up
to identify needs and priorities in their development plans and form the planning process
at the local levels. To ensure the actual participation of the population in its development,
the planning should be a participatory process, including all the different levels. The
Community Development Committee established at each level from the lowest (cell) to
the highest (district) is an important organ for participatory planning for poverty
reduction. The plans that are made at the cell level go up through the sector level, the
district level and up to the national level. It is important to note that the civil society
groups, NGOs and the private sector are legally included in the Community Development

Committees and the planning process™.

Participation in elections (to confer mandate on leaders) is periodic activity. For the people to be seen to
participate fully the ‘vote’ needs to be reinforced by ‘voice’, i.e. the day-to-day influence the people exert
on their leaders to shape the decisions they take, and demand accountability from them for the resources
put at their disposal. The World Bank Group puts it clearly:

“Voting democracy is often considered as satisfying the conditions for -citizen
participation and voice in the design of decentralized systems, but in practice this may
not be sufficient. Meaningful participation requires that citizens be informed and that
their voices have impact where consequences are immediate. The legal/regulatory system
needs to provide for, at minimum, full, timely and easily accessible public disclosure of
resource allocation decisions - in budgets, in procurements, and in expenditure programs.
An output/ outcome orientation to expenditure management would be even more

desirable”®.

Figure 2 (next page) provides a framework for effective democratic and development-oriented
participation:

If it is accepted that democracy is not only premised on elections, then the most often expressed view that
decentralization, especially devolution, enhances participation by providing political structural
arrangement and legal provisions for voting to choose local leaders is just a small part of the requirements
for full participation. For decentralization or any other structural arrangement to facilitate socio-economic
and democratic participation, it must take into account the full range of the possibilities of participation.
Certainly participation in the election of local leaders is one of the various components of political
participation. However, for a people to determine their destiny, they need to participate in (i) deciding
which problems concern them most and in what ways in order to set priorities on which to expend their
energies and resources for their own benefit, (ii) planning the way their problems will be solved and their

> Protais Musoni: “Innovations in Governance and Public Administration for Poverty Reduction in Post-Conflict
Countries in a Globalized World: the Experience of Rwanda” in UNDESA, Searching for Innovations in
Governance and Public Administration for Poverty Reduction, (United Nations, New York,2004, pages 65)

® The World Bank Group: “Issues in Political Decentralization”,
http://www1.worldbank.org/publicsector/decentralization/political.htm
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needs met, (iii) working to produce goods and services and to distribute them through engagement in a
full range of economic, commercial and non-profit activities, (iv) paying for the goods and services which
in essence underpins their participation in consumption. Elsewhere we have argued that “the biggest
problem for developing countries is that because of their very low incomes, people expect to participate in
consumption without participating in paying.”’

Figure 2: Framework for effective participation

Prioritysetting

Paying (financing) Democratic
consumption

Planning

Producing

To the extent that political decentralization (devolution) transfers the power, functions, and responsibility
that enable local governments and communities to make socio-politico-economic decisions to determine
their development, one would affirmatively say that that it promotes participation. However, caution
needs to be exercised in arriving at this conclusion. Decentralization is a process that provides a structural
arrangement through which participation can be engineered. Whether participation does or does not take
place depends on various factors including political will, bureaucratic commitment, as well as the extent
to which the local people and other stakeholders are empowered with knowledge, skills, attitudes,
networks and resources.

IV. Some characteristics to consider in designing democratic decentralization policies

There are five key characteristics® of democratic decentralization that can be observed when it is
effectively implemented. They are: (i) legal reforms to devolve power not only to local governments but
also to local communities (giving decision making power and authority to them especially in matters of
socio-politico-economic local concern); (ii) strengthened local governments’ capacity (in terms of
finance, personnel, organization structures, management systems, data and information, facilities,
networks etc), (iii) local government accountability to both citizens and central government, transparency,
and responsiveness; (iv)enhancing the role of civil society both at local level and national levels
(practicing what we prefer to call horizontal decentralization) and (v) showing both intent and progress in
improving the quality of life of the local people (i.e. enhancing people’s access to public goods and

7 See John-May Kauzya: “Strengthening Local Governance capacity for Participation” in Dennis A. Rondinelli et al
(Eds.): Reinventing Government for the Twenty-First Century: State capacity in a globalizing Society. (Kumarian
Press, Inc, 2003 pages 181 -193)

¥ An interesting discussion of these characteristics is presented in: Camille Cates Barnett, et al : “ Democratic
Decentralization” Paper prepared for the United States Agency for International Development under the IQC for
Democracy and Governance, Contract No. AEP-5468-1-00-6014-00, Task 1, Delivery Order 2: Use of Incentives to
Encourage Devolution of Central Authority/Resources to Local Governments, 1997
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services). When designing democratic decentralization, all these characteristics must be factored in
consciously, as suggested in the democratic decentralization framework below’.

Figure 3: Framework of what to include in democratic decentralization

Legal Framework Local Governance capacity

Socio-economic
well being for all

Role of Civil Society Local Government Accountability

Each of the above-mentioned characteristics is discussed in detail below and in form of questions deemed
critical. Answering such questions during the design of decentralization may help to put in place a
decentralization system that can facilitate democratic participation.

a. Legal framework: instituting constitutional and legal reforms to devolve power to local
structures

e Do decision-making structures, power and authority of elected officials exist at the level at
which revenue-generation and service provision responsibilities have been transferred?

e Has any local institution been created to instigate/maintain pressure for change?

e Do higher levels of government exercise only an ex-post facto audit of local government
budget and operations according to clearly defined legal guidelines?

b. Local governance capacity: increasing local governance actors’ ability to act (financial
and human resources, organization, authority)

e Do sub-national/local governments have revenue generation capacity and revenue-raising
authority that corresponds to expenditures required for the provision of services?

e Are the resources mobilized at the local level retained for use at the local level or transferred
elsewhere?

e Do central government grants to sub-national/local governments reward good management and
stewardship?

e Does local government have the authority to hire and fire its personnel, ensuring accountability
to that level?

e Have structures been designed to support the participation of the local community in the
governance at local level?

c. Increasing local government accountability

e To what extent do electoral procedures build accountability to the electorate rather than to
other centres of power?

e To what extent do all levels of government regularly disseminate information to citizens and
other levels of government?

? . The framework has been adapted from Camille Cates Barnett, et al : Op cit
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e To what extent does the public (citizens and media) have free access to public meetings and
records?

e To what extent do local government procedures allow citizens to provide input before
decisions are made about resource allocation?

e To what extent are the results of government decisions disseminated to citizens?
e To what extent is information about government performance readily available?

e Does privatization (if any) occur in a transparent manner?

d. Role of civil society (practice of horizontal decentralization/community empowerment)

e (Can partnerships between local government and NGOs, associations, business people, and
similar organizations be formed? Or are there formal and/or attitudinal obstacles to a strong
and assertive civil society?

e (Can NGOs, CBOs and other associations at local and national levels form and function without
government interference and according to clearly defined legal guidelines?

e. Socio-economic well being: (improving quality of life)

e Are citizens consulted or do they have a mechanism to express their satisfaction or priorities
for services?

e Does the local government provide information to citizens about how to access their services?

e Does the local government provide information to citizens about local economic,
environmental, and social conditions?

e Does the local economic condition improve as a result of services provided by local
government?

In the process of balancing competencies and freedom, decentralization processes mostly produce a mix
of devolution, delocalization, delegation, and de-concentration. Therefore the above-listed elements can
only exist in a mix of micro-scenarios with some existing in more doses than others depending on the
particular situation under consideration. It would not be realistic to expect every decentralized system to
exhibit all the above in the same doses. They, however, provide a checklist that crafters of decentralized
governance need to bear in mind. The most important aspect of designing democratic decentralization is
to always bear in mind the critical question of: “what strings must be put in place to sustain a strong state
within a decentralized governance system. When this question is not adequately addressed,
decentralization can easily turn into disintegration. Such strings may include the functions that are
retained by the central government, (e.g. Legislature, Judiciary, Defense, Foreign Affairs, some services
of a national nature, fiscal policy, etc). But the functions may not be sufficient. They need to be
accompanied by the legitimacy of the state, the trust that the people repose in the central government in
general and the capability of its institutions).

V. Decentralization and peace: does decentralization really promote peace?

It is at the point of equilibrium between the forces for national unity and the forces of local diversity and
autonomy that the linkage between decentralization and peace can be established. Conceptually,
decentralization can be regarded as an instrument for peace building, and, especially in a situation where
peace already exists, for sustaining and enhancing it. We deliberately exclude war or immediate post-war
situations from this assertion because our experience in designing decentralized governance systems
shows that in order for decentralization to succeed, it requires highly participatory processes, as well
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consultations devoid of suspicion. Clearly, neither participation nor consultation is possible at the height
of a war or immediately after hostilities'’. It should also be noted that during civil war, or even after it, in
some cases, there is no viable and accepted centre to ‘transfer’ power and resources, and therefore,
decentralization would be an inappropriate term to apply. Taking Somalia for example, at this moment
one would not be talking of decentralization simply because the regions regard themselves as autonomous
and the centre capable of imposing its will across the entire country is yet to fully emerge. There is no
centre from which to transfer power, authority, functions, responsibility and resources. On the contrary
Somalia is currently trying to work out an arrangement for some form of centralized authority that can
serve as a point of reference for a state called Somalia''. Whether the final arrangement will be federal or
unitary, the process that is going on now is that of state reconstruction and “re-centralization”, rather than
of decentralization. It is a process of bringing together all the clans and traditional authorities that have
remained dispersed and fighting one another since the fall of Siad Barre in 1991.

There is need to distinguish a situation where powers, responsibilities, functions, resources etc are
transferred from the centre to local governments and / or communities during a period of peace, from a
situation where, as part of post-war negotiated settlement, powers, responsibilities, functions and
resources are taken away from central government and given / offered to a fighting group. In such a
situation the central government is so weak and contested that it has little room to maneuver or to
determine what is given and what is taken. This is why in most cases such negotiated settlements require
a third party to mediate and pre-empt eruption of conflict.

Therefore the critical question that begs for an answer, especially in troubled states concerns whether
really decentralization would put in place an institutional arrangement that can initiate and guarantee
transition from war to durable peace. After examining historical records since 1945, David A. Lake and
Donald Rothchild" find no cases of decentralization following a civil war. Our contribution on this is that
conceptually decentralization cannot by itself resolve the intractable war and post-war challenges.

In situations of war, before one can consider decentralization as a process that may lead to peace, one has
to diagnose the deeper causes of the conflict and the issues at stake. It must be understood that in war, if
what is contested is control over territory then territorial decentralization (where specific territorial parts
of a country are put under governance of one warring faction) may contribute to peace. However, this
would not be decentralization in the real sense because it actually represents a loss on the part of the
central government and a win on the part of the warring faction. The loser is weak and the winner is
strong. This is not a durable framework for peace. Decentralization strengthens both the central
government and the local governments by creating a situation of shared engaged governance where the
concern of every one is not who has power over whom but how the power is exercised for the well being
of all the people. This is why decentralization is good for sustaining peace when peace exists. It is a
process that works best in win-win not win-lose situations.

