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Insights from a DFID EngKaR-funded Study

This edition of IDD Research News reports on a recently
completed study on local government decision-making, citizen
participation and local accountability. On the back page there
are brief notes on some of the other research projects in which
the International Development Department at Birmingham is
currently involved.

Building Municipal Accountability

Governments around the world are reforming and strengthening
their systems of local government, and decentralising
responsibilities and resources to sub-national levels. This has
been driven by different factors in each country — political,
economic and social - external as well as internal. The common
underlying belief is that shifting responsibilities for service
delivery to the local level should help to ensure that decisions
and resource use reflect the needs and priorities of local
citizens.

This belief is, however, based on an assumption that local
citizens have an influence on the decisions made by local
governments concerning the delivery of services and the use
of resources locally. Yet it is well known that representative
democracy is a crude instrument for establishing local needs
and preferences. It needs to be accompanied by more sensitive
and effective mechanisms by which citizens, including the poor,
can participate in decision-making processes and so influence
policy outcomes and expenditure choices. It also requires
effective mechanisms to ensure that elected local governments
are held accountable by local citizens for the policy and
expenditure choices they make. Such mechanisms are often
resisted by those who currently control the institutions of local
governance, whether the local officials, local political elites or
central government ministries.

This study has been looking at the ways in which local
governments in Kenya and Uganda make their choices about
the use of financial resources to deliver services to their citizens,
the extent to which local citizens participate in those decisions,
and the extent of local government accountability to citizens
for the decisions made.

The Local Government Context in
Uganda and Kenya

Both Uganda and Kenya inherited a colonial system of local
government based on the British model, adapted to a greater
or lesser extent to local circumstances.

In Uganda, the system was effectively dismantled during the
1970s. In the mid-1980s, the NRM government established
an elaborate system of five tiers of Resistance Councils (later
renamed Local Councils).! This system was initially established
to help maintain security and distribute essential commodities,
but also to provide opportunities for citizen participation, giving
citizens at the village level a greater voice in decision-making
about the things affecting them. Since then, Local Councils
have evolved in response to changing political and socio-
economic demands. Under the Local Governments Act of 1997,
a wide range of responsibilities was transferred to local
governments, together with increased resources. As a result of
the recent HIPC debt-reduction initiative, very substantial
resources are now flowing through the local government system,
much of it in the form of specified grants to finance basic
services and infrastructure. This raises questions about how
these resources are used, and how far the poor are really
benefiting.

! From village (LC1) through parish (LC2), sub-county (rural) or division (urban) (LC3), county (rural) or municipality (urban)
(LC4) to district (LCS). Of these, LC1, LC3 and LC5, plus LC4 in urban areas, are elected levels of local government.
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In Kenya, the local government system remains much as it was
at Independence, although the powers and functions have been
seriously eroded. The Kenyan system has a single tier of city,
municipality, county or town council, depending on the
situation, and ranging from Nairobi with over two million people
to small town councils with 20,000. Most local authorities (LAs)
are now in a very weak financial position. Since the mid-1990s,
under the Kenya Local Government Reform Programme, efforts
have been made to strengthen the local government system, so
as to enable LAs to deliver services, to increase local
accountability, and to transfer some financial resources to LAs.
A key element in this, initiated in 1999/2000, is the Local
Authorities Transfer Fund (LATF). This transfers 5% of national
income tax to LAs, under a published formula, as a general
grant but with certain performance conditions. Thus, for the
first time in decades, some — albeit limited - resources are
flowing from the centre to LAs. But this also raises concerns
about whether these resources are being used in the interests
of local citizens, particularly the poor.

The study

The study examined local level decision-making, citizen
participation and local accountability, through a series of seven
case studies in each country. Cases were selected to represent
arange of types and sizes of local government, although focusing
mainly on urban areas. The study was conducted between
September 2001 and March 2002 by a team from the
International Development Department, University of
Birmingham, together with local researchers from the United
States International University, Nairobi and Development
Research and Training, Kampala. As well as key informant
interviews and focus group discussions with low-income groups,
the team analysed the patterns of budgeted and actual
expenditures of the local governments. The study has produced
two briefing papers, one each for Kenya and Uganda, illustrating
the lessons learnt and giving examples of good (and bad)
practice. These will be disseminated to local governments in
those countries. The set of 14 case studies and the literature
review are also available.

