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EDITORIAL

Commonwealth Journal of Local Governance

Issue 2: January 2009
http://epress.lib.uts.edu.au/ojs/index.php/cjlg

Graham Sansom

Centre for Local Government,
University of Technology Sydney, Australia

The diverse contributions to this second issuehefGommonwealth e-Journal of
Local Governance cover three continents as weaha$acific Islands, and explore
two broad themes: firstly, challenges for decergasion and emerging systems of
local government; and secondly, the nature anditguaf democratic local
governance and community cohesion.

Jaap de Visser examines the quite remarkable tnamafion of local government
in South Africa since the end of apartheid — in ynavays a model for other
emerging systems. He finds that substantial preghes been made towards the
goal of ‘developmental local government’ that calvamce the vision of a better
life for all South Africans. However, ‘institutiohdault lines’ are holding back
further advances. These include capacity conssaitkéficiencies in municipal
governance and inter-governmental relations, failiar recognise the potential of
big cities to play a much stronger role, an overybitious and uniform planning
framework, and — intriguingly — ‘overzealous ingtibnalisation of community
participation’.

Related issues are addressed in the practice podarette Christmas and Jaap de
Visser. This discusses some of the issues explaradecent review of provincial
and local governments in South Africa, including theed to clarify respective
roles and responsibilities, and the scope to temnsfore functions to those local
governments with the necessary capacity to del@hristmas and de Visser again
highlight the need to abandon a ‘one size fitsagproach and to give the big cities
more autonomy, whilst recognising that much of SoMfrican local government
still faces severe developmental challenges. Theyfgrward a set of criteria to
guide decisions on where powers and functions esedituated.

A number of contributions focus on moves towardsedéralisation in African and
Asia-Pacific countries where local government is tfte most part less advanced
than in South Africa. John Kiyaga-Nsubuga and Y&ium assess the progress of
local governance and local democracy in Ugandaesihe advent of radical
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decentralisation policies in the early 1990s. Thay a significant gap between
intent and reality: the legislative framework isiad and real advances have been
made, but local governments are burdened with respitities and expectations
far in excess of the resources allocated to thethtlaair institutional capacity to
deliver. The problem is exacerbated by very lowelewf civic awareness and
education.

BC Chikulo provides a similar overview of Zambia$forts to transform and
institutionalise democratic local governance, aalé power to the people’, as part
of a longstanding decentralisation program. He tifles four distinct phases of
activity since independence in 1964, and threedomgtraints to further progress: a
financial crisis facing local governments, lack'whole of government’ planning
and management at the district level, and limitedps for meaningful citizen
participation at ‘grassroots’ levels. There are iobs parallels here with the
Ugandan and South African experiences. An importiaeine is the reluctance of
central government and their agencies to coopesdfectively with local
governments, or to ensure that they have access#fioient resources to discharge
their responsibilities.

The huge challenges inherent in decentralisatierbesught into sharp focus in the
two practice notes from India. N. Ramakantan dbssrithe extraordinary ‘big
bang’ efforts of the state of Kerala to build cdpator decentralised governance
and participatory planning. In this case very cdesible resources were devolved
to local governments, and literally hundreds ofutemds of people participated in
training programs. Importantly, training was exteddo civil society in order to
foster grassroots democracy, inclusive governanaad aaccountability.
Nevertheless, weaknesses in capacity and perfoengersist and require
continuing efforts on a large scale.

Mani Shankar Aiyar and Nupur Tiwari report on antibeing taken to establish
effective institutions of local governance in Indianorth eastern region. They
outline the problem of unequal growth: India’s emmy is growing rapidly but

many people and some regions — such as the nosth—eare missing out. A
strategy is needed to produce ‘inclusive growthid ahat requires inclusive,
decentralised governance. However, progress ishpaticere are needs for further
incentives to encourage some states to empowelt tpmzernments, for new

financial arrangements to overcome lack of resauatethe local level, and for
measures to overcome a ‘silo’ mentality amongstreéagencies.

Phil Richardson explores similar issues in the \different context of two very

small Pacific Island countries, Kiribati and TuvalBoth consist of scattered
islands, many of which retain an attractive semditional lifestyle, although there
is continuing migration to growing urban settlensern the ‘capital’ islands.

