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Editorial Note

It is patent that the whole globe is reverberating to a conjecture of democracy. Participation, in its
truism, is translating from rhetoric to momentous practice. In the past democracy was more
obsessed with the voice of the majority than anything else. Now, the focus has shifted to include the
views, aspirations and desires of the minority groups. The issue on 'Mainstreaming the Traditionally
Marginalised into the Participatory Budgeting Process in Africa'is an attempt to draw lessons from
experiences from various countries of the globe with special focus, again on Africa.

This issue comes at the backdrop of the Africa Regional Seminar of Participatory Budgeting that was
jointly organises by MDP-ESA, the World Bank Group and UN-HABITAT in Durban in South Africa

th thfrom March the 10 to the 14 , 2008. Several papers were presented to address the prime objectives of
the Seminar, namely: to enhance knowledge and promote exchange of experiences among key
national policy makers in Africa on how to strengthen budget transparency, voice and independent
oversight. The most important outcome of the seminar was the overwhelming approval by the
delegates to launch the Africa-Latin America Mutual Action Learning Initiative. It is envisaged that
the scope of cooperation will cover exchange of information and expertise, study visits, provision of
technical assistance and advisory services, training and research, and joint projects. A total of twelve
(12) project proposals were identified by the participants and it is hoped that resources will be
mobilized to support some of them in the next 12 months.

Participatory budgeting was seen by the participants a positive innovation in improving governance
and deepening local democracy as well as in mobilization of resources necessary for service delivery
and local development. It was seen as key in unlocking community potential towards
accomplishment of the Millennium Development Goals.

The first paper by George Matovu gives a starting point highlighting ' Democracy in African Cities'as
he presented it at the predecessor World Conference on Development of Cities, in Porto Alegre,

th thBrazil from 13 to 16 February, 2008. In this paper democracy as a concept and practice is widely
discussed. Africa, from the paper, is ridden with a number of problems, constraints but also
opportunities to ensure satisfactory service delivery to its citizens.

'Collective Collateralisation, Group Democracy and the Urban Marginalized Communities of
Zimbabwe: A Case of Tashinga Housing Cooperative in Harare' is an epic attempt by Innocent
Chirisa and Killian M. Munzwa to tell the story of housing co-ops in Zimbabwe showing the
democratic participation and risky attempts by the poor to house themselves. The paper builds form
Matovu's paper on ' Democracy in African Cities'.

'African Experiences in Strengthening Citizen's Voice in Revenue and Expenditure Planning' by
Mary Rusimbi, discuses on selected African experiences relating to the strengthening of citizen's
voice in revenue and expenditure planning with a focus on local government. It focuses on the
growing initiatives in Africa aimed at promoting citizen's engagement in local (national) revenue
generation/ management and budget planning and tracking.

Mohamed Halfani in his paper 'An Overview of Key Operational Issues to Increase Citizens' Voice in
Revenue and Expenditure Planning' briefly attempts to undertake an overview of the key
operational issues related to increasing citizens' voice in revenue and expenditure planning.
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‘The Participatory Budgeting Experience Cotacachi in Ecuador' by Tatyana Saltos gives insights to
the Latin-American experience of participatory budgeting. The paper surveys the role of leadership
and territorial organization to the process of participatory budgeting.

An international spice is given too. 'Strengthening the Role of CSOs in Monitoring Public
Expenditure and Delivery of Infrastructure and Services: Experience of Indonesia's PBET program'
by Ihsan Haerudin highlights the experiences of Indonesia's PBET program in promoting citizens
and CSOs in districts to independently oversight government public expenditures and service
delivery.

Ziria Ndifuna gives a commentary on 'Demystification and Transparency in Local Government
Revenues and Expenditure Management'.

With these snapshots, it can be noted that the whole issue hinges on giving the traditionally voiceless
voice. We welcome the reader to explore the contents of these papers and discover the wealth that is
there in building communities through the practice of democratic practices like participatory
budgeting. Indeed it is about empowerment of communities so that they have better environments
governed by reformed institutions.
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1Democracy in African Cities
2GEORGE MATOVU

“Democracy is not a formula but a living process, not an ideology but a hope about the
nature of man. Hence it cannot be applied from a handbook or manifesto to different 
peoples. It must work for the free-swinging Latin who instinctively distrusts
authority and, at the other end of the emotional scale, for the passive Asian who
instinctively obeys authority—or ignores it.” (Time, 22 December 2007)

ABSTRACT: The paper examines the concept and theory of democracy in light of urban Africa. It is noted
that the practice is still in its infancy for the region, let alone urban governance. Yet the demand for democracy
and good governance can no longer be withheld given the urgent need and application for the local democracy
which make government provide urban services including infrastructure and service units like houses, health
facilities, utilities, no mane these few. The paper acknowledges innovative practices democracy in the Africa
urban sphere including the works of UNHABITAT, the World Bank in collaboration with the Municipal
Development Partnership for Eastern and Southern Africa.

Keywords :  urbanisation, democracy, participatory governance, urban services, capacity 
building

INTRODUCTIONAND BACKGROUND

The term 'Democracy' comes from the Greek words demos, meaning "the people," and cratos,
meaning, "power" or "government." The combination of two words is demokratia, which means,
literally, 'rule by the people'. Wood (2004) points out that 'Demokratia' itself was first used to describe
the system of government that existed in some of the city-states of ancient Greece at about 500 BC. Of
these, the most famous of these democratic city-states was Athens. Demokratia in ancient Athens
described the process with which the city was governed through large municipal assemblies where
all male adult citizens had the right to participation in the creation of the city's laws.

The notion of government by the people was later amended by English philosopher John Locke
whose Natural Law saw all human beings as equal, free and possessing the inalienable rights to
protect their rights, their freedom, and their property. The notion of human beings as capable of
running their individual affairs was further refined in the Social Contract by French thinker Jean
Jacques Rousseau and his contemporaries Voltaire, and Montesquieu to allow the people's
representative to carry out the surrogacy of government on behalf of the people. Even then, the
irrevocable built-in understanding of democracy was that the people, at any given moment. Had the

3power to recall their elected representatives and replace them with fresh ones . American President
Abraham Lincoln summarised the word democracy as “…government of the people, by the people,
for the people”. The same understanding was used to guide the French Revolution which
commenced in 1789 to about 1815, using the words 'liberty, equality, and fraternity'.

Democracy in it principles and practice has not been without criticism. For example, Plato argued
that democracy would degenerate into demagoguery and mob rule. Furthermore, he argued the
average citizen was too ignorant to be able to make informed choices around the intricacies of
statesmanship. In that regards therefore, people should be governed by elite, enlightened ruling class
(cp Box 1).

1 th thPaper presented at the World Conference on Development of Cities, Porto Alegre, Brazil from 13  to 16  February, 2008
2Executive Director: Municipal Development Partnership for Eastern and Southern Africa (MDP-ESA) E-mail gmatovu@mdpafrica.org.zw; 
gmatovu@yahoo.com.

 3See Opio Oloya, The Rise of Direct Democracy (People's Power) and Implications for Africa, in The Defender, a Human Rights Journal of the
Foundation for Human Rights Initiative, Volume 8, Issue No. 3, 2005 p. 17
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Cincotta ed. (1998) spells out thatthe pillars of democracy which ensures the

The practice of democracy in African cities as is known today is fairly a recent political development
and is still characterized by inconsistencies, mistrust, and scepticism of the electoral mechanisms and
processes. In post-colonial Africa, cities and towns were run by ceremonial mayors who were elected
from amongst fellow councillors. In extreme cases particularly in countries that were under military
dictatorship, mayors and councillors were directly appointed by the President and were directly
accountable to the President rather than the citizens they governed. Upon elimination of dictatorial
demagogues, and adoption of democratic decentralization, many cities across the continent acquired
the freedom to directly elect mayors or chairperson through adult suffrage and to some extent decide
on their budget and revenue generation.

It ought to be noted at the outset that a study of African cultures reveals that there was no native
expression for the word "democracy". The Swahili term demokrasia, like the English "democracy," was

4borrowed from the Greek . It was through western colonial politics and later on the globalisation
phenomenon that Africa had to embrace the word democracy. Up to now, it has proved difficult to
translate the word democracy into any of the African languages. However, from time immemorial,
all African languages, have had in their vocabulary words such as "liberty," "justice" and "equality" -
(expressed in Swahili asHaki, Uhuru, Usawa), respectively.

Moreover, words such as "dignity," "peace," "unity," "harmony”, and "tolerance" characterised the
5call for responsible power application and leadership . These values represented the foundations of a

just society and were anchored into a participatory tradition that characterised the African public
administration. Today the word democracy is used not only to refer to regular election but also as a
mechanism where citizens are able to demand that the leaders provide justifications for their actions
or decisions and are able to sanction them if they fail to do what they have promised. The meaning
has also been broadened to incorporate issues of human rights and freedom of expression.

sovereignty of the people
are: government based upon consent of the governed; majority rule; minority rights; guarantee of
basic human rights; free and fair elections; equality before the law; due process of law; constitutional
limits on government; social, economic, and political pluralism; and values of tolerance,
pragmatism, cooperation, and compromise.

BOX 1: FORMS OF DIRECT DEMOCRACY

From the above discussion, two major forms of democra cy can be discerned. These are direct democracy and 
representative democracy. Direct democracy constitutes several forms and variations. Four broad variations of 
direct democracy are referendums, citizen initiatives, agenda initiatives, and recall elections.  Under representative 
democracy, voters choose which candidates and parties they want to elect, and empower those representatives 
alone to make decisions on their behalf. When direct democracy is used, citizens themselves are able to decide 
about specific laws and do not need to delegate the decision making process solely to their elected representatives.
For example, in referendums, voters rather than their elected representatives may make decisions about 
constitutional or policy issues; when using citizen initiatives, voters can actually seek to introduce constitutional or 
legislative measures themselves. Withagenda initiatives, citizens may organize to bring a particular issue to the 
attention of a legislature or parliament, but no direct vote is h eld. Finally, the recall tool provides voters with a 
mechanism by which they can replace their elected representatives if they are not satisfied with their performance, 
or with the decisions that have been taken on their behalf.

The purpose of this paper is to share some experiences on governance and democracy in African
cities. The paper will highlight some the innovative experiences that are on the rise in the field of
administration and democratic participation.

4Rais Boneza (2000) The Path to a Cultural Democracy in Africa, p.1
5Such values were derived from experiences of dictatorial leadership of such leaders like Rwabugiri in Rwanda, the Kabakas in 
Uganda, Shaka the Zulu Chief in South Africa and Nsiri in Congo.
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ASITUATIONALANALYSIS OFAFRICAN CITIES

Africa has a mosaic of experiences in its cities though the overall remark is that the situation in most
of the cities is pathetic. The image of most cities is that of: run-down infrastructure services,
sprawling unplanned settlements/slums characterized by criminal adventures, huge piles of
stinking garbage, and unregulated informal activities. According to UN-Habitat (2005, 2006),
currently two-thirds of Africa's urban population live in informal settlements without adequate
sanitation, water, transport or health services. These problems are made more serious because of
limited resources and insufficient capacity in city administration, compounded by and corrupt
public administration. In a world of increased competitiveness, such unpleasant conditions have
forced many citizens as well as investors to “vote with their feet” as they lose confidence in the local
officials. Other challenges facing African cities include: the spread of the HIV/AIDS pandemic,
increased unemployment leading to crime and violence, social vices such as prostitution, drug
pushing, juvenile delinquency, and street children.

Like in other regions of the world, cities in Africa are steadfastly becoming the home of human
habitation as a strategy to escape rural poverty, among other factors. It is estimated that by 2030
African cities south of the Sahara will be experiencing a turning point. Africa will have 11 cities
having more that 5 million inhabitants and more than 3000 cities with population in excess of 20,000
(an increase of almost 300% from 1990). This means that more than half of the population in Africa
will be urban. The UN-Habitat's State of the World Cities Report 2006/7 warns that whilst cities are
becoming engines of economic growth and centres of opportunities, the problems created outweigh
their attractiveness and significantly lower the quality of life for residents to a level below that
enjoyed by their rural counterparts. Thus, there is need for city development strategies to counteract
such outcome (see Box 2).

BOX 2: THE URBAN STORY

Over 70 per cent of the urban population live in slums where there is no water and sewerage connection, and 
without electricity. Given these conditions, slum dwellers are more likely to die earlier, experience more hunger 
and diseases and attain less education than their rural counterparts. The situation of urbanization will continue to 
be exacerbated by the HIV/AIDS pandemic and other endemic diseases such as malaria and tuberculosis. With just 
over 10% of the world's population, Sub -Saharan is however home to 70% (25.4 million in 2004 up from 24.4 in 
2002) of all people living with HIV/AIDS. The number of orphaned children is counted to be over 12 million and 
many are turning to streets for survival. Despite massive investments in wa ter resources, there is a continuous lack 
of access to safe and affordable water and sanitation. As a result, many urban dwellers particularly the poor who 
live in slums are exposed to diarrhoeal diseases in which 80 – 90% children under the age of five die.

AULA–IDEA (2002) admits that municipal government is a primary service delivery arm of national
government; that public services are fundamental to social and economic development; that local
services and the taxes required to pay for them should be democratic and financial management
(budgets, taxes, charges, borrowing and auditing) should be organized in ways that promote
transparency and democracy. It asserts that the service delivery–democracy nexus can be portrayed
in the facts that local government is the principal provider of social services, and as such, is the
primary delivery wing of government; municipal services are fundamental to the success of social
and economic development; social and economic development should occur democratically; and
that it is critically important that social service delivery be democratic. Table 1 gives snapshot of
urbanisation trend in Africa. The trends have a bearing on local governance and democratic
practices.
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Country 1.1 Urban Population as a percentage of total population Average annual percentage growth of urban population
1980 1987 1996 2000 75-79 80-87 88-95

Botswana 15 21 28 33 8.6 8.1 7.3
Burkina Faso 9 14 27 38 8.8 9.8 11.8
Burundi 4 6 8 9 8.7 6.9 6.8
Cameroon 31 38 45 49 6.1 5.5 5.1
Eritrea 14 15 17 - 4.8 4.3 4.4
Ethiopia 11 12 13 15 4.5 4.4 4.7
Gambia, The 18 21 26 29 5.1 5.6 6.6
Ghana 31 33 36 39 2.5 4.3 4.4
Kenya 16 24 30 32 8.6 7.9 6.2
Lesotho 13 17 23 27 6.9 7.1 6.4
Liberia 35 40 45 48 6.2 5.4 4.7
Madagascar 18 21 27 31 5.8 6.1 6.0
Malawi 9 12 14 16 6.9 6.5 6.8
Mauritania 29 42 54 59 10.3 8.1 5.7
Mauritius 42 41 42 42 1.1 0.5 1.0
Mozambique 13 22 34 41 12.3 10.0 7.4
Namibia 23 29 37 43 4.9 6.2 6.1
Nigeria 27 33 39 43 5.9 5.7 5.3
Rwanda 5 5 6 7 6.8 5.1 4.4
Senegal 36 39 42 45 5.2 3.1 3.8
Sierra Leone 25 30 36 40 5.1 5.4 5.0
South Africa 48 49 51 53 2.6 2.6 3.2
Swaziland 18 24 31 36 8.2 7.8 7.2
Tanzania 15 19 24 28 11.6 6.9 6.4
Uganda 9 10 13 14 4.5 5.0 4.9
Zambia 40 41 42 45 6.3 4.2 3.3

Zimbabwe 22 27 32 36 5.7 5.9 5.3
Sub-Saharan Africa 23 27 31 34 5.0 4.9 4.9

Table1: Urbanisation Trends in Sub-Saharan Africa
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For the majority of urban dwellers, especially the poor, finding potable water supply, decent shelter,
accessible and secure urban land for agriculture to ensure food security, securing gainful
employment and improvement in health facilities remain a challenge. Rakodi (2004) writes of
governance failures and structural adjustment policies as they have contributed to the failure of
service provision to keep pace with urban growth and the declining operational efficiency of installed
infrastructure. She laments that overall, in African urban areas, 44% of residents lack on-plot
provision of all three basic services - water, sewerage, and electricity – (cp Figure 1). The situation
varies greatly between cities, but overall is worse in smaller towns and cities and much worse for
poor people than the non-poor.

Figure 1: Access to Urban Services (Water) in selected African countries

Urban Households with access to sustainable 
improved water source (2000 - 2005)
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Source: Adapted from World Bank (2007)

The administrative reforms introduced in Africa, in the late 1980s and early 1990s were, in a large
measure, designed to strengthen local administration and were marked by two important directions.
First was the introduction of decentralization in which functions previously undertaken by
government institutions at national level become the responsibility of government or non-
government institutions at sub-national level. This reform was promoted as a strategy for achieving
local empowerment, administrative efficiency and effectiveness, national cohesion and central
control, and reduction in public expenditure.

Secondly, was the emphasis on democratic decentralization in which, as described by James Manor
(Manor 1999) as a process where resources, power, and responsibilities were shifted to lower-level 
authorities who are somewhat independent of higher authorities, and somewhat democratic . It was
emphasised that for democratic decentralization to work well, elected bodies at lower levels must
have substantial powers and resources (financial and administrative), and strong accountability
mechanisms must be created—to hold them accountable to citizens. Several other features to
effective democratic decentralization included: a free press, multiparty systems, a lively civil society,
experience with democratic politics, and respect for laws and formal rules.

The challenge facing cities especially African cities, that are rapidly urbanising, is how to ensure that
all citizens benefit from what the cities have to offer in terms access to employment, land and
housing, sanitation, education and health services.
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AFRICA, DEMOCRACY AND PARTICIPATORY GOVERNANCE

Many African political thinkers including Mwalimu Julius Nyerere, Leopard Sedor Sengor, regard
the western model of political democracy as extremely narrow and even alien to African cultures.
Some thinkers have called for the invention of an African-style democracy rooted in the original
culture and customs of the Africans. From the African perspective, democracy is not just about
voting and assuming power; it is also about the duty of every citizen to accept responsibility for
her/his own society. The European imposition of democracy on the people of Africa without regard
to their cultural background and customs seems to promote unnecessary competition and
antagonism. In 1989, former President of Nigeria Olessegun Obassanjo of Nigeria, as a participant in
the 1989 Conference of Democratic Revolution in Washington he defined the democracy situation
as:

It ought to be noted that the meaning of word 'democracy' is being broadened to go beyond values of
capitalism, globalization, a free-market society and multi-partyism to include values of human
rights and human dignity. Ordinary citizens are more concerned about their rights to education,
health, justice, and economic opportunities. It is therefore expected that if democracy is to be
meaning in the African context, it must address the ever increasing gap between poor and rich.

Central governments in a number of African countries have put in place legislations and
institutional frameworks that are designed to promote and enhance democracy in city governance.
Within the confines of national laws, citizens have the right to democratically determine how they 
want to be governed and make choices regarding the type and quality of public services they want
and how resources including funds are allocated, utilised and accounted for in the production and
delivery of these services. In an increasing number of African countries, “citizens are now

7empowered to elect on a periodic basis persons whom they think can deliver,” respect their human
rights, and the rule of law. Based on the existing laws, city residents have the right to demand to
participate and play a more visible role in decision making especially in those areas that directly
affect their livelihood. Civil society organisations also have a right to demand to play an active role in
planning, budgeting, and setting priorities for their localities. However, these developments are
faced with many challenges.

8In Mozambique, South Africa, Tanzania and Uganda, the laws  mention explicitly that people 
have a right to participate in local governance. The promulgation of new laws was given a boost 

http://www.authorme.com/nm/publish/news_16.html
7Martin Onyach Olaa, The Challenges of Implementing decentralization: Recent experiences in Uganda, Public Administration and Development
Journal Volume 24, Issue 4, pp 289-304.

8In Uganda for example, Chapter Eleven of the Constitution stipulates, amongst others, that “decentralization 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 Local Government (Amendment) Act 1997 gives effect to the decentralization and devolution of powers, functions and 
services to Local Government and administrative units. Section 78 of the Act exclusively defines the Local Government budgetary powers and 
procedures. Section 36 of the Act provides that the District Council shall prepare a comprehensive and integrated development plan incorporating 
plans of lower level Local Governments for submission to the National Planning Authority, and lower level Local Governments shall prepare 
plans incorporating plans of lower councils in their respective areas of jurisdiction.  In Mozambique, Article 186 of the Constitution allows for the 
organization of local communities to participate in local planning and governance. In South Africa, the Local Government Act of 1996 contains 
information that allows communities to play an active role in the formulation of an Integrated Development Plan (IDP). In Tanzania the Local 
Government (Urban Authorities) Act of 1982 and its amendment Local Government (Miscellaneous) Act of 1998 and Regional Administration Acts 
of 1997(URT 1997, 1998) provides for the establishment of Mtaaa, a structure of local governance that is intended to facilitate community 
participation in local planning and governance. In Kenya, the Local Authorities Transfer Fund (LATF) under the Authorities Act No. 8 of 1998 
seeks to strengthen participatory development by involving stakeholder participation in local authority activities. In South Africa Section 5(1) of 
the Municipal Systems Act of 2000 provides the following rights for members of a local community to: submit written or oral recommendations to 
the municipal council or a political office bearer or to the administration of the municipality; be informed of the decision of the municipal councils 
or another political structure or any political office bearer of the municipality, on matters affecting their rights, property and reasonable 
expectations; have access to information on the state of affairs of a municipality including its finances; and to access municipal council and 
committees except when it is not reasonable to do so.

6

“Periodic elections of political leadership through the secret ballot; popular participation of all adults
in the election process; choice of programmes and personalities in the elections; an orderly succession;
openness of the society; an independent judiciary; freedom of ownership; institutional pluralism; a

6democratic culture and democratic spirit and fundamental human rights."
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in 1999 when the UNHABITAT launched the UN-HABITAT Global Campaign on Good Governance
whose theme and vision is "Inclusive City". That is, a place where everyone regardless of wealth,
gender, age, race or religion, is enabled to participate productively and positively in the
opportunities that cities have to offer. It is a place where those who are traditionally marginalized
break out of the cycle of exclusion. UNHABITAT went on to design the Urban Governance Index
(UGI) which is useful in measuring the performance of cities in governance (cp Box 3).

BOX 3 CHECKLIST FOR LOCAL GOVERNANCE AND DEMOCRACY 

? Are councillors locally elected?

? How frequently are local elections held to institutions of city government, such as councils and mayoral 

positions?

? What measures are taken to increase representation for disadvantaged groups such as women, 

disabled, youth or minorities in council?

? How is the Mayor chosen?

? What is the relationship between the Mayor and the council?

? What orientation does the Mayor and elected councillors go through on roles, functions and operations 

of the city council?

? What is the voter turn out rate in your town over the last two elections?

? Are there any particular identifiable groups amongst whom turnout is low?

Figure 3 reveals that overall people support democracy as a form of governance. Going by the results
below, there is overall consensus that citizens support democracy.

One of the formations that have assumed a centre stage in the evolvement of city democracy in Africa

is the civil society movement. In the 1990s civil society emerged as a partner in development although

on several occasions it is viewed with hostility and marginalized. In many cities and towns there is

overt mutual mistrust between CSOs and governments, both local and central. Civil society action has

brought a number of positive developments to the whole terrain of cities in the region. Through

advocacy and lobbying such strides have been made. Civil society comes in a number of typologies 
9and that its involvement in urban Africa is quite remarkable (see Box 4). In countries such as Uganda ,

Mozambique, and South Africa, governments have put in place legislations that create enabling

environment to allow the operation of a vibrant civil society fraternity.

CONSTRAINTS AND CHALLENGES TO DEMOCRACY IN
AFRICAN CITIES

Democracy at city level is confronted with many challenges and obstacles. As John Mary Kauzya
10argues , it is not sufficient to put in place policies, laws, strategies, etc emphasising decentralisation

a n d de m o c r a t i sa t i on i f t he se p o l i c i e s a nd s t r a t e g i e s a r e not e f f e c t i v e l y

9In Uganda, the NGO Registration (Amendment) Act 2006, Regulation 12(a) stipulates that an NGO “shall not make any direct contact with the people in any
part of the rural area of Uganda unless it has given seven days' notice in writing of its intension to do so to the local government executive committee and the district
administrator of the area.”.
10Commentary by Dr. Kauzya during the Pan African Ministers' of Local Government in 2006 in Maseru, Lesotho 
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implemented to make a difference in the well being of local communities, especially in terms of
service delivery and development.

Figure 3: Support-Satisfaction Rating for Democracy in Africa

Source: Afrobarometer Briefing Paper No. 40 (2006)

BOX 4: CIVIL SOCIETY INVOLVEMENT IN URBAN AFRICA

Source: Kamete et al (2001)

In response to this situation of a defaulting government, a broad range of community-based 
associations have emerged, at the initiative either of communities themselves or of national and 
international non-government organisations (Tostensen et al. 2001). Such associations are of three main 
types. Some are primarily development associations, providing housing, electricity, sewerage, solid 
waste disposal, or engaging in other projects to improve physical conditions in urban communities. 
Others primarily have a social agenda, being involved with education, health, kindergartens, micro-
credit societies and other projects to improve social conditions. And finally, some associations are 
primarily political or orientated towards advocacy of issues, organising the community internally or 
vis-à-vis the state or other external agencies. Most community-based associations have a democratic 
agenda (often pushed by external agencies), and strive to be representative both of their membership 
base and of management structures. However, many associations are de facto linked to special interest 
groups, and evolve into elitist organisations. Problems normally centre on financial management, 
representation of women and the poorest sections of the population, and project implementation. Most 
associations also depend on external funding of some type or another, which renders them vulnerable 
and less sustainable. Having said this, community associations do play a vital role in many poor urban 
areas and are important both for improving living conditions and for fostering democratic practices. 
The most notable example is that of South Africa, which elected a democratic government in 1994 
following a protracted struggle in which civic associations in the black urban townships played a 
critical role. But elsewhere in urban Africa associations have also begun to assert themselves in the day-
to-day management of their communities. Experience indicates that community-based associations are 
most successful when they manage to establish constructive relations with the state and local 
authorities (ibid).

Many citizens still perceive city halls to be distant, unaccountable and corrupt. Various studies
11including one by the World Bank on The Voice of the Poor (2000) under the coordination of Narayan

and the other by the Commonwealth Foundation (1999) confirm that local officials are still neither 
responsive nor accountable. The reports detail various ways of arrogance and disdain

11Depra Narayan, Robert Chambers, and Shah, 2000, Voices of the Poor: Crying for Change, Washington D.C., World Bank p. 172 
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with which both elected and appointed officials treat citizens particularly the poor. As a result there
is persistent disillusionment of citizens based on concerns related to corruption and lack of
responsiveness to the needs of the poor. The effect of such perception is loss of confidence and
withdrawing from political processes such as non-participation in local elections. Mpofu (2007)
wrote:

"Democracy in Africa is a lie. It is a smokescreen. It does not deliver what it promises. It veils a lot of hard
and harsh realities in the name of justice, freedom and equality. These hard and harsh realities are legion.
For example, in Africa there is deepening poverty. Social and economic inequalities divide the poor from
the rich. Skewed incomes, lack of access to public services such as health, education, and credit facilities
for entrepreneurship are an archetype of inequalities. These inequalities are symptomatic of a deeper
political weakness which African democracy is ill-equipped to address. Yet the very values on which
democracy, as a theory, is hinged abstract from the normative dimension that has the potential to address
these issues."

It must be noted that the demand for democracy in Africa is moving beyond the vote to embrace
issues of citizens' participation in development planning, public administration, service delivery,
public accounting and budgetary management. This paradigm shift in the practice of democratic
governance especially at local level has created a strong need for knowledge, skills, attitude, and
networks, institutional and structural arrangements that are capable of supporting and sustaining
action for local level development. The UNHABITAT through the Global Campaign on Good
Governance initiative is developing a wide range of participatory tools and methodologies based on
city consultations and civic engagement. The tools are aimed to support capacity building efforts for

12cities and their partners . However, local government studies still show that capacity building is still
much needed to ensure sustainable participatory governance. There is need to expose public
officials and communities to participatory approaches and methods in order to improve the quality
of interaction. More specifically, there is need to improve competencies in areas such as public
relations, negotiation, mediation, listening, consensus building, confidence building, priority
setting that come into play in participatory management and which are not part of the curricular in
traditional public administration. Studies in many countries have revealed that whilst local
government officials might be well trained as economists, finance experts, engineers, planners,
environmentalists and other technical fields, not many are interested in developing skills in
communications, listening, or getting exposed to participatory processes in general.

It must be emphasized however that capacity building can only succeed when all actors (from
central government, local governments, civil society, private sector and international development
partners interested in supporting local democracy and governance) and have the same vision and
commitment. On the other hand, civic groups are seriously lacking in advocacy, planning and
budgeting as well as policy analysis skills. Studies have also revealed that not all organizations of
civil society are adequately accountable, either to their own members or to the public at large.
Furthermore, although some groups may be quite vocal, the interests they represent may not be
widely shared. In some countries, citizens and civic groups are too busy thinking about their own
daily problems to think about collaboration.

The capacities that need to be strengthened for effective implementation of democracy in African
cities are varied and diverse. They include not only leadership but also building institutions and
organizational structures that promote and support engagement of the citizens in the planning and
delivery of services as well as strengthening human resources capacity in terms of knowledge, skills,
attitudes and networks in a variety of fields to facilitate the translation of policies and strategies into
practice on a daily basis.

12Among the tools are: Toolkit to Support Participatory Urban Decision Making; Toolkit to promote Transparency in Local Governance; Local to 
Local Dialogue Tool – Improving Grassroots Women in Local Governance and Development; Participatory Budgeting Toolkit; and Training 
Companion of Participatory Budgeting in Africa
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In most African cities the institutions (laws, rules and organisational structures) to allow for
democracy are there. Perhaps the most difficult aspect to find is the culture of democracy. For a
number of countries, including South Africa which has become a majority rule democracy, the
democratic culture is still building, thanks to the increased work of analysts and civil society. In cities
that are already experiencing scarcity of resources, the cost of sustaining meaningful democracy can
be compromised. Cities that depend on central government transfers find it difficult to organise free
and fair local elections.