Moving from peace to war often means power sharing. Decentralization does not work well in an
atmosphere characterized by acrimony over power sharing. It works within the framework of shared

' Those interested in reading material on decentralization and peace in war and post-war situations can read : David
A. Lake and Donald Rothchild: “Territorial Decentralization and Civil War Settlements” Prepared for Power
sharing and Peacemaking, edited by Philip G. Roeder and Donald Rothchild, and funded by the Carnegie
Corporation and the Institute on Global Conflict and Cooperation.

'"'See: “Somalia: Transitional Parliament Inaugurated in Nairobi” (UN Integrated Regional Information Networks
August 23, 2004

"2 David A. Lake and Donald Rothchild, “Territorial Decentralization and Civil War Settlements” Paper Prepared
for Power sharing and Peacemaking, edited by Philip G. Roeder and Donald Rothchild

16



exercise of power and these two are different. Power sharing refers to resolving disputes over who should
have the most powerful position in the hierarchy of power in the country in question. Shared exercise of
power on the other hand, refers to putting in place arrangements and practices that can facilitate various
actors to exercise power in particular socio-politico-economic domains for the benefit of every one.
Decentralization is suitable for the latter, while the former calls for other remedies.

All the same, there is a case for designing decentralized governance systems in order to promote peace.
Once groups have started fighting for power within a framework of win-lose demanding power sharing
and autonomy, then proposals put on the negotiation table could include win-win power sharing
arrangements designed within a framework of decentralized governance. In win-lose situations, groups
rarely, if ever, frame their demands in a way that accommodates other demands. Still, within a win-lose
framework, decentralized governance arrangements can be put in place as it was done in Bosnia where
federalism (or territorial decentralization) was literally imposed from outside to maintain peace and
security.

There are a number of cases in the world which seem to indicate that decentralized governance, when not
well managed can lead to instability and war rather than peace. Such cases include Yugoslavia. A
federation (comprising six republics and two autonomous provinces) Yugoslavia disintegrated after Josip
Broz Tito’s death in 1980. In a matter of time, centrifugal forces began asserting themselves and, in the
process, weakening the centre. After achieving international recognition, the leaders of the separate
republics moved in the early 1990s to consolidate their political autonomy and independence. Elections at
the republic level facilitated this process of separation, bringing strong and determined leaders to power
who emphasized the interests of their republics at the expense of the Yugoslav federation.

Another case is the former USSR and its subsequent disintegration into separate States. In the wake of
efforts by Mikhail Gorbachev to restructure the country and promote state reform between 1988 and
1991, nationalist sentiments across the former Soviet Union soon generated enough momentum towards
political autonomy in the fifteen Union Republics, and towards increasing independence of Moscow. The
monolith Union was split into fifteen sovereign republics in 1991.

In contemporary Ethiopia, although there is some success in the design and operation of the structure of
federalism, the autonomy left to the provinces under the federal relationship still did not stop the Eritreans
from demanding, and eventually getting, their own sovereign state. Eritrea’s secession from Ethiopia did
not prevent a territorial war between the two.

Decentralization is best conceived within the logic of a unitary state or centralization and in periods of
peace. Whether it is demand-driven (i.e. demanded by the people or local forces) or, as been the tendency
recently, supply-driven (i.e. initiated by central government authorities), decentralization is a process that
requires relative calm and peace to be negotiated. We believe therefore, that because it provides a
structural arrangement for orderly negotiation and shared exercise of power on a continuous basis, it
offers prospects for peace building. We however, have reservations on its capacity to “enforce” peace in a
situation of war.

VI. Decentralization, development and peace

The thesis we would like to advance is that development, especially when it is people-oriented, equitable,
and participative, is a strong motor for engineering sustained peace. If decentralization is conceived,
planned, implemented, and sustained as a structural arrangement to support and facilitate the involvement
of the local people in the process of their own development, then it stands strong chances of promoting
sustainable development and peace. However, decentralization should not be taken as a panacea or as the
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“automatic” prescription for peace and development. The quotation below in this is pertinently
challenging

An expert’s assessment of institutional capacity and the extent of leverage from a
decentralised system of government to increase its impact on poverty are of no concern
to “the woman in her village”. She just wants “clean water all year round, close to her
home, with food to eat, shelter, access to health care, education for her children and a
way of getting any modest produce from her home to a local market, where the product
of her back-breaking labour can be turned into money” all as a modest first step in
breaking the pernicious and degrading downward spiral of poverty — something that
sub-Saharan Africa needs and desperately so. The question is, do we answer that
fundamental assumption positively, namely; that local governance, through the
instrument of decentralisation improves the lot of the poor, especially (but not
exclusively) in the rural areas?"

It would be setting the stage for disappointment and loss of support for decentralization if we answered
affirmatively with promise that decentralization will deliver such expectations. However, the potential for
decentralized governance to support local level development should not be lost.

Figure 4 (below) provides a birds-eye view of decentralization’s role in local development'*.

Figure 4: Decentralization choices, outcomes, results and impact

Decentralization Choices System Outcomes System Results Dev. Impact
A 4 A 4 v A 4
Political

Civil liberties
Political rights
Democratic pluralistic
systems

Political accountability
Political transparency
Political representation

Fiscal &financial
Fiscal resources
Fiscal autonomy
Fiscal decision-making
Su-national borrowing

Resource mobilization
Resource allocation
Fiscal capacity

Sub-national indebtedness

Administrative
Administrative structures
and systems
Participation

Administrative capacity
Administrative
accountability
Administrative
transparency

Soft/hard budget
constraint

Moral hazard
Macro-economic
instability
Responsive services
Effective services
Efficient services
Sustainable services

Increased incomes

Increased
productivity

Increased literacy
Decreased mortality

Growth of civil
society
Etc.

“See United Nations Capital Development fund; “Poverty and local governance”, Issue Paper for the Africa

Governance Forum V, Maputo, May 2002.
' Source: Adapted from Parker, Andrew N. 1995, Decentralization: The Way Forward for Rural
Development? Policy Research Working Paper 1475. The World Bank, Washington, D.C: See also,

“Decentralization Toolkit” at www.worldbank.org/publicsector/decentralization/toolkit
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To the extent that decentralization facilitates optimumresource mobilization at local and effective
resource allocation at national levels, and insofar at it improves the prospects for efficient and sustainable
service delivery, and for income and productivity growth, it is possible to link decentralization to
development. What should be born in mind is that decentralization, as a process of structural re-
arrangement, cannot in or by itself lead to development. It creates an environment for effective
mobilization of resources, and for the channeling of capacities and energies towards the development of
local communities.

What is important is to ensure that at the design stage, the development objectives of decentralization are
made clear to all actors. Without clarifying local development objectives, decentralization is unlikely to
serve as a vehicle for local level development. The nature and extent of the objectives pursued will
determine the extent to which decentralization will be linked to development. Rwanda’s strategy for
implementing decentralization is a good example. According to the strategy, “the overall mandate of the
decentralization is to ensure political, economic, social, managerial/administrative and technical
empowerment of local populations to fight poverty by participating in planning and management of their
development process”". If the objective is political or administrative only, then it would not be realistic to
expect decentralization to directly lead to development.

Conclusion

Decentralization, being a process that puts in place a structural arrangement for facilitating shared
exercise of power among central government, local governments, and local communities is a wide and
complex field. In this paper we have contended that decentralization is a process which provides a
structural arrangement for popular or community participation in governance and development. Through
decentralization, the vast majority of civic bodies hitherto excluded from the development planning and
implementation process would become actively engaged with formal governmental institutions. As a
process it does not possess intrinsic or natural predisposition to peace, democracy or development.
Certain environmental and situation specific conditions must obtain for decentralization to be effective in
facilitating democratic participation and development. Among the conditions that are conducive to
successful and effective decentralization are (i) a capable State that enjoys sufficient legitimacy and trust
from the people (ii) political, bureaucratic and social will to plan and implement shared exercise of power,
(iii)) and empowered local people (civil society) that can receive and utilize the powers, functions,
resources transferred to them, and (iv) a commitment from development partners and stakeholders to re-
aligning their capacities and resources towards the implementation of substantive decentralization
measures.

The least controvertible value of decentralization is its capacity to promote the participation of local
people or their representatives in the process of decision-making and implementation. In structuring
decentralized governance this should always be adequately taken into account in order to avoid putting in
place structures of decentralization that can easily facilitate the development of local dictatorship or
“centralized decentralization”. Vertical decentralization should always be accompanied by horizontal
decentralization to empower local people to participate in local governance and counter the tendencies
toward local dictatorship.

In designing decentralization the centripetal and centrifugal forces should always be balanced to cater for
the demands for national unity as well as the yearnings for local autonomy and diversity. When this
balance is not sought, the outcome may be either over- centralization (which engenders resentment form
local populations), or disintegration that poses lethal threats to the state construction process. Shared

' Se Government of Rwanda, Ministry of Local Government and Social Affairs: “Strategy for implementing
decentralization”. (Government Official document).
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exercise of power — that targets an equilibrium point between the two forces of excessive centralization
and disintegration - should be the aim of decentralization. While some people look at equilibrium only in
terms of the way powers, functions, responsibilities, and resources are distributed, real effective
equilibrium is best assured through participation by local people in the planning, implementation,
monitoring and evaluation of development programmes, especially at the local level.

Owing to the fact that, it provides a structural arrangement for orderly negotiation and shared exercise of
power on a continuous basis, decentralization offers prospects for sustaining peace during a peaceful
situation. There are reservations, however, on its prospects for establishing peace in a situation of outright
war. Depending on the way it is designed and implemented, decentralization may mitigate conflict by
allowing power to be equitably shared among competing groups. At the same time, centralization may
also mitigate violence by strengthening the hands of the central government, and enabling the centre to
promote order and stability. In other words, decentralization is a panacea, neither for peace and
democracy, nor for development. It may be an “enabling”, not a determining factor in governance and
development. The strength and value of decentralization, whether one is looking at peace and democracy
or at development in general, lie in the fact that it can be used to facilitate the participation of the people
in shaping their own destiny, and deciding their development priorities. This alone is sufficient ground for
supporting decentralized governance.
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Chapter Three

Decentralization for Good Governance: Policies, Legal Frameworks and
Implementation Strategies

Edward Mugabi

Introduction

Throughout the world today there are movements towards decentralization. At the same time,
however, the meaning, essence, and strategies of decentralization are still subjects of lively
debate. Decentralization is sometimes regarded as an alternative to centralization. Yet, when
viewed from the policy angle, decentralization is a complement and not an alternative to
centralization. Both local and central elements are needed in every political system. Sometimes
decentralization is considered as falling exclusively within public sector reform, yet it is much
more than public sector, civil service or administrative reform. It involves the relationship of all
societal actors, whether governmental, private sector or civil society. There is no doubt that a
clear understanding of the concept will lead to proper design and effective implementation of
decentralization policies and strategies.

The aim of this paper is to trace the relationship between decentralization and good governance,
particularly how the latter influences the design of decentralization polices and legal
frameworks. An additional aim is to highlight factors that need to be taken into account when
formulating strategies for the implementation of decentralization policies.