Evidence from Uganda and Kenya

i) Uganda
The Local Council system was designed to create opportunities

for participatory decision-making and accountability at all
levels. In this, it has been quite successful:

% There are multiple opportunities for citizens, including the
poor, to participate in public meetings and elections, from
the village level up to the District level

% Gender and minority interests are protected (in principle,
at least) through reserved seats for women, youth and
disabled at each level

% The system of annual Budget Conferences at each level
gives citizens some opportunity to have a voice in the choice
of priorities for the coming year
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¢ The very substantial increase in resources flowing through
local governments has enabled local councils to deliver
improved services and undertake new investment

¢ While much of the resources transferred is in the form of
specified grants over which there is relatively little local
choice, some transfers — notably the Local Government
Development Programme (LGDP) offer real choices from
within a menu of types of local infrastructure (education,
health, roads, water, production); thus, citizens are able to
participate in some real choices about real resources

¢ In terms of local accountability, local Project Management
Committees, along with local Councillors, monitor the
implementation of projects

% Local councils and institutions (schools, clinics) are
required to display information about the grants received,
so that citizens can question those responsible about the
use of money

% The media, particularly local radio stations, have helped to
build local accountability

* Upward accountability to the centre has also been
strengthened through a system of reporting and monitoring
on the use of resources, which feeds through into future
grant allocations.

+* Citizens now feel more engaged with local government.

Nevertheless, the system has its weaknesses:

% The level of participation is much less than it appears on
paper: meetings at village level do not happen as frequently
as they should; budget conferences are attended by
relatively few, and the language and style of these effectively
exclude many; and voter turnout at local elections appears
to be declining

% The reservation of seats for women, youth and disabled does
not seem to have had much impact on outcomes, because
of the limited skills and limited effectiveness of those
occupying such seats

% The better off and better educated, including the
technocrats, still dominate decision-making at all levels,
but increasingly people are willing to speak out and
challenge those in authority

¢ Local revenue collection is poor, and getting worse,
particularly because of politicisation of the main local tax,
GPT; as a result, some councils, notably at the Municipal
(LC4) level, are in serious financial difficulties

% The multiplicity of levels, particularly the proximity of LC3
(Division) and LC4 (Municipality) in urban areas, produces
undue conflict over political space and limited resources

% There are still problems of lack of transparency, with
publicly-displayed information often being out of date, and
inaccessible because of the location of display or the
language used

¢ There remain major problems over corruption, rent-seeking,
abuse of tender procedures, and poor relationships between
paid officials and elected councillors.
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These are issues which the Government of Uganda is seeking
to address through grant conditions, inspections and training
of officers and elected representatives, but there remains a
huge task of building local level accountability. Ironically, the
centre’s paternalistic control over local government,
particularly through the high degree of specification of transfers,
may well have impeded the development of local accountability.

ii) Kenya

The reform process in Kenya has been much less radical than
that in Uganda, and most local authorities (LAs) remain very
traditional in their approach, offering few opportunities for
citizen participation. Most local authorities are also
overwhelmed by financial problems, especially since, until
1999/2000, they were entirely reliant on their local own
revenues. Most local authorities are overstaffed and laden with
debts, with the result that there have been minimal resources
to deliver services or improve local infrastructure.

However, there have been significant signs of improvement:

¢ There has been a conspicuous development of civil society
in Kenya, and a growing capacity of CBOs (often assisted
by local authorities’ own community development staff) to
organise both for mutual self-help but also to demand more
from their coucil

% External assistance, notably from GTZ through the
promotion of Local Authority Development Plans, has started
to create a dialogue and build trust between councils and
local stakeholder groups

% The establishment of the Local Authorities Transfer Fund
(LATF) means that money is flowing to local authorities
over which they can make real choices about service
improvements and local infrastructure

+* One of the conditions of LATE, from 2001, is that LAs
prepare Local Authority Service Delivery Action Plans
(LASDAPs), through a process of citizen participation.
Whilst preparation of these has been variable, it has
dramatically increased the level of public consultation at
the local level: between September 2001 and February 2002,
more than a thousand public meetings were held, attended
by 26,000 people. The projects prioritised by this process
(wells, clinics, road repairs) appear to reflect better the
interests of ordinary citizens than do those formerly
prioritised by the LAs themselves (vehicles, offices,
equipment)

¢ The LASDAP process also requires LAs to publicly display
information about the resources available for local service
delivery; this is starting to build a degree of public
awareness and demands for greater accountability for
resource use

% Other performance conditions for LATF have required LAs
to submit budgets on time, to submit annual accounts (for
the first time in many years), and to identify how they will
reduce their debts; these are also helping to build both
upward and downward accountability.
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There are, however, still major problems:

¢ The financial situation of most LAs remains dire; because
of poor revenue collection and over-optimistic revenue
projections, resources budgeted for do not materialise; this
undermines people’s confidence in the participatory process
when prioritised projects cannot be implemented

% The extent of citizen participation remains narrow; LAs
control who is invited to participate in the LASDAP process;
those CBOs with the greatest voice tend to be those of the
business community, who readily resort to the courts to
secure their interests

¢ Decision-making in LAs remains intransparent, with a lack
of publicly available information on budgets and accounts

+ Upward accountability is weak, due to the lack of capacity
in the Ministry to monitor or take effective enforcement
action; inspections are often seen as rent-seeking
opportunities; and the Controller and Auditor-General lacks
the capacity to audit all the accounts submitted by LAs.
Whilst the relatively effective monitoring of LATF conditions
by the Kenyan Local Government Reform Programme
(KLGRP) is starting to change LA behaviour, there are major
questions about the sustainability of this arrangement

** There are major problems of corruption, improper
accounting, abuse of tender procedures, over-employment
of junior staff for political reasons, and poor relationships
between paid officials and elected councillors.