INNOVATIVE APPROACHES TO IMPROVING  CITY
DEMOCRACY

MDP-ESA working with national associations of local government authorities and with financial
support from the World Bank, UN-HABITAT is developing various programs and guidelines for
enhancing local democracy and social accountability. MDP-ESA established a Participatory
Budgeting Knowledge and Action Support Facility for Africa as a strategy to assist in deepening
democracy and realising good governance. The objective of the Facility is to enhance governance and
accountability mechanisms by means of empowering citizens, particularly the poor, to actively
participate in the formulation, execution and evaluation of public policies and budgets. MDP-ESA is
developing training materials on participatory planning and budgeting for elected and appointed
officials as well as grass-root communities to enable them appreciate the potential of participatory 
practices in establishing a democratic environment. So far the following outputs are in place: A
Training Companion is underway to complement the training programs. This is intended to provide
mechanisms for initiating or triggering participatory budgeting processes in a local authority; a web-
based course on participatory budgeting; and a radio program

In addition, from 10 – 14 March, 2008, MDP-ESA, the World Bank, UN-HABITAT, Swiss
Development Cooperation, and New York University convened a Regional Seminar on
Participatory Budgeting to share the practice of practice of participatory budgeting in Africa and
other regions. The seminar took place in Durban, South Africa and culminated into the launching of a
peer-to-peer learning program for local authorities. Twelve project topics were drawn from the
Seminar, namely: Communication for inclusion & gender sensitivity of PB; Linking PB to
performance based budgeting; Capacity building for budget demystification; Alternative forms of
communication for PB implementation in small and intermediate cities; A pilot engagement of peer
institutions in PB across West, East, and Southern Africa, on Government dialogue and democracy;
Building Capacity of Social actors and Enhancing Trust; Legal, institutional and strategic framework
of Participatory Budgeting; Rwanda study tour in Brazil and Peru to exchange experiences in linking
PB to result oriented budgeting; Monitoring the impact of Participatory Budgeting; How to integrate
cultural values in the PB Process; Guidelines on implementing Participatory Budgeting step by step;
and Participatory Budgeting and Revenue Generation

Furthermore, city consultations promoted by the Urban Management Program (UMP) of
UNHABITAT bring together local authorities, the private sector, community representatives and
other stakeholders within a city to discuss specific issues and solutions to key urban problems. They
are a continuous process of dialogue among stakeholders and the city government. While there are
differences in the city consultation process from region to region and even from city to city, an
important outcome of this dialogue is an action plan that has citywide support. One of the key results
of a city consultation is strong ownership of development. As well, the City Development Strategy
(CDS) promoted by Cities Alliance is an extension of the City Consultation methodology, which is 
intended to improve the capacity of municipal authorities to implement participatory management
mechanisms. The goals of a CDS process include a collective city vision and strategy, improved
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urban governance and management, increased
in urban poverty. The most important product of a CDS is a citywide strategy that turns the city into
an engine of equitable economic development and has a direct impact on poverty reduction, local
economic growth and improved governance.

CONCLUSION

Whilst there is no doubt that grass root communities in Africa are gaining ground in influencing
decisions at local level, a lot more needs to be done to ensure that their voice is sustained and the
competencies of public officials are continuously enhanced to come to terms with the new demands
of a democratic city. A truly African democratic city should be rooted in the African philosophy of 
fair administration and respect for human rights. To achieve this, capacity building in various forms
should remain the principle vehicles for strengthening both the process and action. Capacity
building institutions must position themselves to play a facilitative to achieve this goal. The Key
Questions emerging from the Paper are: What actions should be put in place to enhance democracy in
African cities? Which cities can be identified as providing good practices in the field of democracy so
that they can be used as resource municipalities? Under what conditions can democracy in African
cities be sustained? Thus, it can be underscored that urban democracy in Africa is still in its infancy;
that there is a lot of interference emanating from central governments; that the urbanites themselves,
have, for a long time, withdrawn into apathy and indifference; but that a new wave for revival is
emerging and the innovative mechanisms include such devices as participatory budgeting and the 
general call to make 'power houses accountable". The fact that Africa is promptly integrating into the
'global village' gives hope in that if is to be an established member and citizen of the village then it has
to follow the 'agreed' terms of reference as well as rule of the game. Globality is established in
democratic norms of governance.
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Collective Collateralisation, Group 
Democracy and the Urban Marginalized 
Communities of Zimbabwe: A Case of 
Tashinga Housing Cooperative in Harare 

INNOCENT CHIRISA AND KILLIAN M. MUNZWA

ABSTRACT: The amplification of the voice of the urban poor has been enhanced by their commitment to
action on ground by engaging in especially housing co-operatives. Tashinga Housing Co-operative shows a
great deal of the traits of what a democratic voice can do in local governance. Although the housing co-op has had
many constraints, there are a lot of lessons to draw since the inception of the project. This paper attempts to
show the relationships that exist within the co-op as well as without it. It shows how indispensable it is for a 
microcosm factor to respond soundly to the wider environment: in short how projects and the civil society
should respond and sometimes adapt to the calls of the macro-policy environment. One key lesson learnt about
Tashinga is the tragedy of refusal of a mortgage loan by opting to go it alone when the floods of economic
vagaries were at their doorstep.

Key Words: Housing, population inflation, macro-economic environment, desire for a home,
local governance, democracy

INTRODUCTION

The paper looks at the evolution of housing policy in Zimbabwe examining how the housing co-
operative idea was mooted, nurtured, translated and replicated in the country through both work-
based and community-based initiatives. Underlying this development is the unbolting of laws at the
country's independence in 1980 which then permitted easy social mobility with urban centres
becoming the immense recipients of the masses of people largely from a rural background. Perhaps
the former ruralites brought with them the institutions of co-operative traditions, norms and values
as packages. Although this is not within the scope of this paper, it is patent with some truth that the
embedded institution might have played a great role to the effect of the development of the housing
co-op enterprise in urban centres. The other option is that of the socialist ideology that generally
guided development during that time. Since the wider environment has a bearing on selected points
of action, this discourse uncovers a host of interplay of factors (legal, institutional, policy, economic,
social, etc) which have helped in the stage-setting as well as full swing engagement of the urban
poor in expressing and amplifying their voice to be heard and appreciated by those in authority. As
one discovers that it is a multifaceted debate involving the pressing forces of poverty, the
springboard of desire, the flexibility (as well as stringency) of governance, strategies of
communitarian action and behaviour coupled with the contagion of sight, adjustments and
adaptations. The case study of Tashinga, given at the end, is a salient and compelling story for one to
discern, depict and make interpretations of the voice of democracy and the translation of it into
action by participatory means as and when a congenial environment is availed.

AN OVERVIEW OF THE HOUSING SITUATION IN ZIMBABWE SINCE 1980

During the colonial era, low-cost housing was not a priority, because the indigenous people were
viewed as sojourners in the urban areas and only single quarters were provided, until about the
1960s. Grant (1998) estimates that between 1960 and 1980, urban growth rate was about 5.6% per
annum against the natural annual growth rate of 3.5% p.a. During this time only about 25 % of the
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population lived in urban areas. After independence in 1980, Zimbabwe joined Tanzania, Zambia,
Kenya and South Africa, as countries which faced serious urban crises as urban areas face-lifted to
embrace those from the rural areas. This was due to the removal of pass laws and other pieces of
legislation that, in the colonial era, controlled free movement of the blacks.  Accordingly there was 
substantial rural-urban migration leading to explosive urban growth, almost double the natural
growth rate. During this time (of the advent of independence), the population of Harare,
Chitungwiza and Bulawayo more than doubled.  Chitungwiza at one points experienced a growth 
rate of 20.7% per year.

This urban influx caused a housing crisis. It is estimated that by 1977 about 1.07 million people were
living in 130 000 low income houses in the townships; approximately 65% more than the units were
designed for the high urban growth rates of between 5 and 8.1% p.a. were common during the decade
1982-1992 (CSO 1992) and were reflected in the distended official municipal housing waiting lists.
The Harare Combination Master Plan Study (1985) estimated that 53% of the adult population in
Harare and Chitungwiza were lodgers. The same study estimated occupancy rates in Harare at
between 9 persons per stand in Kuwadzana, and 18 persons per stand in Mbare, whereas in

2Chitungwiza it was 26 persons per 300m stand. As there was a mismatch between housing delivery
and demand, informal settlements emerged. For example in Harare, there emerged squatter camps
at Mbare-Musika, Churu farm; full-fledged squatter settlements like Epworth and Chirambahuyo in
Chitungwiza; and backyard mostly in Mbare suburb. Except Epworth, which was mainly
rehabilitated through self-help with all the services being provided by government, the majority of 
houses labelled as illegal were demolished.

Prior to Independence, formal housing for most black Zimbabwean (about 90%) manifested in tied 
housing, and this was almost exclusively rental housing. The pre-independence low-cost housing
policy in the main focused on segregated housing areas for blacks and whites, with the blacks living
in rented housing in the townships.  Such rental housing was built by Local Authorities and large-
labour employers, with government assisting with infrastructural services of roads, water and
sewerage reticulation. It was in the 1960s and 1970s that a few townships, such as Marimba Park and
Kambuzuma in Harare and Pelandaba in Bulawayo were built to provide for homeownership. The
problem with tied housing was that once a tenant changed jobs or was fired from their job, they
would also loose their home at the same time. At Independence the rental housing situation was
reversed and home ownership introduced. This saw very high levels of home ownership of between
90 and 95% of formal housing stock by 1997.

Civic Forum on Housing Zimbabwe (1997) noted that by the year 2000, Zimbabwe would need to
build 2,212,000 housing units to meet the housing demand and that there would be 1.2 million
homeless people in urban areas. The Civic Forum further noted that only a third of households own
their houses and nearly half are lodgers and one in every ten households is a tenant and one in every
five households lives in tied accommodation. In a study of rental accommodation Civic Forum
(1997) again observed that 90% of the home seekers on the official housing waiting list did not qualify
for mortgage finance, as they earned less than Z$1000 per month the minimum requirement then.
The Poverty Assessment Survey Study (PASS) (1995) revealed that the macro-economic situation in
the country adversely affected housing of the urban poor who could only then find respite by
“overcrowding both in the conventionally built main houses and the backyard shacks, which
constitute illegal outbuildings.” The study also showed that 75% of the people of Zimbabwe lived
below the poverty datum line.

It must also be noted that in 1980 the informal economy accounted for only 10% of the labour force.
However due to the deregulation of controls on free movement of the indigenous people and
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13economic stagnation – the informal sector share of employment grew to 20% by 1986/87 and to 27%
by 1991, and an estimated 40% by 2004. According to the Central Statistical Office (CSO) (2002)
Census Report, Zimbabwe had a 35% urban population. Of these 46% live in Harare, i.e. 1 873 111. A
detailed urban population distribution is shown in Table 1:

Table 1: Urban Population in Zimbabwe's Major Urban Centres - 2002

Town Population % of Total Urban
Bulawayo 676 650 19
Mutare 170 466 4.94
Rusape 22 741 0.66
Harare 154 981* 44.87
Chitungwiza 323 260 9.36
Masvingo 69 490 2.01
Gwanda 13 184 0.38
Kadoma 43 424 1.26
Bindura 3 801* 0.11
Chinhoyi 48 912 1.42

Source: CSO (2002)

14TOWARDS URBAN HOUSING WITHA 'HUMAN FACE'

It is important to note that the reason for the hackney of practice against urban initiatives for urban
housing in Zimbabwe should be seen from the bigotry by the bureaucracy and technocracy on the 
obsession with 'standards'. This has naturally worked against the urban poor, especially that the
majority bracketed in this group are homeless and marginalised economically.

The Ministry of Local Government Public Works and Urban Development in its National Housing
Policy for Zimbabwe (2000) suggests the level of household infrastructural services as a measure of
housing quality in terms of convenience, health and general amenity. The policy document
acknowledges constraints and bottlenecks to efficient housing delivery, which are in current
legislation. These include long and complex bureaucratic procedures and processes that have
outlived their usefulness and hamper rather than assist the delivery of housing. The policy
document also acknowledges that the present planning legislation and procedures including the
focus on development control rather than development facilitation have become inappropriate and
need to be changed, in order to achieve timely housing delivery. UN Habitat (2005) observed that the
land regulatory framework is not flexible enough to allow speed delivery of land for housing. In
support of the foregoing argument, Mafico (1989) suggests that while planning and housing
standards are meant to promote better quality living environments through the provision of basic
health and safety standards, these standards in most developing countries tend to achieve the exact
opposite. The urban poor are denied access to urban housing and left to fend for themselves as
individuals or communities.

In his analysis of the planning and housing standards for low-income housing in Zimbabwe, Mafico
(ibid) argues that the housing standards have become an end in themselves, as they have remained
static against the oblivious ever-changing socio-cultural and economic conditions of the

13This was largely due to the effects of the Economic Structural Adjustment Programme (ESAP). The International Labour Organization (ILO) (June
2005) report suggests that three to four million Zimbabweans earned their living from the informal sector.  Before a government driven clean up 
campaign, code named Operation Restore Order, which was designed to rid all urban centres of informal settlements illegal residential and business
operations most urban local authorities derived substantial revenues levied from informal sector activities. More recent estimates suggest that
about 80% of the economically active Zimbabweans are engaged in the informal sector.

 14Compare: http://www.eukn.org/france/themes/Urban_Policy/Housing/Housing_policy/Social_housing/PB-Habitat-
Humanisme_1085.html; www.communitycouncil.ca/MR%20PDF.pdf
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country. Taking this argument to a higher level, Mabogunje et al (1978) suggest that if planning and
housing standards are to be acceptable and enforceable, then they should evolve from the people's
needs and not those of the technocrats. Common needs and requirements that should be considered
for housing standards include cultural compatibility and acceptability; social responsiveness
(flexibility to changing social conditions); economic feasibility and affordability; technological
suitability and feasibility; physical and biological harmony; and, temporal relevance (refer to Box 1).

BOX 1: SIX PARAMETERS FOR EFFECTIVE HOUSING DELIVERY EXPLAINED

Cultural compatibility and acceptability:This implies preferences by given cultural groups in any society for certa in
designs and materials for example brick and mortar wall construction being the first choice by the majority of 
Zimbabweans.  Kuwadzana extension wire mesh housing is a good example of socially and culturally unacceptable 
housing structures, where most h ome owners are pulling them down and rebuilding them from brick and mortar, as 
soon as they can afford this.

Social responsiveness:This has to do with the acceptance of designs that suit community or household requirements 
e.g. a house must be big enough to accommodate a given family size in Zimbabwe.  In the same vein a toilet with 
shower might be adequate.  But if an in -law is brought onto the scene, then separate toilet and shower becomes 
necessary, subject to the course of affordability.

Economic feasibility:This parameter is probably the most commonly applied one, especially for the low -cost housing 
schemes.  Often affordability criteria are applied in designing the size of the house, its location, and the quality of 
materials to be used and the lev el of services to be provided. This is because all these parameters will determine the 
ultimate cost of a given house, and quality of living.

Technological suitability and feasibility:This normally goes with the materials available for construction as w ell as 
techniques and methods required in putting up a structure. In regions where timber is readily available and the climatic 
conditions are favourable such as in Europe and the America’s timber houses are the norm whereas in Sub -Saharan
Africa this is n ot the case and brick and mortar or masonry structures are preferred. The problem of termites is a 
hindrance to the use of timber in most sub -Saharan countries; it will require treatment and this is an additional cost to 
most households which they cannot bear.

Physical and biological harmony:As a house is the biggest single investment a family or household makes the physical 
design and appearance have to be aesthetically pleasing to the owners. The materials should also be in harmony with 
the environment, in order for the structure to render full services for the design period and beyond , for example, the 
problem of termites for timber housing cited above.

Temporal relevance:While pole and dagga huts under thatch are still a common sight in many r ural villages (typically 
in Zimbabwe), it would appear that the authorities would not consider the introduction of such a housing option in 
urban areas because of their temporal irrelevance, and social unacceptability, as well as the high risk of fire that is
inherent in the construction materials, apart from the unavailability of the materials in large enough quantities.

A SYNOPSIS OF THE CO-OPERATIVE HOUSING MOVEMENT IN
ZIMBABWE

The housing policy thrust after independence, was home ownership for most urban dwellers, which
was a reversal of the previous colonial rental approach. To achieve this objective, the government
took appropriate measures, such as the conversion of most if not all rental housing to
homeownership by selling such houses to sitting tenants. Other policy measures included the
reintroduction of site and service schemes, core house development, cooperative and mutual
housing groups, use of Building and Materials Production Brigades, pay-for-your-house scheme and
employer-assisted schemes. It should be noted that while government facilitated the contribution of
housing cooperatives in their efforts to housing their members through the promulgation of the
Cooperative Societies Act, no special facilities were created for them. Consequently the housing
cooperative strategy was only adopted in earnest in the 1990s.
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A housing cooperative is an organization of underprivileged people who pool their resources
(human, financial and material) towards achievement of a common goal. Cooperatives provide an
institutional and legal framework for a democratic decision-making and a practical mechanism for 
member participation in project planning, implementation and management. A cooperative
therefore is a voluntary association of persons, who come together in order to achieve their economic,
social and cultural needs and aspirations through jointly owned and democratically controlled
enterprises, legalized through registration.

The Civic Forum on Housing (1997) defines a cooperative is, “…a group of people with a common 
objective who undertake to work together as a group to achieve that common objective”. This
definition is very loose because it does not see the group arrangement as a legal entity, which can sue
and be sued. It solely focuses on the purpose and function of the group. Housing People of
Zimbabwe (1999:8) offers a more pragmatic and comprehensive definition and defines a housing
cooperative as “…an autonomous association of persons united voluntarily to meet their economic,
social and cultural needs and aspirations through jointly owned and controlled housing enterprises,
which association must be registered, in terms of the Cooperative Societies Act (Chapter 24:05)."
Manase and Mudzonga (1991:1) offer a similar definition and say that a cooperative society is
“….society of persons associated together in accordance with cooperative principles for a common 
economic interest in order to improve their economic and social well-being”. Like Housing people of
Zimbabwe, they also add that for the law to recognize such an association it needs to be registered in
terms of the Cooperative Societies Act.

It is important to note that Manase and Mudzonga spell out 'cooperative principles', as key in the
definition of any cooperative. Perhaps Housing People of Zimbabwe only implies these principles.
This Cooperative Societies Act [Chapter 24:04] (1990:1) defines a cooperative or a 'primary society' as
a “…society, all of whose members are natural persons, which operate in accordance with the
cooperative principles, set out in section seven {of the same Act}”. The Act further states that the
supreme authority of such a cooperative society rests in the general meetings of the members. A
housing cooperative can therefore, in keeping with the legislative instrument, be defined as an
association of (individual) persons who voluntarily come together and collectively pool their
resources towards a common goal of providing homes (houses) to their members and must be
registered according to the provision of the law of the country. According to the Cooperative
Societies Act the function of the Minister and other officers shall be:

a) to encourage the formation of societies in all sectors of the economy and to promote their
efficiency

b) to provide education and training and
c) to encourage and assist in the proper utilization and management of societies' funds.

The sine qua nonof the whole matter lies within the framework that individual aspirations, desires
and foci of the society or troika formed must be guided by institutional channelling and guidance
(Howlett and Rammesh, 1995). The cooperative principles (which include open and voluntary
membership, local democratic control of the organization, limited interest on the share capital raised
by members, fair distribution of profits and losses, cooperation among all cooperatives and the
promotion of members' cooperative education) may also assist in explaining what cooperatives are
concerned with.

Through the Cooperative development cycle: a focus on the Practice in Zimbabwe Cooperative
development process and involves a number of stages (see Figure 1). The way the need to form a
housing cooperative, is identified depends on the type of the cooperative, whether community-based
or workplace-based. Normally it takes about four or so members of the community in the same
predicament to take steps toward the formation of such an association. Such a circle of 'friends'
would take it upon themselves to recruit more members, before a formations committee can be
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formed. In the mobilization of members the founding members have to be fairly clear about the
requirements of forming a cooperative, such as the need for a house, a source of regular income, the
minimum number of members required and the need to pool resource for the common good. The
same can be said for the workplace-based association, although the actual identification of members
is usually done through the workers' committee or welfare fund. Once these preliminaries are taken
care of then the formations committee is established.

For the formations committee to be formally constituted the membership of the association should be
at least ten, as this is the minimum number of members who can form a cooperative. After this
requirement is met then the association can check on the other prerequisites for the pre-registration
education of a cooperative. These include: that all members live within the same local authority area;
that all members are in the same income bracket; and that all members want to join the association 
voluntarily

Figure 1: Development of Housing Cooperatives
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That the local planning authority in consultation with the Ministry of Youth Development, Gender
and Employment Creation or the Ministry itself or any other approved stakeholder provides the pre-
registration education as provided for in the Cooperative Societies Act. The following considerations
must be taken into account: mention of the existing housing cooperative by-law and wherever
possible a copy made available; that all association members' names be on the local authority waiting
list; that association membership is determined as per association's by-laws, but wherever possible
be limited to no more than two hundred and fifty, depending on the circumstances of each case; in
the authorities and the cooperative society should ensure that a housing project benefits all the
members and not only a portion of the membership (in keeping with the cooperative principles);
and, the authorities and the cooperative society should ensure that all members receive the same
standard of housing and that project control is participatory and democratic.

The preparation of the housing cooperative by-law should be done during the pre-registration 
education period as prescribed by the Act and as guided by the model by-law.  This should be an 
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all-inclusive process, where all members of the association must participate. The by-law should
address issues of membership, cooperative size, debenture shares, and type of house to be built for
members. The cooperative requires a letter of recommendation from the local authority, which states
that they are ready for registration.  This letter must be accompanied by the following documents: 
copies of the cooperative by-law (constitution); a copy of the cooperative project proposal, a signed
copy of the register of all cooperative members and the formations committee. The registration
certificate will only be issued by the Ministry when all requirements are met by the cooperative.

Cooperatives normally require considerable lead time to accumulate required financial and material
resources in order to acquire required land or stands for the construction of houses for their
members. Depending on the agreed level of contribution, the size of the cooperative and whether or
not they can secure a mortgage loan, the cooperative may have to wait for as long as five years or
more, before they have accumulated enough money to purchase land or at least pay a deposit for the
land they need. In allocating (selling) land to the cooperative most local authorities have to satisfy
themselves that the following requirements are met by the cooperative: that the cooperative is
registered; that the cooperative has accumulated substantial savings for their project, or has secured
a loan to enable it to build at least a one room wet core house for the majority of its members or on all
the allocated stands; and, if un-serviced land is to be allocated then the cooperative has to show the
capacity not only to develop the land but also to construct the superstructures.

It is recommended that local authorities allocate the full complement of land requirements and
facilitate term payment for it, whether serviced or not, to enable cooperatives to move onto project
development quickly. Local authorities are further requested not to allow or facilitate the transfer of
stands and or houses to individual cooperative members before the project benefits all the members.

The Evolution and Typologies of Housing Cooperatives in 
Zimbabwe

It has been observed that by August 1985 only two housing cooperatives had been registered in the
country. These societies had registered as multi-purpose cooperatives. The housing sector had not
as yet emerged as an important sub-sector for cooperative societies. In their first housing cooperative
survey, in 1992, Housing People of Zimbabwe established that there were only 47 cooperatives in the
sector. By 1999 Housing People of Zimbabwe, in another survey established that there were 135
registered housing cooperatives and another 85 at different stages of registration.

Before the development of a model by-law by Housing People of Zimbabwe in collaboration with the
Registrar of Cooperatives, Ministry of National Affairs, Employment Creation and Cooperative, in
1995, most if not all early housing cooperatives used the multi-purpose cooperative model by-law.
This by-law did not recognize that the primary objectives of these housing cooperatives were to
provide housing for their members. This was because the cooperatives were formed in the first
instance to address the core problem of lack of or inadequate housing for their members.

Although the new model by-law has to a large extent addressed issues of concern to the majority of
housing cooperatives, it has remained constrained by some provisions of the Cooperative Societies'
Act, such as Section 38, which requires that membership of a primary societies be natural persons. 
This means that a married couple cannot be a member of a cooperative society as a couple, but rather
will have to decide on who should, between them become a registered member.  The Act does not 
allow both of them to become registered members of a cooperative society.  Technically this could
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husband and wife could decide to be separate members of the same cooperative.
This provides an opportunity to this couple to own two houses (if they could afford it), whereas in 
reality they need only one house as a family.

In the view of the author and that of many cooperative couples this section of the Cooperative
Societies Act needs to be amended, to meet the special needs of housing cooperatives. In fact all the
provisions of the Act that refer to membership qualifications, registration, rights, disqualifications
and expulsion need to be amended to take this consideration into account (refer to Box 2)

also mean that both

BOX 2: COOPERATIVE DEVELOPMENT IN ZIMBABWE:  LEGAL AND INSTITUTIONAL REQUIREMENTS 

For a cooperative to be legally constituted it must meet all the requirements of the Cooperative Societies Act. The
principal of which requires that a cooperative society must be registered by the Registrar of Cooperatives. For the 
registration to be achieved the cooperative must comply with the following requirements among others:

a. That at least 10 members, who are natural persons, register with the cooperative
b. That such members are citizens or ordinarily resident in Zimbabwe
c. That such members meet other requirements of the cooperative society, such as employment, income level, 

residence within the same city or town
d. That the formations committee submits minutes and resolutions of a general meeting and that decides to 

apply for registration, supported by the register with signatures of the members.

As required by Section 23 of the Act, th e registered cooperative society shall develop its by-laws, which must address 
the following areas:

i) Identification of the society
· Name and address
· Objects
· Means of achieving those objects

ii) Membership
· Entry qualifications and other requirements
· Minimum shareholding or subscriptions
· Rights and obligations of members
· Termination of membership and benefits, obligations or liabilities

iii) Organisation
· Convening and records of meetings
· Appointment and office of committees (e.g. Management Committee)
· Appointment and conditions of service of employees
· Procurement and investment of funds

iv) Property & Funds of Society
§ Payments for shareholding
§ Distribution of surplus to members
§ Loans, guarantees, and payments
§ Books of accounts and credits
§ Settlement of internal disputes

v) Termination or Dissolution of Society
§ Amalgamation
§ Transfer of assets on dissolution

There are two basic types of housing cooperatives based on the form of the membership bond.
These are the workplace-based and the community-based housing cooperatives (See Table 2).
There are literally hundreds of community-based cooperative societies in most of the major urban
centres in Zimbabwe, with the highest concentrations in Harare, Bulawayo, Gweru and Kwekwe, in
that order.
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Workplace-Based Cooperatives
The workplace-based cooperatives are those societies whose source of cohesion is founded on the
fact that one employer employs the members, whether in the public or private sector. Most of these
work-based cooperatives developed from workers committees' activities or those of welfare funds.
In each case the Workers' Committee or the Welfare Fund Committee would bring forward the
housing need being experienced by the majority of the members and suggest that the Welfare Fund
could address this problem. The employer is more often than not brought in to assist. When the
housing need agenda is set, then the relevant stakeholders are brought in to assist with the necessary
skills and procedures in the formation of a housing cooperative. Thus a cooperative formations
committee is formed and the relevant authorities, i.e. the Ministry of National Affairs, Employment
Creation and Cooperatives assisted by the Local Authority's Department of Housing and
Community Services, provide the pre-registration training and when this is successfully completed
the association is registered as a housing cooperative, which is a body corporate that can sue and be
sued.

Community-Based Co-operatives
Individual community 'members' who are normally households as the name suggests form the
community-based cooperatives. However they have to join the cooperative as individuals in order
to comply with the provisions of Section 38 subsection 1 of The Co-operative Societies Act, (No. 6 of
1990), which requires that:

“a person shall be qualified for membership of a primary society if he is a natural person who-
(a) has attained the age of eighteen years or has become a major by operation of law; and
(b) is a citizen of, or is ordinarily resident in Zimbabwe; and
(c) has satisfied such other requirements with regard to residence, employment,

profession or other matters as may be prescribed in the by-laws of the society”.

These 'individuals' who in practical and operational terms are often households, normally come
from the same neighbourhood and often have similar social and economic backgrounds. They share
similar housing problems that of being lodgers or living in tied accommodation and being members
of the low – or ultra-low income group such as domestic workers or those employed by the Security
companies.

Examples of these workplace-based housing cooperatives 
in Zimbabwe include:

Some community-based cooperative societies in Harare

In Harare and Chitungwiza
· Hatcliffe Civil Servants, 
· Chitungwiza Teachers’
· Vehicles Registry,
· Seke 2 Teachers’
· CAPRI, PTC Trust
· Tube and Pipe
· ZRP Central
· National Railways of Zimbabwe-Harare
· Cone Textiles
· Takura Natbrew

In Bulawayo
· Cotton Printers Workers
· G and D, Khami Prison Officers
· Radiator and Tinning and Footwear and Rubber

In other smaller cities and towns 
· Gweru, Civil Servants
· NRZ-Gweru
· Gwanda Zintec
· PTC Kadoma
· ZESA-Munyati in Kwekwe

Total membership is shown in brackets:
§ Kunzwana-Kambuzuma (68), 
§ Zvichanaka (96),
§ Kambuzuma (75),
§ Yemurai-Kambuzuma (60), 
§ Chindunduma (60), 
§ Tichavaka-Glen View (10), 
§ Hope Dzakanaka (34), 
§ Vehicle Registry (20), 
§ Kutambura (221), 
§ Tichashingirira (224), 
§ Kubudirira Kushinga (140), 
§ Tatanga Hatidzoki (60), 
§ Warren Park (118),
§ Takunda-Greendale (190),
§ Chazezesa (450), 
§ Betterlife (136)
§ Mafaro of Tafara
§ Kugarika Kushinga of Mabvuku,
§ Zvakatanga Sekuseka, of Borrowdale, now Hatcliffe
§ Tashinga of Dzivaresekwa 

Table 2: Work-based Co-operatives and Community-Based Co-operatives in Zimbabwe

Source: Housing People of Zimbabwe (1990)
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It normally takes the first two to four individual members to initiate the idea of starting a housing
cooperative. These first few members of a cooperative may originally be friends or may have met at
the same church or social gathering. The immediate common problems such persons would have
faced would among others be inadequate accommodation for their families because the “boys'
kayas” – the domestic quarters – which they occupied were designed to accommodate at most two 
'single' persons, that is, the gardener and or the 'family' cook or baby-minder. Thus the bigger
domestic quarters had two rooms and a toilet and others had just a room and a toilet.