The first part of the paper deals with the concept of decentralization and outlines the relationship
between decentralization and good governance. The second part concentrates on the different
forms of decentralization. The third and fourth parts examine how decentralization, in its
different forms, is adapted in policy and legal frameworks. The fifth part focuses attention on
factors that have a significant influence on the formulation of implementation strategies. The
final part is the conclusion.

I. Decentralization and good governance: the linkages

The term decentralization has had a checkered definitional history in the management, public
administration and governance literature. In its broadest sense, decentralization means the
transfer (from the central government and its agencies to field organizations of those agencies,
subordinate units of government, semi-autonomous public corporations, area wide or regional
development authorities, functional authorities, autonomous local government or non-
governmental organizations)' of legal and political authority to plan, make decisions and manage
public functions. Decentralization has also been defined as the assignment, transfer or delegation
of political, administrative and fiscal responsibilities to lower levels of government®.

Recent publications and literature provide additional definitions and interpretations that link
decentralization to the concept of good governance. From a good governance perspective,
decentralization refers to the restructuring or reorganisation of authority so that there is a system
of co-responsibility between and among institutions of governance at central, regional and local
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levels according to the principle of subsidiarity’, while increasing the authority and capacities of
sub-national levels®.

Governance is the system of values, policies and institutions by which a society organises
collective decision-making and action related to political, economic, social, cultural and
environmental affairs through the interaction of the state, civil society and private sector. Under
current usage, “‘governance” is not a synonym for “government”. Rather governance comprises
the complex mechanisms, processes and institutions, through which citizens and civic groups
articulate their interests, mediate their differences and exercise their legal rights and obligations.

The fundamental principles of good governance include respect for the rule of law and human
rights, political openness, participation and inclusiveness, equality and non-discrimination,
effective and efficient processes and institutions, transparency and accountability. Local
governance requires partnerships between local government institutions, civil society
organisations and the private sector for participatory, transparent, accountable and equitable
service delivery and local development. It necessitates empowering local governments with
authority and resources and building their capacity to function as participatory institutions that
are responsive and accountable to the concerns and needs of all citizens.

IIL. Typology of decentralization

Theorists of decentralisation have put forward four forms of decentralisation: deconcentration,
delegation, devolution and divestment / privatisation’.

De-concentration is the least extensive form of decentralization, involving very limited transfer
of authority. It entails the transfer of authority for specified decision—-making, financial and
management functions by administrative means to different levels under the same jurisdictional
authority of the central government. Under deconcentration, subordinate lower-level units or
sub-units, such as regional, district or local offices of the central administration are headed by
officials who are either appointed by or are responsible to a central government agency. Local
functions are performed under the supervision and control of the central authority, without any
significant independent local inputs.

Delegation refers to the transfer of decision-making and administrative authority and / or
responsibility for carefully spelled out tasks / functions to institutions and organisations that are
either not directly controlled by government or semi-independent. Most typically, delegation is
by the central government to semi-autonomous organisations not wholly controlled by the
government but legally accountable to it, such as state owned enterprises or corporations, multi-
purpose and single-purpose functional authorities and area or regional development authorities.
This contrasts sharply with the analytic framework that presents delegation as an offshoot (or
corollary) of de-concentration, and “de-linking” as the transfer of authority and resources to
organizations not under the direct control of government (Balogun, 2000:161).

Under devolution, autonomous (mostly, democratically) elected lower-level units, such as
provincial, district and local councils, are legally constituted as separate governance units. The
transfer of power to such units is referred to as devolution. Through devolution, the central
government relinquishes certain functions or creates new units of government that are outside its
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direct control. Devolution in its quintessential or pure form has the following characteristics.
First, local units of government are autonomous, independent and clearly perceived as separate
levels of government over which central authorities exercise little or no direct control. Second,
the local governments have clear and legally recognised territorial boundaries within which they
exercise authority and perform public functions. Third, local governments have corporate status
and the power to secure resources to perform their functions. Fourth, devolution implies the
“need to develop local governments as institutions” in the sense that they are perceived by local
citizens as organisations producing services that satisfy their needs and as governmental units
over which they have some influence. Lastly, devolution is an arrangement in which there are
reciprocal, mutually beneficial and cooperative relationships between the central government and
local governments.

While sometimes included in the discussions of decentralization divestment / privatization are
not level specific, i.e., transfers are not from one level to another, generally occurring at the same
level. These phenomena are best not treated as forms of decentralisation, but of divestiture.
Divestment occurs when planning and administrative responsibility or other public functions are
transferred from government to voluntary, private and other non-government institutions such as
NGOs, corporations and private companies. Privatisation materialises when governments shift
responsibility for producing goods or supplying services to private organizations.

Forms of Decentralization

Form and Practice

Organising Principle

Structure in which the Principle
Dominates

Deconcentration Transfer bureaucratic | Regional Administrations
(of administrative responsibility Local Administrations
authority) Field Administrations

Delegation/De-linking
(of decision making for
specified tasks or

Transfer specified
function

State Enterprises
Public Corporations
Functional Authorities

functions) Area Development Authorities
Devolution Transfer power Regional Councils
(of power) District Councils

Urban Councils

Divestment /
Privatisation
(of public functions)

Partially or fully
transfer public
function

Voluntary Organisations
Non-Governmental Organisations.
Private Organisations

Decentralization may also be classified thematically. The frequently mentioned types of
decentralization include administrative, political, fiscal and market decentralization.

Administrative decentralization refers to the transfer of responsibility for planning, management,
and the raising and allocation of resources from the central government and its agencies to field
units of government agencies, subordinate units or levels of government, semi-autonomous
public authorities or corporations, area-wide regional or functional authorities, or non-
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governmental, private, or voluntary organisations’. Administrative decentralization is manifested
through deconcentration and delegation.

Political decentralization typically identifies the transfer of decision-making power to citizens or
their elected representatives. Where such transfer is made to a local level of public authority that
is autonomous and independent from the devolving authority, devolution takes place.

Fiscal decentralization is concerned with who sets and collects what taxes, who authorizes what
expenditures and how any “vertical imbalance” is rectified’.

Market decentralization focuses on creating conditions that allow public goods and services to be
produced and provided by market mechanisms. Under it, public goods and services are produced
and provided by small and large firms, community groups, cooperatives, private voluntary
organisations and non-governmental institutions, for example, through public-private
partnerships, contracting out, deregulation or full privatisation.

III. Decentralization policy: options and strategies

Of the four forms of decentralization described in the preceding section, deconcentration
involves the least transfer of power to the local people. As such this form of decentralisation can
hardly be described as a move towards increased local governance. Delegation too does not by
itself transfer power to the local people, although delegated agencies have increased scope for
involving people in the decision-making process. Privatization moves responsibility out of the
public sector and introduces the profit motive instead. Thus, it is devolution that provides the
largest scope for developing genuine local governance. This notwithstanding, devolution
represents an archetype to which, in reality, no local government will ever fully correspond, even
in Western liberal democracies. However, devolution provides a useful framework for
assessment and for comparison over time and between countries®. In reality too, there are no pure
or completely deconcentrated or delegation forms. This brings to the fore three vital questions:
what objectives do governments pursue when they seek to decentralize? Under what conditions
and to what extent does decentralization empower the people? How do countries that have
successfully decentralized balanced devolution with the imperatives of de-concentration and
delegation?

Objectives of decentralization
Government decentralization instruments have tended to focus on four policy areas. First is the
political dimension, where both power and responsibilities for specified functions and services
are transferred to the local level.
Second, is the fiscal dimension where financial resources are shifted to the control of the local
level, revenues to be locally raised are identified and local financial management arrangements

specified.

Under the third arrangement, the focus is on the administrative dimension where fully or
partially both the administration and staff are transferred to the control of local authorities.

25



Fourth are the changing centre-local relations. Different forms of centre-local relations may be
distinguished here. One option is for policy formulation, decision-making and implementation to
be fully placed under the control of the local community. Another is for the centre to formulate
guidelines and policy principles, while local governments are given some freedom in the
concretion and adoption of policy and its implementation. A third option is for policies to be
jointly made by the central authority and the decentralised units and either implemented by both
or the decentralised level only. Yet another option is to assign policy formulation and decision-
making to the central government and implementation to the local authority.

Two examples are presented below to illustrate the attention given to the policy areas just
described. Uganda, in its “Measures to Strengthen Democratic Decentralisation Paper” of 1992,
adopted the following objectives:

e Transfer real power to districts and thus reduce the load of work on remote and under-
resourced central officials.

e Bring political and administrative control over services to the point where they are actually
delivered, thereby improving accountability and effectiveness, promoting people’s feeling of
ownership of programmes and projects executed in their districts.

e Free local managers from central constraints and, as a long term goal, allow them develop
organisational structures tailored to local circumstances.

e Improve financial accountability and responsibility by establishing a clear link between the
payment of taxes and provision of services they finance.

e Improve the capacities of councils to plan, finance and manage the delivery of services of
their constituents.

The second example is Tanzania. In its “Policy Paper on Local Government Reform” of 1998,
Tanzania summarised its vision as follows:

e Local government councils will be free to make policy and operational decisions consistent
with the laws of the land and government policies without interference by central
government institutions.

e The role of central government institutions will be confined to: the facilitation and enabling
of local governments; development and management of the policy and regulatory framework;
monitoring accountability by local government authorities; financial and performance audit;
and provisions of adequate grants.

e The strength and effectiveness of local government institutions will be underpinned by:
possession of resources and authority to effectively perform the roles and functions that the
individual local government authority has been mandated; having adequate numbers of
appropriately qualified and motivated staff who will be recruited and promoted exclusively
on the basis of merit; mounting necessary training and upholding professionalism in local
government; and capacity to operate efficiently and cost effectively.

e The leadership of local authorities will be chosen through a fully democratic process, which
process should also extend to village councils and grassroots organisations.

e The local governments will: facilitate the participation of the people in deciding on matters
affecting their lives, planning and executing their development programs; and foster
partnerships with civic groups.
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e The local governments will be transparent and accountable to the people. This will be the
basis for justifying their autonomy from undue central government interference.

IV. How does decentralization empower the people?

In both theoretical and practical terms, decentralization empowers the local people by first,
transferring responsibility for decision making to be made directly by the people through elected
representatives. Second, decentralization empowers the people by linking them with government
through the processes of participation. People participate through elections when they vote or
choose candidates and parties to represent them. This basic form of participation is still of
primary importance to legitimize public authority and to confer mandate on the elected officials.
Through elections power is transferred and politicians and parties are held accountable for the
use of power, and for effective representation of the interest of the people.

Participation in elections is not the only way citizens participate. People participate either
through affno manchhe (own person), through interest groups, say for women, youth and
disabled persons, through political parties or through organised groups such as non-governmental
organisations, civil society organisations, networks and alliances. In a typical policy-making
circle, people’s participation is enhanced through their involvement in identifying issues to be
discussed or setting the agenda, inclusion in the planning processes, the decision-making process
itself, implementation, monitoring and evaluation. Participation is further enhanced by
developing the access of the people to participatory resources such as information, skills and
technology and voice resources such as the media, meetings and public hearings. Without doubt,
well planned and managed participation, when it does occur, improves governance because it
promotes ownership, increases information flow, accountability and gives voice to those who are
most directly affected by the policy.