Conclusions

In both countries, significant advances are being made in
relation to both citizen participation and local accountability,
but there remain huge obstacles. The assumption underlying
much discussion of decentralisation, namely that
decentralisation of decision-making will automatically result
in decisions that more accurately reflect the needs and priorities
of local citizens, seems naive. For participation to work
effectively, information needs to be shared widely and
strategically, and this is not yet the case in either Kenya or
Uganda. Similarly, the ability of local institutions, such as civil
society organisations, to engage with decentralised political
and administrative structures in debate about resource use and
service delivery remains weak in both countries. Thus, the
capacity of local civil society organisations, as well as of local
governments themselves, needs to be strengthened if local
accountability is to be improved.

However, there are some valuable examples of good practice
in each country. These are often associated with committed
and effective local leadership — and particularly with good
working relationships between local officials and councillors.
External pressure is also important: from civil society
organisations (particularly in Kenya), the media, especially
local radio (particularly in Uganda), central government
monitoring, and donors. There are signs in both countries of a
greater awareness on the part of local governments of both the
need for and the possibilities of widening citizen participation
in decisions, including by the poor, as well as the need for
greater accountability to citizens.
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Reports available

1. Briefing Paper: Local Government Decision-Making: Citizen
Participation and Local Government Accountability:
Examples of Good (and Bad) Practice in Kenya (12 pages)

2. Briefing Paper: Local Government Decision-Making: Citizen
Participation and Local Government Accountability:
Examples of Good (and Bad) Practice in Uganda (12 pages)

3. Literature Review on Local Government Decision-Making:
Citizen Participation and Local Government Accountability,

by Ursula Grant (24 pages)
4. Case Studies: 7 local authorities in Kenya (112 pages)

5. Case Studies: 7 local councils in Uganda (140 pages)

These reports will be available on the IDD website (see below),
or may be purchased (price £5 each for 1, 2 and 3; £10 each
for 4 and 5) from:

Publications Office

School of Public Policy

University of Birmingham
Birmingham B15 2TT, England
Tel: +44 (0)121 414 4986

Fax: +44 (0)121 414 4989
e-mail: c.a.fowler@bham.ac.uk
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or: u.grant@bham.ac.uk

or Ursula Grant

Website: www.bham.ac.uk/IDD
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Other Current IDD Research

Building Municipal Capacity in
Finance and Budgeting

Finance remains a critical constraint on municipal governments’
ability to address the needs of the urban poor, both in terms of
their ability to generate resources and their capacity to manage
those resources effectively to benefit the poor. IDD is undertaking
a study for DFID’s Infrastructure and Urban Development
Department to look at innovative approaches to local revenue
mobilisation and effective, pro-poor budgeting and financial

management.

This study will seek to identify examples of “good practice” in
selected municipalities in Indonesia, India, Brazil, Kenya and
Uganda, and will explore the critical success factors which
underpin that good practice. It will be undertaken by a team from
IDD and consultants GHK International, together with local
researchers in each country. Crucial questions will be: how far we
can transfer policies and practices across continents; and what
central and global frameworks best support local initiatives. The
output of the study will be a sourcebook in the series “Building
Municipal Capacity”, published by Earthscan (which already
includes volumes on participatory planning and public-private
partnerships), together with complementary training materials.

Contact: lan Blore, IDD: i.c.blore@bham.ac.uk

Informal Urban Land

Development Processes in African
Cities

This research project, led by Carole Rakodi, started in May 2002.
Over the next two years, it will examine urban land development
processes in six African urban areas (Eldoret in Kenya, Kampala
in Uganda, Lusaka in Zambia, Maseru in Lesotho, Gaborone in
Botswana and Enugu in Nigeria). It will pay particular attention
to the rules which underpin informal land development, and the
relationship between these rules and the state rules for formal
land development, with an emphasis on access to land by the
poor. The project is co-managed by Dr Clement Leduka of the
University of Lesotho and is being carried out with colleagues in

each of the countries.

Contact: Prof Carole Rakodi: e.rakodi@bham.ac.uk

Good Practice in Managing Aid

This study for OECD DAC is intended to produce recommendations
for good practice by donors in managing aid so as to reduce burdens
of aid administration on governments. It involves research in
partner countries and in headquarters of donor organisations, both
bilateral and multilateral. It will identify the burdens of aid
administration, and assess how effective are attempts to reduce
them through donor coordination, simplification of rules and

building capacity of governments.

Contact: Dr Michael Hubbard: m.e.v.hubbard@bham.ac.uk