As was the case prior to independence, no family members of the domestic worker were allowed to
live on the premises of the employer. This meant that only the employee was permitted to live on the

15premises of their employer, during the duration of their employment . There was no change to this
official position after independence, as exemplified in the destruction of unapproved larger
outbuildings throughout most residential areas in urban Zimbabwe during Operation Restore Order
of 2005. The four or so founding members of the cooperative once they had agreed on the idea of
forming a housing cooperative would then assign each other responsibilities in selling the idea to
members of the community in a similar predicament. This was their membership recruitment drive.
In some cases specific membership selection criteria were laid down by such formations committee.
In any case the formations committee, as observed by Manase and Madzonga (1991) has the freedom
to incorporate such principles.

However these same cooperatives can also be viewed in terms of how long the bond will keep the
members together as a cooperative and the level the cooperative as a body corporate will continue to
offer services to its members. Thus these types of cooperatives can be termed sub types of the major
two types. There are three subtypes, which include: the limited housing cooperative; the multiple
mortgage housing cooperative and the continuing housing cooperative. In the limited housing
cooperative, the primary objective is to assist members access land after the realization that as
individuals it is generally much more difficult to access serviced plots and that very often it is
relatively easy to access unserviced or virgin land, which the cooperative can then plan, and develop
in terms of providing the land development services (which normally include: cadastral surveys,
infrastructure provision in the form of roads, sewerage and water reticulation). Once the purchase of
the land is done and individual plots demarcated and serviced, they are allocated to members who
have to build their own house using their own resources. From the hundreds of registered housing
cooperatives in Zimbabwe, we do not know of any such cooperatives. Under the multiple mortgage-
housing cooperativethe same principles, as in the first type apply. However the cooperative's objective
is to ensure that each member is not just assisted to acquire a plot and build a core house, but that
every member is assisted by the cooperative to build a full house of their choice up to the maximum
value (cost) previously agreed to by the society. Such cooperatives have not yet imaged in Zimbabwe,
although the possibility exists. The only major constraint would be in terms of land ownership rights
of the Local Authorities, and the service provision, as provided for in the Urban Councils' Act.

15. The rest of the family members of a domestic worker had to live elsewhere. This normally meant that the children had to live with their grandparents
in the rural areas. But for those who had to live in the urban areas with their families they had either to commute from the family lodging somewhere
in some high density suburb or live separately away from the bread-winner, where they rent out a room or two depending on the family size,
composition and the ages of the children. Under these circumstances the available rooms have to be multi-functional.
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In situations where the cooperative secures a mortgage loan from a Building Society, the loans are
individualized, so that each individual member takes responsibility for their loan. This seems to be

16a preferred form of loans to cooperatives by most Building Societies in Zimbabwe . Finally, the
17continuing housing cooperativeis sometimes called the global mortgage cooperative. This is because

when such a cooperative acquires a mortgage loan, it does so as a single unit. In fact the cooperative
as a body corporate owns everything on behalf of its members. It owns all the assets namely, the
land, the houses, community facilities and common areas. So far no such cooperative societies exist
in Zimbabwe, because houses are individualized as early as possible.

The process of housing: challenges and constraints
While achieving registration is very important to any housing cooperative society, it is by no means
the end of the road but rather a means to an end. It is basically the entry point, because by becoming
a body corporate the cooperative, can engage in business like any other corporate entity. Figure 5
represents this flow diagram, which starts with land identification by the housing cooperative via 
the city planner through land acquisition, layout plan preparation, services provision, house
construction and occupation. The flow diagram is self explanatory, however what would be
interesting is to give estimated times for the completion of the various processes involved at each
stage. These would naturally be influenced by the size and scope of the project, the nature of land in
terms of the physical characteristics and its ownership. It has been observed that the process may
take from a few years to several years.

The major challenges that almost all housing cooperatives have to face, perhaps in varying degrees
include: access to land, i.e. finding enough land in the right location and at the right price; access to
finance that is mobilizing adequate financial and material resources to construct affordable housing,
in a scenario where the majority building societies are not only unwilling to finance low-cost
housing but often do not have the finance themselves for the purpose; the cost of finance, with the
revelation that in a hyper inflationary macro-economic situation, even if mortgage finance was
available, the urban poor who constitute the majority of the housing cooperative would not afford
the cost of money in the form of interest charges required by the financial institutions; and the size of
cooperatives, with the known range of the size of housing cooperatives in Zimbabwe, at least by
2001 was from a cooperative with ten members to the largest with two thousand members.

16This is so because Building Societies, while they know that community mortgages are cheaper to issue and maintain, they fear that in case of a default,
a community mortgage would be very difficult to deal with, in terms of the application of the foreclosure clauses. For them foreclosing against a few
individuals as opposed to an entire cooperative is not only politically acceptable and doable but also financially expedient.

 17This type of housing cooperative society is found mostly in Sweden and also in Canada.  Cooperative societies here can own a block of walk-up 
flats or condominiums.
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Figure 5: Cooperative housing delivery system
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CASE STUDY OF TASHINGA HOUSING CO-OPERATIVE

Tashinga Housing Cooperative Society is a community based housing cooperative society which
was located in Dzivaresekwa, near the Mabelreign suburb of Harare. It was formed in 1988 and
formally registered in 1989. The cooperative is primarily made up of domestic workers. One
hundred and sixty-two (162) or seventy-three percent (73%) of the 224 members are women. All the
members of this society lived and worked in the suburb of Mabelreign as domestic workers. Because
of the meagre wages received by domestic workers, most of the members have to supplement their
earnings through informal activities such as fruit and vegetable vending, repair work, and selling of
used clothes among other things. A survey carried out by Housing People of Zimbabwe, (a local
NGO) in 1992 showed that about 58% of the total household income of members of this cooperative
came from their informal activities, with only 42% coming from their wages.
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The Contagion of the Desire to own 'My Own Home': Setting the Platform forAction
Tashinga was the initiative Ms Eneasia Kuchidzemhandu who came up with the idea of starting a
housing cooperative after she had heard about another cooperative, (Kugarika Kushinga) in
Mabvuku. She knew she wanted a house of her own, but was also aware that on her own she could
never afford it, as her wages then were at $300 per month. So she began mobilizing fellow domestic
workers who believed that collectively they could achieve this dream. Initially she was made the
formations committee chairperson was later made the substantive chairperson of the cooperative.
Surprisingly however out of the cooperative's leadership of nine members, only three women were
in the Management Committee.

Tashinga Housing Cooperative had to consider at its formation stage of the cooperative, issues of size
of the membership desired, tenancy based on cooperative principles, member participation in
decision-making and control of the cooperative affairs, cooperative education for members and their
families. Thus the open membership principle was reconsidered in terms of resident and
occupational requirements as noted by Manase and Madzonga (1991). Therefore the Tashinga
housing cooperative formations committee agreed on the following principles: that the cooperative
would have a limited membership; that members have to be resident in Mabelreign; that members
had to be domestic workers; that members did not own a house in Harare; and that members would
abide by the by-laws of the cooperative, which included among others the following that: all
members had to pay a stipulated non-refundable joining fee; all members had to attend monthly
general meetings; all members had to make monthly contributions towards the cost of the house to
the cooperative, as determined by the general meeting from time to time; members who failed to
attend dully convened monthly general meeting, without acceptable cause would pay a fine;
members who failed to attend three consecutive general meetings would lose their membership and
would be refunded the surrender value of their debenture share; and all members had to benefit
equitably if not equally.

On the basis of these guidelines, the founding members who constituted themselves into a
Formations Committee recruited membership. In the case of Tashinga Housing Cooperative, the
membership rapidly swelled to over two hundred and fifty, at which point membership registration
was closed. It should be noted however that the cooperative was working closely with its Ward
Councillor, who happened to be the Mayor of Harare for most of its formative period.

The Cooperative held their monthly general meetings, on the first Sundays of each month where
members also paid their monthly contributions. The cooperative's initial joining fee was $2 and the
monthly subscription of $125. This way the cooperative was able to make meaningful savings before
they had secured land from the City of Harare. After the allocation of 224 three-hundred-square-
metre unserviced stands in Dzivaresekwa high density suburb, west of the city centre, Tashinga
purchased and serviced the land at a cost of approximately $1,720,000, entirely from its own savings
(Munzwa, 1999).

Tashinga might have got mileage by the assistance it got from its patron, who was the Mayor of
Harare, Alderman Chikwavaire. He also collaborated well with Housing People of Zimbabwe (HPZ)
which were able to negotiate for very good deals in land acquisition. The cooperative negotiated for
an agreement of sale of their 224 plots, and were not required to pay anything until they had
developed the land. With the Agreement of Sale in hand, the Co-op asked its project managers, HPZ
to hire contractors to develop the land. Again they had negotiated and signed a Service Agreement
with this NGO. This shows how the empowered the co-op society was, especially their management
committee. HPZ, in turn engaged consulting engineers to do the engineering drawings and bills of
quantity for three major services needed i.e. sewerage and water reticulation, roads and storm
drains.
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The project did this work in close consultation with their employer, Tashinga, in the form of its
Projects Committee. The consulting engineers, Brian Colquhoun tendered for two projects, water
and sewerage reticulation and construction of roads and storm water drains.

The tendering procedures were followed and successful bidders were awarded the contracts, and
the co-op was an active stakeholder in the entire process, albeit taking a back seat. The two sub-
projects were executed according to the plan and all the stage payments made to the contractors, the
consulting engineers and the project managers, by the owners of the project, Tashinga Housing Co-
op. all the payments were made from the investments in the money market. The two projects ran
concurrently. However the sewer and water reticulation sub-project was finished first.

Towards the end of the land development projects, the co-op realised that its savings were getting 
depleted but so desired to go ahead with completing the super-structures. They had their house
plans done by HPZ for a fee. In addition to that, they requested the project managers to secure for 
them a loan for house construction from the building societies. Before this could be done, there was
an assessment of the house type options, using the growing house concept. Four options were
weighed: the one room wet-core; a two room wet-core; a two room wet-core on full slab; and, a four
room core house. After costing each option to the agreed levels of finish, the co-op settled for the two
room wet-core on a full house slab. In 1995, this had a cost of Z$25,000. However with the cost of
electricity, water and sewer, the total cost went up to Z$26,800. it is important to note that if funds 
were to be made available in the subsequent year, due to the inflation rate of 30% at the time, the unit
cost was going to shoot to Z$34,840. The total amount for the whole project would be Z$46,003,200
with funds availed in the first year. It could clamber to Z$7,800,160, if funds were made available in
the second year (Munzwa, 1999).  It can be noted that at that time and with members focussing on 
their pockets, these were fear-provoking figures. It is in times of consideration that collective
collateralisation is required. Yet this also comes with mutually exclusive outcomes, either in support
of or against some position. If democracy is about voting, then its chief weakness is its susceptibility
to engendering divisions in a group or a schizophrenic faculty in the case of an individual. Thus, in
1995, the co-op got involved in the project costing and negotiations with one of the building societies,
Central African Building Society (CABS). As the negotiation for a community-based mortgage was
first priority for all the stakeholders, meetings were held at the highest level for all organisations
involved.

Through the assistance of Housing People of Zimbabwe, the cooperative applied for a mortgage loan
from the CABS and was successful. However when the offer letter got to the cooperative, it
developed cold feet and decided not to accept the offer. Instead the cooperative opted to construct
its houses incrementally through savings. In early 1996 the cooperative embarked on the
construction of 20 two-roomed cores on a full-house slab. By 1997 the cooperative had constructed a
total of 35 core houses, at a cost of over three million dollars ($3 000 000), and were being rented out to
members at $340 per unit per month. By the end of 1997 the cooperative was collecting a total of
Z$57,820 per month from the monthly contribution of $205 per member per month plus $340 rental
per month per unit from the 35 core houses. However ten houses were still under construction, as a
result of numerous problems the cooperative faced in supervising its contractors, who have not
operated as expected. Tashinga housing cooperative intended to continue its programme of house
construction using the incremental approach. The challenge however was the unstable macro-
economic environment and the high inflation rate, which made construction projects very difficulty
to finance and execute.
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The secret of and gait to the cooperative's achievements
When the cooperative society negotiated for land from the Harare Municipality, they were in good
standing in that the local authority was sympathetic to the society's situation. First the local authority
was supportive of any community initiative in low cost housing.  Secondly the cooperative society 
had made significant savings, given their meagre wages. Thirdly the society was being assisted by a
professional organization, in terms of their project planning and development. Fourthly their patron
(advisor) was the seating mayor of Harare.

The cooperative society negotiated for a virgin piece of land from the local planning authority, which
they got at $3.00 per square metre. Fortunately for the cooperative, this piece of land had an
approved layout plan prepared by the local authority. Furthermore after the agreement of sale had
been drawn, the society was not asked to pay for the land immediately. They were allowed to
develop the land first. The first thing the cooperative decided to do was to engage a land surveyor,
who carried out the land survey for them. After the survey was done the cooperative society decided
to pay for the land. This was to ensure security of tenure, although they knew that land could not be
transferred to their members before house const ruction was completed. After paying for the land the
cooperative went ahead and serviced it. They contracted two companies to put in the services. The
first company provided the water and sewerage reticulation for the site. As this was on-going, a
second company was engaged to construct the roads which were surfaced to the specifications of the
local authority. Because the cooperative had had a long period of saving (6 years) and had managed
their savings well, it was able to pay for all these services on cash on delivery basis.

Hurdles (but also opportunities) in the Way
However when the cooperative got to the house construction stage, the project became more difficult
to execute because they had run out of their savings. The project had to be phased into a few housing
units at a time. This was to allow the society time to accumulate enough savings to enable it to
continue. The provision of infrastructure was completed in 1995, and the first phase of 35 core houses
were built out of the planned 45, in the following three years and completed in 1997. Given the ever-
increasing construction costs, the low rate of savings accumulation, the high inflation rate and the
ever-reducing capacity of the cooperative to sustain the project meant that the project would take
many, many years to complete. Box 3 gives some insights generated by a survey done by the authors
in May 2008.

It is also known that the cooperative society had been offered a mortgage finance loan; it would be 
interesting to compare the two scenarios. In other words what would have happened if the
cooperative had accepted the loan? From a project financing and implementation plan, accepted by
the financial institution, the project would have been completed within a two-year period. However
what may never be established is whether the cooperative was going to face difficulties in repaying
the loan. This can only be examined in retrospect in terms of the income profiles of all the individual
members of the cooperative in question, particularly over the first five or six years of being indebted.
It is not the intension of this paper to do this, as this constitutes a separate investigation, but from the
survey by the authors, all respondents indicated that the denial of the loan was nothing but a sign of
lack of forecast, lack of clarity on presentation by the management committee at that time, and
adherence to monolithic view perpetuated by a rather bigoted and undemocratic chairperson. For
this reason the second generation respondents laid all blame on the leadership but also on the fact that
most of the members (their parents) were 'unschooled' and never had the foresight to see that the
years to come were to be years of hardship.
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BOX 3: TASHINGA HOUSING CO-OP: A REFLECTION OF PERCEPTIONS AND PROGRESS ON THE GROUND

Source: Field Survey, 2008 
· 180 of the 224 houses have been constructed but they are on different stages: about 30 % ( of th e 180) are 

finished, 20 % have between 4 -6 rooms completed, the remainder 40 % have a slab or two core houses built and 
the rest have nothing but some structures built outside the plinth area.

· About 30% of the houses built and completed are a reflection of 'owners' building using loans (10%), children who 
are now well up taking over the projects and building for their parents (60%), members receiving aid or lump sum 
'pensions' or grants from their employers (15%) or  being of the late comers who came but wi th own resources 
(15%).

· About three quarters of the co -operative membership now are children to the original members which means that 
only a quarter of the original members remain. 

· Only about 5% of the original members pulled out of the co -operative due to possible reasons of an enhanced 
status, the need to move to rural areas or dissatisfaction with the management. These have also been replaced by 
people from outside the group who had been searching for homes. These late comes are viewed with suspicion by
other co -op members who feel that they were brought in because they 'bought' the management. Ironically the 
majority of the finished houses belong to the latecomers who some founding but disgruntled members referred to
as the "moneyed class" –vemari. The same group viewed these latecomers as "not having the interests of the co -
op at heart hence working towards its demise because they are driven by ulterior individualistic ambitions".

· Those members had remained in the domestic worker domain all over the years cited that they were the hardest hit 
in the economic miasma bedevilling the country citing the fact that their current salaries amounted to 
Z$300,000,000 (equivalent to US$1) per month at the liberalised foreign currency exchange rate. One lady secon d
generation member showed that her household could garner up to Z$10,000,000,000 (US$33) per month through 
selling vegetables and fruit at the designated market in the neighbourhood. From monthly contributions made by 
members to the co -op it was found out that members without any structure built were paying Z$100,000,000 
(equivalent to US0,33) per month, and those with finished structures by own means, Z$10,000,000 (equivalent to 
US0,033). Then they had to pay water, electricity and ground rates to the Zim babwe National Water Authority,
Zimbabwe Electricity Supply Authority and Harare City Council, respectively. It was asked as to what could be 
reasonable and realistic rental figures to the co -op to be contributed by members so that the construction of the 
houses could continue despite the hyper -inflation. The majority of respondents cited figures ranging between 
Z$500,000,000 and Z$1,000,000,000 (US$16.5 and US$33) per member per month.

· The leadership over the co -operative had changed again and again save f or the post of the chairperson. The
reasons cited for the ‘hang about’ of the chairperson included the fact that the housing co -op was her brainchild, 
that she was the ‘mother -figure’ hence icon to the whole project, that she was just too strong not to let the co-op
fall apart, and that her stay was ‘bonus’ for the toil and moil she underwent in the days of land development and 
servicing. Others mentioned that the chairperson was now a stumbling block to the robustness and dynamism that 
the co-op could be enjoying.

· Most second generation respondents interviewed expressed bitterness at the leadership in the formative years of 
the project citing how they were excluded from making any suggestions let alone contributing ‘sound’ decisions to 
the leadership

· One re spondent indicated that some individuals who were building using own resources were progressing in a 
much better way than the co -op in its entirety. This was owed to the co -op lacking a clear and well -thought-out
strategy to do the project in such times marked by erosion of incomes hence contributions and of general volatility 
and instability.

· Originally the society did not allow any assistance of members to build, form any source except the 'executive'. 
Due to the stalemate in house construction, this clause has been removed hence 'liberalisation'.

· Those members with completed houses expressed that it was high time the co -op dissolved and that would allow 
them to get title deeds which they could use for other purposes to enhance their livelihoods.

CONCLUSION

As was noted earlier, the primary object of a housing cooperative society is to provide affordable
housing for its members during their lifetime. The provision of adequate housing to all their
members, during their lifetime presents major challenges to any cooperative society, as this
invariably requires that suitable land be identified, acquired, sometimes infrastructure be provided,
and a superstructure (house) be built. In the case of Tashinga, only 25% of the original members have
remained. Yet, again, they have not seen much progress on the ground; the majority expressed
disgruntlement, disappointment and anxiety. For all developments to be accomplished the
cooperative has to find the money to finance all the construction activities. All these activities
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must be managed well in terms of being transparent and democratic. With Tashinga the rejection
offer produced nothing but a stalemate – in effect one of detriment and some form of defeatism.
While the macro-economic environment has been cited as compounding the situation for
superstructure construction now, the fact of the loan offer denial remains to haunt the community.
This has had generational implications.

Certainly, a democracy or a decision that fails to accommodate future generations in the present is 
foiled and warped. While leadership or founder-ship of an organisation/society is something to be
hailed and saluted, it should not become a hindrance to the fostering of dynamism of that entity. In
addition, when co-ops or societies are truly built on democracy then they should be guided by the
principles of good governance like trust, reciprocity, transparency, accountability and flexibility.
The Tashinga case revealed lack of these aspects which explains why some members were
anathematising leadership, particularly the person of the chairperson whom they dubbed as being 
secretive and unwilling to take in innovative ideas. When a leader gets 'deified' and glorified out of
proportion, this stands out as stalwart antagonism to democratic principles, practice and overall
expectations. It paralyses the idea of social collaterisation, the norms of social capital and the
principles of democracy. It kills the founding principles and lethargises the core business that is the
raison detreof an institution. It impoverishes the poor and hurls them into a prison of embarrassment
and uncertainty. This produces hope-turned-upside-down.

The case of Tashinga is a story of a co-operative society that failed to grab an opportunity that came
by a windfall. Had democracy with the future in perspective (spiced by the tenets of good
governance) prevailed, this could have been an outstanding landmark in the history of housing co-
operative initiatives in the developing world. What one can do is to learn form the mistakes and take
it as a springboard from which to establish good institutional governance, integrate generational
implications of any decision, and let instutionalism rule above individualism. With these aspects in
place, the delivery by the democratic road shall be become visibilised (made to manifest) and good
lessons will be drawn by all stakeholders.
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African Experiences in 
Strengthening Citizen's Voice in 
Revenue and Expenditure 
Planning

MARY RUSIMBI

ABSTRACT: The aim of the paper is to discuss on selected African experiences relating to the
strengthening of citizen's voice in revenue and expenditure planning with a focus on local government. It will
point out on the growing initiatives in Africa aimed at promoting citizen's engagement in local (national)
revenue generation/ management and budget planning and tracking. In particular, the paper will review the
substance and the impact of such civic initiatives through selected case studies of Uganda, South Africa and
Tanzania. Though some of the shared cases are young and developing, they will present examples of strategies
that seek to improve the availability of budget information and transparency, broader societal participation and
demand for revenue and budgeting process that has pro-poor and social justice outcomes on the one hand, and
the content of budget priorities, quality of implementation and revenue/expenditure on the other hand. The main
outcome of this paper will be to contribute to enhanced understanding and knowledge of different actors
including revenue and budget practitioners regarding some tools, methods and approaches for citizen's
participation and monitoring in revenue and expenditure planning/tracking within different national contexts
in Africa.

Key Words: budget reforms, civil society organisations, cooptation, democracy, liberalisation 

INTRODUCTIONAND BACKGROUND

In Africa, the increasing role being played by civil society organizations (CSOs), in demanding
citizens voice in the generation, use and performance of public resources from those entrusted with
the responsibility for their management, have to be seen in the context of political and economic
reforms taking place. Since the early 1990's, many African countries have been adopting liberal
“democratic” systems of governance. These efforts have been noted to create political and economic
structures that in a major way have left the voice of poor and women in particular.

The shift in most African countries has come in with major planning reforms, including budgeting
reforms. The budgeting reforms, which are ongoing processes in many of these countries, have
included improving on expenditure and revenue management. They have also included adopting
strong focus on results based outcomes from the expenditure. This has called for these countries to
put up stronger Expenditure Management and Performance systems for allowing more effective
monitoring of implementation progress or expenditure. For example, public institutions in Tanzania
have been required to institute relevant financial requirements in line with performance budgeting 
framework, which have included producing performance and outcome reports periodically . This
has meant adopting processes such as Public Expenditure Reviews (PER), done on an annual basis as

19a key means of monitoring the impact of public spending in the country .

18

18Performance reports provide a comparison between institutions targets and it its actual values, its budget and actual costs, and an explanation for 
why certain targets were not met.

19It has also meant putting in place effective public integrity management systems through a series of legislative provisions including: the Prevention of
Corruption (Amendment) Act of 1990, the Public Service Act, No. 8 of 2002, the Public Finance Act, 2001, the Code of Ethics and Conduct for the Public
Service of 2005.
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The ongoing liberalization reforms in Africa have also ushered in new processes for local
government reforms. Though many countries had been implementing different forms of
decentralization, the 'new' phase of decentralization had come in with new zeal and emphasis. For 
example, although decentralization processes in Tanzania has been going through different phases
since 1961, the 'new' phase of decentralization (1996-2000) comprised of a larger reform programme
that had six output components of: governance, local government restructuring, finance, human
resources development, institutional and legal framework, and programme development.

The restructuring of local government adopted as part of the “new” reforms has been termed as a
means towards democratization of local governance processes, improving performance and
efficiency and promoting good governance, social justice and equal participation of the local
population. Using Tanzania as an example again, it is stated that “……. the overarching goal of the
Local Government Reforms in Tanzania is “to create good governance based on political and
financial accountability, democratic procedures, and public participation “in order to improve
service delivery; enhance public access to decision-makers and contribute to the development and
sustenance of democratic forms of governance as well as to enhance the monitoring and
accountability of public officials other objectives are to encourage and promote greater involvement
of people in decision-making processes at the local level (ALAT 2003).

With the ongoing decentralization reforms in Africa, an increasing percentage of the national budget
has been transferred to local government authorities (LGAs). For example, in Tanzania, in 2004, the
existing 114 municipal and rural authorities took up 20 percent of the country's recurrent spending.
Since 2004, the fiscal year of LGAs has been harmonized with that of central government, and
required to use the MTEF as a basis for their budgeting planning. However, in terms of budgetary
decision making, in many of the countries, the bulk of LGAs spending is still executed through
central governments. This obligates LGAs to submit their detailed spending needs to central
government, which executes payments on their behalf such as salary payments, or transfers funds
directly to clinics, schools and the like in the districts. As part of accounting for the received funds,
LGAs are required to produce monthly accounts for submission to the own Councils, and to submit
quarterly reports to central government. They often also produce several project reports to central
level ministries on the use of grant funds such as in education and health. LGAs are also required to
produce and internal audit report on a quarterly basis, which get submitted to the Finance

20Committee of the local council for follow-ups .

On citizens' engagement, the ongoing reforms at local government level in Africa seem to have left
behind the majority, especially on the part of poor and marginalized social groups such as women.
This is seen to be due to several factors that include weaknesses inherent in the oversight bodies such

21as the Parliament and the Local Government Councils . The objective of this paper is to highlight
on selected African experiences as demonstrated through CSOs efforts in strengthening of citizen's
voice in revenue, budget planning and accountability. The shared experiences are aimed at bringing
out the potential of promoting more open, participatory and responsive systems of local governance
for deepening democracy.

20Three year outcome report assesses the degree to which an institution is meeting its objectives (i.e. producing the designed outcomes and impact) 
at the end of the three year planning cycle.

21For example, although MPs are increasingly engaging in active debates in parliament, their role in reviewing expenditures priorities is weakened by
them coming in too late during the budget process, and at times by having parliaments that are not powerful enough to amend the budget or re-
allocate funds. Similarly, the LGAs' role in exercising its oversight over the performance of the budget is challenged by the fact that their role in
planning and budgeting process is minimal. This situation weakens not only the oversight role of the legislators but also minimizes effective
engagement of citizen's issues/voice in revenue and expenditure planning at the local level.
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UNDERSTANDING THE ROLE OF CSOS IN STRENGTHENING
CITIZENS VOICE

In many parts of Africa, there has been-over the past ten years, a noticeable increase of civic
participation in public expenditure and accountability issues. Experiences show that civic actors and
legislators have engaged in budgeting and monitoring work in South Africa, Zimbabwe,
Mozambique, Tanzania, Uganda, Ghana, Nigeria and others. Although this work is in many ways
still at developing stages, much is beginning to be realized especially through critical engagement of
CSOs. This has been strong in areas of lobbying for public expenditure with pro-poor and gender
sensitive outcomes as well as in monitoring of public policy for resource management. This has
meant promoting social accountability to ensure effective implementation and service delivery
outcomes at different levels. The CSOs work in this area - as shall further be elaborated through the
provided case studies, have been important contributions in strengthening the voice of citizenry in 
revenue, public resource management and social accountability processes in local governments.

Civil society approaches to strengthening citizens' engagement
Emerging from the Case studies under discussion are several approaches being adopted by civic
actors in working towards strengthening citizenry participation and ensuring monitoring public
revenue and expenditure processes for social justice outcomes and impacts. Two of these main
approaches are gender budgeting and monitoring.

Gender budgeting advocacy work uses a set of tools to expose gender and pro-poor biases in resource
allocations and expenditures and to ask local government to fulfil their national and international
commitments to gender equality and pro-poor distribution of resources through appropriate policies
and budgets. Through gender budgets, people's voice demand that district resource generation and
(re) allocation strategies address poor women and men's needs and thus close gender and pro-poor
gaps. In this way, gender budgeting work addresses the issues of accountability through asking local
governments to account for the extent to which they meet agreed upon standards of gender equity 
and pro-poor outcomes in policies and in delivery of services. Many times, issues of accountability 
focus on preventing corruption and delivering services to people effectively and efficiently. While all
these are key issues which gender budgeting work promotes, this approach also emphasize on
dealing with issues of gender equity (and pro-poor) in allocation of resources as an important
accountability issue. In terms of broadening people's engagement, active participation of citizens in
planning and prioritization of revenue and budget, is one of key cornerstone of this approach. In the
way, gender budgeting advocacy work has huge potential of deepening democracy in local
government. It has also huge potential as a social accountability tool because local governments and
civil society can monitor whether or not governments are honouring their commitments through the
allocation of resources to bridge existing female and pro-poor gaps at the local level.

Monitoring work for strengthening social accountability system through adoption of different
monitoring approaches include policy monitoring and analysis, social accountability monitoring or
social auditing, Within this context, CSO's advocacy work is in attempt to demand for more open,
participatory and responsive system of budgeting and governance at both the national and local
level. Through the ongoing civic efforts in this area there is increasing interest in enabling the poor 
and excluded to have a political voice, and capacity to influence allocation of public resources in
favour of them. There is also an increasing interest in demanding for a strengthened social
accountability system at different levels. As part of CSO's work in this area is thus to provide avenue
for more meaningful participation of civic actors in public expenditure planning and decision
making at local levels.
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The Theoretical Framework
The basis of CSO's engagement on issues of revenue and public expenditure processes in Africa is to
enhance good governance, accountability and social justice. Within this context, there has been an
increasing interest in expanding the concepts of good governance or democracy, accountability and
accountable budgeting (i.e. budgeting for social justice and eradiation of poverty). Within the new
conception of democracy for example, democracy is understood to mean citizen's active participation
in the policy/budget-making processes, not just in voting at election time. Similarly, accountability is
not taken to mean only accountability of the state to citizens (verbal) or between state institutions
through systems of checks and balances (horizontal), but also about calling for greater transparency

22of budget decisions and accountability to women .