V. Decentralization policies and strategies: emerging trends

We now turn to the question of how countries that have successfully decentralized balance
devolution with deconcentration and delegation.

It should be noted that policy-makers and legislators seldom base their decisions upon
considerations of forms as distinguished and characterised by theory. To a great extent the
eventual form, and it is easier identified at design, is shaped by expectations and how the process
and institutions fit in the general political environment.

The emerging trend is that countries that tend towards devolution focus on achieving good
governance objectives and strengthening local governments. They aim to give local units some
level of independence, increase grassroots democracy and enhance people’s participation and
bring services nearer to the people. They also accompany the transfer of functions with the
necessary resources and put in place arrangements to improve transparency, accountability and
the responsiveness of government units. South Africa, Tanzania and Uganda are examples of
countries leaning towards devolution.
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Countries that tend towards delegation focus on increasing efficiency through delegation of
responsibility for a specified function. The trend today, and this is happening in almost every
developing country, is to create authorities, for example, revenue authorities, environmental
management authorities, forest authorities, water authorities and the like.

In the case of countries gravitating towards deconcentration, local authorities are strongly
controlled by the central government. The biggest felt needs of the people such as schools,
medical facilities and water supply remain a responsibility of the central government. Central
ministries are concerned with both general administration and coordination and extension
services consisting of ministry officials posted to various parts of the country to run the services.
French-speaking West African countries, with the exception of Benin, Burkina Faso and Mali,
are examples of the deconcentration tendency’.

Legal frameworks for decentralization

It should be emphasized that the concept of good governance views the relationship between the
central government and local governments as a partnership and that the partnership involves both
the private sector and civil society. This complex interrelationship has led / is leading to the
entrenchment of local governments in constitutions, thus making them autonomous or fairly
autonomous institutions instead of being institutions established at the whims of central or state
governments. Current reforms in Ethiopia, South Africa and Uganda are examples of
decentralization buttressed by constitutions that devolve powers to lower-levels'”

In order to embrace the principles of democratic governance it is essential that national
constitutions enshrine the broad principles on which decentralization should operate, including
the rights and responsibilities of all levels of governance; the description and role of key
institutions at central and local levels, and the basis on which detailed rules may be established
or changed. At the minimum, the fundamental law, act or statute should put in place the
following:

» A clear division of powers, responsibilities and functions to be administered at the national
as against the local level, and such division be determined by applying the principle of
subsidiarity.

» Autonomous local governments to manage local affairs.

» Political leadership / local councils elected by the people.

» Means for local governments to have access to and control over resources required for the
proper discharge of their mandate.

» System of participation, transparency and accountability.

Further, policies, regulations, procedures and other implementation instruments should support
decentralization.

Examples abound of situations in which implementation is slow or stagnating because the policy
and law are unclear, especially on the division of tasks to be carried out by the centre and local
governments. Several West African countries are at their first steps, almost ten years after the
enactment of decentralization legislations, because their policies and laws are not exhaustive'"
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VI. Formulating decentralization implementation strategies

Decentralization offers opportunities for promoting good governance and facilitating
development. However, to work properly decentralization needs to be carefully planned and
implemented. So what are the issues that need to be taken into account when formulating
implementation strategies?

First, it is essential to proceed strategically, be pragmatic and incremental, aiming not for
perfection but constant improvements. Many strategies fail because they follow a “single track”,
placing greater emphasis on policy formulation and less on implementation. Often, there is no
vision or strategy of the process beyond its adoption. Policy formulation is more or less viewed
as a one-off event (See the accompanying diagram for further illustration).

The “Single Track” Approach

Collect and Analyse Information

\4

Policy Formulation
(Prepare and Review Draft Proposals)

\ 4

Prepare Final Draft
Adopt Strategy and Legislation

v

Implementation

v

v

Monitoring and Evaluation

v

Adaptation

A

The strategy process is best thought of as a cyclical process with activities and feedback loops
that progressively approach the desired goal. The cyclical mode, whereby each element of the
process may be repeated, means that a strategy can start off modestly and gradually become
ambitious. In addition, a cyclical approach promotes continuous dialogue, participation,
communication / information flow, monitoring, which elements are needed throughout the life of
the strategy (see the next diagram).
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“The Strategy Cycle”

Identify Problems and Issues

,—' Collect and Analyse Information

Policy Formulation

Review 1 Set Priorities
Participation
| Communication |
Monitoring and ! Action Planning
Evaluation
T Implementation <
Capacity Building

Second, high level (political and administrative) support and commitment, as well as public
consensus on the main issues are critical. Participatory enquiries, commissions, seminars and
workshops should be used. Such fora help establish or negotiate practical and realistic targets,
which are locally acceptable, meaningful and practicable. They also give political credibility to
the strategy, transparency and accountability. Through participation people “see” what
government does and the strategy is likely not to be seen as a product of technicians and

bureaucrats. This in turn helps establish a conducive political and social climate.

Third, the strategy should demonstrate a clear understanding of the decentralization concept, by
setting clear goals and objectives to enable monitoring of the policy and ensure it gets results;
defining actions needed to put the policy into effect; and identifying resources to carry it out. In
addition, it should relate to other government policies that may override it or inhibit it and the
circumstances under which the may do so.

Fourth, a process management structure should be established. Two bodies are usually required
for this: a steering committee to provide overall direction and a strategy secretariat or unit to
facilitate and support the process. The secretariat should be independent (enough to represent all
participating levels) and have well defined authority in executing its tasks. Also, it should have
sufficient resources (constantly searching for funds is debilitating), including well trained,
experienced and committed staff.

A recent report by the Municipal Development Partnership classifies West African Countries
into countries with special institutions (Decentralisation Missions, Commissions or Secretariats)
and countries implementing decentralisation through ministerial administrations'?. It is
interesting to note that countries with special institutions prepared for decentralisation in a more
participatory manner, organising national conferences and sensitization campaigns.
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Uganda is another example of how useful it is to a have a strategy secretariat. In its more than ten
years of existence (January 1993 to June 2004) the Decentralisation Secretariat provided both
technical and administrative support, including assistance in the preparation of the local
governments act, implementing rules / regulations, manuals and guides. The Secretariat
organized capacity building, general awareness and sensitisation programs; managed a pilot
programme to decentralize the development budget; oversaw the establishment a local
governments’ transport revolving fund; and coordinated the initial retooling and institutional
strengthening of local councils.

Fifth capacity building programmes should be designed and implemented. The main criticism of
past capacity building programmes is that they concentrated on government institutions.
Capacity building should comprise programmes to develop the abilities of government, local
communities, the private sector and civil society.

Sixth, it is crucial to “strike when the iron is still hot”. Political support, commitment and
continuity require that the policy show results. Early action, notably when it demonstrates
success, generates greater commitment to and momentum to the process. The sooner
implementation begins, the sooner the strategy can build capacities and benefit from experience.

Uganda has made significant progress not only because there is political commitment, but also
because decentralization showed concrete results early. Before decentralization, financial
transfers to local governments were less than 1 % of the GDP. Central government transfers to
local governments have risen from Shs 31 billions in 1993/1994 to Shs 670 billions in
2002/2003, i.e., 5.7 % of the GDP. As a percentage, the transfers constituted 52 % of the national
recurrent budget alone and were 27 % of both the recurrent and development budget for
2002/2003. Increased transfers mean that local governments have more resources at their
disposal to provide services. As an example, access to safe water has improved. The percentage
of the rural population with access to safe water has increased from 18 % in 1991 to 55 % in
2002. Local councils have rehabilitated feeder roads and new roads have been opened. Also
schools and health facilities have been rehabilitated and new ones built and furnished. A
different example from improvements in service delivery is that local elections are regularly held
every four years.

Seven, the policy or strategy document (and the enabling law) need to be widely available. In
addition, clear and concise documents in simple language, with illustrations need to be issued.
Information should also be made available in local languages, where appropriate. Furthermore,
audio and video versions could be produced. All this should be part of or integral to the
information, education and communication strategy because ultimate success will depend on
changing people’s attitudes and behaviour.

Eighth, monitoring, evaluation and reporting systems should be an integral part from the start
and should cover all aspects including formulation, implementation and results.

Ninth, it is necessary to ensure that the process proceeds at a pace and in a form that best suits
local conditions and which is most sensitive to existing capacities.
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Tenth, partnership with development partners is critical to the success of the entire
decentralization strategy. Ideally the recipient government should take the lead in coordinating
donor assistance, and the assistance should primarily aim at building the recipient’s capacity to
implement the strategy.

Conclusion

Decentralization is not a static, but an evolving and dynamic process whose form and
implementation pace are shaped by each country’s political and institutional arrangements,
capacities and resources. Likewise, the adoption of decentralization is but only the beginning of a
lengthy process requiring continuous political will and commitment.

Decentralization is a necessary but not sufficient condition for improved local governance.
Improved local governance, may contribute to, but not guarantee local development. Similarly,
local development may contribute to, not guarantee poverty reduction.

In order to succeed, decentralization must empower the people; establish arrangements where
local communities work in partnership with the central government, private sector and civil
society; mobilise and allocate sufficient resources to participating institutions as well as establish
reliable mechanisms for resource utilisation, transparency and accountability. Furthermore, the
strategy must obtain high level support and commitment; be pragmatic and incremental; have an
enabling legal framework and supporting implementation rules, procedures and guidelines;
establish a process management structure; and have well thought out arrangements for capacity
building, information, education and communication, monitoring, evaluation and reporting.
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Chapter Four
Decentralization in Africa: a Review of Patterns, Trends and Challenges

George Matovu

Introduction

Taking into account the emerging results, and lessons learned, there is evidence that if the
decentralization process is well designed and planned, it can provide space for people to participate in
decisions having bearing on the development and wellbeing of local communities (Jean Bossuyt and
Jeremy Gould (2000), Michael Ndubiwa (2001), and Shimelis Alebachew (2003)). It can ensure a more
efficient allocation of resources (including development aid), enhance local resource mobilisation and
improve local governance. This, in turn, may pave the way for effective poverty reduction strategies, local
development and good governance - accountability, transparency, responsiveness, efficiency, equity,
inclusion, and the rule of law.'

This paper provides an overview of a selected number of Africa’s experiences on the decentralization
process. The paper utilises various sources of information on decentralisation including a five-country
study on Participatory budgeting carried out by MDP between January and May 2004, in Kenya,
Tanzania, Uganda, Zambia, and Zimbabwe’. The paper also benefited a lot from recent literature on
decentralisation produced by various institutions including the ECDPM, ISS and AULA. The paper ends
with three questions that need to be further examined. I am grateful to Mr. Innocent Chirasa from the
University of Zimbabwe who assisted in collecting some of the information used in this paper.

Before getting into the subject matter, there is need to rehearse some of the conceptual issues related to
decentralisation and local government.

I. Decentralization: a conceptual framework

Practitioners, academics and ordinary people have expressed their experiences in different ways as
illustrated below.