Decentralisation policies have been pursued toesddthis urban drift and in part,
as Richardson points out, to conform with donoiigies. He concludes that some
of those policies are inappropriate in Pacific nsls settings. In situations of very
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scarce resources, devolution to local governmersig simply prove unworkable.
Moreover, institutions of traditional governanceeof still hold sway in the small
island communities and adding a layer of ‘westet@mocratic local government
can generate disruptive tensions.

The remaining three contributions focus on variasgects of local governance in
Australia. Chris Aulich reviews progress towardeetive community engagement
and participatory governance. He concludes thatitteseform processes designed
in part to increase engagement, and increased nitiwog of the need to treat
people more as citizens rather than merely cuswnuér service delivery,
consultation remains piecemeal and haphazard. éurttlevelopment of
participatory governance may have to take placeoiganisations outside
institutional local government.

Chris Hearfield and Brian Dollery consider anothgimension of political
governance, namely how local government functiansegresentative democracy.
They examine changes over the years in the locargment franchise, the nature
of political representation, methods of vote-coogtiand the implications of a
steady reduction in the number of councils and citlens, which has led to a
substantial increase in the ratio of populatiorelected representatives. This may
have created a ‘democratic deficit’, although otbkanges may have offset this
effect and improved the representative qualitycafal government. However, an
underlying problem is the lack of recognition otdb government in Australia’s
federal constitution: this is seen by some to umileg its democratic legitimacy.

A further critical variable in local governanceti®e functioning of civil society.
Louise Holdsworth and Yvonne Hartman examine thacept of ‘community
cohesion’ in the context of a small rural communitihey note that building
strong, safe and socially cohesive communitiesde@®me an important goal of
public policy, and seek to identify a set of indaya of social cohesion based on
the experiences of local residents as well asd¢hdemic literature. They highlight
a sense of neighbourliness as the key factor, stggpby good service provision
and a well-designed physical environment that ptesyaccessibility, engagement
and a perception of safety. These findings carstaksial governments and other
agencies to implement policies and initiatives @ta¢ngthen the ‘social glue’ that
binds potentially fragile communities.

This issue also includes three reviews of book$ #iso address some of the
themes canvassed in other contributions: Robin Hetmb and Jill Simone’s

collection of papers on urban and metropolitan goaece, which among other
things highlights the importance of effectiygpvernment; Fumihaiko Saito’s

compilation of studies of local governance and d#edisation in six countries

(including South Africa, Uganda and India); and IRichardson’s account of
community self-help in disadvantaged communitiesBitain. We thank Peter

McKinlay, Randal Smith and Jenny Wills for theseiewss.
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| also wish to acknowledge the financial suppomvria®ing given to the journal by
the Commonwealth Secretariat. This has made itiles® appoint an editorial
assistant, Anna Vo, to help liaise with contribgt@nd process the increasing
number of submissions being received. The Commoltiw&secretariat is a very

welcome additional partner.
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RESEARCH AND EVALUATION

Developmental Local Government in South
Africa: Institutional Fault Lines

Commonwealth Journal of Local Governance

Issue 2: January 2009
http://epress.lib.uts.edu.au/ojs/index.php/cjlg

Jaap de Visser

University of the Western Cape,
South Africa

Abstract

This paper provides a brief introduction to the eBt history of, as well as the
legal and policy framework for, local governmentSouth Africa. It discusses the
transformation of local government from a raciatignfigured, illegitimate arm of
the apartheid government into a system designegréauce developmentally
oriented municipalities. The progress made by So@flican municipalities
towards realising the vision of developmental logalernment is remarkable and
unprecedented. Over the last 13 years, municigslithave embarked on the
extension of infrastructure and development, whidtsorbing fundamental
changes to their internal governance and managenagrangements, financial
management systems and intergovernmental resplitisthi The new local
government system offers great potential for thaisation of a better life for all
citizens, facilitated by a new generation of mypadities. However, the challenges
remain huge and some of these can be attributedstdutional fault lines. These
include challenges that come with large, inclusmenicipalities, new executive
systems and the political appointment of senidciafs. The paper also identifies
the downside of overzealous institutionalisatiorcofnmunity participation. With
regard to intergovernmental relations, the papeghtights the need for a clearer
definition of local government mandates and a greatcognition of the role of
big cities. The current insistence on comprehensitergovernmental alignment of
policies and budgets is questioned, and suggesdimnmade to substitute this with
an approach of selective alignment around key matigriorities.
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1. Introduction

Thirteen years since the advent of democracy anehsgears into the operation of
an entirely new local government dispensation,ligogernment in South Africa is
in a critical phase. On the one hand, local goveminhas not only survived a
fundamental restructuring but has also made greales towards extending
service delivery and development to marginaliseghroonnities. In thirteen years,
local government has emerged from being an ingiitithat was subservient, racist
and illegitimate to an institution with democratiga elected leadership,
constitutional status and a developmental agenda. t® other hand, as
expectations of local government service delivguyte correctly, have risen, it has
become evident that the broader transformationadllgovernment is by no means
complete.