Within this framework, CSO's initiatives are important contributions to strengthening citizen's voice
in local development planning and budgeting, especially because (local) governments have a long
tradition of secrecy in planning and budgeting. On the other hand, citizen's engagement in local
government planning is key because issues of micro-level accountability are instrumented in
improving the quality of public spending on poor women and men as well as in ensuring that their
voice become important part of local development planning, budgeting and outcomes. Participatory
local planning and monitoring thus enhances local government accountability to its citizens. This
process in turn, allows for empowerment of broader segment civil society including women and poor
men. This empowerment is important especially for poor women as it shall allow them to see the
direct links between revenue generation and expenditure, priority setting, and the actual
implementation of public policies.

CSOs BUDGET WORK INAPPLICATION: CASE STUDIES

This section discusses on three selected case studies of CSOs budget work in Uganda, South Africa
and Tanzania. The experiences of these countries, mainly promoted through a range of NGOs,
networks and coalitions demonstrate key strategies under adoption as well as challenges related to
strengthening of citizen's voice with the aim of democratizing revenue and expenditure planning at
(national) local level.

The approaches of the on going budget advocacy work by CSOs in the selected countries are shaped
in approach by principles of social justice and commitments for upholding and enhancing the voice
and participation of the majority of citizens, especially the poor and marginalized in public policy and
budgeting at the (national and) local level. With this broad objective, all the experiences under
discussions have been operating in a context that is more or less similar.

The budgeting planning and budgeting context of South Africa, Tanzania and Uganda is based on the
Commonwealth model. Within this framework, the budget formulation is an executive function,
while the legislature and civil society play limited role in early stages of budget preparations, except
for the legislature power during parliament reviews and approvals. Even at this stage, legislators
have been complaining of having less power regarding budgeting decisions. This is despite the on
going efforts to increasing their power regarding public policy and budgeting. This meant that these
key legislative actors in strengthening citizen's voice in public financing are struggling to play their
oversight role effectively and thus as a consequence, they may face the challenge of accountability.

22Winnie Byanyima, ibid, pg 2
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Within this constraining context, budget process remains predominantly male dominated with key
decision makers being men more than women. The budgeting discussions have also tended to be on
fiscal issues rather than on how the budget can solve the problems of different categories of people.
Although this situation is slowly being transformed with the introduction of more participatory
planning frameworks including the Medium Term Expenditure Framework, that is based on three-
year rolling budgets and aimed at ensuring that policy choices and priorities of government drive
expenditure, the revenue and budget planning is exclusive of effective gender interpretations.

Case 1: The SouthAfrican Experience
The South African experience demonstrate that budget work carried out by civil society
organisations in Africa if sustained, has significant potential in strengthening citizen's voice in
budget policies in form of advocacy for increased allocations for particular expenditure priorities.
This could be done by highlighting the inadequacy of allocations and discrepancy of existing
allocations and discrepancies between commitments and actual disbursements at the municipal or
district level. The most significant outcomes of such initiatives include increased allocations of
budgetary resources for women programs as well as child support grants.

The South African initiative started in 1995 (i.e. soon after the fall of apartheid in 1994) with
promoting a Women's Budget Initiative (WBI), The WBI was started as a partnership initiative
between two NGOs, Community Agency for Social Enquiry (CASE) and the Institute for Democracy
in South Africa (DASA) and women parliamentarians. The initiative started at the national level to 
empower legislators and civil society to engage with budget issues through analysis and debates
from a gender perspective in order to influence resource allocations for pro-women interventions.
The WBI started with hiring researchers to analyse the budgets of six sectors to begin with. As part of
this NGOs and women MPs participated in advocacy activities and in providing information to the
researchers. From the research, WBI published five books covering all the sectors with the fourth
publication being on provincial governments, with main findings being that there are gender issues
in each and every sector/province which needed to be considered in expenditure planning

23processes .

In terms of outcomes, two years after the WBI was started, the South African government started a 
parallel process aimed at analyzing its budget from a gender perspective. Ministry of Finance led the
government process. Meanwhile, working with other CSOs organisations such as GETNET, a gender
training NGO, the WBI developed workshop-training materials that were to be used to empower
parliamentarians and civil society activists who are of a non-academic background, with capacities to
analyze gender budgets. These materials were prepared for use in the SADC region but are being
used in the other African countries too. Furthermore, gender budgeting has been introduced as a
course module in several South African universities. The capacity building efforts highlights on one
of the key ingredients for sustaining gender budgeting work.

The South African Fourth Women's Budget focused on local governments' expenditure in five
municipalities. The analysis included categorizing municipalities' allocations into: gender

23For example, following the passing of a domestic violence act in 1998, the WBI conducted a gender budget research to establish how effectively the
new act would be implemented and financed. As part of this, the Parliamentary Committee on Improvement of the Quality of Life and the Status of
Woman (CIQLFW) had commissioned an NGO to research on government spending to combat violence against women. In this way, gender budget
analysis work became a useful tool for sharing on how a particular gender concern could be addressed through allocation of public resources. This
approach thus can be used to highlight the extent to which local governments are legally accountable to women.



Local Governance and Development Journal

Municipal Development Partnership Eastern and Southern Africa 34

Volume 2: Number 1

specific allocations, equal opportunity or affirmative action allocations, and mainstream
expenditure. This analysis was able to bring out the gender blindness of local planning and
allocations. These included municipal expenditures targeting the households, rather than
individuals and thus hiding the gender biases in need of budgeting allocations (time spent on water
fetching etc); and generally, lack of gender-disaggregate data and information, which hindered
implementation of gender sensitive allocations.

Another example of CSOs budget advocacy work, involves IDASA's Children Budget Unit (CBU) in
applied budget analysis work aimed to monitor federal budget allocations and programmes
designed for children from low- income families, and to highlight challenges regarding the delivery
of services in communities. This was a collaborative work with other organizations advocating for
children's rights including the Alliance for Children's entitlement to Social Security who
spearheaded the campaign and drew on budget information provided by the CBU. The campaign 
was successful in its objective of increasing the resources originally committed in the national
budget for the Child Support Grant then when it was first introduced in 1998 and by raising the
maximum eligibility age to fourteen years. The level of the grant has since kept pace with inflation,
partly as a result of on-going monitoring and advocacy work by IDASA and its allies.

Civic initiatives on budget work in South Africa demonstrate that advocating for citizens'
engagement in budget issues at the (national) local level have the potential to influence planning and
budget decisions to the extent of introducing new programmes or to leverage additional financial
resources for programmes that have already received legislative approval. In addition, the
experience show that budget advocacy work can be instrumental in bringing in issues/voice of the
poor and those marginalized (children) who lack voice, closer to local planning and budget
allocations. However, the challenges

Case 2: The Ugandan Experience
The budgeting context in Uganda is not very different from that of South Africa and Tanzania. For
example as in Tanzania, over the past few years, the budget process in Uganda has been going
through significant changes for enhanced outcomes, including inclusiveness and transparent. Key 
changes include the introduction of the MTEF and alignment of the budget with some policy
frameworks such as Poverty Eradication Action Plan (PEAP), equivalent to PRSP. As part of the on
going changes, several efforts have also been made to make the budget process more inclusive. For
instance, the Ministry of Finance, which is leading the budgeting process involve civil society
representatives through Sectors Working Groups (SWGs) which are important vehicles in setting
budget priorities and allocate funds for activities with monitorable outcomes, and measurable
performance indicators. The local government budgeting processes also works towards
strengthening the involvement of CSOs through its structures.

Within this context, the Forum for Women in Democracy (FOWODE), a women's rights advocacy
organisation, in partnership with several other advocacy NGOs in Uganda, have been implementing
a gender budget project in collaboration with some (women) MPs from the special interest groups'
caucus. The caucus is an alliance of MPs who represent women, youth, workers and people with
disabilities elected to parliament by special electoral constituents.

FOWODE's gender budget project has had a district level implementation focus from the beginning.
At the current, the project covers several district local governments. The aim of this initiative has
been to advocate for gender balanced budgets that address the needs of poor women and men, girls
and boys equitably and give full attention to people with disabilities and other disadvantaged
groups at local (and national) government level. The project started with a research that covered four
sectors:
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education, health, agriculture and finance, of which findings from budget analysis of these sectors,
are published in summary form as Issue briefs. Identified gender issues through the summary are
then reflected in parliamentary and local council reports on the budget.

The research and analysis part of the project is being run in partnership with gender researchers from
University of Makerere and other academic institutions, parliamentarians/local government
councillors, journalists, gender activists from civil society organizations and government planners
from the three selected sectors as well as the Ministries of Finance and Economic Planning, and
Gender, Labour and Social Development. This broad-based partnership, coordinated by FOWODE
and has been very instrumental for strengthening poor women's voice in budgetary planning and
discussions at the local governments, parliaments and national government

For example, through this partnership, (women) MPs and Councillors have been active in promoting
advocacy activities in the Parliament and Local Council for ensuring that key gender issues
identified from the researches and budget analyses are discussed in relevant committees or in the
whole House/Council. In a major way thus, both male and female MPs and Councillors engaged
with the key issues promoted by the project. They have been appreciating the facts and figures
emerging from this process (research and analyses) as it equipped them with relevant gender
information for their contributions during budget debates. According to documentation from the
project, the legislators have also been regular participants to FOWODE's budget briefing sessions
being conducted prior to budget sessions. Many of the legislators have also been appreciating that 
the project has assisted them to speak up for their women constituents and to deepen their enquiry
about how resources are being spent. This kind of outcomes is the essence of some gender budgeting
principles. This is because gender budgeting (GB) creates a situation in which financing policies are
made more transparent and accountable. This is to be done by assessing how district budget will be

24allocated and actually spent . What is also important is that GB provides policy-makers with inputs
of differing priorities between men and women for allocations that is gender sensitive.

Related outcome of this initiative has also been in forming new relationships between local
government budgeting officials and civil society actors. In the initial steps of the project, government
planners and budgeting officials questioned the right of civil society organisations to access and
critique (revenue) policy and budgets. However, as it stands to-date, GB researches and members of
civil society organisations in districts have increased their access to local government documents
with the assistance of the planners who are referred to as reference group/people. The reference
group/people have-in the process of their engagement, increased their own gender awareness and
skills. This has been the same with other groups such as journalists who through participating in the
project have increased their own understanding of how parliament functions and their knowledge of

25gender issues .

This trend continues to be upheld to-date where for example, FOWODE and several other civil
society advocacy groups such as Uganda Debt Network have become key participants in policy
budgeting processes, including providing inputs to PRSP reviews, Poverty Eradication Working

24Winnie Byanyima, Politics, Good Governance and Gender: Gender Budgeting Experiences in Three African Countries, 2003,pg 12
25FOWODE has also been used as a key resource to parliamentarians and Councils through the Parliamentary Budget Office (PBO) where they have

entered a memorandum of understanding with FOWODE providing technical support to the PBO in gender analyses of sector/council budgets and
capacity enhancement. On the other hand, PBO providing an entry point for FOWODE and its coalition partners to lobby the various oversight
committees for the councils. Breaking the barriers between state and non-state actors is an achievement that cannot be undervalued, especially in 
relation to broadening citizens' engagement in policy and public expenditure budget in districts.
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Groups as well as in other related budget working groups. Though this kind of situation can have
potential dangers of co-option if CSOs are not strong and focused, through this relationship, Gender
Budgeting Project has brought legitimacy to women's issues in budgeting planning tables, and, thus
in a major way, has placed a discourse about gender equity in revenue and budget expenditure in the
country. Hence, although significant shift in budgetary allocations of the districts for gender equality
issues are yet to be realized in Uganda-as in other countries, gender budgeting has proved to be a
powerful tool by those seeking for greater accountability with respect to the gender equity goals and
especially for those who are working towards the broad goal of social justice and transformation.
Gender budgeting links commitment to gender equality to the ways in which district government
raise and spend money, give concrete way to increase government accountability to its entire people.

The Uganda case study has illustrated that gender budgeting is a tool with transformative potential
for exposing gender and pro-poor inequalities and biases in the distribution of public resources at the
(national) local level. As a process, when applied effectively it can lead to strengthening of citizen's
voice in demanding for social accountability from their leaders, i.e. (MPs) local government
councillors, etc. Similarly, the local leadership can rely on gender budgeting tools for their enhancing
their accountability roles. For example, Gender Disaggregated Beneficiary Assessment could be an
effective instrument for use by the councillors to find out from men and women citizens, whether or
not district funds are being used to solve their problems satisfactorily. Opinion polls, interviews or
attitude surveys can also be useful techniques to ask questions about the use of public funds. By
identifying the different needs of women and men of different social and economic groups in a
district and analyzing whether or not these are met through allocations, gender budgets can increase
the capacities of legislators to determine the effectiveness of public programmes. In this way, they
will be playing an important role in relation to promoting social accountability.

Similarly, related gender budgeting tools could be used to bring out the gendered dimension of
revenue in the district. For example, Revenue Incidence Analysis tool can be used to assess how
different categories of people are affected by a particular tax. This kind of assessments will be useful
for legislators in understanding who in terms of sex or income is bearing the larger burden of taxation
and what could be the impact of taxation for different groups of people. All these are important
ingredients for deepening the concept of democracy in Africa, which form the basis of the Uganda 
Gender Budgeting initiative.

Case 3: The Tanzania Experiences:
The Tanzania case study discusses civil society efforts focused at enhancing the participation of poor
women and men in influencing revenue, expenditure planning and budget performance processes at
both the national and local government levels. The experience exemplifies the growing capacity of 
CSOs' role in promoting strategies for citizens' engagement to demand social accountability and
transparency of public policy, expenditure management and performance. The emphasis of
approaches adopted is on policy analysis, monitoring and advocacy in relation to budgets and
people's rights (education, health). It is also on challenging broader economic policy frameworks in
the country (and beyond), as these are seen as negatively impacting local level planning and
budgeting.

The budgeting context of Tanzania provides a scenario depicting strong role being played by central
government in budget planning and expenditure. Every year t he executive (planning
commission/finance) provides budget guidelines to all min istries, departments and
regions/districts. The guidelines direct ministries and regions/districts about how much money
they will get in the next year and which goods and services central government considers as
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priorities. Each ministry or region/district then prepares its budget and plans that are scrutinized by
the inter-ministerial technical committee composed of all permanent secretaries. The cabinet then
receives and discusses the recommendations of the inter-ministerial technical committee and
finalizes the estimates that are then released to parliament. In parliament, the finance and economic
committee holds meetings with government officials, studies the estimates and makes a report to the
whole parliament for debating. Parliament then approves the budget estimates.

In terms of citizens' participation, the budget process in Tanzania is a relatively closed in process. At
times, even parliamentarians and local government councillors themselves complain of having little
influence on the budget. However, over recent years, major reforms have been taking place with the
aim of enhancing the transparency and inclusiveness of the budget process. As mentioned earlier,
these reforms have included introducing MTEF and related processes as in Uganda and South Africa.

Within this context, several CSO's budget advocacy initiatives have been emerging. One such
initiative is the Gender Budget Initiative (GBI), which started in 1997 as an NGO process outside the
government. It is an advocacy initiative led by women organisations, i.e. the Tanzania Gender
Networking Programme (TGNP), in collaboration with Feminist Activism (Fem Act) coalition. It
started in the late 90's within the context of cost sharing and retrenchment policies being adopted
through structural adjustment programmes, leading to major cuts in health and education,
unemployment. Started with this background, the main aim of this initiative is to influence key
policies, including revenue and budgeting policies to adopt effective gender and pro-poor

26interpretations .

Activities implemented include conducting an action-oriented research which provided space for
tracking the planning and local budgetary processes in selected sectors and local districts, capacity
building sessions with government/local council planners and other budget decision makers,
organizing advocacy activities using the media. In the first year, the GBI research covered analysis of
the education and health sectors. The following year, the agriculture was analyzed as well. Trade and
industry and, finance, health, HIV/AIDS and water were also analyzed in subsequent years.

Through the conducted research work, the GBI has been able to expose some of the key gender gaps in
the entire budgeting process, starting from the design of guidelines, to the identification of priorities
and defining of ceilings. The gender gaps include low representation of women in budget decision-
making and lack of gender capacities and pro-poor approaches. Also exposed, were low
prioritization of the social sectors and rampant corruption. At the local level, three districts
(Kinondoni, Mbeya and Kondoa) were included in the analysis with a focus on the agriculture sector.
Findings from this analysis revealed that production patterns in the two rural districts are based on a
rigid division of labour that assigns women more responsibilities in food production and in
reproduction of labour. Yet, the existing patterns of land ownership constrain women's rights to
control land and the products of their labour. Considering that agriculture contributes over 50% of
GDP, the central and local government investment to the sector was relatively low. This situation was
seen as hurting the producers, who are mostly women.

26Specific objectives included promoting activism aimed at engaging the citizenry in gender budgeting work for empowerment and lobbying for
inclusion. This objective was developed from the reality that as the country was liberalizing under structural adjustment, majority of citizens were
marginalized from policy making and related processes. For example, majority of women, youth, and poor men were not part of discussions
around the reforming policies nor were they being consulted in the way they were affected.
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With this information simplified and packaged for different categories of people, some of the key
findings of the Tanzanian GBI analysis have provided powerful arguments for CSOs, councillors
and MPs to demand for re-prioritization of budgets to different interventions, including the
agriculture sector, water and health. All this has been important process of deepening the budget
debate in the councils, parliament and in the public.

In terms of implementation strategy, the initiative have been adopting a two-pronged approach, i.e.
policy advocacy and building CSOs alliances for broader campaigns. For example, apart from efforts
of engaging with policy makers and budget officials for influencing changes, a broad-based
grassroots coalition has been organized to ensure economic literacy and advocacy to build
momentum for change from below. This has been mainly through research findings being simplified
and used by the advocates to engage with (national and) district leadership. For example, from the
first research work, TGNP published the findings in an easy to read booklet, “Budgeting with a
Gender Focus”, which provides budgeting messages in a popular format for the majority of the
citizenry to engage. This information has been key in outlining the concept of gender budgeting,
what budgets are and the inherent of gender and pro-poor gaps in macro and micro – level policies.

As part of its advocacy work, capacity building is seen very critical. Efforts in this area have been
directed to different stakeholders including TGNP staff and coalition members, policy-makers,
planners and budget officers in selected government ministries, including selected districts councils.
On capacity enhancement, the strategy adopted was that of supporting key CSOs and government
stakeholders through organized working sessions and training in gender budgeting as well as
providing technical assistance to planners and budget officers in preparing their budgets with
gender sensitive perspectives. At the current, the capacity building activities for national and local
government are becoming more systematized and institutionalized within their own government
processes. This started with making gender budgeting a training requirement of the MTEF process,
with TGNP becoming the main resource for this. Furthermore, as part of capacity–building, several
tools for guiding on the 'hows' of gender budgeting have been developed for use by central and local
government personnel. For example a Checklist on “How to Mainstream Gender into Government
Budgets” was developed for the Ministry of Finance, as a collaborative activity between TGNP and
the same Ministry. This Checklist has been viewed as an important resource for supporting planners
and budget officers in their processes of budget preparations.

As part of ongoing capacity building efforts, the GBI advocacy work has brought about a gender
awareness and a capacity to identify women (and poor men's) issues for integration in budgets of
(sector) local governments. This has been assisting in the 'institutionalization' of gender issues in
national/local planning and budgeting. For example, with gender capacity in place, the Ministry of
Planning/Finance has been able to integrate in its Annual Budget Guidelines some provisions which
require ministries, regions and district councils to mainstream gender issues since 1998/9. In
response to this, planners and budget officers have been attempting to apply gender budgeting
approaches in some ministries and districts. These efforts are on going in the sectors/ministries and
district councils although they need to be further strengthened. However, these are important steps
towards transforming central and local budgeting processes into more pro-poor, gender sensitive
and inclusive.

Furthermore, TGNP and its coalition partners have used gender budgeting techniques to analyze
the macro-economic policy framework and 'visibilize' its gender and pro-poor implications for
social policies, expenditures, taxation and debt. As part of this, the TGNP/FemAct coalition has
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been lobbying national and local governments, parliament and donors on issues of abolition of user
fees in the health and education sectors, restoring subsidies for poor farmers, reducing the role of IFIs
and other donors in policy and financial management and greater participation of the poor and
disempowered.

Through gender budgeting advocacy work, women organisations and its key allies have thus been 
able to engage with government officials, and, in the process raise citizenry's voice from a gender and
poverty perspectives in various (national) policy processes such as PRS/MKUKUTA, the Public
Expenditure Review, and the Consultative Group meetings. However, these organisations (TGNP, 
FemAct and other allies) are very conscious that policy makers can easily use these fora to co-opt
some of their progressive agenda. To avoid this kind of outcome, the organisations have been
investing their time and energy in articulating and preparing themselves before they engage with
policy makers/planners. Through these and other techniques, gender budgeting advocates have

27been gaining key achievements through their policy engagement and advocacy work in the country .

At the district level, TGNP have been playing a key role in organizing broad-based grassroots
campaigns towards transforming council's budgets to provide for more and better quality public
services. The campaigns are usually directed at sensitizing poor men and women through district-
based coalitions such as Intermediary Gender Networks through accessing relevant budget
information and skills. They also involve opening up spaces for negotiation and dialogue between
community members and their councillors or district planners. In this way, mobilizing and
providing support for community organizing through mass campaigns is seen as one of key
strategies for building gender (and pro-poor) accountability processes at the local level.

At another level, gender budgeting work in the country has been instrumental in strengthening
representation role of men and women legislators in parliament and councils. This has been done
through adopted strategy of lobbying parliamentarians and councillors (through selected
committees) to enable them to understand and support gender budgeting work in parliament and
councils. Through a series of capacity building and provision of relevant and timely information on
gender equality and pro-poor issues, this important group of policy-makers has started making
gender sensitive contributions during budgeting debates. The majority of MPs and Councillors are 
starting to realize the importance of gender budgeting as a tool to expose gender inequalities and
biases in the distribution of public resources and thus use it to move gender discussions in budgeting
debate. For example, some female and male legislators and councillors are using gender budgeting
research findings and figures to make visible the unpaid contribution of women (and poor men) to
the economy and to expose how resource constrained women and their daughters often have to make
huge invisible contributions through fetching of water from far away water points.

27For example, over the last two years, TGNP and FemAct have successfully lobbied and convinced economists in Ministry of Planning, Finance and 
Bureau of Statistics to fund and conduct a time-use survey. This process, which is on going, has been a key achievement by the women 
organisations in making policy makers and budget officers at different levels to recognize women's contributions in national and household 
economies, and for their increased allocations. As a follow up, gender budgeting advocates are already engaging policy makers to influence them 
for undertaking review of those sector policies overburdening women and children (e.g. water, health, HIV/AIDS, energy, agriculture etc). This 
example indicates that when CSOs engagement with (local) government is strategically approached, it can yield some significant policy and 
budgetary gains.
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CIVIL SOCIETY WORK IN BUDGET AND SOCIAL
ACCOUNTABILITY MONITORING

Alongside the on going gender budgeting work, CSOs and networks in the country have
increasingly been active in monitoring public expenditure and promoting accountability in some
districts. As the following examples shall illustrate, major civic organisations at the national level
have formed partnership with district level NGOs and Networks for working towards broadening
public participation through their engagement with policy and budget issues, and also for
demanding enhanced social accountability.

CSOs Networks such as Policy Forum working on policy related issues and with a membership of 
more than 50 CSOs, has been active actor in policy monitoring and budgeting analysis work. The
contribution from this network in this area has been leading to raising public awareness and
concerns on budgetary and resource allocation issues. This has been implemented through
conducting budget analysis on national and district annual budget and then package the
information for public debates and dialogue with the government. This process has been very
instrumental of engaging the citizenry with revenue and budget debates at local level and others.

The Policy Network is currently moving its work more to expenditure tracking with a focus on
delivery of public services at the district levels. This initiative has entailed among others, equipping
the citizenry from different communities with relevant budget information and skills for enabling
them to track on how much funds have been allocated to their locations/districts, and on how much
this is spent on which activities on an annual basis. As part of this strategy, the Forum is currently 
working on producing a Citizen's Guide which will be key tool in guiding the public on public
expenditure tracking processes. This will be accompanied with availing simple tools to for
application in different contexts.

Research on Poverty Alleviation (REPOA) is another organization involved in promoting research
and analysis activities in relation to policy and budget issues in the country. It has also been engaging
actively in policy monitoring and budget advocacy work. Within this context, REPOA has been
playing key role in availing to the public information about central and local government budgets as
well as exposing what annual audit reports entails. This has been possible through posting the
information through the Tanzania Government Notice Board, a website and database which the
organization host. For its engagement with local level budget issues, in 2003 REPOA undertook a
public expenditure tracking survey (PETS) of primary education. This survey brought out important
information in relation to leakages or corruption in the education sector.

Youth Action Volunteer (YAV), TGNP and Hakielimu are among other civic organisations engaged
in monitoring policy and budget with a special focus on outcomes of these processes for the citizenry
at the local level. For example, YAV, an organization working on health issues which have recently
started directing its efforts towards tracking budget in health sector in 3 districts in the coastal
region. Before taking this direction, YAV was one of the key actors in producing analysis of
budgetary allocations in health, e.g. tracking allocations for drugs and medical equipment and
tracking if they were sufficiently allocated to provide effective health service delivery at the district
level. Results from the analyses will then get popularized through direct engagement with the
citizenry through working budget sessions or though the media. The information will also be shared
with legislators in the Councils (and parliament).

As mentioned above, Hakielimu and TGNP have also been providing annual budget analyses and
playing key role in monitoring public expenditure processes. For example, Hakielimu continues
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to date to play a key role in conducting policy and budget monitoring and advocacy work in the
education sector, with a strong focus of channelling accessible format of information to the public. 
TGNP has also been conducting annual budget analyses which have a focus on what annual budgets
and public expenditure offers for women and poor people through different allocations. These
analyses are then shared with relevant government sectors/district officials for influencing
subsequent annual budgets for increased allocations to women and the poor. This information is also
used to stimulate debates and discussions with the citizenry through the media or through the
Weekly public seminars organized by TGNP every Wednesday. In this way, civic led budget
analyses in the country have been successful in profiling policy and budgeting issues through the
budget analyses and policy monitoring activities. In doing this, TGNP, Hakielimu and other civic
actors working in budget advocacy work has been creating wide networks of CSOs informed on
revenue and budget issues at both local and national level. This is seen as a critical investment for
building citizenry's capacity to lobby and demand for increased social accountability.

In particular, efforts towards monitoring budget expenditure processes at the local levels have
involved huge investment in capacity development of different groups of CSOs. For example, TGNP
has been working on enhancing capacity of its local level partners through facilitating a series of
training sessions on gender budgeting and budget tracking for enabling them to engage in public
expenditure monitoring in their districts. On this, TGNP has been working through their partners,
Intermediary Gender Networks in capacity enhancement of CSOs in selected districts to enable them
in tracking district level budgets and outcomes for gender equity and pro-poor. This approach,
though still in want of further support, especially in skills development and advocacy, has started
bearing results that include developing their monitoring strategies aimed at demanding for
participatory and gender sensitive district planning for more positive outcomes. The process has
also been instrumental in enhancing local level coalitions which have been linking with likeminded
CSOs at the national levels. Growing coalitions between district and national CSOs have been
providing strong base of activism for exerting pressure for transform government policies and
budgets at (national and) local governments.

The experiences from Tanzania offers examples of CSOs working on budget advocacy through
combined strategies of policy (advocacy) engagement, policy analysis and monitoring, public
engagement, activism, coalition building and organizing. These strategies are all adopted with an
objective of increasing the voice of citizenry's in participatory planning and budgeting, and for
demanding social accountability. Furthermore, the experiences illustrate the relevancy of capacity
development for CSOs promoting budget advocacy work. With enhanced capacity and effective
strategy for CSOs' engagement, citizenry's voice can be activated and strengthened in revenue and
expenditure planning in local governments. Within this context, strategies for capacity development
call for relevant knowledge and skills for understanding broader policy and budgeting issues,
advocacy and organizing for social accountability monitoring.

LESSONSAND CHALLENGES

While most of the CSOs initiatives discussed in this paper are work in progress, several lessons can
be drawn from the experiences of South Africa, Uganda and Tanzania. One of key challenges faced
in promoting citizenry's voice in revenue and budgeting planning in local governments, continues to
be low capacity and interest within CSOs on policy, gender and budget issues. Many CSOs actors in
local governments are yet to be capacitated enough to advocate for their rights in participating and
engaging in local planning and budgeting. As a result in some countries, it is has been problematic
for local communities, especially the poor and women to broaden their participation, and hence their
voice revenue, budgeting and expenditure.
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In some African countries, many of its national level policies including user fees in health, education,
water have been providing limited room for local government planning and budgeting to respond
effectively to the needs of the marginalized, women and poor men especially. Within this context,
broadening citizen's voice in participatory local planning and budgeting need to adopt more broad-
based strategies for transforming this context.

Budgets are designed to support the political, economic and social policies as promoted by
governments whether national or local. This process is not neutral and the myth that economics,
budgets and financial governance are neutral or gender-neutral need to be demystified. Key to this is
on how to enable the citizens, local government planners and councils to change budgets, economics
and financial governance to ensure they address the needs of men and women in different classes, 
locations, etc. The on going work on gender budgeting in some parts of Africa is an attempt to offer
some examples for application.

From the on going civic work on budget monitoring and advocacy in Africa indicates assertiveness
by citizens in need of re-defining the concept of democracy. The increasing need of women and men's
voice in policy-making and budgeting processes, through civic organizing or legislature
demonstrate the need of deepening democracy at their own levels. Also, the growing partnership
between CSOs and their councillors or members of parliament in monitoring the performance and 
outcomes of budgeting policy and planning forms the base for s this 'new' notion of democracy.
However, key question is: how do we sustain this important development in our countries with
empowering approaches and outcomes?

CONCLUSIONSAND RECOMMENDATIONS

This paper was aimed at discussing civil society efforts in strengthening voice of (poor) women and
men in revenue, expenditure planning, and social accountability monitoring in local (national)
governments in Africa. It uses examples of civil society initiatives in South Africa, Uganda and
Tanzania to discuss on practical experiences and lessons in this area.