Vincent Ssekkono, Permanent Secretary of the Ministry of Local Government in Uganda had this to say:

Decentralisation is a process, and not a project with clearly starting and ending dates. It
takes many shapes and forms and the manner it unfolds reflects to a significant degree the
unique characteristics of each country in which it is practiced. The decentralisation
process involves conflict, learning, experimentation, contradictions, and change. It is
therefore not possible, or even desirable, to duplicate the experiences of one country in
another because differences in history and circumstances are bound to generate unique

! Shimelis Alebachew, Decentralisation for Effective Municipal Governance and Poverty Reduction: the Case of
Ethiopia. A Paper presented at the Municipal Development Partnership Africa Local Government Action Forum
(ALGAF III) February 7, 2003, p. 14

? The study was financed by the World Bank Institute and was coordinated by Dr. Takawira Mumvuma, MDP-ESA
Research Coordinator.
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dynamics in each decentralisation process, although cross-country experiences may offer
good practices that could be modified to suit local circumstances®.

G. K. H. Totemeyer, MP and Deputy Minister, Ministry of Regional and Local Government and Housing,
Namibia, summarises Namibia’s experience thus:

Decentralisation is not a once-off event but a systematic undertaking. It is an incremental
and never ending process, adaptable in character while pursuing the determined
objectives. Such process must have a contextual and innovative character, performed in
well-planned stages. Hasty decentralisation can easily result in under-financed or even
corrupt sub-national governance and administration, exploiting uncertainties and being
unresponsive to people’s need. Some functions may be decentralised faster than others.
Not the entirety of all the functions and activities intended to be decentralised will be
executed at the same time and simultaneously commence in all regions. To be successful,
it must be a well-planned process.

Diana Conyers said decentralisation is a political process and puts her experience succinctly:

... to capture Africa’s experience on decentralisation, there is need to go beyond the
broad categorizations of the forms or dimensions decentralisation and have a diagnosis
of: (a) the types of functions decentralised; (b) the types of powers decentralised in
relation to those functions; (c) the level to which the powers are decentralised; (d) the
institutions to which they are decentralised; and (e) the method of decentralisation

She went on to say that:

...decentralisation can be an effective strategy for development only if; (a) the
objectives are clearly stated; (b) the form which decentralisation takes is carefully
planned and consistent with the objectives; (c) the implementation process is well
planned and co-ordinated; (d) the government has political confidence to devolve
power; and (e) the macro economic environment is conducive to economic
growth and social development. (2002),

Tony Land and Volker Hauck who have extensively studied decentralisation processes in Africa had the
following to say:

It is difficult to generalize about the forms and objectives of decentralisation. Decentralisation is
generally ... a confusing and intangible topic. All commentators agree that it is usually a complex
and long process that responds to different policy concerns, and that attracts ardent supporters as
well as strong detractors. Translating policy objectives into law and in turn into action is a
painstaking task. Inevitably, grand ambitions tend to get watered down in the process. There are
also differences in understanding between countries and in particular across administrative
traditions. That is why, for example the notion decentralisation in Francophone world differs
from that in the Anglophone world.

3 Vincent Ssekkono, Permanent Secretary, Ministry of Local Government, Uganda, Local Government for Poverty
Reduction: Uganda’s Experience, 1993 — 2002, A Paper presented at the Fifth Africa Governance Forum: AGF -V,
Maputo, Mozambique, May 22 — 25, 2002, p.3
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The World Development Report (2001) points out that “Decentralisation can greatly enhance the state’s
capacity to accelerate local development and reduce poverty, but only if it is effectively
designed’(emphasis added). Local authorities and agencies need desirable autonomy including on fiscal
matters as well as considerable support and safeguards from the centre. The challenge facing
decentralisation in Sub-Saharan Africa is one to create sustainable mechanisms and systems for
sustainable intergovernmental relations and developing technical competencies to manage decentralised
responsibilities. As David Kasumba points out, “addressing these challenges requires that there is
continuing and sustained support from the highest level of office”.”

A Russian academic who expressed his views of local governance thus shared this argument:

A strong central government is needed to keep the state from falling apart. In parallel, a
growing, equally powerful pillar of self-government will spring from the communities
upwards. These two power structures must control each other. The central government
has to enforce strict compliance with the laws, while self-governing councils must control
the openness and responsiveness of state decisions on every level — the villages, the
regions, the provincial government. Otherwise, our country, with its vast distances, its
countless peoples and its many religious groups, cannot survive”.

Despite huge investments made available to promote decentralisation, the developments have so far
yielded mixed results and commentaries. Countries like Uganda which have been at the forefront of
decentralisation are reviewing their experiences with a view to identifying what has been achieved; what
has worked and not worked; what has gone wrong and why; and how the process can be redesigned.

Going by the various programmes on implementing the various objectives of decentralisation, it is clear
that the change has given way for noticeable positive changes. But it has also come with new challenges
that are influencing the process.

On the positive side, decentralisation has heightened awareness on the part of local governments of the
need, amongst others to: (a) promote participatory governance and management; (b) professionalise local
government through hiring qualified and skilled people; (c) establish local integrity systems to guard
against corruption and abuse of public offices; (d) adopt business-like attitude in providing services; (e)
promote public-private partnership and civic engagement; and (f) mainstream gender. On the negative
side, decentralisation has created rooms for corruption, nepotism, and in some cases, wastage of the
meagre resources (also refer to Box C).

II. The context of local governments in Africa: a situational analysis

In 1926, Dr J.H. Hofmeyer wrote:

To the ordinary citizen of any country the nature of its system of local Government is of
very considerable importance. The questions which are dealt with by the Local Authority
in whose area (s)he resides touch him / her more nearly than do most of the matters
which fall within the scope of the Central Government. The health conditions of the town
in which (s)he lives, the existence of a good water supply, the facilities available for
transport, matter more to him / her than do the contents of most parliamentary or
provincial statutes. And so it is not to be wondered at, that one of the lessons taught us by

* George Kasumba and Tony Land, Sector-Wide Approaches and Decentralisation: Strategies pulling in Opposite
Direction: A Case Study from Uganda, 2003, p.14.
> Interview with a famous Russian writer A. Solzhenitsyn in The Guardian, the UK, March 2000.
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the study of history is that the greatness and the prosperity of nations have been to a very
considerable extent bound up with the soundness and efficiency of their systems of Local
Government.

Stephen Ndegwa®, who measured the extent of decentralization in Africa using various indicators to
reflect the three dimensions of decentralisation namely: political, administrative, and fiscal. (See, also
Figure 1) showed that countries are at various staged of decentralisation. The political decentralisation
index included (i) the number of elected sub-national tiers, (ii) the existence of direct elections for local
governments, and (iii) the turn out and fairness of such elections. The administrative decentralisation
index consisted of (i) clarity of roles of national and local governments provided by the law, (ii) the
indicative of where the actual responsibility for service delivery resided, and (iii) the indicative of where
the responsibility for (hiring and firing) civil servants resided. The fiscal decentralisation was measured
by: (i) the arrangement for fiscal transfers from central government to local authorities, and (ii) the
proportion of public expenditure controlled by the local authorities. A scale of 0 to 4 was used, with 0
indicating the lowest level of decentralisation and 4 the highest level possible. Figure 1 indicates the
overall results. Only South Africa and Uganda scored in the top range (3.0-4.0). The next level (2.0-2.9)
indicate countries with a moderate degree of decentralisation. Eleven countries were in this category
(Kenya, Ghana, Nigeria, Rwanda, Namibia, Senegal, Ethiopia, Zimbabwe, Tanzania, Cote d’ I’voire, and
Madagascar). The third group of countries is those with low level of decentralisation (1.0-1.9). This group
had the largest number of countries (13): Zambia, Guinea, Mali, Eritrea, Burkina Faso, Malawi, Republic
of Congo, and Cameroun. The final group with nominal or no decentralisation (range 0-0.9) included four
(4) countries: The Central African Republic, Niger, Sierra Leone, and Chad).

Figure 1: Overall decentralisation score
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Whether the combined effect of political, administrative, and fiscal decentralisation is adding value to
performance of local government remains somewhat vague, due to scarcity of systematic information.

6 Stephen N. Ndegwa (2002), Decentralisation in Africa: A Stocktaking Survey, p.12
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Box A. Definitions of Decentralization

Rondinelli and Cheema (1983) define decentralisation as “the transfer of authority and responsibility for
planning, management, and resource-raising and allocation from the central government to (a) field units of
central government ministries or agencies; (b) subordinate units or levels of government; (c) semi-
autonomous public authorities or corporations; (d) area-wide regional or functional authorities; or (e)
NGOs/PVOs”." On this note ,Mayeh Omar (1989) points out that this is a useful definition as it illustrates that
decentralisation is essentially a political issue involving the transfer of power and authority.

Kolstee, Bijlmer and van Oosterhout eds (1994:102) define decentralisation simply as the “...transferring
of responsibilities from a higher level to lower levels (local authorities of semi-autonomous bodies) or to
the private sector.”

Conyers in MDP (2002:61) defines decentralisation as: “...a process of change in which functions
previously undertaken by government institutions at national level become the responsibility of
government or non-government institutions at the sub-national level.” She goes on to say that this could
be due varying objectives such as (i) local empowerment; (ii) improvement of democracy and political
equity; (iii) enhancing administrative efficiency in service delivery; (iv) revenue mobilisation; (V)
strengthening national cohesion and central control; (vi) reduction in public expenditure; and promotion
of public sector involvement'. It ought to be recognised however that, there are times where
decentralisation has produced negative impacts on administrative efficiency and effectiveness. For
instance, it can result in: (i) decisions which only benefit a minority of the population; (ii) corruption; (iii)
wastage of resources on projects which are technically infeasible; (iv) regional imbalance.

For convenience this paper follows the definitions outlined above as well as one provided by Stephen N.
Ndegwa (2002) which refers to decentralisation broadly as “...a process of transferring of public
authority, resources, and personnel from the national level to sub-national jurisdictions and results into the
formation of local governments.”

Overall, it is difficult to conclude that things are looking good for Sub-Saharan Africa. from the socio-
economic and political perspective. Despite the progress in many realms of development - for example
the significant decline of illiteracy, there are still sobering figures: half the population lives on less than
one Dollar a day’, half of the African people lack access to safe water®. The mortality rate of children
under five years of age is 140 per 1000, and life expectancy at birth is only 54 years. On average,
unemployment is running as high as 40 to 60 per cent. This situation is being exacerbated by rapid
urbanisation’ and the prevalence of the HIV / AIDS pandemic. Economies are ravaged by wars, rampant

7 In the urban areas for instance, poverty studies by the World Bank (1997) indicate that the proportion of the urban
population living on less than one US dollar per day range between 34 and 50% as follows; Addis Ababa 34%,
Gaborone 35%, Harare 41% , Kampala 50%, Lusaka 85%, Maseru 50%, and Nairobi 50%.

¥ Callisto Madavo, President of the Africa Region of the World Bank. A statement made at the Launching of the
MDP Digital Radio Programme on Anti-Corruption 2004.