The discussions emphasize that citizen's active engagement in participatory local planning and
budget monitoring is instrumental in deepening the notion of democracy in Africa. It is from this
point of view that the on going CSOs budget advocacy is seen as an important contribution to
transformation to more open, participatory and responsive systems of governance. This
transformation is about providing the citizen-poor and excluded population as women and children,
a political voice in democracy.

Finally, the paper is proposing the following for further discussions: the importance of adopting a
more holistic strategy in strengthening the voice of citizens in participatory planning, expenditure
planning and monitoring requires more holistic strategy; mainstreaming capacity building an
important strategy in public participation in budget and revenue expenditure planning; application,
replication and up-scaling of the use of new tools in the gender budgeting initiatives for enhanced 
outcomes and transformation of local governance processes in the continent; and CSOs budget
advocacy to build an understanding of macro-level policy constraints in relation to revenue and
budgeting management in local government councils. These will assist in developing advocacy
strategies for demanding devolution of power in planning and budgeting to become a reality at local
level. Citizen's active participation in local planning and budgeting thrives well in democratic
processes.



Local Governance and Development Journal Volume 2: Number 1

Municipal Development Partnership Eastern and Southern Africa43

REFERENCES

AZEEN, V., DE RENZIO, P. AND RAMKUMAR, V., (2006), “Budget Monitoring as an Advocacy
Tool.” Uganda Debt Network (UDN) Case Study; Report for the “Lessons from Civil Society, Budget
Analysis and Advocacy Initiatives” project, www.internationalbudget.org.
COMMONWEALTH SECRETARIAT, (2002), “Gender Budgets Make More Cents”: Country studies
and Good Practice, London, U. K.
HOFBAUER, H. (2006) “Sustained work and Dedicated Capacity: IDASA's Experience in Applied
Budget Work in South Africa,“ Report for the “Lessons from Civil Society Budget Analysis and
Advocacy Initiatives” project, www.internationalbudget.org
ROBINSON, M., (2004) “Resources, Citizen Engagement and Democratic Local Governance: A
Background Paper” mimeo, Logo Link, Research on Resources, Citizen Engagement and Democratic
Local Governance
UNIFEM, (2002), “Gender Budget Initiatives: Strategies, Concepts and Experiences,” New York,
UNIFEM.
COLM, A. and Hakielimu (2007) “Strengthening Accountability and Service Delivery in Tanzania: 
The case for Rights Based Social Accountability Monitoring, Hakielimu Working Paper, DSM,
Tanzania.
TGNP, (2003), “Activist Voices: Feminists Struggles for an Alternative World ” , DSM, Tanzania.



Local Governance and Development Journal

Municipal Development Partnership Eastern and Southern Africa 44

Volume 2: Number 1

An Overview of Key Operational 
Issues to Increase Citizens' Voice in 
Revenue and Expenditure Planning

28MOHAMED HALFANI

ABSTRACT: There is a wealth of global and regional experience on the overall process of participatory
planning. The current attention given to the revenue and expenditure dimension of that process, particularly
at the local government level, marks a major turning point in development management. Participation and
citizen voice cease to be merely passive, manipulative, and superficial exercises of providing inputs to the policy
process. They are transformed into dynamic and engaging processes that change relations of power in society
and in communities. This paper briefly attempts to undertake an overview of the key operational issues related
to increasing citizens' voice in revenue and expenditure planning.

Key Words :  conjecture, new millennium, participatory expenditure management 

INTRODUCTION

A distinct development frontier is emerging in the African continent. A convergence of political
reforms, economic transformation and social changes has triggered a need to revisit some of the
conventional assumptions and practices in the areas of governance and development management.
As new relationships are being forged between the public realm, the private sector and the civil
society, corresponding reforms are also initiated on how key societal decisions are made, priorities
are determined, resources are allocated and how public goods and services are delivered and
accessed. The national policy frameworks are increasingly becoming results-focused and purpose-
driven. At the same time, the commitment undertaken by the global community to urgently grapple
with such challenges as poverty, disease, environmental degradation and social inequities, within
the framework of the Millennium Development Goals, also calls for different ways of handling the
development dynamic.

Notable in all changes that are unfolding at this advent of the new millennium in the African
continent is first, the urgent necessity to reassert the role of the people in the development process.
More critical attention is now given to the notion of 'participation' with a view to enhancing
citizenship, promoting efficiency, and fostering empowerment and inclusiveness. Indeed, though
the quest for participation seems to be an old agenda, probably of the past four decades, at this stage
attention is given to the implications of operational processes in critical public policy interventions.

A second notable feature associated with recent developments in Africa is the role of local
government. It is increasingly recognized that the success of the Millennium Development Goals
(MDGs), their supporting national poverty reduction strategy papers (PRSPs) and public
expenditure management (PEM) will all depend on the degree to which they are localized and
internalized. Indeed, it is here at the local government level where the citizen closely sees the direct
links between revenue generation and expenditure, and between priority setting, planning and the
actual implementation of public policies.

28Officer-in-Charge, Urban Development Branch, United Nations Human Settlement Programme
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One positive development arising from the above dynamic, largely driven by the development
community, has been an endeavour to address the challenges of citizenship and local governance
through a slightly different paradigm. In the previous two decades administrative innovations and
democratic reforms were promoted either in an overly technocratic or excessively normative and
political manner. It became obvious as the new dispensation of pluralism emerged and the initiation
of local government reforms gained momentum , that in reality the African citizen has no operational
grip in the real exercise of power, in enjoying inherent rights and even improving well-being. The
slightly altered paradigm is thus an attempt to foster a convergence between the seemingly technical
processes, such as planning and budgeting, and the political underpinnings such as citizenship,
participation, accountability and governance as a whole.

It is in the context of the above background and with a view to initiating the sharing of experiences in
a peer-to-peer exchange that this paper briefly attempts to undertake an overview of the key
operational issues related to increasing citizens' voice in revenue and expenditure planning.

REVENUEAND EXPENDITURE PLANNING –APOTENT TOOL

There is a wealth of global and regional experience on the overall process of participatory planning.
Indeed, as indicated earlier it has been a key feature of earlier administrative reforms and a priority
agenda of the international development community. Nevertheless, the current attention given to
the revenue and expenditure dimension of that process, particularly at the local government level,
marks a major turning point in development management. Participation and citizen voice cease to be
merely passive, manipulative, and superficial exercises of providing inputs to the policy process.
They are transformed into dynamic and engaging processes that change relations of power in society
and in communities.

Indeed, the set of actions related to revenue and expenditure planning tend to pre-determine the
viability of subsequent execution and the ultimate delivery of outputs. Any program can only be
implemented and results generated if resources are assigned. Therefore by engaging in financial
planning, citizens gain access to one of the most potent operational instruments of governance. Not
only do they take part in shaping their collective destiny, but they also open up a space for other
processes of governance. The determination of priorities and allocation of resources provide a basis
for demanding accountability, calling for transparency, and expecting effectiveness.

Within the African context, the issue of revenue and expenditure is extremely volatile and the most
challenging. Financial scarcity presents difficulties in determining priorities and sometimes it
generates tension and conflict. It triggers corruption, becomes a basis for potential abuse of office and
causes instability. In this case, one can argue that citizen participation in this budgetary process
consolidates the much desired peace and stability in the African continent. On the other hand, there
are those who have even convincingly argued that the state of revenue and expenditure in the
Continent, and more critically at the local level, among other things, represents a certain degree of
governance and management dysfunction. It is a manifestation of distortions in inter-governmental
relations in terms of inequitable sharing of resources between central, provincial and local
governments. It is also a failure in fostering an organic linkage at the local level between the public 
sphere, civil society, and private sector.

The point being is that the ramifications of citizen involvement in revenue and expenditure planning,
if successfully accomplished, are much broader and have positive long term effects. The process
unleashes a whole potential of empowerment actions.
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Identifying Benefits of Citizen Involvement
Concern has been raised, mainly deriving from the past experience of traditional participatory
processes in which citizens identify needs, rank investment options among competing alternatives
and then compile these in the form of community plans for action by higher authorities. Some
observers have wondered whether the return on intensive participatory planning justifies the
investment. They have questioned the rationality of investing scarce resources in complicating the
decision-making process whose benefits have not been correspondingly enhanced. The critiques
have even gone further to observe that “current approaches to participation in planning actually
divert attention from other, more pressing problems in ensuring that services are not just well
planned but that resources are sensibly allocated and delivery is appropriately regulated and
sustained” (UNCDF, 2006). The consequence of what is perceived to be a distortion is “that large
parts of the kind of capacity building delivered in decentralized or participatory planning and
financing programmes was ill-suited to needs. Undeniably, technical skills could be enhanced
usefully. But of more significance were the political skills of bargaining, compromising and
assembling the many social, technical, financial and other factors necessary for leaders to make wise
decisions throughout the service planning and delivery process” ibid)

In some way, the above critique indirectly underscores the significance of revenue and expenditure
planning which goes a step further to include the aspect of resource allocation and deployment.
However, the criticism seems also to suggest that to be effective, participation and citizen voice need
to be exercised within a broader framework of citizen engagement for improved governance,
including effective service delivery and social transformation. While we shall return to the broader
framework in the concluding remarks, it is important to underscore that the experience of the last
decade has reaffirmed the broad range of benefits of engaging citizens in voicing their preferences in
revenue and expenditure planning.

It is generally agreed that one of the most important benefits of citizen participation is the deepening
of the exercise of democracy, through the ensuing dialogue between public authorities with their
citizenry. Citizens go from being simple observers to protagonists in public administration, that is to
say, full, active, critical and demanding participants. By participating actively in the revenue and
expenditure planning, the citizens define their priorities, and in doing so have an opportunity to
significantly improve their quality. There are cases where it has been shown that citizens have been
able to re-order social priorities, re-establishing access and benefit to the previously neglected areas.

Indeed, in the course of citizen engagement, systems, techniques and procedures are refined thus
contributing to the modernisation of public management. As an example, Suan-TAO district, in the
Khon-Khan province of Thailand, was able in the long run to eliminate communal conflicts and do 
away with pork-barrel budget allocations. It adopted a participatory approach and worked through
civic forums in undertaking planning and budget allocation. Earlier, public finances were dispersed
to each local public interest group to fulfil its own self-interested purposes. The process was conflict
ridden and lacked coherent prioritization of development programs. However, after adopting the
participatory approach a commentator described the situation in the following words:

As a result of this practice, public complaints about purchasing malpractices fell by half. After 
implementing the participatory budget, the problems of conflict ridden, pork-barrel budgets
were resolved. Community development directions were more focused and civic ownership
was strengthened. Moreover, the TAO annual budget could reflect the TAO's medium-term
(five-year) developmental priorities rather than the strength of a few local interest groups.
(Weerasak, 2004)
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HOW PARTICIPATION COMPLEMENTS THE EXECUTIVE AND
LEGISLATIVE RESPONSIBILITIES IN REVENUE AND
EXPENDITURE PLANNING

To local governments, participation increases public ownership. It enhances the spirit of oneness and
public ownership of development programmes. Citizens begin to demonstrate this openly and care
for public investments. The results include better management of resources; reduction in vandalism;
increase in voluntary support and services such as increased voluntary work, increased
contributions and donations, willingness to pay charge fees; and timely payment of taxes. Often
times, this results in the development of positive attitudes toward local government and improved
revenue collection. A good example being the case of the Ilala Municipal Council in Tanzania where
the process of participation has contributed to high tax collections and improved revenue for the
local authority. In addition, a number of projects which the community and the council have
implemented jointly have helped sustain local development. Similarly in Nansana, Uganda; and
Kabwe, Zambia, an increased spirit of voluntary work associated with participatory budgeting saw
the construction and improvement of women's markets, the provision of piped water and healthcare
facilities being completed in record time.

Participation also promotes the building of a common vision and understanding which, in turn,
leads to the appreciation of community challenges, based on the development of a shared vision and
unity of purpose. By having a unity of purpose the council can concentrate on the long-term
development of its locality. Furthermore, the engagement of citizens in decision-making enables
councils to respond to community needs. Citizens are in a position to understand the councils'
capacities and constraints with regard to provision of services and development. This reduces
demonstrations and payment boycotts. Increased legitimacy also enhances the possibilities of the
creation of lasting partnerships and trust between the council and stakeholders.

It has observed that citizen participation contributes to the consolidation of coalitions. It helps the
local government to build joint action around issues among people of different groupings. In this
regard, it helps the council to avoid unnecessary arguments within council chambers and between 
the council and key stakeholders. This will contribute toward reducing voter apathy. In Latin
America, for example, this type of coalition building is leading to new types of public-community
partnerships, rather than the conventional public-private partnerships. The difference is that the first
ones are not set around the generation of financial benefits for specific individuals, but for the whole
community. Through the budgeting process, the NGO networks and the private sector are
encouraged to partner local government in improving the livelihood of citizens and the delivery of
public services. The same type of “smart” partnerships have emerged between the Entebbe
Municipal Council, the private sector and civil society organizations, as a result of participatory
budgeting.

It will also not be very far-fetched to observe, deriving from experiences of places like Porto Allegre
that citizen participation in revenue and expenditure planning, when fully integrated, alters the

29whole architecture of governance. As Figure 1 demonstrates , it gives a new meaning to the notion of
local governance whereby all spheres of society are meaningfully involved in the process of
governance. In the respect, participation is embedded as a systemic component of decision-making,
implementation and delivery processes.

29Cézar Busatto. 2007. “Local Solidarity Governance The Experience of Porto Alegre, Brazil”. Power Point Presentation a t the Expert
Group Meeting Creating An Inclusive Society: Practical Str ategies To Promote Social Integration 10 - 13 September 2007, Paris. Slide 3.
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Figure 1: Involving all Spheres of Society:
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LEGISLATIVE AND INSTITUTIONAL REQUIREMENTS FOR 
EFFECTIVE CITIZEN VOICE

A quick overview of some recent experiences of effective citizen voice reveals an interesting pattern
of legislative and institutional features. The degree of institutionalisation varies widely from
informal processes that rest on the political will of the Mayor and the mobilisation of civil society
(minimalist arrangement), to an institutionalisation of some key aspects, accompanied by an annual
self-regulation of other aspects to preserve the flexibility of the process (advanced arrangements). In
the latter case, the equilibrium point (what to institutionalise and what not to) is still an issue to be 
researched.

Between these poles lie the great majority of experiences: on the one hand, those which are only
institutionalised (at times decreed “from above”) with a set of ordinances and pre-established
models. While these experiences lose in flexibility and citizen dynamics, they gain in terms of legal
formality. On the other hand are those cases (above all Brazilian) which bet on the self-regulation of
the process and annually adjust the “rules of the game” contained in the Internal Procedures,
principally through the decisions of the Participatory Budget Councils.

One of the characteristics of Participatory Budgets is that citizen participation is often seen as a way
to improve a city's public administration. However, an examination of the relationships between the
Participatory Budgeting process and the mechanisms for participation in a broader sense allows for
the differentiation of various kinds of experiences.

In some European cities, in particular German, the Participatory Budgets are inscribed “primarily
within an effort to modernise public administration”. The process is voluntarily informal,
consultative and led by the Department of Finance, with the perspective of optimising the use of
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public resources; the relationship with more formal and conscious citizen participation mechanisms
is tenuous (minimalist arrangement).

An “intermediate” scenario occurs when Participatory Budgets coexist with other participatory
practices and mechanisms. In the majority of cases, Participatory Budgets do not exist in an isolated
form: they co-exist, for example, with Thematic Councils in Brazilian cities ( conselhos), with
participatory environmental plans, sectoral conferences, District Councils, Consensus Committees
(Mesas de Concertación), Citizen Initiative Committees or consultation-action. These practices interact
with the Participatory Budgeting Process, mutually reinforcing and enriching each other. They also
have functional links which are intensified by the citizens who participate in both of them.

A “more advanced” situation occurs when the Participatory Budget is set in a legal participation
mechanism, in which participation passes from being a practice to being a recognized right,
associated with a series of duties and based in universal ethical principles. These rights can be
complemented with a formal Citizen Participation policy, a Municipal By-law for Transparency in
Public Administration and Rules to accompany the By-law. Nevertheless, these legal mechanisms
will have less of an effect without a strongly mobilized citizenry and clear political will.

Modalities of Citizen Voice in Revenue and Expenditure planning:
Recently, as part of a four volume series UN-HABITAT has compiled 15 citizen participation
techniques which range from those

aimed educating and informing citizens but not
necessarily intended to obtain their ideas and opinions. Table 1 provides

Ubiratán de Souza, one of the primary people responsible for the
Participatory Budget in Porto Alegre (Brazil) proposes a more precise and theoretical definition that
can be applied to the majority of the Brazilian cases:

“Participatory Budgeting is a process of direct, voluntary and universal democracy, where the 
people can debate and decide on public budgets and policy. The citizen's participation is not
limited to the act of voting to elect the executive or the legislators, but also decides on spending
priorities and controls the management of the government. He ceases to be an enabler of
traditional politics and becomes a permanent protagonist of public administration. The PB
combines direct democracy with representative democracy, an achievement that should be
preserved and valued” (Cézar Busatto. 2007).

In fact the Participatory Budget is a form of participatory democracy, in other words a combination of
elements of direct or semi-direct democracy with representative democracy.

An example of how and in which stages of the budgetary process can citizen voice be injected into the
participatory process is shown in the participatory budgeting cycle of Porto Alegre in Figure 2

Mutoko District Council in Zimbabwe offers an African example of the cycle in terms of activities,
30techniques, purpose, actors and outputs .

that are specifically designed to involve citizens n the decision
making process; and the techniques that are

a summary

The most comprehensive and solid approach to citizen involvement is the Participatory Budgeting
approach, which is the subject of this conference and of which this paper cannot dwell upon. Suffice it
to just quote a description of

30
United Nations Human Settlements Programme.& Municipal Development Partnership ESA. 2008. Participatory Budgeting in Africa: Training

Companion with Cases from Southern and Eastern Africa Volume II: Training Companion. Nairobi. Pp. 61.62
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Monitoring the quality of participation:
It was stated earlier in this paper that meaningful citizen voice has to be both functional, in terms of
improving outcomes, but also transformative in terms of empowering the actors who are engaged in
the process. In this sense, quality is measured in the degree to which participation has contributed to
increased equity, effectiveness, security of citizens and accountability of service providers and
governments to their public. In functional operational terms this is also linked to the degree these
governance related attributes of participation have resulted in better service delivery; prioritization
of broad social policies; further enhancement of the decentralization process; a significant reduction
in corruption; an increase in transparency and access; and the sharing of information.

Table 1: Techniques for enhancing citizen participation in Revenue and Expenditure planning
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PARTICIPATORYPARTICIPATORY
BUDGETBUDGET

MARCH / APRIL
Preparatory meetings 

Meetings of joint and preparation in the regions, micro 
regions, thematic, etc. 

Guideline: Rendering of accounts / Presentation of the Plan 
of Investments / Presentation of the Internal Regulation / 

General and Technical Criteria / Quarrel of Thematic
Priorities / Criteria for Choice of Council members / 

Suggestion of priorities 

FEBRUARY
Recess

DECEMBER / JANUARY
Quarrelandvoting of IR

General and Technical Criteria

FIRST FORTNIGHT OF JULY
MunicipalAssembly

Guideline: To settingup
of the new Council members/

Delivery of the hierarquyzationof the
constructionsand services /Quarrel

of subjets of general character

NOVEMBER / DECEMBER
Quarrel in regional thematic fóruns

of the alterationsto Internal 
Regulation(IR) / General and 

Technicial Criteria / Presentation of 
the PI and the regional and thematic

voting in fóruns and in the PBC 
(ParticipativeBudget Council) and 

appreciationof appeals.

OCTOBER / NOVEMBER
Detailing of the Plan of Investments and
Services Presentationandvoting of the
proposal of PI (financial and technique

analysis of the demandsof constructions
and services) in fóruns of regionaland
thematiccommission agents,with the

presenceof similargovernment agencies,
previous guidingof the related proposal to

fóruns

AUGUST / SEPTEMBER 
Voting of the Matrix

Quarrelandvoting of the BudgetaryMatrix
and the distributionof resourcesfor the

thematicregions in the PBC (Participative
Budget Council)

APRIL / MAY
Regional and Thematic 

Assemblies
Guideline: Election of the Council 

members / Definition of the number 
of Commission agents / written and 
audiovisual Rendering of accounts

MAY / JUNE / JULY
Regional and Thematic 

Assemblies
Guideline: Election of Commission 

agents / Hierarquyzationof the 
constructions and services / 

Deliberation of the demands (fórum
of commission agents) / Before the 
hierarchy visits of the commission 
agents the requested demands for 

knowledge.

JULY / /SEPTEMBER / AUGUST
Analysis of the demandsand of the

Government matrix:
Financial and technique analysisof

the demands / Assemblyof the 
BudgetaryMatrix

Participatory Budget CycleFigure 2:

Source: Cézar Busatto. 2007

In terms of social transformation, quality needs to be measured in terms of Citizen Empowerment
including that of the vulnerable and marginalized groups. In this case empowerment refers to the
elimination of barriers for action and possession of the necessary capacities for self transformation.
The ingredients of empowerment can range from awareness, information, organizational and
networking structures, to tangible assets.

An important aspect to note, with respect to monitoring is that participation is both a process as well
as a means for attaining intended outcomes. The instruments of monitoring as well as the timing need
to take into account these dimensions. In the same regard, the instruments of measuring participation
need to capture and distinguish the qualitative and quantitative dimensions of citizens' voice.
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EMPOWERING THE TRADITIONALLY EXCLUDED

Among the factors which tend to undermine the effectiveness of citizen collective voice is the
prevalence of barriers – structural or otherwise - which either limit or totally exclude some social
groups from participating in the budgetary processes.

Depending on local specificities such marginalization and/or exclusion may be based on factors
such as gender, socio-economic differences, ethnic, age, neighbourhood and even citizenship status.
However, for the process of revenue and expenditure planning to be effective it has to ensure a high
degree of inclusion and equity of all stakeholders. Some analysts have even expressed a concern over
the potential ability of local elites 'cornering an undue share of government resources' (Prud'homme,
1997). It is even suggested that“power at the local level is more concentrated, more elitist, and applied more
ruthlessly against the poor than at the centre' (Griffith, 1981:225). The very remoteness and isolation of local
arenas can fragment the political potency of poorer groups and make them even less able to influence decision-
making than they are at higher levels of political aggregation" (Anne Marie Goetz & Rob Jenkins. 1999;
2001).

Three sets of experiences offer a good insight on how to empower traditionally excluded social
groups so that they can enhance their voice in revenue and expenditure planning. The first one
involves the introduction of methodological attributes in the planning process that are intended to 
ensure the incorporation of certain key voices and interests. According to UNCDF (2006), gender
responsive budgeting (GRB) is one such approach which:

“…involves actions to change policy and budgetary processes. This is so that fiscal measures regarding
review and expenditure take into account the disparities in income, resources, assets and decision-
making between women and men. Specifically, the concern is for public expenditure to be more oriented
to the differentiated needs, priorities and perspectives of women and men. GRB uses gender analysis to
uncover the disparities among women and men, which provide a rationale for public expenditure
targeted to these groups. This is in order to address both gender equality and poverty reduction
objectives. GRB uses a results based approach. It seeks to draw the chain of results, linking public
expenditure, physical investment and services proven actual access and utilization of these services and
the outcomes in terms of capacities, livelihoods and wellbeing of women and men.”

The second one involves organizing the participatory process in such a way that key interests
and particularly those of the excluded are addressed. The case of participatory budgeting
council in Latin America here comes to mind. While the composition of the PBC varies from one
city to another, in number of members as well as in the social and institutional actors it
represents. In general they always include representatives elected in the sectorial plenaries (one
or two per sector) and the territorial plenaries. In addition, there may be representatives from the
Municipal government (with or without the right to vote), popular movements, unions,
excluded groups, such as women, youth, indigenous peoples, racial minorities, people with
special needs, the business sector, NGOs (occasionally) or strategic planning commissions.

And the third is essentially targeted capacity building aimed at empowering the excluded so that
they can effectively engage in planning process. This has been the most common approach in which
specific measures are undertaken to improve skills, organizational capacities and exposure to
information among the marginalized groups. In some instances this is accompanied with affirmative
action intended to rectify prevailing imbalances that have adversely affected some social groups. For
all these measures to succeed, it has acknowledged that incentives need to be provided to encourage
bureaucrats and elected officials to respond to the concerns of the marginalized population.
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TOWARDSASYNTHESIS

At this juncture it is useful to underscore some of the key operational issues that are emerging from
this overview. It has been noted in this overview that citizen participation and their expression of 
voice are characterized with multiple attributes particularly in relation to revenue and expenditure
planning. The processes have functional dimensions in terms of increasing efficiency and
effectiveness, but they also have political and empowering transformation for the citizens who are
taking part;

Global experience also seems to suggest that the scope of participation even in the limited area of the
budget does have a bearing on the desired outcomes and impact. Whether citizens are involved in
the planning of a part or the overall budget, and whether their engagement is either consultative or a
partnership process will generate different outcomes to the functioning of the local government and
to the political growth of the local community.

It has appreciated in this overview that sustainable participation and expression of voice cannot
remain ad-hoc and anecdotal. It needs to structured and systematized and to become part and
parcel of governance and management. It has to be in-built in the very chain of result based
management. As revealed in the case of some of the Latin American experience the integration of 
participatory processes can not only complement the deepening of decentralization, but it also lead
to a different mode of local governance.

People's involvement in the participatory budgeting process has also emphasized the importance of
providing for a clear articulation of sectoral, neighbourhood, and social concerns. While some
stakeholders may champion the prioritization of sectoral needs such as water, sanitation or
education; others may want to bring to prominence the overall neglect of certain localities or even
the particular needs of social groups such as youth, the elderly or women. While the process of
participation needs to allow for such specific expression of voice, caution should be exercised that
the unity and integral nature of a local authority should not be jeopardized. The critical role of
leadership has to come to the fore to preserve the overall public.

A corollary of the above observation is the critical importance of inclusiveness in participatory
practices. All measures need to be taken within the budget process to ensure the voice of the
marginalized is also heard and incorporated in the prioritization and allocation of resources.

A point that has been consistently reiterated by a number of observers is that while revenue and
expenditure planning is vital in achieving improved governance, increasing the efficiency of service
delivery, and even in asserting citizenship. However, on its own, it does not suffice in ensuring an
improved wellbeing of the African citizen. Equal attention need to be given in promoting
participation in the process of execution and ensuring desired outcomes and equitable access by the
citizens. It is being suggested, that in operational terms, planning needs to be followed up by
processes of monitoring and auditing by citizens.

Finally, the discussion about costs of participation on whether they are commensurate with the
returns and outcomes directs our attention to the whole issue of monitoring and measuring the
quality of participation, particularly in revenue and expenditure planning. While we, in UN-
HABITAT, have developed a tool for measuring the broad profile of local governance, and the
United City and Local Governments is coordinating the process of developing regional profiles of
decentralization little attention has been given to developing a rigorous tool for measuring the
quality of participation at the local level.





Local Governance and Development Journal Volume 2: Number 1

Municipal Development Partnership Eastern and Southern Africa55

The Participatory Budgeting 
Experience Cotacachi in Ecuador

TATYANA SALTOS

ABSTRACT: In this paper the story of Cotakachi' involvement in Participatory Budgeting is told. It
begins with an institutional analysis as well as the geographical setting of the municipality, goes to the practice
of participatory democracy in the reference area, and then gives a narration of the philosophy and practice of
Participatory Budgeting. Overall, the practice has produced results of a notable magnitude both to the local
beneficiaries and to admirers of the municipality in action.

Key Words: participatory democracy, organization, development plans, institutional
modernization

AN OVERVIEW OF THE INSTITUTIONAL AND SUCCESS 
FACTORS OF COTACACHI

In accordance with the Constitution of Ecuador, the municipalities are autonomous public
institutions, which are governed by a Municipal Council and a mayor, the highest administrative
authority. The Municipal Regime Law stipulates that the municipalities are autonomous political
societies that are subordinate to the State, whose goal is to achieve the local common good and meet
the needs of the urban and rural population. The Municipal Council has legislative, planning,
advisory, and supervisory powers, and is presided over by the mayor, who is the legal representative
and head of the municipal government. The municipal responsibilities stipulated by law include:
planning for cantonal development; provision and management of urban drinking water and
sewage services; cleaning-up, collection, and final disposal of solid waste; promotion and support of
cultural, artistic, sports, and recreational development; environmental management; and,
promotion of productive activities and the local economy, among others.

Moreover, the municipality of Cotacachi differs from the other municipalities in the country, because
of the boost it has given to the human development of the canton. For example, since 2003, Cotacachi
has been the first and only municipality in the country that manages health services in its territory in
a decentralized manner. Several indicators reveal that this institutional, administrative, and
financial change has been very positive, and has significantly improved the quality of these services
to the people. Secondly, with assistance from the Government of Cuba which provided
methodological support, Cotacachi developed the literacy campaign entitled “Yes, I can” [ Yo si Puedo
– ÑUCA USHANIMI ].” In April 2005, UNESCO declared the canton an “illiteracy-free territory.”

Since 1997, Cotacachi has had a Cantonal Development Plan until 2011. This plan, which was
developed in a participatory manner with the people, outlines the development guidelines and
policies designed to improve the people's quality of life in an equitable manner, respect the
relationship between human beings and nature, as well as the existing ethnic diversity, with a view to
achieving harmonious and sustainable development and strengthening the organized participation
of all sectors of the population.

The Municipality has 135 public officials and technical specialists, who are responsible for ensuring
that the objectives of the Cantonal Development Plan are achieved, strengthening the organizational
forums for the people, and implementing the local health, education, environmental, basic
sanitation, and social and economic development policies.
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It has developed an institutional modernization process that uses a computer, accounting, and tax
collection system, which has reduced customer service time, improved internal control systems, and
generates timely information for decision making. It currently has a voice and data computer
network, with access to satellite internet services, which has improved the flow of internal and
external information.

The municipal budget for 2008 is US$4,791,300 and these funds come from several sources including
local revenue (taxes, charges, etc.), allocations from the State and loans. Expenditure by the
municipality is distributed under the following categories: current expenditure, 22%; capital
expenditures and investment, 77%; and debt servicing, 1%.

Owing to the transparency in handling public funds and to management capacity, several projects
were executed with financing and technical assistance from national and international cooperation,
thus doubling the municipal investment budget resources.

As a result of the work conducted over a 12-year period, innovation in municipal public government,
transparency in handling public resources, joint responsibility fostered among social actors,
intercultural dialogue, and the creation of unity in diversity, Cotacachi has received several national
and international distinctions and awards, despite recent political, economic, and social instability in
Ecuador. Prominent among them are:

? The Dubai International Award for Best Practices, granted by the municipality of Dubai,
Arab Emirates; United Nations, and UN-HABITAT, 2000;

? The International Cities for Peace Prize, awarded by UNESCO, 2002;
? The International Award for Best Practice in Citizen Participation, granted by the

International Observatory of Participatory Democracy, 2006; and
? The International Digital Cities Award, granted by the Hispanoamerican Association of

Research Centers and Telecommunications Companies [Asociación Hispanoamericana de
Centros de Investigación y Empresas de TelecomunicacionesAHCIET], 2007.

The Cotacachi authorities have been invited to participate in several international events, because of
the good governance practices it has implemented. Similarly, Cotacachi has welcomed many
national and foreign delegations that wish to learn about this municipal experience, which has been
the subject of study in several Ecuadoran universities, and has been analyzed by many specialists for
a host of national and international publications. Before getting deeper into issues of democracy and
participatory budgeting, it is critical to put Cotakachi in its geographical and locational context (see
Box 1).

BOX 1: THE GEOGRAPHY OF COTAKACHI
Cotacachi, which is 100 Kilometers to the north of Quito, the capital of Ecuador, is the largest can ton (1,800 Km2) in 
the province of Imbabura. Of a total population of 41,116 inhabitants, only 20 percent live in the urban area. The
municipality has three well defined zones, from an ethnic, ecological, and economic standpoint namely: the Andean
zone, w hich is located on the eastern slopes of the Andes mountain range (between 2,500 and 5,000 meters), has a 
majority indigenous population distributed among 43 communities, whose economy is based primarily on agriculture 
(corn, beans, potatoes, peas, and bar ley) and crafts (ceramics, textiles, leather, etc.); the urban zone(2,500 meters), 
which is inhabited by several ethnic groups, primarily the mestizo population. The economy of this area is based on 
leather crafts, public services, tourism, and agricultur e (flowers, vegetables, legumes, etc.); and, the subtropical zone,
located in the western foothills of the Andes (between 200 and 1,800 meters), with an ethnically diverse population that 
produces coffee, sugar, wood, and fruit, and rears cattle. 

In general, 80 percent of the population of Cotacachi lives in the rural area. Cotacachi has an ethnically diverse 
population: 55 percent indigenous, 40 percent mestizo, and 5 percent Afro -Ecuadoran. Agricultural production is the 
canton’s main economic sector. C otacachi is rich in natural resources and a section of its territory forms part of one of 
Ecuador’s largest ecological reserves (Cotacachi -Cayapas), which comprises mountains, moors, and Andean lagoons, 
primary wet tropical forests, and a large watershed area.
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PARTICIPATORY DEMOCRACY IN COTACACHI

In 1996, Mr. Auki Tituaña Males, an economist, was democratically elected the first indigenous
mayor (KICHWA) of Cotacachi. Reelected in 2000 and again in 2004, he promoted an innovative
process for democratic and participatory municipal management, which is based on organization of
the citizenry, comprehensive development planning, transparency, accountability, combating
corruption, and community self-management, and which values, respects, and recognizes ethnic,
gender, and generational diversity. The municipality ceased to play its traditional role of service
provider and assumed the responsibility of serving as a catalyst for economic, social, cultural, and
comprehensive growth. The citizen participation approach seeks to correct the weaknesses of
traditional municipal governments, which are generally exclusive, paternalistic, centralized, and
lack planning. The governance model for participatory democracy is established from the bottom up
by civil society, which draws on Andean ancestral tradition to create unity in ethic and cultural
diversity.

In 1996, the mayor convened the first Assembly for Cantonal Unity [ Asamblea de Unidad Cantonal],
which was attended by organizations, private and public institutions, craft trade unions, and other
social actors that presented their requests, and learned about the new municipal management model,
which was fully endorsed, and entails a shift from traditional representative democracy to
Participatory Democracy , which considers the opinions, criteria, and decisions of the people, and
seeks consensus in order to achieve the social, economic, and environmental development of the
community.

The municipality of Cotacachi and organized civil society agreed that the Assembly for Cantonal
Unity shall serve as the forum for collaborating, coordinating, and planning the canton's future in a
participatory manner, and as the highest decision-making body. Since that time, the Assembly has
been meeting once a year with all the organized sectors of the canton. At this forum, development
policies are formulated and promoted, consensus is reached, and the canton's existing territorial,
gender, generational, and thematic diversity is represented. This Cotacachi initiative was the
precursor to national laws that recognize the need for citizen participation in public management,
and was approved in 1997 and incorporated into the Constitution in 1998.

In order to institutionalize the process, the municipal ordinance, which legally recognizes the by-
laws of the Assembly for Cantonal Unity, was approved in 2000, although it is understood that it is
the presence and participation of the involved, committed, and empowered citizenry as an active
subject, which ensures its sustainability and strengthening. The participation approach in Cotocachi
is therefore a dynamic process, which incorporates new actors that emerge in the society. In
Cotacachi, management tools that are not common in most of the country's municipalities were
implemented. Consequently, participatory planning is important and formed the basis for the
development of the Cantonal Development Plan which governs the future of the canton until 2011.
There are also regular accountability exercises by the mayor, who informs the citizens of the results of
the administrative and financial management of the municipality. This report also entails the
disclosure of his personal accounts to the public, adopting a policy of total transparency, which is
uncommon among authorities elected by popular vote.

The municipality of Cotacachi has a web page (www.Cotacachi.gov.ec), which enhances the
transparency of information on priority works and projects in the participatory budgeting cycle, as
well as the remuneration of public officials, including the mayor. This exercise is conducted at the
annual assemblies, at which representatives from the three zones of the canton are represented. The
evaluation forum for participatory budgeting is another forum for accountability exercises, at which
citizens learn about and ensure completion of the works and projects approved in the budget.
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THE PHILOSOPHY AND PRACTICE OF PARTICIPATORY
BUDGETING

Owing to the social awareness of the citizens of their rights and responsibilities and to the use of the
new local development model since 1996, the process to prepare and develop the Municipal
Investment Budget in a participatory manner was launched in 2001, based on the general principles
of equity, administrative efficiency, solidarity, and reciprocity. Participatory budgeting is the main
strategic tool for realizing the vision and mission of the new municipality of Cotacachi, based on
intercultural dialogue and the search for consensus between the people and municipal authorities, in
order to implement the guidelines and policies of the Cantonal Development Plan. This social and
technical process of prioritization and public negotiation of works and projects is a genuine exercise
of participatory democracy, which requires political will, social and technical management capacity,
organization, integrity, and transparency among all the actors.

Cotacachi was the first municipality in Ecuador to adopt this process, through the political will and
decision of the mayor, because, at least to date, participatory budgeting has not been incorporated
into the national legal framework. The participatory budgeting methodology in the municipality is
guided by a number of basic principles which include: socio-organizational, ethnic, and territorial
participation; transparency in the management of the municipal budget (revenues and
expenditures); flexibility of the participatory budgeting structure; objectivity in the allocation of
resources and in the prioritization of development works and projects; social and moral commitment
to create “Unity in Diversity” [ Unidad en la Diversidad]; reciprocity and self-management, which
values the economic contributions of the community; and, solidarity among districts, communities,
organizations, trade unions, and public and private institutions for the identification of works
and/or projects.

The methodological criteria for participatory budgeting are:

? Base participatory budgeting on the Cantonal Development Plan, and the development
plans for rural parishes, according priority to the guidelines, policies, thematic areas,
programs, and projects;

? Take into account the demographic and territorial indicators, as well as those related to
unmet basic needs, and include gender equity;

? Include 100 percent of available investment resources in participatory budgeting;
? Allocate a percentage of the budget to projects and specific activities for the forums for

citizen participation: Assembly for Cantonal Unity, intersectoral committees, and other
social actors;

? Allocate resources to complete works being carried out in stages;
? Avoid duplication of efforts and investments in urban districts or rural communities that

benefited from works and projects in previous years;
? Establish levels of joint responsibility; and
? Support the comprehensive development of all social and ethnic sectors.

The Organisation of Participatory Budgeting in Cotakachi
It is important to note that the participatory budgeting process in Cotacachi has territorial, thematic,
and social aspects or bases. Territorially and from a methodological standpoint, the canton is divided
into three zones with different cultural and socioeconomic contexts: the Andean zone, the urban
zone, and the Intag zone. Participatory budgeting workshops are held in these zones, to identify the
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specific priorities and establish levels of dialogue and consensus in each one.
? Urban Zone: Participants included delegates from the Federation of Districts [ Federación de

Barrios], which brings together 15 organized districts in the city; craft associations, women's
groups, youth groups, and educational institutions, among others.

? Andean Zone: Includes delegates from local community governments, which are known in
Ecuador as parish councils [Juntas Parroquiales], water councils, youth groups, women's
groups, and campesino and indigenous community organizations, grouped under
UNORCAC (second-tier organization).

? Subtropical Zone: Participants also include representatives from the parish councils,
communities in the subtropical zone, women's groups, and youth groups.

The thematic basis is determined by the priorities outlined in the Cantonal Development Plan, the
development plans of the rural parishes, and in the sector plans.
For example, the priority areas in the Cantonal Development Plan are health, education, the
environment, production, and tourism. The social basis of the process is the inclusion and
participation of all citizens, regardless of age, gender, ethic background, or economic, political, or
cultural circumstances. It recognizes traditional methods of organization and promotes new types of
organization to incorporate less participatory groups.

Consequently, participatory budgeting in Cotacachi establishes three levels: the community or
district level for works and projects for communes and districts; the zonal level, which includes
works and projects for zones; and the cantonal level for works and projects for the cantons. Based on
these components, the most recent participatory budgeting process is structured in the following
manner (Tables 1a and 1b).

Table 1a: Structure - Participatory Budgeting (2007)

Description Budget (USD) Percentage
A) Projects and works for cantons and the citizen participation process 651,376 33%
B) Projects and works for zones and local areas 1,296,976 66%

Source: Municipal Records, 2008

Source: Municipal Records, 2008

Table 1b: Distribution - Participatory Budgeting (2007)

Description Budget (USD) Percentage
Urban zone 459,539 35%
Andean zone 473,997 37%
Intag zone 363,440 28%

Before 1996, resources were allocated without any planning and were distributed in an inequitable
manner. The urban zone, whose population accounts for only 20 percent of the total population, was
the prime beneficiary. This negative trend of providing benefits to those who already have, to the
detriment of the most vulnerable population segment, has been reversed, and there was a radical
shift with the introduction of participatory budgeting, which allocates approximately 70 percent of
the resources to the rural area, providing benefits in particular to ethnic indigenous and Afro-
Ecuadoran groups, which for years had been excluded from local development opportunities.



Local Governance and Development Journal

Municipal Development Partnership Eastern and Southern Africa 60

Volume 2: Number 1

THE PARTICIPATORY BUDGETING PROCESS CYCLE IN 
COTAKACHI

The Cotacachi participatory budgeting cycle is as follows:

? Information and Coordination:Coordination with the people is promoted from the outset. The
social actors from the three zones receive information on the participatory budgeting process,
training in participatory processes, and prioritization tools. The prioritization document [ acta
de priorización] is then submitted.A workshop is held in each of the three zones. Participants
include the municipal technical team and social actors.

? Identification of Works and Projects: Work is done in each locality (communities, districts). The 
participants at these initial workshops report the results to their respective groups.  Specific 
tools are used to identify priority works and projects for the locality and prepare the 
prioritization document , to which is added the list and signature of the participants as well as the 
counterpart contributions proposed by the people. Workshops are held in each community or 
district, and are attended by all residents, in addition to municipal promoters of 
participatory budgeting in some communities in the Andean zone. 

? Prioritization of Works and Projects:Representatives from communities and districts submit the
prioritization document for works in communes. In each one of the zones, delegates work with
innovative methodologies to establish the priorities for zones and cantons. At the start of the
workshop, men and women adapt their proposals to the parish plans and the Cantonal
Development Plan, separately and using a personalized voting system. The plenary session is
then held to identify priorities for zones and cantons. A workshop is held in each zone, and
attended by the social actors and the municipal technical team. On these occasions,
participatory and prioritization strategies that have been tailored to the social situation in each
of the three zones have been incorporated.

? Presentation of the Proposal: The technical team adapts the distribution of available resources
for the three zones based on criteria that are previously established and are known by the
citizens. The municipal proposal takes into account economic viability, relevance of the work or
project, the unmet demand in previous years (principles of solidarity and reciprocity), and
commitments made.

? Coordination:This is a joint forum (municipality – social actors – technical team) where the local
government presents the previously reviewed proposal. Consensus is reached for works
pertaining to areas and cantons, and the principles of solidarity and reciprocity among zones,
districts, and communities prevail for consensus decisions.

? Presentation to the Municipal Council:The final document is submitted to the Municipal Council
for its approval in two meetings. If the proposal is rejected by the Municipal Council, the mayor
exercises his veto power, paving the way for this approval to take effect by operation of law.
This proposal is submitted in accordance with the rules governing the country's public sector.

? Execution of Works and Projects:Once the budget has been approved, the required activities are
conducted and the works that were planned in a participatory manner are executed, thus
meeting the existing legal requirements. Its duration depends on the characteristics of each of
the approved projects and includes monitoring of these projects by the relevant population
group, which organizes itself into monitoring committees.

Evaluation: Lastly, the investment plan statement, its progress status, and the monitoring reports for
the works and projects for the fiscal year are presented, and the process is evaluated.
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? A workshop is held in each of the three zones to conduct the evaluation, and is attended by the

social actors and the municipal technical team.

AN EVALUATION OF RESULTS OBTAINED USING THE 
PARTICIPATORY BUDGETING TOOL

Owing to the participatory democratic process and participatory budgeting, there has been a
notable improvement in the people's quality of life. The most outstanding results are given here per
sector.

Health: Identified in the participatory budgeting process by the people as being the first priority, the
municipality undertook to strengthen Cotocachi's decentralized cantonal health system, the first
decentralization effort in the area of health in Ecuador, which, since 2003, has been benefiting the
most vulnerable population segment, and involves curative, preventive, and rehabilitative
medicine.

One of the most important indicators of the success of this process is that the maternal-infant
mortality rate in Cotacachi, once one of the highest in the country, was reduced to zero two years
ago. The system combines Western and traditional medicine and values the ancestral knowledge of
the indigenous communities on health. It currently includes a health center providing hospital care,
several clinics and health posts, and a rehabilitation center for disabled persons and the elderly.

Education: UNESCO declared Cotacachi the first illiteracy-free territory in Ecuador, as a result of its
literacy program entitled “Yes I Can” [ Yo si Puedo] which employed a Cuban methodology and was
executed during the 2004–2005 period, and is still being offered. Sixty percent of the beneficiaries
have been women, particularly indigenous women and residents from the rural area. Cotacachi
currently has a 20 point post–literacy program – “Yes I Can Continue” [ Yo sí Puedo Seguir], which
allows persons who participated in the literacy program as well as others to complete their primary
studies over a 20-month period.

Electrification: One of the priorities identified by participatory budgeting was the expansion of the
electrification network in the rural area, with a view to improving the quality of life of that neglected
population group. Today, the Andean zone has 99 percent coverage, while the Intag zone has 95
percent coverage.

Basic Sanitation: Provision of drinking water services and environmental sanitation in the rural
area was another priority identified by the people. Owing to distance, executed projects currently 
concern 50 percent of the rural population.

Promotion of Equity: At the request of the people, the municipality established a Women and
Family Center, which serves women in the canton's three zones, and provides advice pertaining to
the defense of their rights and prevention of domestic and gender violence. The Wampra Wasi – La
Casa del Joven project was also developed in the rural sector to ensure the reintegration of young 
gang members, who, as a result of lack of opportunities, joined violent groups. It seeks to build their
capacities through games and music in order to boost their self-esteem, and provides training in
various trades.

Monitoring, Evaluation and Control: The social actors conduct ongoing monitoring of the
participatory budgeting cycle, from the planning stage until execution of the works and projects,
exercising joint responsibility for the canton's comprehensive development.
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GENERAL ACHIEVEMENTS OF PARTICIPATORY BUDGETING 
IN COTAKACHI

The Cotacachi citizen participation process has facilitated the true exercise of the rights and
responsibilities of the citizens, and has strengthened the capacity of individuals, groups, and
organizations to face their problems, defend their interests, and act as resolute, responsible, and
active agents in the canton's democratic life. It has overcome the tendency to unduly separate
participatory budgeting. Investment is currently geared toward strategic projects for the entire
canton, such as projects related to health, education, and the development of alternative production
projects to strengthen the local economy. Another achievement of participatory budgeting is equity
in the distribution of municipal investments, which currently are primarily allocated to the rural
area, where the majority of the population resides and where unmet needs are more common.

Collective awareness of the role of social actors was developed; these social actors move from being
mere observers to being active promoters of the canton's development, through the monitoring and
control of participatory budgeting planning and execution. The process has generated positive
changes and greater cohesion in municipal government. The participatory budgeting methodology
requires ongoing reviews of the Annual Operating Plans, strengthening of planning instruments,
and a monitoring and evaluation system for the municipal units and agencies. The benefits of the
process have two aspects: (i) the citizens, as the protagonists of public management, incorporate
greater efficiency, equity, and solidarity in the execution of municipal programs and projects; and (ii)
the municipality, which ensures increased efficiency and optimizes its human and economic
resources.

The citizen participation and participatory budgeting experience in Cotacachi has been innovative
and pioneering at the national level, a challenge requiring political will, commitment, and decision
making, because there was no model to follow. In terms of local governance, participatory budgeting
in Cotakachi has allowed the municipality to: deepen its relationships with the social organizations;
increase efficiency and optimize the use of human and economic resources; halt corruption,
clientelism, and paternalism; enhance transparency in the handling of public funds; achieve
equitable distribution of investments; develop a policy of social, ethnic, gender, and generational
inclusion; and share power.

Achievements pertaining to the wider community are that participatory budgeting has helped the 
people to: identify, prioritize, and coordinate executed works and projects; assume and exercise their
rights and responsibilities; gain access to forums for empowerment and decision making; monitor 
the schedule for works and projects and activities executed by municipal officials; learn about the
handling and distribution of the municipality's economic resources; and Hold discussions with local
government and other social sectors.

LESSONS LEARNED

From the above discourse, a number of lessons can be drawn regarding the engagement of
participatory budgeting as a tool for local development in Cotakachi. It is noted that the execution of
coordinated planning generates mutual confidence between social actors and the authorities and
officials, as this is the key for increasing participation and joint responsibility of all the actors
involved. Secondly, the process enhances the transparency of the administrative and financial
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management of local government, prevents corruption, and improves the efficiency and
effectiveness of public management. Thirdly, the process facilitates identification of institutional,
trade union, and economic interrelations, and uses discussion and coordination as instruments for 
sustainable development. Fourthly, participatory budgeting allows participants to identify and
prioritize crosscutting strategic development areas such as the environment or social and gender
equity. Next, the process generates a feeling of ongoing solidarity and reciprocity among the social
actors, and contributes to training of the citizens. And, finally, participatory budgeting increases the
visibility of the role, knowledge, and contributions of long neglected and excluded actors.

RECOMMENDATIONS

The following bullets show the recommendations for the municipality of Cotakachi and any other
local authority that has begun on the process of participatory budgeting or intends to do so:

? Local planning instruments should be related to the priorities identified in participatory 
budgeting, in order to achieve the short-, medium-, and long-term objectives.

? Methodologies that take into account the ethnic, cultural, gender and age differences of
the current actors in a territory must be developed.

? Local authorities and municipal technical specialists must instill confidence in the citizens,
adhering to the programming and timetable for execution of the works and projects.

? The participatory democratic and participatory budgeting process must serve as a
permanent technical and political education program for municipal officials and social
organizations in order to ensure the sustainability of the process and institutional
strengthening.

? It is essential to enhance the transparency of information on public finances, presenting
the revenues and expenditures of the municipal budget to the people in simple and
straightforward language. The people must have a genuine understanding of a budget
and its limitations in meeting their needs.
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Strengthening the Role of CSOs in 
Monitoring Public Expenditure and 
Delivery of Infrastructure and 
Services: Experience of Indonesia's 
PBET program

IHSAN HAERUDIN

ABSTRACT: This paper highlights the experiences of Indonesia's PBET program in promoting citizens
and CSOs in districts to independently oversight government public expenditures and service delivery. It
encompasses the following important issues: emerging accountability challenges in Indonesia's
decentralization context; the nature and strategy of the PBET program to assist CSO groups in overcoming
such challenges; the conceptual framework of international best practices from which the PBET program
derives its rationale to strengthen CSOs by tracking expenditures and user-based survey (UBS); and various
experiences of CSOs in exercising the above practices. This paper comes to the following conclusions and
lessons learned: district governments have been reluctant in opening the access of citizens to certain budget
information that enable CSOs to track government expenditures; even with such limitations, CSOs at the
district level could still generate initial findings, recommendations, and evidence-based dialogue; while
expenditure tracking may potentially jeopardize state-civil society synergy, user-based surveys (UBS) received
positive acknowledgements and concrete responses; and there is an emergent need to advance the capacity and
institutionalize the role of already-strengthened district level CSO group.

Key Words:

Notes: In this report, all currency data are actually in rupiah. To ease international readers, the
currencies are converted to $ with equivalent 1 $ = Rp. 9000. $ refers to US dollars

INTRODUCTIONAND BACKGROUND

Decentralization in Indonesia has placed sub-national governments, especially district/municipal
governments, at the forefront in making a difference in the lives of citizens. In term of spending,

31Indonesia is already one of the most decentralized countries in the world . Indonesia's most
important source of sub-national financing is the General Allocation Fund (block grant) at 26 percent
of the net national revenue . The second largest transfers to sub-national governments are shared
revenues, including shared taxes and revenues from natural resources . The central government
spending in the regions (deconcentrated spending/special allocation fund, DAK) has been also
rising steadily. In 2004, central government departments spent more than 50 percent of their
development budgets in the regions . In general, provinces and district governments now manage
40 percent of national public expenditures and carry out more than 50 percent of national public
investment .

obligatory

32

33

34

35

Law 32/2004 on Regional Administration stipulates 16 obligatory functions and a wide range of
discretionary functions to be carried out by government at district/municipal level. The

31SeeIndonesia Public Expenditure Review 2007, the World Bank.
32Ibid, page 121

33Ibid, page 122
34Ibid, page 117
35Ibid, page ii
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36functions range from health, education, public works, to development planning and budgeting .

Thus, all essential governance matters now

rovincial government is to coordinate local governments and perform functions that affect more
than one region. Based on above key facts, Indonesia's main decentralization challenge is no longer
to transfer money and responsibilities to the regions but to ensure that those regions use all
resources, particularly money and authority, effectively especially for optimally benefiting the poor.

In Indonesia, the accountability system of checks and balances are still being nurtured (Raza, 2006).
While the executive branch of local governments remains stronger than the legislative, both the
General Auditor Board (BPK), which retains an independent auditing role, and the national
Corruption Eradication Commission (KPK) remain very limited in reaching a large number of
districts/municipalities throughout Indonesia. As a consequence, citizens in many of districts often
express growing disillusionment with their local government. Because of this lack of accountability,
decentralization can be easily associated with political capture of local governments, leakages, and
corruption. These factors could, in turn, undermine the effectiveness of the emergent devolution of
budget and responsibilities either at the national or district scale.

Malena et al. (2006) states that particularly in developing country contexts, the effectiveness of
conventional “horizontal” or “internal” mechanisms of accountability – referring to political checks
and balances, administrative rules and procedures, auditing requirements, and formal law
enforcement agencies like courts and the police - have proved to be limited. Improved attention
must also to be paid to the “demand side” of good governance – that is to strengthening social
accountability. Malena at al. (2006) defines social accountability as an approach toward building
accountability that relies on civic engagement, i.e., in which ordinary citizens and/or civil society
organizations participate directly or indirectly in exacting accountability. Social accountability
refers to a broad range of actions and mechanisms that citizens, communities, independent media,
and civil society organizations can use to hold public officials and public servants accountable.

In most districts in Indonesia, weak local accountability has been exacerbated by the lack of citizen's
awareness and capacity in terms of knowledge or technical and advocacy skills, be it for general
public concerns or specific budget and public service issues. The baseline survey on Citizens'

38Awareness on District Budget in 14 Districts developed by NDI (2005) showed that a very limited
number of citizens are familiar with the very basic notions of district budgets. Furthermore, findings
showed that because of such low knowledge, citizens have very low motivation to learn more about
the district budget and take an active role in the budgeting process.  This has reinforced how NDI 
and the World Bank Indonesia need to improve the awareness and capacity of citizens and civil
society organizations (CSOs) so that they are able to demand greater accountability and
responsiveness from public officials and service providers.

PBET Program
Since April 2005, the National Democratic Institute for International Affairs (NDI) has been
implementing the Participatory Budgeting and Expenditure Tracking (PBET) program, supported
by the World Bank and Japan Social Development Fund (JSDF). The objective of this program is

It
excludes national matters including defence, security, monetary, fiscal, judicial, foreign affairs, and
religion. fall under the authority of the local
governments at the district/municipal level and those responsibilities include most service-

37delivery issues pertinent to the poor. While decentralization takes root at the district level, the role
of p

SeeLegal And Political Context for the Program, PBET Operation Manual, NDI 2005. 
37See Raza et al. (2006) Fostering Participatory Budgeting, Asian Development Bank and The Asia 
Foundation . 2006.

38See Baseline Statistical Survey, Citizens Awareness and Satisfaction on District Budget and Public 
Services, NDI and Polling Centre (2006)

36
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to promote citizen participation at the district level along the annual budget cycle, which includes
budget planning, budget allocation processes, and oversight processes of budget implementation
and public service delivery. The program is designed to be complimentary with the World Bank-
funded Initiative for Local Governance Reform (ILGR) Program, which the PBET Program shares the
same goals. While the ILGR program works with the government officials on the “supply-side” of
governance reform, NDI works with civil society in persuing social accountability. It is expected that
both efforts in strengthening local governance and accountability could in turn impact greater pro-
poor resource allocations in the district budget.

The PBET program targets active citizens and CSOs of 14 districts spread throughout nine provinces
39 40in Indonesia . NDI works with national/local NGOs - which are called Technical Assistance (TA)

NGOs - to implement program activities at the district level. The TA-NGOs act as intermediary
organizations to strengthen the capacities of district-level CSOs. NDI and TA-NGOs implement the
program through the following approaches and strategies:
(a) Assessment and mapping of district level citizens and CSOs through which the program can

determine which citizens and groups to target. The assessment evaluated district level citizens'
and CSOs' pre-existing awareness, capacity, interest, and involvement in the budgeting process
in order to foster sustained civic engagement that rely on genuine citizens' concerns instead of
NGOs that are external to the district.

41(b) Increasing citizens' sustained participation by first helping them to become organized . The
program had organized the previously assessed citizens and CSOs into networks called CSO
Working groups. The groups are comprised of a variety of individuals and organizations with
varying pre-existing capacities and concerns.

(c) The civic engagement in four stages of budgeting process represents the effort in strengthening
the ex-ante and ex-post of social accountability. Participatory Budgeting (PB)'s part of the
program is the area in which the program attempt to increase government responsiveness by
assisting the CSO group and broader citizens to use planning and budget process as an avenue
to reveal and negotiate their preferences and priorities so that the budget allocation could better
reflect public needs, especially the poor. Meanwhile Expenditure Tracking (ET)'s part of the
program attempts to address the CSO group members' capacity and role improvement to
exercising budget execution and public service delivery oversight.

(d) The program de-emphasizes training as a primary intervention and instead focuses on a set of
assistance techniques that place a premium on “learning-by-doing,” which includes direct
engagement in on-going real formal mechanisms and processes, coaching, facilitation and

42structured feedback . Trainings were placed as the capacity building method preceding
“learning-by-doing” process in each specific stage.

(e) CSO groups were sub-grouped into four task forces based on the four stages of the budget cycle.
Since PBET program assistance encompasses four stages of the budget cycle (planning, budget
allocation, budget execution, and public service delivery).

(f) To increase the enabling environment of citizens' role in the budgeting process, the program
also assisted the CSOs to broaden their network with the community, media, government
officials, as well as legislatures. A series of meetings discussing a variety of public concerns and
their relations with government budget were held in several sub-districts involving all above
stakeholders.

The fourteen districts are : Solok and Tanah Datar of West Sumatera; Lebak of Banten; Bandung of West Java; Kebumen and Magelang of 
Central Java; Bantul of Jogyakarta;  Lamongan and Ngawi of East Java, Gowa, Takalar and Bulukumba of South Sulawesi; Boalemo of 
Gorontalo; and Bolaang Mongondow of South Sulawesi.  In these targeted districts, ILGR-World Bank Program has successfully promoted Local 
Regulation on Transparency and Participation and District Head Decree on Poverty Reduction Strategy and Action Plan. 

40There are seven technical assistance (TA-NGO) that NDI works with for this program i.e.: KOPEL, PATTIRO, CIBA, LAKPESDAM-NU, 
PUBLIKA, IRE, and INISIATIF. Beside those TA-NGO, NDI also works with FPPM/BIGS to develop manual, training for TA-NGO, as well as 
information sharing and coordination. 

41See, making democracy deliver, NDI, 2006
42Ibid

39
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OBJECTIVES OF THE PAPER

This paper describes the program's efforts to build CSOs' awareness and capacity in public
expenditure and service delivery oversight that occurs in various political contexts (e.g., degree of
access to information, level of government appreciation of civil society initiatives). This paper also
addresses a variety of issues, such as public expenditure and services, and how the program used 
diverse methods and strategies (e.g., fostering citizen budget information, and engaging citizens in
budget monitoring, expenditure tracking, and user-based surveys). More specifically, the paper
aims to describe CSOs' assistance in three main program areas; fostering citizens access to budget
information; expenditure tracking practices; and, evaluating specific public service delivery.