? According to available statistics, Africa is one of least urbanized continents of the world but, it is urbanizing
rapidly. Thus, in the year 2000 Africa’s total population (estimated at 794 million) was 37.2 percent urbanized — the
lowest of any major continental region of the world. During the next thirty years, however, the United Nations
projects an annual average growth rate for Africa at 3.27 percent, the highest in the world by a substantial margin. It
is projected that by the year 2025, more than half of Africa’s population will be living in cities and towns’. Just as an
example, individual growth rates in the period 1995-2000 were as follows: Ethiopia 5.16%, Ghana 4.04%, Kenya
4.93%, Senegal 4.21%, Tanzania 6.31%, Uganda 5.23%, and Zimbabwe 5.9%.” Massive conflicts in recent times as
pointed out by Rakodi (1997), have contributed significantly to the swelling of African cities. Nairobi for instance,
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poverty, low investment, weather vagaries, unstable currencies, lack of infrastructure and over-
dependence on primary goods production.

III. Decentralization patterns and trends in Africa

Countries such as South Africa, Tanzania, and Uganda have clearly endorsed devolution powers.
Experience shows that, in practice, the different forms of decentralisation overlap or go hand in hand even
in most autonomous local governments. There are several areas where local governments function as
agents of central government, exercising deconcentrated powers. For instance, in Kenya, Uganda, South
Africa, Tanzania, and Zimbabwe, local government collect revenue on behalf of central governments. The
major problem, however, is that often these additional duties and responsibilities are not accompanied by
commensurate amount of resources to effectively implement them; thus giving rise to the issue of
unfunded mandates. Similarly, there are also cases where field agents or offices may act with a high
degree of autonomy as if they had devolved powers. In Kenya for instance, until very recently, district
commissioners and town clerks had the discretion to allocate land without reference to headquarters.

The varied reasons for decentralization in Africa
The renewed interest in decentralisation and local government is due to a number of reasons. Professor

Bamidele Olowu'® (2002) and Professor Stephen Ndegwa,'' proffer some of the reasons as outlined in Box
B below.

Box B Reasons for decentralisation in Africa

= The overt failure of centralised public sector management which gave way to economic, fiscal
and political crises on the 1970s and 1980s.

» The resulting decline in sfate resources increased pressure for economic, institutional and
political reforms as part of the search for new paradigms of governance.

= Pressure from increasingly sophisticated non-state actors — the civil society and private sector
who pressed for space to influence decision-making process and to get more involved in public
affairs, especially in service delivery and local development.

=  Pressure from external donors to establish leaner and efficient bureaucracies as a pathway to
improving governance and service delivery; an important consideration given the fact many
African states are heavily dependent on donor funds for development expenditures.

=  Pressure of the urbanisation and metropolitanisation phenomenon in most countries.

» The use of decentralisation by ruling groups to neutralize or seek compromises with local elites
with secessionist mentality

= The pressure from the globalisation phenomenon which compelled many national governments to
focus their attention on strategic issues of national economic and political management

At country specific levels, countries defined their objectives for decentralisation depending on the local
circumstances. The following examples illustrate this point.

In 1972, Tanzania opted for abolition of local government all together to emphasise the notion of single
party machine, unitary state, and centralized planning, Centralised administration resulted into economic
crisis which engulfed Tanzania for the next ten years. Analysts contribute to this outcome to bad

was and is still designed to accommodate 500,000 people but has presently a population of 3.8 million with 60% of
the population living in about 100 slums (Elijah Agevi 2002: 6).

19 Bamidele Olowu,

' Stephen N. Ndegwa, Decentralisation in Africa: A Stocktaking Survey, November 2002, p. 1
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administration and outright mismanagement. Mwalimu Julius Nyerere expressed his disappointment and
regret thus:

There are certain things I would not do if I were to start again. One of them is the
abolition of local governments and the other was the disbanding of co-operatives. We
were impatient and ignorant. We had these two useful instruments of participation and we
got rid of them. It is true that local governments were of taking decisions, but instead of

helping them, we abolished them. Those were two major mistakes™'?,

Against this background, decentralisation of local governments was reintroduced in to address the failures
of centralized administration.

In Uganda, the decentralisation programme aimed at devolving substantive political, administrative, fiscal
powers and responsibilities to improve service delivery; to promote governance (transparency and
accountability); democratize society; and alleviate poverty through collaborative efforts with NGOs, civic
organisations and private sector.

Countries like Namibia, South Africa, and Zimbabwe adopted the decentralisation policy as a move
geared toward dismantling systems of racial segregation and discrimination. The aim was not merely to
devolve responsibilities, but also to eradicate racial imbalances.

Mozambique introduced multi-party democracy in 1990, a general peace treaty in 1992, and a programme
of local government reform. Decentralisation was looked at as a process aiming at solving the basic
political conflict between FLERIMO and RENAMO and to address the disequilibria that had dominated
the society ever since the colonial period. The process was somehow is linked to the nation-building
process with the aim of increasing people’s sentiment of belonging to the state and the nation, ‘by
becoming owners of democracy.’

In Ethiopia, the transitional government of 1991 saw the removal of the centralised governance system as
a key to preserving political stability and to ensuring its own legitimacy. A federal state, based on a far-
reaching policy of regionalisation was introduced along ethno-cultural lines, granting regions the right to
self-government (including the right to secede). Swaziland, Botswana, Zimbabwe, and Uganda have tried
to effect decentralisation while acknowledging and incorporating traditional leadership.

From the above experiences on the incentives behind decentralisation in Africa, it is imperative to make
some further analysis with a view to identifying what is happening on the ground.

Emerging organization pattern at sub-national levels

From the experiences reviewed, although the forms of governance are predominantly of a unitary type,
where local governments are operating on authority delegated from the centre through statutes,
governments seem to have, in principle, opted for devolution of powers. Sub-national governments were
further divided into smaller units ranging from 3 in Kenya, Mozambique, Tanzania, Zambia, Zimbabwe
to 5 in Uganda as shown in the Table 1. These sub-national structures are used to reach out to individuals
within their communities to: (a) facilitate bottom-up administration; (b) give citizens opportunity to
participate in their local affairs; (c) to allow for provision of services and democratic self-governance to
be decided upon at the lowest level of government possible (principle of subsidiarity).

'2 With the Arusha Declaration in 1967, the Tanzania government adopted a policy of socialism, self-reliance and
rural development. The party machinery controlled all the sectors of the economy and finally in 1972, local
governments were abolished.
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Table 1: Sub-national structures

Country Form of national Sub-national government levels
Government

Mozambique Unitary 1.Urban centres/ Districts
2.Wards
3. Villages (bairros)

Zimbabwe Unitary 1.Urban Council/Rural District Council
2. Ward
3.Village

Zambia Unitary 1. Urban Council/ Rural Council
2. Wards
3. Villages

Kenya Unitary 1. Urban or Rural Council
2. Wards
3. Villages

Tanzania 1.District/ Cities
2. Wards
3.Sub-wards

4. Mtaas

Uganda Unitary 1. City/District

2.Municipal Council/County
3. Division/Sub-county
4.Ward/Parish

5.Village

It is, however, important to note that whilst there is acceptance of the existence of local governments,
some national governments still see local governments more as a threat than an opportunity and hence
many still prefer to promote deconcentration rather than devolution of power and authority to local
authority'. The attitudes of central government official are another issue to reckon with. Many of them
are not comfortable with the idea of relinquishing power to democratically elected local politicians and
appointed officials'*.

Here lies the paradox and dilemma of decentralization by devolution. As noted by Olowu,

Devolutionary decentralisation (DD) confronts two major political problems. The first is
the unwillingness of political and administrative leaders to share monopoly power-
inherited from the colonial period. This is in part due to fears that devolution might
undermine national cohesion and fan the embers of secession in societies in which ethnic
and community loyalties are quite strong. There is also the fear that devolution might
compromise the integrity of nationally delivered services. In many instances, these
rational fears are often a cloak for the fear on the part of ruling elites at the centre of
loosening their grip on political power. Devolution is viewed as a zero-sum power
game—in which local actors gain at the expense of the centre—rather than a positive-
sum power game in which all players—both local and centre gain over time. A second

1 Charles Katiza, Going into the 21*' Century: Decentralisation, Democratisation and Empowerment at the Local
Level. A Paper presented at the Commonwealth Colloquium in Ottawa, Canada, February 20 — 22, 1998, p.2
14 1.

Ibid. p. 3

41



political dilemma is the problem of local elite capture. In many instances, it is local elites
rather than the most vulnerable that capture decentralised power—which is then utilised
to repress local minorities—including women and other marginal groups. These two
political dilemmas must be overcome before any country can have effective and
institutionalised local governance systems. The first problem has been overcome in a
number of countries but none can be said to have fully tackled the second problem.
Evidence shows that some countries have been able to forge a political coalition to get
DD adopted. Critical institutions include constitutional re-arrangement of responsibilities
and powers of central and local governments, the constitutional transfer of funds to local
governments and the transfer of the power to make and approve own budgets and
personnel, including those transferred to the local governments from the national
governments. Elaborate systems of fiscal transfers have been put in place in countries
such as Nigeria, Uganda, and Ethiopia —which ensure that substantial national resources
are made available to cash-starved local organs. Human resource management systems
have also been developed at the local level, making them almost at par with the national
level governments. On the other hand, very few countries have been able to tackle the
second problem of developing effective local government structures that promote
accountability, public —private partnerships and effective services delivery at the local
level”.

Countries like Uganda and Ghana are in the process of reviewing their structures with a view to dealing
with such fears.

IV. Policy and legislative framework for decentralization in Africa

A part from spatial re-organisation, there has also been restructuring in the policy and statutory
frameworks.

One of the successful experiences of Africa is that by and large, the legal framework of decentralisation
has been well conceptualized. In various countries there is a constitutional provision for decentralisation
supported by comprehensive legislative frameworks. (Refer to Boxes D and E)

Ministers responsible for local governments have accepted the principle of subsidiarity and have become
champions of decentralisation urging for more allocation of resources and supportive legislative
frameworks. This trend is illustrated through the principles commitment contained in the Windhoek
Declaration of 2000 reproduced as Box D.

Whilst the actual commitment on ground might vary from country to country depending on local
circumstances, it is safe to conclude that by and large, decentralisation has come to be accepted as part of

the development strategy for Africa.

Box D: The case of a continental shared vision on decentralization

Preamble

Africa is in quest for democratic governance that harmonises the sharing of responsibility between central
and local level that empowers people, democratises society and co-shares the responsibility to decide on
policies that affect people's daily life. Therefore, we the Ministers and Local Government Leaders
gathered together in Windhoek agree to commit ourselves to promote and support the vision of
decentralisation in our respective countries which will include the following:
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Objectives:

» The purpose of decentralisation should be to devolve authority as well as political, administrative and
financial powers decision-making and policy-implementation responsibilities to subnational
governments (SNGs).

= Decentralisation should be, to subnational governments which are representative of and accountable
to all sectors of the local population, including marginalized and disadvantaged groups.

= The underlying purpose of decentralisation, to bring government closer to the people, to empower
people, to strengthen democratic values in society, and to contribute to social and economic
development, are consequential for the survival of democracy, its credibility and functional purpose.

= Decentralisation should be, to levels of subnational governments and institutions which enable
effective community participation in subnational governance.

= Government to, by, for and with the people at subnational levels is considered as one of the pillars
stabilizing and sustaining democracy in the society.