A CONCEPTUAL FRAMEWORK

Two international best practices, public expenditure tracking survey (PETS) in Uganda and citizens
report cards (CRC) in Bangalore, were among the inspiring concepts adopted by the program. These
international practices were adapted for the Indonesian context to be practiced by ordinary citizens
or CSOs at district and in more micro scale.

It has been an essential concern of the program to enhance the ability of CSOs, as described by
Malena et al (2006), to move beyond mere protest toward more informed, organized, constructive,
and systematic engagement, thus increasing the chances of affecting positive change. Thus, the
effort to build CSOs' capacity should focus on how ordinary citizens or CSOs are able to carry out 
systematic efforts to collect and analyze data, solicit findings and recommendation and identify
entry points to deliver the findings so as it could gain positive government response (ODI, 2004).
This capacity-building effort promotes a transformation of a civil society's movement that is used to
working on broad development issues to adequately paying attention to the use of public resource;
from merely advocating policy changes to working to transform policy into reality; from mere
protest to meaningful findings and evidence-based dialogue.

Public expenditure tracking is one meaningful method to bring about the transformation mentioned
above. It enables CSOs to streamline and simplify what is now assumed as a complex and opaque

43system of financial management - through which ordinary citizens always find it difficult to break
through. Expenditure tracking tracks the flow of resources through the administrative system, on a
sample survey basis, in order to determine how much of the originally allocated resources reach
each level. It is a useful tool for locating and quantifying political and bureaucratic gains, leakage of
funds, and problems in the deployment of in-kind resources . The CSOs could use such finding to
exert influence toward more effective and efficient public expenditure management and execution.
An application of expenditure tracking requires CSOs to collect data at several levels: from end-
user/beneficiaries, frontline providers (e.g., contractors, vendors, or government service units), and
other relevant data. By comparing these sources, the expenditure tracking can 'track' the flow of
funds and other resources through the hierarchy to see where funds are being absorbed and perhaps
where they are going astray (Reinikka, 2004). Particularly in infrastructure projects, the application
of expenditure tracking requires CSOs to measure infrastructure components and compare the
results with the initial proposal documents.

As well as expenditure tracking, civic report cards (CRC) are also another powerful tool that enables
CSOs to carry out evidence-based advocacy. Samuel Paul (2001) states that CRC

44

43See Sundet (2007),  Public Expenditure Tracking Surveys : Lessons from Tanzania
44Ritva Reinikka (2004) 
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represents an assessment of the public services from the perspective of its citizens: on the quality,
efficiency, and adequacy of the services. Citizens may not be able to comment on the technical
features and standards of the services or to evaluate the overall performance of a provider.
However, they are eminently qualified to say whether the service meets their needs, and whether a
government agency is responsive, corrupt, or reliable. The CRC is a tool to challenge public service
providers to be more efficient and responsive to their customers.

User-based surveys (UBS) are similar to CRCs, but provide a more in-depth analysis of a sector. UBS
is different than CRC in a number of ways. While CRC focuses on a number of services (i.e.
telephones, electricity, water, health) with limited aspects of the services evaluated, UBS focus on
broader aspects within a single sector (e.g., doctors, paramedics, service fees, and medicine in the
health sector, or teachers, textbooks, schools in the education sector). CRC can rank the relative
quality of certain services to another (e.g., telephone to water to electricity), whereas UBS ranks the
relative quality of various aspects within a certain sector (doctors to medicine to emergency rooms).
The CRC is meaningful in soliciting recommendations to which sectors or service providers should
be prioritized in the inter-sectoral budget allocations. On the other hand, the UBS is a tool to solicit
recommendations to which line item, such as capital, salary, or goods and services, the budget
should be prioritized within certain sectors or service provider.

EXPERIENCES FROM THE PBET PROGRAM IN INDONESIA

This section provides an overview of various practices implemented by PBET-assisted CSOs to
monitor budget expenditures and evaluate public service delivery (both infrastructure and non-
infrastructure). The descriptions of the practices are preceded by descriptions of the PBET program's
efforts in fostering citizens' access to budget information.

Fostering CitizensAccess to Information
Social accountability practices rely on several factors to be successful, such as freedom of expression,
access to information, the role of a free and independent media, civil society capacity, state capacity,
the synergy of civil society and the state, and institutionalization (Malena et al. 2004). Particularly in
expenditure tracking practices, access to information takes an essential role. A Tanzanian case study
showed that even when it is possible to perform independent research freely, in many cases, civil

45society can be limited in performing reliable analysis due to lack of access to official data .
Therefore, in many of PBET targeted-districts, initial achievements are merely securing access to
information.

Before the PBET program was implemented, the World Bank's ILGR program initiated the
promotion of local regulations (called perda) on transparency and participation. These regulations
have been passed by local legislatures in all PBET-targeted districts, excluding one. The regulations
explicitly spell out citizens' rights to obtain information and provide input into the budget and
policy formulation process. The PBET program seeks to enhance citizens' ability to take advantage
of these regulations. PBET assistance has come in the form of practicing budget analysis,
expenditure tracking, or conducting user- based surveys, as well as examining the governments'
commitment in implementing these regulations.

Local regulations have put the onus on district governments to publish their budgets in local
newspapers once it has been enacted. However, budget information that is provided by the
government is generally limited to budget summaries. This kind of information may be useful for 
experts or economists, but not for ordinary citizens or CSOs at the district level. Governments did 

See Tanzania case45
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information. PBET program initiated assistance to CSOs in the 14 districts to work with district
government on improving access to information.

In Tanah District, (which receives the most positive responses on the program from the district
government and legislature more than other districts) has successfully worked with local
government to provide more detailed budget information. The CSO group first analyzed the
structure of information within various budget documents, determined what kind of information
that should be published, and identified which media would be appropriate to publish such
information. The CSO group concluded that merely publishing budget summary or complicated
budget information would not be meaningful for ordinary citizens. More disaggregate and
simplified information would be useful and applicable.  The CSO group then designed poster and 
booklet templates in which some important and complicated budget information in official
documents could be simplified for ordinary citizens.

These templates were then presented to the district head, government officials, and legislature to
inspire them to support the CSO group efforts to further develop the templates into real budget
information. Surprisingly, the district head, government officials, and legislature agreed with this
initiative. The district head instructed their staff to give the CSO group access to the budget
information they would need to create posters and booklets. The government was even willing to
finance these publications. Figure 1 an example of budget information for a booklet.

Hundreds of government projects in budget year 2007 from various government units have been
included in the budget information booklet. Posters disseminate information to ordinary citizens in
villages and sub-districts on projects sites in their communities. Due to limited space in poster
formats, the CSO group provided a list of projects classified by sub-districts and project sites. The
district government's projects that do not have concrete locations, such as improving primary's
school curricula or constructing a district road, were included in booklets, but not on posters.
Approximately 2,000 posters and booklets were printed, reaching all sub-districts and villages,
inexpensively printed for USD$ 1,000.

These budget posters and booklets were greatly appreciated by citizens since this was the
information that they wanted from the government. Using these posters and booklets, citizens,
could, to some extent, practice simple expenditure tracking by ensuring that the projects were really
implemented in their sub-districts or villages. As a result, citizens frequently questioned
government officials and legislatures on why some projects listed in the booklets and posters have 
not yet been implemented. From the government side, such information was considered helpful in
complying with their obligation to the local regulation on transparency and participation.
Particularly, the district head acknowledged that this information has spurred citizens to help him 
oversee hundreds of projects across government units and the district. After the success of
publishing this budget information, the district head mandated the Communication and
Information Government Unit to fully manage budget information dissemination for budget year
2008.

While such information dissemination has been successful in raising awareness on the government
budget, the CSO group concluded that such information remained unhelpful for deeper tracking on
expenditures. This information is helpful in ensuring whether the government's projects are really 
being implemented, but it is not helpful in ensuring whether project implementation meets its
allocated specifications and budget. It also does not track corruption, inefficiencies, leakages, and
government gains within project implementation. In most cases, expenditure tracking requires more
information in-depth information than in posters and booklets.
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Figure 1: Sample of Page within budget Information Booklet for Citizens

The experiences of CSO groups in almost all 14 districts showed that although they were success in
accessing budget information, they still found that governments were still reluctant in giving them
more detailed documents on projects, contracts, projects specifications. In the cases of infrastructure
projects, CSO groups need detail engineering designs (DED) through which they could perform
reliable expenditure tracking. Descriptions of expenditure tracking practices will be discussed
further in the next section.

Tracking Expenditures
The CSO groups in the 14 PBET targeted districts began tracking expenditures since mid-2007.
PBET assisted activities began with the TA-NGOs introducing the CSO groups to various issues of
budget implementation processes and the importance of monitoring, as well as how to track the
expenditure. As information is key in expenditure tracking, TA-NGOs begin assisting the CSO
groups to develop a strategy to access budget documents and determining which documents are
relevant. Next, the TA-NGOs assisted the CSOs in understanding the documents and relevant
expert advice (such as engineer) was provided if necessary. Based on information from documents,
the CSO group were assisted to identify areas in which they could compare with official data. TA-
NGOs assisted the CSO groups to work with the community in collecting more relevant data and in
soliciting findings and recommendations, as well as how to advocate through dialogue, media
releases, or hearings. This paper will describe three cases of how CSO groups practiced expenditure
tracking both in infrastructure and non-infrastructure projects. These three cases also show that
given the limited pre-existing skills of the CSO groups and the limited access to required
documents, the CSO group could still solicit initial findings by which continued investigations by
more authorized actors, such as attorneys, internal auditors, or officials within government
hierarchy, could be generated.
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Tracking Expenditures of School Grant Transfers

In 2007, the National Education Department launched a nationwide program titled “School Grant
Transfers” to improve primary school buildings and facilities. The program is funded by a central
government program (DAK) with its implementation managed by district governments. Along with
the grant, the National Education Department issued the circular letter which specifies the following:
(i) the minimum grant amount per school is $ 27,777; (ii) the fund allocation should consist of 60% for
building rehabilitation and 40% for facilities improvement ; (iii) the fund should be directly managed
by the school and supervised by the district government; and (iv) in managing this grant, the school
has to establish an implementing committee that consists of principals, teachers, school boards, and
community members around the school. To ensure that the grants were allocated to the intended
beneficiaries, PUBLIKA (TA-NGO for Bolmong District) assisted the Forum Paloko Kinalang(FPK),
the CSO group in Bolmong, to monitor the implementation.

The above-mentioned circular letter - in which the terms and conditions of the grant are
comprehensively described – could be easily accessed by FPK from the National Education
Department's website instead of from the district government. Later, the district government tried to
hide this circular letter from the principal who – as stated in the letter - should manage the fund. The
next step was to learn the nature of the projects as described in the circular letter from which the FPK
could determine aspects to be monitored. FPK interviewed, on a sample basis, principals and school
boards of about 50 schools to gather information from the end-recipient (schools) of the grant. Table 1
is the summary of findings generated by FPK.

Table  – Summary of Expenditure Tracking Findings on School Grant Transfers in Bolmong

Findings Description
1. District government 

fully retained the 
grants under their
administration.

School renovations and facilities provision were directly procured by the education unit of 
the district government instead of autonomously managed by the school. There was no 
autonomy, nor stakeholder participation, at the school level to decide, execute, and control 
the allocation of the grant. 

2. District government 
hid the information on 
the circular letter.

The principals had met the education unit of the district government, but was not given 
information regarding the exact amount of the grant that should be disbursed to them, nor 
told that the grant should be managed by the school. The principals were only informed 
that the district government had received a grant transfer from the central government to 
renovate their schools and improve their schools’ facilities. Then, the principals were 
informed that in several days to come, the appointed contractors and vendors would come 
to the school to renovate and drop off some school supplies, such as chairs and books.

3. In order to retain the
grant, the government 
tended to practice 
mismanagement

Three methods were identified: (i) some grants were transferred to the schools’ account, 
but then all the money was immediately returned to the education unit treasurer; (ii) even if 
the money remained in the schools’ account, the district government dropped the appointed 
contractor/vendors to renovate the schools and supply facilities, the schools were still 
obliged to pay them. There was no room for the schools to choose their preferred 
contractors or vendors.

4. Reduction in school 
grants

It was identified that among the 78 schools that received the grant, only 36 schools 
received the full $27,777t, while 37 schools received only US$27,222, while five other 
schools received only $26,667.  Overall, there was about $26,111 of potential reduction 
from the circular letter.

5. Illegal Fees All the schools were requested to pay “administration costs” of about $555 to the education 
unit treasurer. This kind of payment was against the circular’s terms and conditions of the 
grant. Total money accumulated from such illegal fees were about $43,333

6. Fraudulent
procurement
procedures

While centrally-managed grants were against the rules, the manner in which the district 
government procured such provisions were also against government procurement 
guidelines. The contractors and vendors were appointed, while the guidelines mandated 
that procurement above $5,000 should be on a competitive basis.

7. Low quality of school 
facilities

The quality of desktop computers was below expectations of principals and school boards. 
The government provided computers with budget $ 1,078 per piece, while in the market, 
the multimedia computer that is much better that government provided could be priced at $ 
667
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To follow-up on the findings, FPK tried to meet with the education unit to ask for clarification. The
education unit's head and administration did not respond to the request. FPK then held a press
conference to release these findings to exert pressure on the government to respond. The media
exposed such initial findings and continued with another facts and testimonies of school's principals
and boards. A local newspaper later exposed that after FPK's initial findings were revealed;
principals and school boards moved to return the computers and requested the government to
compensate the schools with the preferable computers. In another case, the school board took over
the renovation from the contractor, because the contractors did not address the most damage parts of
the school. The district attorney finally acted on this information from the media and began to further
investigate the case.

Tracking Expenditures of an Anti-Abrasion Wall Construction Project

In mid-2007, Takalar district government implemented a project to prevent erosion and abrasion in
Bontorita of Takalar. The project's objective was to increase poor farmers' productivity living around
the site by protecting their land from floods and land obstruction caused by abrasion and erosion.
The project was funded by district budget with $37,000, a majority of which came from the ILGR-
World Bank grant. The project was divided into three sub-projects. FKPG (the CSO group in
Takalar), assisted by KOPEL (TA-NGO for South Sulawesi province), monitored these three sub-
projects. However, anti-abrasion wall with budget about $ 9,780 was one that comes with most
suspicious findings.

In ensuring whether the approved project budget met with the agreed specifications, FKPG and
KOPEL tried first accessing the contract. The government opposed FKPG's and KOPEL's initiative to
monitor the project and were reluctant to give them the official contract. The PBET program then
facilitated FKPG and KOPEL to access the document by requesting it from the ILGR-program
secretariat (whose share was in the project). Finally, FKPG and KOPEL got the contract and could
begin expenditure tracking. The process began with a focus group discussion (FGD) inviting farmers
that live around the project site. The farmers were presumed to be the largest beneficiaries of the
project from which the incentive to monitor should come. In this FGD, the farmers were introduced
to the technical specifications from which they could monitor the infrastructure. After the initial
FGD, those farmers together with FKPG and KOPEL visited the project site and measured different
project size and materials to compare with the initial project specifications. Table 2a and 2b are
examples of their written findings.

Scope Monitored Contract Observation
Length 135 m 127 m
High 150 cm 112 cm
Width of stage I 100 cm 104 cm
Width of stage II 150 cm 149 cm
Width of stage III 200 cm 198 cm
Length of all stage 135 m 25 m in stage III
Stone Mountain Stone River Stone

Wire Digalvano 5 mm Ordinary

Table a - Scope Monitored, Contract Specifications, 
and Observation Results

Modus $
Length Distortion 550
Height Distortion 1,498
Unbuilt third stage 633
Unrealized Information Board and Shed 105
Total contract for constructions cost 9,780
Potential Leakages 2786
Potential Leakages (%) 30 .06

Table 2b – Potential Leakage as 
Estimated by CSOs
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The CSO group noted following findings:
(i.) Distortion in the length of the wall. Although the contract specified that the protection wall

must be 135 meters in length, the actual length was 127 meters. There was eight meters of un-
built walls. Based on the contract, the cost of the protection wall per meter was about $68.73.
Potential leakage from this distortion is estimated at $549.81;

(ii.) Distortions in the height of the wall. The contract specified that the protection wall was to be 150
cm in height, but it was only 112 cm. Such distortions caused a leakage of about $1,498.

(iii.) Distortion in Stages built.As specified in the contract, the protection wall should be built in
three stages. The finding showed that a maxiumum of only 25 m of stage III were built, while
the rest of 102 meters of stage III were not built. Given the price of the protection wall material
per cubic meter was $31.03, the distortion amounted to approximately $633;

(iv.) other specifications that were not realized were the information board and shed, which was
priced in the contract at $105.56. While the total price of the protection wall material was
$9,780, the overall distoritions were about $2,785. This indicated that the distortion in this
infrastructure project was estimated at about 30.03% of the total project cost. Other distortions
that could not be estimated were the low-quality of the stones and wires used.

Because of the above distortions, the protection wall cannot function at all. In their second visit to the
project site after raining , FKPG and KOPEL found that the protection wall was not able to prevent
river water spillover due to its uneven height and inadequate length. Distortions, as measured by
CSO, was the main cause of water spillover. As a consequence, the rice fields remained flooded and
the farmers found it difficult to work.

As a follow-up to the above findings, FKPG and KOPEL tried to visit the contractor to clarify the
findings and to request compensation for the distortions and problems. The contractor's address in
the contract was actually a materials store. In fact, no such contractor existed.

To further clarify the findings, FKPG and KOPEL conduct dialogue with the legislature. At the time,
the legislature committed to follow-up the case by requesting interpelation from related
government units and requested them to take necessary action. However, after more than two
weeks, the promised interpelation did not happen. Because no concrete actions were taken, FKPG 
and KOPEL released these findings to the media. This case was finally undertaken by the public

46complaint unit (PCU) of Takalar district government . The PCU said that they would follow-up by
holding a coordination meeting with related units (e.g., spatial planning, environment, and
sanitation) and promised to request the responsible unit to improve the non-functioning anti-
abrasion wall.

Tracking Expenditure of Land Acquisition, Kebumen district

In 2006, Kebumen district government initiated construction on a double-track road in the south
areas of the district. The budget allocated for acquiring the land for the road was about $2.25 million
(source: enacted district budget year 2006). In mid-2007, the annual budget accountability report
showed that from $2.25 million, only $552,000 had been realized to compensate land in six villages.
The planned length of the road was 55.07 km with approximately 24 to 27m of width. The total size of
the land to be acquired- as estimated by the CSO group - would reach about 149 hectares.

Since this land acquisition would target hundreds of poor landowners in the south areas of the
district, GAMPIL (the CSO group) assisted by IRE (TA-NGO) tracked whether the above

46Public Complain Unit is Unit established by ILGR program to solicit resolution of citizens complains on public 
works. The complain unit is led by district secretary, district planning board, and public works unit. 
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allocated and reported budget really reached the intended landowners. GAMPIL started working to
find out how much money was really received by landowners for their land by interviewing the
landowners in all six villages who were having received land compensation as well as their village
apparatus.

The initial finding generated from the landowners and village apparatus were shocking. The
landowners in those six villages received on average only $2.78 – 2.89 per square meter with total
lands already acquired about 10.4 hectares. Total operating costs received by village government in
the six villages - for dissemination, re-measurement, and administering land acquisition – was only
about $1,400. Based on the above findings, the total budget realized should then be about $242,000
instead of $552,000 as officially reported. Thus about 56.2% of the reported budget realization was 
lost. The government did not compensate the landowners for any land, as well as any loss of
potential earnings from rice fields, farms, or small shops.

Following such findings, GAMPIL continued their investigation by trying to access more detailed
budget documents to determine how much compensation the district government planned to
distribute. However, the government was reluctant to give GAMPIL the required documents and
information. GAMPIL's further investigation came to two findings. Based on an interview with a
government official – whose name was off-the-record – the price of per m2 had planned to be $ 833
instead of $2.78 or $2.89 per m2 – as confirmed by the landowners. Based on information from the 
legislature, the total budget for the land acquisition was actually more than $9 million – instead of $
2.25 million. Fifty percent of the $9 million went to the central government, 25% to the provincial
government, and 25% to the district. The $2.25 million actually represented the district budget
allocation to fulfil their 25% share. Thus, GAMPIL concluded that the budget available was actually
more than enough to compensate all land, property, as well as lost earnings of landowners, but they
still did not receive adequate compensation.

GAMPIL and the landowners, who then organized themselves into FPPKS (South Kebumen
Farmers Association), held a hearing with the district legislature. GAMPIL and FPPKS gave two
recommendations: (i) the legislature and auditor general should investigate where the potential
leakages went; and (ii) considering the available budget, the government should take the land,
property, and productivity lost into consideration. The district legislature accepted the complaint
and wanted to treat it as special case to be prioritized. However, although the legislature committed
to this, the three biggest local newspapers and one local television show in east Java had exposed that
none of the government officials had acted on their commitments.

Table 3 - From Limited Access to Official Data to Powerful Findings

Official Data Accessed by GAMPIL
Total Budget for land acquisition, year 2006 ($) 2,257,431
Budget Realized for land acquisition ($) 552,001
Length of Double-track Road to be built (km) 55.07

Based on further  Investigation
Width of double-track Road (m) 24 to 27
Potential land to be Acquitted (ha) 149
Budget for land Acquisition
(central, province, district) ($)

9,029,723

Share Composition :
50 % from central ($) 4,514,861
25 % from province ($) 2,257,431
25 % from district ($) 2,257,431

Based on Observation and Interview
Per m2 compensation in 5 village ($) 2.78
Per m2 compensation in 1 village ($) 2.89
Total land already acquitted in 5 village (m2) 75,400
Total land already acquitted in 1 village (m2) 29,000
Total Operating Cost ($) 1,400

Analysis
Budget Realization as officially reported ($) 552,001
GAMPIL version ($) 241,778
Difference ($) 310,223
Difference (%) 56.2
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Evaluating Public Service Delivery

The CSO groups in the 14 PBET-targeted districts began conducting User-Based Survey (UBS) in the
third quarter of 2007. The aim was to evaluate certain public services to generate necessary findings
and recommendations for improvement. Such recommended improvements were expected to be
considered by the evaluated services providers or government unit in formulating their budget
priority in the upcoming budget year (2008). Conducting UBS consists of the following major
activities; (i) training the CSO group on issues pertinent to public services, as well as the strategy to
evaluate public services; (ii) TA-NGOs assisting the CSO group to coordinate with local government
to communicate this initiative; (iii) TA-NGOs assisting the CSO groups on how to generate reliable
sample sizes, develop questionnaires, manage surveys, and input, process, and analyze data; and
(iv) the CSO group were assisted on how to deliver the findings to exert influence on the government
for service delivery improvement. In this section, three cases are discussed on how CSO groups
conducted UBS to evaluate certain public services.

Evaluating Public Health Clinic (Puskesmas) in Lebak district

In mid-2007, PAKAR, the CSO group in Lebak district, was assisted by PATTIRO (TA-NGO) to
conduct user-based surveys on healthcare services. The survey sought to determine the most crucial
issues of healthcare service quality in Lebak district based on client/user perception. It also sought to
use the results as evidence and the basis for advocacy to improve the quality of healthcare services.
Through budget analysis, PAKAR discovered that Lebak district government had increased the
budget allocation for the health unit every year. However, PAKAR could not identify any significant
service improvements that matched the budget.

The survey chose two clinics in the sample - one representing urban areas, the other rural areas.
According to health unit staff, the inputs (e.g., costs, facilities, medical staff, doctors, and procedures)
and standard of the services clinics were the same. The service of each clinic was be somewhat
homogenous. Thus, taking the two samples to represent 27 health clinics in the district was assumed
to be reliable. The sample size of respondents was derived from the number of users in the sampled
clinics from last year with 10 % of expected margin of error. The sample size per each clinic was 100
users, 200 in total.

Healthcare services in Lebak district consist of three main services – the district hospital in the
capital; public health clinics located in sub-districts; and mobile health clinics which are periodically
sent to villages. Although the main target of this survey was public health clinics, the survey also
sought to assess the quality of the hospital and mobile health clinics. Therefore, the survey took the
public health clinic users as the main respondents, but also purposively targeted clinic users who
also had used the district hospital and mobile clinics.

PAKAR conducted the survey in the following steps. First, PAKAR coordinated with the health unit
of Lebak government so that the health unit could be involved in the design of the survey, including
the questionnaire, and sample size of clinics and respondents. This initial step was effective in
gaining the government's positive acknowledgment on the survey results and recommendations.
PAKAR then mobilized volunteers to be surveyors, trained and supervised them. The survey results
were then analyzed through a focused workshop among PAKAR members (Table 4).
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Table 4 - Crucial Issues, Priority, Testimony and Recommended Actions by the Healthcare Unit
Services

Crucial Issues Rank Testimony
Recommended Action

(Results from Workshop)

Lack of medical
staff : midwives, 
doctors, and 
dentists

Most crucial 
issue in both 
rural and urban 
areas

ü More frequently nurses rather than doctors 
serve patients

ü Doctors frequently absent 
ü No dentists available (especially in rural 

areas)
ü Overly long waits for doctor’s services 

· Additionalmedical staff;
midwives, doctors, and 
dentists

· Improving incentive system 
· Adding chairs in the 

waiting room
Short Clinic 
Hours

Second ranked 
in urban areas 
but fifth ranked 
in rural areas

ü Frequently the clinic was closed before the
official time (9 am to 5 pm)

ü Patients could not get the service at night 

· Add night shift’s hours
· Adhering to clinic hours

Low quality and 
quantity of 
medicine

Third ranked in 
urban and rural 
areas

ü They frequently found similar medicine 
prescribed for different diseases

ü It was rare to find contraception in both 
injection and tablet form

ü Efficacy of medicine was quite low 
compared to medicine from private 
healthcare service

ü Some patients had to wait for a day to get 
medicine due to limited supplies

· Improvement of quality and 
quantity of medicine

Unavailability of 
inpatient care 
and emergency
facilities

Second ranked 
in rural but 
fourth ranked in 
rural area

ü Often there is no ambulance  available when 
a patient needs emergency services

ü Some patients had to rent motorcycles to get 
inpatient and emergency care at the district 
hospital

· Provide adequate inpatient 
and emergency room 
facilities

· Increase number of 
ambulances at the sub-
district health clinic level. 

Slow and 
unfriendly clinic 
staff

Fourth ranked
in rural areas, 
but fifth ranked 
in urban areas

ü No prompt service
ü Emergency patients have to queue 
ü Staff carelessness on patients’ conditions

· Human resource 
development for clinics 
staff

· Increase staff salary

The above results were presented in a workshop with government officials, particularly from the
health unit, and legislature, particularly commissioners related with health services. The workshops
resulted in a long list of recommendations as specified in the table above. However, only three
among those listed did the government, service providers, and legislature really commit to included
in the upcoming budget year. The head of the public health clinic agreed to improve the waiting
room facilities, such as chairs, queue numbers, and toiletries. The health unit agency promised to
add medical staff, and the legislature would fight for salary increase for clinic staff from the heartless
$1 to more reasonable $5 per day. Although there was great appreciation on the UBS' results during
the workshop from the government, legislature, and clinic's head, there was no exact statement from
them to institutionalize such initiatives into the government agenda (Box 1).
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BOX 1. DETERMINING THE MOST CRUCIAL ISSUES OF HEALTHCARE SERVICES QUALITY
The questionnaire used in this survey consists of a number of questions, such as personal data (name, age, income, etc.), frequency of 
using services, as well as their satisfaction on various aspects of clinic services (i.e., clinic staff, doctors, facilities,toiletries, waiting
room, medicine, emergency room, etc.). Among those questions, the most highlighted part in this paper is how the respondents could
rank the crucial issues of health clinics’ services issues. In this section, the respondents were requested to mention five most crucial 
issues and rank them based on their perception on the priority of issues. In addition, the respondents were also requested to give
reasons underlying their perceptions on crucial issues. 

Five Most Crucial Issues of Health Clinic Service as Perceived
By Urban Clinic User

Crucial Issues
Frequency *) Total

Score
**)1 2 3 4 5

Lack of medical staff and doctor 
availability

33 25 7 25 11 348

Short clinic hours 20 34 14 14 18 324
Unavailability of inpatient and
emergency facilities 22 22 20 17 15 306
Lack of medicine quality and 
supplies 18 11 35 25 13 302
Slow and unfriendly staff
service

8 7 23 18 42 220

(n:100)

Perceived By Rural Clinic User

Crucial Issues
Frequency*)

1 2 3 4 5

Lack of  medical staff and 
doctor availability

32 35 16 14 10

Lack of  medicine quality and 
supplies

21 30 27 32 10

Unavailability of inpatient and 
emergency facilities

35 19 14 25 5

Slow and unfriendly staff
service

7 8 20 18 43

Short clinic hours 5 8 23 11 33

(n:100)

*) Frequency figures are derivedfrom the mix of respondents’ answer on the priority rank.
**) Total score describes the accumulation of frequency multiplied by the weight of priority which ranks from 5 to 1 (priority 
number one has 5 score of value, while priority number 5 has 1 score of value). This total score indicates that the higher to tal
score is more crucial rather than the lower total score.
As described above, the survey also took district hospital and mobile health clinic as target of survey. The result of the survey shows 
five most critical issues of both services. The questions and analysis method were similar which those used in health clinic service.

Five Most Crucial Issues in District Hospital Services Four Most Crucial Issues of Mobile Health Clinic Services
Total Score Total Score

Lack of medical staff and doctor availability 400 Low frequency of medical staff during  village 
visits

324.77

Expensive fees 370 Lack of quality and quantity of medicine 322.32
Patient discrimination 290 Lack of diagnostic instrument 268.86
Inadequate facilities 260 Uncertainty of medical staff’s visit schedule 259.28
Slow and unfriendly staff  service 180

i. Evaluating Irrigation Service, Gowa district
In a district like Gowa, where most of its population works in the agricultural sector, irrigation is one
of the most important services that can significantly increase one's productivity. There are about
17,350 hectares of agricultural areas in which about 83,903 of farmers work on. About 71% of farmers
use irrigation as the only source of water supply for their agricultural field, 29% use another source
such as using water pump from the river or using a rain reservoir. There are six irrigations in Gowa,
which covers from 8,371 hectares to 400 hectares. KOPEL and FKPG-KOPEL (the CSO group in
Gowa) evaluated the quality of irrigation. The sample size of the survey was 100 respondents
derived from 83.9 million farmers (based on official data 2006), with an expected margin of error no
more than 10%. The sample was proportionately distributed among the six irrigation areas
determined by their size. The survey purposively targeted those who work on the agricultural areas
around the irrigation to ensure respondents who were familiar with and used the irrigation system.
The respondents were asked to name the most crucial issue in irrigation services quality. The results
of the survey are summarized in Table 5 below.