= Interaction and interfacing between subnational authorities and central government and between
subnational authorities and their clientele.

= Decentralisation should involve the transfer to subnational authorities those powers, functions and
responsibilities necessary to enable them to:

*  Provide services for the population at subnational level efficiently, competitively
and effectively;
Provide a conducive environment for development at subnational level;

*  Develop and manage local resources in a sustainable manner.

Decentralisation should include the provision of access to resources needed to execute the mentioned

powers and functions efficiently, effectively and purposefully, including financial and human resources.

» Financial resources should be available to authorities at subnational level in a manner which is
reliable, predictable, transparent, accountable, sustainable and equitable.

= Decentralisation as a principle should be enshrined in the constitution.

= Decentralisation is a never-ending process implemented in stages but continuously.

= Decentralisation should accept the challenge of globalisation by strengthening capacity building at
subnational level and to make them competitive entities in the global economy.

Box E: A Tale of Two Countries on Constitutional and Legislative Provisions

In Uganda, the following are the principles of the local government system spelt out in the Constitution:

= The system shall be such as to ensure that functions, powers and responsibilities are devolved and
transferred from the Government to local government units in a coordinated manner;

= Decentralisation shall be a principle applying to all levels of local government and in particular, from
higher to lower local government units to ensure peoples' participation and democratic control in
decision making;

» The system shall be such as to ensure the full realisation of democratic governance at all local
government levels;

= There shall be established for each local government unit a sound financial base with reliable sources
of revenue;

= Appropriate measures shall be taken to enable local government units to plan, initiate and execute
policies in respect of all matters affecting the people within their jurisdiction;

= Persons in the service of local government shall be employed by the local governments; and

= The local governments shall oversee the performance of persons employed by the Government to
provide services in their areas and to monitor the provision of Government services or the
implementation of projects in their areas.
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In Tanzania, the 1997 constitutional amendment (URT, 1977), entrenched local government with
emphasis on improving the quality of public services delivery around the following 6 specific objectives:

= To foster democracy, participatory decision-making, transparency and accountability;

» To restructure Local Government Authorities into effective and efficient service delivery organs;

* To improve intergovernmental fiscal transfer systems, devolve viable revenue sources and budgetary
authority to Local Government Authorities and enhance efficient use of resources in Local
Government Authorities

* To decentralize personnel management authority to the Local Government Authorities improve
human resource management and ensure staff accountability to the Local Government Authorities

* To build capacity in Local Government Authorities through training and skills development in
planning, budgeting, performance monitoring and financial management;

= To reform the central-local regulatory framework in favour of autonomous Local Government
Authorities.

The tempo, consciousness and commitment to decentralization by the various African
nation-states

It ought to be noted that whilst countries embraced decentralisation, they differed in enthusiasm to make
it a reality. In Malawi, the Government agreed on decentralisation in 1988, but the policy was not
approved until 2001. In Gambia for instance, though Cabinet approved a policy paper on decentralisation
in April 1993, it was only in 1997 that the National Constitution laid a sound basis for the formulation of
policy objectives and a strategy and action plan. In Zambia, discussions on decentralisation started as far
back as 1992. However, the process stalled because policy makers at central government level could not
agree on what functions to decentralise and how much resources should accompany such decentralised
functions. A policy document was not approved until 2003, and the actual implementation is yet to begin.
It seems the extent to which local government reforms can succeed also depends a lot on the way central
bureaucrats reacts to the new rules and incentives emerging from the policy changes. There is evidence
virtually in all countries that bureaucrats in sector ministries have continued to resist decentralisation for
fear of losing power and access to resources.

V. Experiences with intergovernmental financing modalities and implications
for civic participation

Intergovernmental transfers have been a source of bitterness between the local governments and the
Central Government. Interestingly enough, in most of the countries, transfer of financial resources is a
legal obligation on the central government and the councils are required to duly account for these monies
to public accounts committees and this has taken care of experiences related to: (a) Predictability and
certainty of transfers; (b) Transparency of Transfers; and (c) Conditionality and Adequacy of Transfers

Predictability and certainty of transfers

In Kenya there is a clearly defined law that provides a mechanism for implementing a system of central-
local fiscal transfers, which gives a level of certainty and predictability to the system of intergovernmental
transfer to local governments. It ensures that the government will honour its pledge to transfer a portion of
its national income tax to local governments, a good example being how the LATF fund is being
disbursed to local governments in Kenya at the present moment. Also in Mozambique, the Central
Government operates a Municipal Compensation Fund and Investment Fund from which transfers to take
care of delegated functions is met. Like in Kenya, the law in Mozambique compels the central
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government to set aside a certain percentage of fiscal revenues to be disbursed to local governments. In
the Mozambican case this amount ranges from 1.5% to 3% of the total central government fiscal
revenues.

Although in the past in Tanzania, the amount and timing of transfers to local governments used to be
uncertain and often falling far short of the budget estimates, this has now changed. Transfers are now
based on population size and school enrolment numbers respectively, making them more certain and
predictable. Allocation of road funds, for example, are also equally predictable, being based on a
performance agreement, signed between the Roads Fund Board and the President’s Office - Regional
Administration and Local Government.

Zimbabwe and Zambia are still problematic cases as far as the predictability and certainty of
intergovernmental transfers are concerned. Although in Zambia the law compels central government to
honour its obligation to transfers fiscal resources to local governments, fiscal transfers from the Centre are
neither predictable nor certain since there is no clear indication of when funds, which are expected to
become available would be disbursed. The central government grants’ unstable nature and
unpredictability regarding the timing of disbursement has therefore rendered local governments
ineffective when it comes to service delivery. The same is true for Zimbabwe, where problems to do with
intergovernmental fiscal transfers are also closely related to unpredictable allocations and disbursements,
which fall short of mandates.

Transparency of transfers

In Kenya the transfer of the LATF funds are distributed to all local governments in an objective and
transparent way. A clear criteria or formula is used to allocate these funds. The disbursement constitutes
(1) a basic minimum lump sum allocated to all local governments; (2) 60 percent allocated based on the
total population of each local government; and (3) the remainder allocated on the basis of urban
population size of each local government. To enhance transparency, the LATF funds are also managed by
an Advisory Committee involving senior executives from the private sector, civic society, Ministries of
Finance and Local Government. The Committee publishes reports of its operations on a yearly basis and
it is also required to publish in the national newspapers the allocation criteria, conditions and actual
disbursements.

In Mozambique, once Parliament approves the national budget, the funds to be disbursed to local
governments are published and known. Parliamentary budgets are published in the national newspapers
and printed books ensuring public knowledge of pending transfers. Also a known criteria for
disbursement is used. The transfers are based on four criteria, viz: (1) population of the local authority;
(2) total surface area of the local authority; (3) amount collected by the local authority from the
community; and (4) the level of development of the local authority. The existence of a formula makes
intergovernmental transfers not only predictable, but also transparent in that both the local authority and
the central government know in advance of the amount expected to be disbursed. In practice, however, in
the Mozambican case only the population statistics are used to compute the transfers since there are
serious problems of collecting the other statistical data for the computation of the other allocation criteria
as well as the existence of unclear boundaries.

Although in the past fiscal transfers in Tanzania were not based on objective criteria or formulae, but
more on the lobbying ability of the local authority, these days various criterion such the local authority’s
population size, performance indicators and enrolment numbers in schools are being used to disburse
funds to various local government in the country. The on going inter-governmental fiscal reforms have,
for example, introduced a new formula based system of conditional block grants allocation for education

45



and health services that make up 88% of all transfers to the local authorities with effect from the 2004/05
financial year, which starts from 1* July 2004.

Similarly in Uganda the existence of clear formula on the distribution of central government grants to
sub-national governments makes them highly predictable and certain each fiscal year. For example, the
unconditional grant’s calculation is based on the population (85%) and land area (15%). On the other
hand conditional grants for the non-wage components of the health sector are allocated based on three
components namely: Total Population, Donor and NGO spending as well as the Human Development
Index. For non-wage education, conditional grants are given on per capita basis (number of pupils in
school). For district feeder roads the grant is based on the kilometres of maintainable roads as well as the
terrain (level, rolling and mountainous). For the Agriculture sector the grant is mainly used for salaries.
For rural water and sanitation it will be used for expanding water coverage and will be based on area and
population size. The conditional grants are made available to districts only.

However, in the Zambian case there is no known criterion or formula for transferring resources from the
centre to the local authority. A good example is the disbursement of constituency development grants,
whose allocation procedures are very arbitrary and therefore not transparent. At the same time many
citizens are not sure of how such grants are utilized neither are they aware of who is responsible for
managing the funds nor how the allocations are made. In particular, the power to make constituency
development grants or loans to a council on such terms and conditions as the Minister may determine
makes the disbursement process of the grants not only very unpredictable, but also uncertain and not
transparent. The non-transparency of the disbursement procedures is further complicated by lack of
information made available to councils about funding policy; the amounts available for distribution from
various sources; and the reasons for the delay in releasing funds.

On the other hand in Zimbabwe, while the basis and formula for calculating the central transfers exist,
they have not been followed or funded in full resulting in operating deficits in the local authorities. The
grants are conditional on proof of expenditure in service delivery. This impacts negatively on other
services, which have to be foregone to cover these mandates. The allocation differs from formulas and
disbursements are not certain nor transparent to the local authorities.

Conditionality and adequacy of transfers

In virtually all countries, in order to access central government funds, local governments must fulfil
prescribed conditions.

In Kenya, in order to secure the transfer of LATF funds from the centre, the overall conditionality is that
all local authorities must submit budget estimates explaining how the LATF funds, in combination with
the local own sources of revenue, are to be used. In order to receive the service delivery component which
is equal to 60% of the total allocation the following conditionalities must be fulfilled: (1) the local
authority’s local budget must allocate the equivalent of at least 50% of the LAFT service delivery amount
for capital project; (2) the local budget must not allocate more than 65% of the total budget on personnel;
and (3) local authorities are required to pay all statutory charges within the year in which they are due-
beginning 1 July 2000. The remaining performance component which is equivalent to 40% of the LAFT
funds is only released when local authorities meet the following five additional conditionalities: (1) to
submit a statement of receipts, payments, and balances for the previous financial year; (2) to submit a
statement of debtors and creditors for the previous financial year with an explanation of progress on
meeting the debt reduction plan with the five statutory creditors signed during the previous financial year;
(3) to submit an abstract of accounts for the previous financial year to be submitted to the Controller and
Auditor General ready for audit. Copies to be submitted to the Ministry of Local Government and the
Ministry of Finance; (4) to submit a revenue enhancement plan outlining how the SNG will increase its
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revenue mobilization in the next financial year; and (5) to submit a Local Authorities Service Delivery
Action Plan (LASDAP) documenting that the local authority conducted a participatory planning process
and identified a 3-year rolling programme of projects and activities. Disbursements of the LATF funds are
however based on 5 percent of the total national income collected by the central Government, but both
LATF and local authorities’ own revenues are not adequate to meet the local authorities’ obligations
resulting in some unfunded mandates.