Table 5 - Crucial Issues of Irrigation Services

Crucial issues Score Indicators Areas Affected

1. Inadequate
maintenance

60 Hole’s escalation and  enlargement  in 
irrigations’ wall and floor
High Frequency of water stopped up
Irregular and uneven water distribution

All irrigation areas
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2. Lack of government 
monitoring

21.4 Unanticipated deterioration
Belated  improvement

Bontomarannu, Bajeng, 
Bontonompo Selatan, 
Pallangga,  Somba Opu

3. Water gate 17.9 Water gate stolen
Uncontrolled, irregular, and imbalanced water 
distribution

Bontomarannu,Bajeng,Palla
ngga, Somba Opu, Parigi, 
Barombong, Bajeng Barat

4. Inactive community 
based water group

4.1 Low incentive and coordination of community 
driven initiatives 
Unanticipated deterioration

Bontonompo Selatan, 
Pallangga

5. Water source in 
decline and dried up

3.5 Inadequate water supply Parigi

6. Lack of waste 
management

1.4 High frequency of water stopped up Bontonompo, Parigi, 
Palangga

7. Inadequate irrigation 
coverage

0.7 Non-productive farms Palangga

FKPG-KOPEL held a public dialogue to communicate the findings to the water resource
management (WRM) unit of the district government and community based water (CBW) groups.
There were affirmations from the WRM unit during the dialogue on above findings, such as: (i)
Thirty-three percent of irrigations did not have a functioning water gate; (ii) A leaked wall has
deteriorated in many irrigation systems due to lack of government monitoring and repairs; (iii) Some
irrigations do not have adequate water gates. Many farmers have then broken the irrigation walls to
get access to water; (vi) Due to these circumstances, the farmers in higher land tend to be better off
than those at lower elevations; and (v) inactive CBW groups in sub-districts weaken the collective
spirit to maintain the irrigation. The government's response was muted, but they did commit to
revitalize and strengthen the role of CBW through intensive trainings and organizational support.
Government officials also vowed to overcome the water gate problems. However, since irrigation
longer than one kilometre are under the provincial administration, the government should consult
with them and work together with CBW.

Evaluating Free Basic Education Services, Takalar district
In 2007, the Takalar district government had allocated more than $15.72 million of its budget for the
education sector, the highest sectoral allocation in the district budget. With such a huge budget
amount, the district head declared a free basic education system starting from elementary school
level through middle school level (grades 1 through 9). The system would apply to all citizens of
Takalar district. Moreover, since 2007, the Takalar district government received a School Operational
Fund (BOS) from the central government by which some school operating costs, such as for textbooks
and school facilities improvement, were mostly covered. Once received from the district
government, the funds would be directly transferred to all public schools and then autonomously
managed by the schools.

The existing system has encouraged FPKG-KOPEL (CSO group in Takalar) to evaluate the
implementation of this education program from the users' perspectives, that is parents whose
children attend elementary school. Due to the lack of data of number of parents, the CSOs took the
number of students – officially provided by the government – as the basis of population. There were
four sub-districts in which 29,416 students registered in basic and elementary schools. Using simple
random sampling with expected margin of error 10%, the calculation generated 100 students.

The survey was preceded with a FGD in which the important elements of free basic education
services that should be evaluated were discussed and selected. The method for generating the
sample and the sample size was also communicated to the education unit staff to give them the
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chance to examine the reliability of the sample. Based on the information gathered through the
qualitative FGD, FKPG-KOPEL developed questionnaires and trained surveyors to conduct this.
Survey implementation lasted about two weeks, while data input, processing, and analysis took two
additional weeks.

The most prevailing finding was that although free basic education has been declared by the district
government, 82 percent of parents said that they had never received any information pertinent to this
free basic education policy. With such a large number of parents unaware of the policy, schools were
able to charge fees to about 84 percent of parents. Only 16 percent of parents – who may come from
those who were aware of the free education policy - did not pay any fees. These findings point to the
fact that many parents suffer financial lost (by paying for something that should be free) because of
the schools' widespread practices to withhold the information.

Other cases show how such non-transparent practices were prevalent in the education sector, as
shown by the survey, at the school level. The School Operational Fund (BOS) was also hidden from
stakeholders. The Takalar district government has received the (BOS) from the central government,
which may reduce the burden of district government in covering education costs. This fund should
benefit parents through either free education or improved education quality. The survey identified
that about 90 percent of parents said that they were not aware of BOS, while 10 percent said that they
did recognize the BOS in their district. Despite the fact that 10 percent of parents were aware of BOS,
95 percent of parents were not aware on how the funds were used. Such huge unawareness was
affirmed by the fact that schools, as acknowledged by 88 percent of parents do not disseminate such
information, while only 11 percent confirmed that schools did.

In response to the findings of the survey, FKPG-KOPEL conducted a seminar to disseminate the
results. FKPG-KOPEL recommended that free basic education needs to be ensured, regardless of
whether parents know the policy or not. Second, FKPG-KOPEL recommended that the education
unit should request the schools to inform all parents of the free basic education policy and open up
the use of BOS. This could help improve parents' ability access free education for their children.
Third, it is necessary that the government could ensure that this policy is secured by the school
through intensive monitoring and using citizens' feedback as FKPG-KOPEL had done. Takalar
district's education unit provided preliminary responses to these recommendations. The education
units encouraged elementary and middle school management to provide information on the use of
BOS and disseminate any information pertinent to the free education system in the district. The
education unit admitted that the school facilities, especially in intermediary schools, were still very
limited. Consequently, Takalar district government had allocated about $67,000 for budget year 2008
to improve middle school facilities, and about $ 100,000 for elementary school facilities
improvement.

CONCLUDING REMARKS

The above experiences of the PBET program result in the following conclusions and lessons learned:

District governments have been reluctant to give the CSO groups detailed budget information so that they
could perform more rigorous expenditure tracking practices.
Although legal frameworks on transparency were in place in the majority of PBET-targeted districts, 
district governments' compliance on providing budget information still de pends on the extent of 
influence exerted by CSO groups. It was good that government – influenced by CSO group - finally 
wanted to address CSOs' demand to open up budget information (e.g., Tanah Datar with posters 
and booklets). However, such budget information were still limited to the level that citizens could 
only determine whether the projects listed in the budget were implemented or not. Unfortunately, 
in most  PBET-targeted districts – as represented by the cases in this paper - 
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the governments were reluctant to provide detailed budget information up to the level that allows
CSO groups to track whether the implementation of certain project allocated in the budget met its
guidelines (Bolmong case), detailed specifications (Takalar case), or fully reached the intended
beneficiaries (Kebumen case).

With such limited access to obtain required official data from district governments, CSO groups could still
generate “initial findings” so that they could get more information as well as exert influence toward well-
functioning “formal” accountability mechanisms.
Given the fact that district governments were reluctant to give required official data, the case of the
CSO groups in the three districts practicing expenditure tracking shows that they could finally get
information from alternative sources either through further investigations (Kebumen) or through
deriving information from project stakeholders in the central government (Bolmong and Takalar).
Although the findings generated were small in scope, they were quite successful in attracting media,
higher “monitoring units” within the hierarchy of government, legislatures, and judicial institution
to pay attention to the cases.

While expenditure tracking practices may potentially jeopardize the government-civil society synergy – due to
its tendency to confront sensitive government issues (such as corruption, leakage) – the user based surveys in
most districts received positive acknowledgements and responses from the governments.
Because the UBS focuses on evaluating government responsiveness rather than government
inefficiency, leakage or corruption, there is greater government commitment to accommodate the
findings and recommendations into concrete follow-up. The three above cases of CSO groups in
practicing UBS showed that government wanted to accommodate some recommendations resulted
from UBS follow-up workshop into the next year's work-plan and budget (2008).

Given the very short period of the program to assist CSO groups in expenditure tracking and UBS, there were
still challenges to strengthen and sustain the role of district level CSO groups in conducting independent
monitoring and institutionalizing their roles.
This is the first time CSO groups tracked budget expenditures and conducted UBS. CSO groups
learned a lot from these experiences and were motivated to sustain these practices. Capacity building
should be more focused on how to advance the skills (e.g., data gathering, analysis, and advocacy) 
and institutionalize their role from loose and volunteer-based groups into more tight-knit and
professional NGOs.
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Scholarly Opinions and Commentary 

Demystification and Transparency in 
Local Government Revenues and 
Expenditure Management

ZIRIA NDIFUNA

ABSTRACT:  In this note, the author attempts to give an outline of the preconditions and aspects to be 
covered in the process of budget demystification. These aspects are summed up in the notion of good 
governance. For them to work policy and institutional reforms are critical. Uganda has moved some mileage 
towards the good practice. 

Key Words: local government budget demystification, conditions, committees, civic trust 

INTRODUCTION

In the context of Local Government (LG) revenues and expenditure management, demystification
refers to the process of making the system easier to understand and operate. A number of conditions
need to be in place for demystification to transpire including the legal and institutional framework
for systems of revenue collection and administration which should be comprehensive and allow for
meaningful realization of needed discretionary and other resources for LG operations; the legal and
institutional framework for systems of expenditure management for effective participatory
budgeting, transparent and needs-based allocation of resources and effective budget
implementation; and finally, adequacy of information flow to inform decision-making in the various
institutions and levels of LGs. Continuous dialogue between central and LGs, as well as with other
stakeholders to foster understanding of emerging challenges to address specific priorities is very
critical

UNBUNDLING THE PRECONDITIONS FOR DEMYSTIFICATION

This section unpacks some of the aspects for demystification to take place. Important for efficient and
effective implementation of policies and programs is the notion of predictability. It has been noted 
that the public sector will perform better where there is stability in macro- and strategic policy, and
funding of existing policy. Fiscal policy must take account of the need to ensure the timely flow of

47funds to programs and projects . In this case, Local Governments can only plan and budget
meaningfully if revenues from grants are predictable; service delivery is adversely affected where
funds for operations are not predictable.

48Next is the aspect of honesty. Honesty implies that a budget is derived from unbiased projections of
both revenue and expenditure. Where there are no good checks and balances to verify costs, and
where there is no independent procurement or tender committee to oversee the process of
procurement, there can be projection of overstated costs. Information underpins honesty and sound
dec is ion making. Accura te and t imely in format ion on costs , outputs and

47 This requires a medium-term approach to the adjustment of budgetary imbalances, program development and evaluation.
48Sources of bias can be both technical and political. There is always a challenge when it comes to honesty in projecting Local government 
revenues. There is also a big challenge in projecting project costs where implementing heads of departments in local governments provide the cost 
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outcomes is essential. For information to be useful there must it must flow in authenticity to decision-
making points . Information on sources of revenues is also important for decision-makers in budget
formulation. Appropriate information systems should be able to turn out information in the most

50appropriate user-form .

Furthermore it must be noted that flexibility is linked to the concept of pushing decisions to the point
where all relevant information is available. Operationally, managers should have authority over
managerial decisions and, programmatically, individual ministers should be given more authority 
over program decisions. This must be accompanied by transparency and accountability, but it also 

51requires a tight strategy. Too often in the public sector, implementation is tight but strategy is loose .
Thus the need for flexibility in resource allocation and budgeting is crucial for these areas and for the
other local governments without calamities, there are still area-specific and other peculiar
circumstances that require a shift in resource allocation and budgeting within and across sectors.
Although fulfilment of national sectoral policies and international targets like the Millennium
Development Goals (MDGs) is important, circumstances exist that require flexibility in resource

52allocation and these should be addressed .

Transparency and accountability require that decisions, together with their basis and the results and
the costs, be accessible, clear and communicated to the wider community. Transparency also
requires that decision makers have all relevant issues and information before them when they make
decisions. Decision makers must be held responsible for the exercise of the authority provided to
them. These are essential asquid pro quosfor greater flexibility and also increase the demand for

53accurate and timely information . LGs should publish budget tables and provide regular feedback 
on progress against budget. Provision of this information in agreed formats at agreed time-periods

54following agreed procedures adds legitimacy to the decision-making .

49

49For example, at the time of planning at the community level, information required includes that on project costs, opportunity costs, alternative 
technologies, past investment costs and project performance, etc.

50Information generated by local governments during budget implementation is important to inform stakeholders in tracking budget expenditure,
revenue generation and outcomes and project/output performance.

51In the case of tight conditions imposed on local governments to implement programs and projects from funding agencies, there is need to recognize
the fact that local governments are acquainted with their own expenditure priorities and have varied priorities amongst them following different
challenges faced in any one country. For example, districts in the eastern region of Uganda experienced a prolonged and disastrous drought in 2007,
while districts in the northern region of Uganda have gone through a destabilizing and destructive civil war which has led to destruction of basic
infrastructure and displacement of people into protected camps for more than 15 years. Conditional grants in the major sectors were difficult to
utilize due to inability to fulfil spelt conditions and rigidities. In eastern Uganda the priority was to stop the floods before normal activities could
resume. In Northern Uganda too, with the recent return to peace in the area, the priorities range from reviving agriculture for food security, to
repairing damaged roads, rehabilitating of people from the trauma of war, rebuilding of health units and restocking of basic equipment, inputs and
drugs, etc.

52Mindful of limiting factors including corruption, it is useful to develop a mechanism for flexibility in resource allocation and budgeting. There is need
for an enabling policy framework under fiscal decentralisation for this, a comprehensive strategy, and an appropriate institutional framework
allowing for moderation and negotiation between central government and local governments. Within the mechanism, it should be possible to hold
periodical reviews and make adjustment to allocation formulae and systems.

53Part VIII of the National Objectives and Directive Principles of State Policy of the Constitution of the Republic of Uganda (1995) states that, “The
distribution of power and functions as well as checks and balances provided for by the Constitution among various organs and institutions of
Government shall be supported through the provision of adequate resources for their effective functioning at all levels”. Intergovernmental fiscal
relations and fiscal decentralisation deal with how centre-local government relations are organised and financed. Fiscal decentralisation therefore
is the concept of assigning decision-making powers and management responsibilities to different levels in a devolved government system to
deliver services. For such a system to operate effectively, different actors at various levels of government must have dialogue to understand each
other's responsibilities and challenges. This should lead to improved service delivery. It is evident the concept of negotiation is at the very core of
decentralisation in Uganda. Article 193 (3) of the Constitution of Uganda requires negotiations to occur in respect to Conditional Grants. It is a
process that adds value to issues resolution processes between central and local governments.

54In Uganda, periodical releases of grant funds to LGs is publicized in national newspapers and at times flushed out on radio. Grants releases to specific
departments and institutions in specific sectors is also publicized in newspapers and announced on radio.
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WHAT THEN IS NEEDED?

It is noted from the above discourse that there is need for: a clear policy and legal framework
supporting decentralisation in a country; as well as pillars for provision of adequate resources for
fiscal decentralisation; institutional framework for decentralisation and their protection in the
supreme laws; institutional framework for decentralisation, providing clear flow of authority and

55responsibility; and, last but not least, a comprehensive Strategy for Fiscal Decentralisation .

THE FISCAL DECENTRALISATION STRATEGY OF UGANDA

A good example of a comprehensive Fiscal Decentralisation Strategy (FDS) is that of Uganda
instituted in 2002. It has the objective:

“To strengthen the process of decentralisation in Uganda through increasing
local governments' autonomy, widening local participation in decision
making and streamlining of fiscal transfer modalities to local governments in
order to increase the efficiency and effectiveness of local governments to
achieve PEAP goal s within a transparent and accountable framework”.

The focus of the strategy is in two areas, namely: the promotion of local government autonomy and
the widening of participation in decision making in order to enhance the efficiency in allocation of 

56resources towards the achievement of PEAP Goals in line with local priorities ; and , improving the
effectiveness of Local Government Programmes through strengthening the effectiveness,
transparency and accountability of local government expenditures .

Committees were set up to facilitate the LG budgeting process, the funds releases and for
coordination of local revenue generation in LGs.

Local Government Budgets Committee:This LGBC was set up to provide a more coordinated and
systematic management of the Local Government Budget Process by central government. It provides
a forum at which local governments can formally discuss budget related issues with central
government. It facilitates holding of meaningful negotiations with local governments on the
allocation of funds. The LGBC is chaired by the Local Government Finance Commission,

57

58

This strategy should clearly spell out the system for democratization (decision-making) in the processes of Revenue generation and Expenditure
management. The strategy should also spell out clearly the forums and systems for negotiation and dialogue to build consensus on resource
allocation in the budgeting process. There should be institutions that facilitate the continuous building of capacity for efficient LG budgeting and
revenue generation. Coordination between various key stakeholders in the areas of revenue generation and expenditure management should be 
supported by appropriate forums spelt out in the strategy. The information system for LG revenue and expenditure management should also be 
articulated.

56These are achieved by increasing the discretionary powers given to local governments in allocating resources towards both recurrent and
development activities; promoting increased participation of all levels of local government in the decision making process; providing direct
financial incentives for local governments to increase local revenue, and ensuring that local revenue contributes meaningfully to local development;
and harmonising the central and local government planning and budgeting cycles to ensure that local needs and priorities do feed back into the
national budget.

57This is achieved by: streamlining the systems of transferring funds from the centre to local governments; developing a strong framework for financial
accountability and increasing the focus on book keeping; a simple system of reporting on financial and output information; rewarding those local
governments which implement programmes well, in adherence to the legal and policy framework, and sanctioning those which do not; and a more
coordinated, and better targeted system of monitoring and mentoring local governments by central government.

58The LGBC is made up of senior staff from its constituent organisations. The LGBC reports, and makes recommendations to a PEAP Support
Committee, on key policy issues relating to local governments. It (the PEAP Support Committee) is made up of the Permanent Secretaries of the key
ministries involved. During the Budget process the Chairperson of the LGBC reports to the Permanent Secretary, Secretary to the Treasury, MFPED
on all agreements made with local governments which have financial implications on the national Budget, to seek his clearance of those agreements.
The LGBC is also responsible for ensuring that the conditions and guidelines associated with conditional grants, the Recurrent Transfer System and
DTS are agreed with Local Governments and consistent with the legal framework for decentralisation before they are implemented.

55
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a) and has members from the Ministry of Local Govt., Ministry of Finance and key sector
ministries and Local Government Associations. It is responsible for the negotiation and
agreement of allocation formulae and grant conditions between sector ministries and local 
governments; the identification of issues for inclusion in the National Budget Framework
Paper from analyzing of Local Government Budget Framework Papers; giving advice on
acceptance/rejection of amendments to conditional grant allocations within the Recurrent
Transfer Budgets; overseeing the performance of the Comprehensive Local Government
Assessments; overseeing the coordination of Local Government Capacity Building by
Donors, Central Government and Local Governments; and overseeing the coordination of
donor support to Local Governments/ Decentralisation.

59b) Local Government Releases and Operations Committee (LGROC):This Committee , which is
chaired by the MFPED, was formed to improve the coordination of central government
operations with LGs. It carries out the following activities: studying and analysing the
financial and output information from Local Governments; processing of releases to Local
Governments; overseeing the monitoring and mentoring of the use of and accounting for
funds in implementation of Local Government Programmes by Central Government actors;
and overseeing the provision of feedback to Local Governments on the use of and accounting
for funds in the implementation of Local Government Programmes by Central Government
actors. A key output of the FDS was the development of new allocation formulae for central
grants transfers to LGs. The new formula developed by the LGFC is more transparent, based
on actual needs of LGs in the various sectors and more equitable. Annual negotiations of
Conditional Grant conditions between LGs and sector ministries are carried out under the
facilitation of the Commission. To make the negotiations more meaningful, the Commission
has started holding consultative workshops with LGs prior to the negotiations, to prepare
them better by helping them develop consensus on key issues affecting them in various
sectors. The consultative meetings also help in reviewing progress against prior
agreements/memoranda of understanding signed between LGs and sector ministries.

CONCLUSION

From the above outline, it is clear that for demystification to happen, much ground has to be
prepared. Policy and institutional reforms built on the cornerstones of governance (honesty,
transparency, etc) will enhance civic trust which will enhance sustainability of programmes as they
are the communities are better informed of the processes of budgeting. It should follow that a good
allocation formula should lead to direction of resources to where they are needed most. This is a
matter of priority which factors leads to civic satisfaction. Institutionally certain committees or
departments must be created and they must act as custodians for the good practice of participatory
budgeting. The case of Uganda in this note has tried to unveil the methodology for the whole
process of budget demystification.

59The LGROC is made up of members who deal with the day to day operations of the Transfer Systems from Line Ministries, the Ministry of LG,
Ministry of Public Service and LGFC at a senior level. Members are also drawn from Accountability Institutions responsible for monitoring Local
Government Programmes. Coordination of central government actors is the primary role of the Committee. The LGROC is, however, purely a
coordinating body with the purpose of reducing such duplication and does not usurp any legal mandate of any institution. The activities which are
coordinated by the LGROC, are carried out by the members in the context of their own institutions in line with their leg al mandates.
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Book Review 

Title: Participatory Budgeting in Brazil: Contestation,
Cooperation and Accountability
Authors: Brian Wampler
Publishers: Pennsylvania University Press
Pages:312
Available: All major book shop
Reviewed by: Innocent Chirisa (University of Zimbabwe)
Price:

The book 'Participatory Budgeting in Brazil' by Wampler is
methodologically and substantially sound for those who have
the curiosity of learning the 'secret' of success behind
participatory budgeting both is a historical fact in evolution and
a pragmatic tool for effective territorial and communities'
development. Wampler takes the subject from a 'hands-on'
podium where he both participates and observes the concepts
transmuting into practice and vice versa. Beyond any reasonable doubt 'Participatory Budgeting in
Brazil' is a crystallisation of wealth and a reference book for serious policy makers, practitioners,
lobbyists, academics, think-tanks and researchers. Most important is the manner in which Wampler
weaves empiricism, analysis, conceptualisation and advocacy for PB.

Chapter 1 provides the reader with the foundation of the book namely the historical overview of the
practice of PB with a special mention of the 1989 date when the practice began in Port Alegre in Brazil.
It also lays the theoretical basis of analysis including definition of terms like horizontal and vertical
accountability, and citizenship. Mention is also made that it was a leftist socialist party that pioneered
the programmes of PB and that the springboard to the championship was the expression for civil
right by the citizens (the citizen debate). The chapter shows the nature of civil society activity in their
various manifestations and the author is not silent in revealing the key ones namely cooperation and
contestation. Wampler highlights that the trap that can result with cooperation is the danger of
drifting towards cooptation of civil society organisations' agenda by those in rulership. He views
contestation is being hinged in “contentious politics” which to him is a catalyst for PB rather than a
stifling factor. In the same chapter Wampler shows the methodology of his study and the rationale
for adopting it.

Chapter 2 is devoted to what Wampler calls the 'Rules of the Game' in PB. These are spelt out in
institutional relationships, and in methodological styles to be adopted implementing PB. They
include defining the territory of operation (geographical delimitation), the time frame of
implementation (calendar), indicators and parameters of reference (the Quality of Life Index),
grounds for legitimacy of the practice (representative democracy), and holism (adopting municipal-
wide councils). Indeed these are key ingredients for success and the by-word is: PLANNING! With
planning in place there is room for the processes of negotiation, decision-making and targeting.
Expected outcomes are clearly laid out.

Chapter 3 further lays out the centrality of principles of authority, negotiation and solidarity in 
PB. Wampler introduces the psychological aspects of the citizens in terms of their attitudes to the 
three principles and how they tend to behave basing on those attitudes. This shows that the way 
the poor and the well-to-do behave, perceive and react in with reference to authority differs and 
this has a bearing on how they cooperate both with agency and within their group. Practitioners 
should therefore incorporate behavioural and attitudinal traits of citizens when fashioning out 
programmes of PB. 
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Chapter 4 to 7 are devoted to comparative case studies which are presented in pairs. Chapter 4
examines Ipatinga and Port Alegre where effective delegation and contestations have churned
strong outcomes; Chapter 5, Blumenau and Rio Caro produced mediocre results because of the
absence of contestation; Chapter 6, looks at the case of Sao Paulo and Santo Andre, which
encountered the problem of cooptation and limited delegation; and Chapter 5 which spells out of
what transpired in Belo Horizonte and Recife where contentious politics was supposed to score
magnanimous outcomes which were however compromised by the shifting of the mayoral interests.
Indeed PB outcomes in Brazil have never been the same due to a diversity of geographical and
community challenges. Wampler warns against crafting 'size-eight-fit-all' in the generation and
implementation of PB.

Chapter 8 is the synthesis chapter showing how deepening democracy is both a recipe for and
outcome of PB. It is evident, by giving a snapshot over all the chapters, that democracy can be
deepened where political contestation is rife.

Although Wampler mentioned the issue contestation he did not make a distinction between
'functional' and 'dysfunctional' contestation. The latter describes a scenario where paralysis of
progress is a reality. Although he mentioned of the role of external players including the World Bank
and other United Nations' bodies in the success of PB in Brazil, he did not quite articulate the issue of
donors imposing conditionalities in the production and execution of budgets. These, inter alia, are
some of the issues that PB practitioners and policy analysts in some developing countries may like to
understand. Contestation is permissible in the Brazilian context because politicians and civil society
activists have grown used to its use. When does contestation become illegitimate? When it is viewed
as illegitimate, then it becomes more difficult for citizens to pressure their governments.

It is also worth mentioning is that one form of "contestation" is individual acting as "rights-bearing 
citizens." Citizens demand that laws are respected and established processes are followed. This is a
radical change in the Brazilian case--ordinary citizens demanding that the rule of law is respected.
Contestation, then, doesn't necessary mean that citizens take part in mobilizations and
demonstrations (although it can occur); but that citizens conceptualize themselves as having
rights that they can exercise in public institutions.

By and large, 'Participatory Budgeting in Brazil' is a worthwhile book to study and derive operational
nuggets for PB. It is much more than a handbook and much less of just another textbook.
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Recent Publications

Title: Bridging the Gap: from
policies to budget
Authors: Alta Folscher (editor)
Publishers: Collaborative Africa
Budget Reform Initiative (CABRI)
Date: 2006
Available: CABRI
Reviewed by:
Price:

This book, which is a product held
by CABRI in 2006 consists of
research papers presented by
authors during the Seminar. It
tackles a number of issues relating
to policy reform and research. The
book should a useful handbook for
serious academics researchers,
policymakers and practitioners.

Title: Participatory Budgeting in Africa: A
Training Companion
Authors: UNHABITAT and MDP-ESA
Publishers: UNHABITAT
Date: 2008
Available: UNHABITAT and MDP-ESA
Reviewed by:
Price:
Introduction of participatory budgeting can
be a sound vehicle in realizing good
governance and fighting poverty. It is a
mechanism that involves elected leaders,
public officials, service providers, and non-
state actors – civil society, private sector and
development partners. To get it all, read this
new book which is fully packaged with some 
compelling stories plus tips on how to do
participatory budgeting.
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Forthcoming events
1. Pan African Conference for Ministers of Local Government, Cameroon, 
    28 – 30 May 2008

THEME:  “From Policy to Implementation: Challenges and Strategies for Effective Implementation 
of Decentralized governance in Africa”

Developing capacities of one actor will not help much. This is why the ministerial leadership capacity
building workshops bring together ministers, civil servan ts, local government leaders,
representatives of civil society organizations and development partners. The principal objective of
the conference is to give an opportunity to ministers in charge of local governance, high level
managers of public institutions and/or programmes related to decentralized governance, local
government leaders, international development partners as well as national, continental, and
international associations of local authorities, to review and exchange experiences of leadership in
Africa with respect to the implementation of decentralization policies and in local level development
and to discuss issues related to strengthening the relevant capacities in all sectors and all levels of
governance.

TARGET PARTICIPANTS: Sub-Saharan African countries from Southern, Eastern, Central and
Western Africa will be invited to participate in the workshop. The capacity building workshop is
intended for ministers in charge of local governments and their senior civil servants, local
government political and administrative/technical leaders, representatives from civil society,
representatives of European Regional Assemblies and Municipalities participating in the Euro-
Africa Partnership for Decentralized Governance as well as representatives of the international
development partners. Each minister will be accompanied by at least four high level officials. It is
proposed that the delegation accompanying each minister would comprise: the Permanent Secretary
of the Ministry responsible for local government, a Mayor, a Chairperson and Secretary General of 
National Associations of local authorities, and at least a woman political leader from a local
government council. Delegations will be invited from: Angola, Botswana, Burundi, Benin, Burkina 
Faso, Cameroon, Cape Verde, Central African Republic, Chad, Congo, Democratic Republic of
Congo, Djibouti, Eritrea, Ethiopia, Equatorial Guinea, Gabon, Ghana, Ivory Coast, Kenya, Lesotho,
Liberia, Madagascar, Malawi, Mali, Mauritania, Mauritius, Mozambique, Namibia, Niger, Nigeria,
Rwanda, Senegal, Seychelles, Sierra Leone, Somalia, South Africa, Sudan, Swaziland, Tanzania,
Togo, Uganda, Zambia, and Zimbabwe. A total of about 150 participants are expected to attend the
conference. Other participants will be invited from Development Agencies as well as other partners
who have indicated interest in supporting decentralization and local governance in Africa such as
UNDP, UNHABITAT, ECA and other Agencies of the United Nations System, the World Bank, the
Africa Union, NEPAD, the East African Community, the Southern Africa Development Community
(SADC), the United Cities and Local Government of Africa, (UCLGA), the Commonwealth Local
Governments Forum, the Manu River Union, the European Union as well as European Regional
Assemblies and Municipalities who are involved in the Euro-Africa Partnership for Decentralized
Governance.

PRE-WORKSHOP SEMINAR: On 26 - 27 May 2008 there will be a pre-workshop seminar to be
attended by women leaders from local governments in African and European Municipalities
participating in the Euro-Africa Partnerships for Decentralized Governance. The outputs of this
seminar will be presented during the workshop in the session where the role of women in successful
implementation of decentralization policies will be discussed.
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