In Tanzania, the list of conditionalities that must be met before fiscal transfers are made by the centre to
local authorities under the proposed new allocation system is even more comprehensive than before.
Unconditional grants will be disbursed from January 2005 to local authorities that meet the following
minimum access conditions of capacity and accountability:

»  Final Accounts for the previous financial year submitted for audit in time;

=  The SNG did not receive an adverse audit report on the last audited accounts;

* No confirmed mismanagement of funds has occurred since the last audit report;

= The SNG has an approved plan and budget;

= Quarterly progress reports on project implementation submitted in time;

= Positions of SNG Director and Treasurer substantively filled;

» Bank reconciliation statements for all accounts prepared monthly;

= Internal audit in place and functional;

= All quarterly reports during the previous financial year presented to council and copies send to
President’s Office, regional Administration and Local Government;

= Sufficient funds available to meet the co-funding obligation (minimum 5%);

= Budget process adhered to the provisions of the Local Government Act and Planning and
Budgeting guidelines;

= Legally constituted Tender Board and National Procurement guidelines and manuals available;

= Regular meetings of the council-at least one meeting held every 3 months—and minutes of the
council meetings placed on a permanent record; and

*  Annual and quarterly work plans available.

Coping with “unfunded mandate”

Over the years, a number of mandates have been devolved to local governments but without proper
assignment of dedicated revenues at local government levels. In many countries, the health mandate has
been probably the most burdensome to local governments. Local governments argue that it is wrong of
central governments to use their powers to impose mandates they are not willing to financially support.
On the other hand, central governments argue that they should not be held at ransom by local
governments when important societal goals are at stake. The reason for the increasing number of
unfunded mandated seem to be a result of continuous low economic growth combined by the pressure to
deal with budget deficit at national level. The case of Zimbabwe illustrates the problem if unfunded
mandates.
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Box F: A case study from Zimbabwe

The Ministry of Health has the overall responsibility for health delivery in Zimbabwe. The main
constraint in the provision of health services in the decentralized form is that the central government still
prescribes the level of fees to be collected and these fees are pegged at far much lower levels to sustain
the service. This has result in serious problems in running the service or even expanding it due to under
funding. Government has also not been honouring in full health grants to local authorities with the result
that local authorities have experienced huge deficits. Government has instituted a policy of ‘spend now
and pay later’ to the local authorities. A study by Chiyaka (2000) indicates that the gap between
government grants and contributions and the actual expenditure on the service has been increasing as is
shown in Figure 2 from a case study of Masvingo Municipality in Zimbabwe.

Figure 2: Gap between grants and claims.
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VI. Experiences on election of representatives to LGA

The other interesting experience in Africa relates to elections of representatives in local government. With
the exception of Kenya and Zambia, Mayors and Chairpersons are elected directly by the citizens and
have executive powers. This is the case in Uganda, Mozambique, and Zimbabwe. In the Zambian and
Kenyan cases, the Mayors or Chairpersons of the councils are elected by their fellow councillors. The
office of the Mayor or chairperson in the countries studied varies from two terms of one year as in Kenya
and Zambia, to a maximum of two terms of four years each, as is the case in Uganda, and Zimbabwe.
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In Mozambique, the mayor is vested with powers to choose half of his councillors from the community he
or she represents. In the cases of Kenya, Mozambique and Zambia, councillors are elected by citizens but
must be nominated by their political authorities. In Uganda the composition of the councillors is such that
one third of the seats should be reserved for women who are elected in separate elections, two seats each
in council should also be reserved for the youth and disabled, selected through their own representative
structures. For each of these additional councillors, one should be a woman. In Zimbabwe, such special
councillors are appointed by the central government. In Zambia, all area members of parliament are
members of a council and have voting powers. In addition, there are also two representatives found in the
council appointed by all the Chiefs within the district boundaries as a way of involving traditional rulers
in local governance. In Malawi, the membership of the assemblies comprises councillors, traditional
authorities and sub-national authorities. Members of parliament are ex officio and non-voting members,
and five persons are appointed by elected councillors to look into the interests of special interest groups.
In all countries reviewed in this section, the central government (the minister responsible for local
governments) has the power to remove the mayor from office, and/or suspend the entire council.

In Uganda each District has a presidential appointee called the Resident District Commissioner. The
Commissioner represents the president and the central government in the district.

Decentralisation and local politics

The aspects of elections and democracy are tied to two interesting concerns — local politics and party
politics.

Local elections are usually characterized by violence, rigging and apathy.* Besides, political activities of
opposition groups are severely restricted and political campaigning is extremely difficult. In some
countries the outcome of this state of affair has been a legitimacy crisis of the local authority where
citizegs have openly expressed their objection to the imposed leadership and as a result they refuse to pay
taxes™.

Competing political interests can motivate support or opposition to decentralisation programmes. It is
therefore important to identify and assess the motivation for decentralisation among different groups or
political actors. In Mozambique, for instance, views on the purpose, pace, and sequencing of
decentralisation process varied according to political background and position occupied in the national
administrative hierarchy. The case of Mozambique illustrates how the fear of releasing power and control
over resources to the opposition led the Frelimo government to fundamentally redirect the of
decentralisation process after the introduction of multiparty politics. While the decentralisation legislation
of 1994 envisaged a far-reaching devolution of power to new local bodies, a law passed in 1997 reversed
this trend by limiting the number of areas where they could be established and subordinating them to
higher levels of government. This, in turn, led to temporary erosion of donor interest in the process™*.

In some countries it is difficult to discern the difference between the political party and the formal
structures. Malawi, Tanzania, and Zambia, were a case in point where, until the introduction of multi-
party democracy, the roles and functions of the political party — Malawi Congress Party (MCP), Chama
Chamapinduzi (CCM), and United National Independent Party (UNIP) - obscured the role of the formal
local government institutions.

2 During the local government elections in Malawi in October 2001, voter turn out was as low as 8 percent. The
same trend was observed during the local government elections in Uganda in March 2002.

33 This was the case in Kibale District in Uganda

3 Jean Bossuyt and Jeremy Gould, Decentralisation and Poverty Reduction: Elaborating the Linkages. A ECDPM
Policy Management Brief 12, October 2000, p. 2
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In countries like Kenya and Zambia and recently in Zimbabwe the overarching supervisory powers of the
Minister prevents due exercise of discretion. LAs therefore find themselves tied down by procedures in
their decision-making processes

VII. Decentralization, participation, and the budgeting process: impact on development

Musoni (2004) points out that decentralisation can be a very effective weapon to development if it is
closely tied to citizen participation and democracy. He rightly argues that fiscal and financial
decentralisation increases opportunities for the citizens to access credit facilities, on the one hand, and the
knowledge and awareness of the uses of charged taxes enhances trust in the governors and hence can
debar frequencies of unnecessary leakages through corruption and other related vices. From Rwanda,
Musoni illustrates a case of how decentralisation and development can be so tied so that effectiveness is
attainable.

Box G: The case of linking decentralisation to development

A delay has been experienced from the country in implementing a Rural Sector Support Project under the
Ministry of Agriculture and Animal Resources, which would be implemented in phases over a span of 14
years. To cure the hold-up, recently has it dawned to the Government that the motif is executable if
participatory decentralised move is taken. The agricultural and animal resource ministry has therefore
now formulated a Memorandum of Understanding between it and the twelve provinces in the country.
The province will be the managing agent of the funds of the state, while sub-provincial committees will
be answerable to the province.

As pointed out by Sudharshan Canagarajah et al (2002) in their work in Ghana, promoting participatory
processes is about bringing local government administration to the doorsteps of the citizens and to make
sure that public service provision is participatoryl. In some countries, like South Africa, Uganda, and
Tanzania, the direct involvement of civil society in budget formulation and analysis; expenditure
monitoring and tracking, participatory performance monitoring as well as monitoring of public service
delivery is one significant development have resulted in, among other things, greater accountability of
governments to their citizens, improved service delivery, better prioritisation of development needs, and
overall empowerment of local communities to fight corruption.

A former Chief Administrative Officer of Bushenyi District, Uganda, in an interview with MDP staff put
it thus:

The participatory processes increase transparency; increases team work, increases
accountability and enhanced capacity of the stakeholders and the service providers. In
many programs we do use some of these methods.

One area that has gained popularity in recent times is that of participatory budgeting. It is one of the
significant tools through which local preferences and priorities find their way onto the council agenda and
budget. Form the various studies on participatory planning and budgeting MDP has attempted to
conceptualise the process on participatory budgeting as shown by Figure 2. It ought to be noted that in all
cases, Ministerial approval is needed before the budgets come into operation. In Kenya and Zimbabwe,
the public is given a final chance to comment and make inputs in the budget through publication in
newspapers. Any objections have to be considered by the council before finalizing the budget.

50




Figure 2 Systematised Formal Budget Cycle in Local Governments (LGs)
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There are positive outcomes from this process. Overall, citizens feel that they have a stake in the survival
of their locality and as a result, have the responsibility to look after its interests. In this regard, lax
attitudes towards public good and services such as communal water taps, street lights and telephone
booths, are giving way to community vigilance thorough neighbourhood committees that guard against
hooliganism. Councils are also increasingly becoming more sensitive to gender budgeting. These
developments are also beginning to impact positively on the relationship between local government
officials and citizens by way of reviving citizens’ confidence and trust in the councils. With more
transparency in the budget processes, there is likely to be less finger pointing, accusations and counter
accusations and denials.

There are still many challenges to permit meaningful participation. There are issues related to capacity as
well as resources to sustain the resources. The case of Uganda gives the experience of one of the
municipalities in Uganda (Box H).

Box H: Case study from Uganda on citizen participation in budget planning and formulation,
Soroti’s budget conference

The decentralization process in Uganda has provided a conducive legal and institutional
environment for Ugandans to participate in public affairs from the village to the district level. In
this context, participatory budget tools to support citizens’ participation in budget prioritization
and formulation are being introduced. An example is Soroti’s Budget Conference. According to
the Guidelines prepared by the Ministry of Local Government in 2002 on participatory planning
for lower local councils, there should be a Planning/Budget Conference to review performance
and agree on local government priorities by the 15" of November every year.

The purpose of the Conference is: a) for heads of departments to outline their program plans for
the following financial year, b) to discuss and agree upon a list of priorities, and ¢) determine
guidelines for sectoral budget allocations. Prior to the Budget Conference, citizens submit their
needs and priorities to elected councillors, through village and ward level planning meetings.
Councillors present this information at the Budget Conference, which is also attended by local
politicians, heads of departments, the chief executive of the council and representative of central
government and often civic group representatives. Following the Budget conference, the chief
executive along with members of standing committees of councils, including the heads of
departments set sectoral policy guidelines and agree on costed sectoral priorities. A draft budget
is then produced and debated. The Executive considers the draft budget, makes final changes and
approves the final draft, which is taken to council for approval. Citizens are not involved at these
following stages, but they can obtain copies of the final budget from council offices and the local
newspaper, with limited opportunity for input.

Even though the village and ward meetings, and the budget conference are introducing
participatory models to citizens and local government in Soroti, effective participation or
representation of citizens through these mechanisms (particularly the poor and marginalized) is
still limited. This is due to a number of factors:

o [ndirect representation: to date, citizens are mainly represented in the Budget Conference
by various interest groups — ci