The aim of this paper is twofold. Firstly, it prdeis a brief introduction to the
recent history of, as well as the legal and pofiegynework for, local government

in South Africa. Secondly, it examines some faufte$ in the design and

functioning of the system of local government, fsiog on the national

institutional and policy framework. Where possibdeiggestions are made for a
change of direction. It is hoped that this discussdf the local government

framework, as well as some of its major challengesy make a positive

contribution to the search for avenues of improvetme

The areas of concern highlighted in this papel@rated in the practice of internal
municipal governance, the functionality of currariergovernmental arrangements
with regards to big cities, and the feasibility tok intergovernmental planning
framework. However, before these areas of concegrtraversed, a brief history
and introduction into the main tenets of the Igmalernment framework follows.

2. History of Local Government

Local Government Pre-1994

Before 1994, no single, uniform system of local gownent existed across the
country: each province had its own configuratioricafal government institutions.
Local government as an institution of governances wabservient, racist and
illegitimate. The subservience of local governmards manifest in that local
authorities existed in terms of provincial laws,dam that their powers and
functions were dependent on and curtailed by tHases. The development of
separate local authorities for separated raciaiggpunder the leading theme of
‘own management for own areas’, produced a clesteerae of naked exploitation
on the basis of race. Without exception, the wedleurced and viable commercial
centres with their strong revenue bases were redeas white areas. The outlying
and poor areas without meaningful formal economiese reserved for black
people. In the homeland areas, traditional autiesrivere tasked with performing
local government functions. Transformation of logmvernment into a fully-
fledged and non-racial institution of governanceswsus impelled by a legacy of
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an “urban economic logic that systematically fawabwhite urban areas at the cost
of black urban and peri-urban areas,” with “tragicl absurd” results.

Negotiations on local government between the apaltlyovernment and the
liberation movements commenced in earnest in tiginbang of the 1990s. They
produced a foundation for local government tramsfgion. Essential to the
outcome was the adoption of the principle of ‘oitg one tax base’, the slogan
with which the grossly inequitable distribution sources was opposed by the
liberation movement. Furthermore, a chapter onllgosgernment for the Interim
Constitution was agreed upon, as well as a tramsifict ¢he Local Government
Transition Act of 1998to guide the transformation towards democraticalo
government.

Local Government Transformation

The Interim ConstitutionQonstitution of the Republic of South Africa 1ppaved
the way for the first democratic elections in 1884l for the formulation of a final
Constitution by the newly elected Parliament. Ithered in constitutional
recognition for local government by recognisingdtgonomy and guaranteeing it
revenue generating powers, as well as a right shaae of nationally generated
revenue. The Interim Constitution set the scenghferamalgamation of over 1000
racially defined and disparate local governmenticttres into 842 transitional
local authorities (Steytler 2006:187).

The final Constitution of 1996 then contained aimgfe statement on local
government, in the form of a progressive chaptewhich local government is
firmly established as a mature sphere of governnfemthermore, the Constitution
posited local government as a critical developmegent by listing the
‘constitutional objects’ and ‘developmental dutiesf local government. These
centre around democracy, sustainable service dgliveocial and economic
development, environmental protection, community rtipi@ation, poverty
alleviation and intergovernmental cooperatiddoristitution of the Republic of
South Africa 1993ss 152 and 152).

The 1998 White Paper on Local Government (DepartnunConstitutional

Development 1998) preceded the implementation efctimstitutional provisions.
It proved to be a policy that rallied friend andefaround new concepts. It
introduced a discourse that would reverberate dmi§y afterwards. It translated
the constitutional objects and duties into the ephcof ‘developmental local
government’, and defined the new mandate as “lgcalernment committed to
working with citizens and groups within the comntyirio find sustainable ways to
meet their social, economic and material needsienpiove the quality of their
lives.” Developmental local government would bereleterised by four features.

! Fedsure Life Assurance Ltd and Others v Greateadolsburg Transitional Metropolitan Council
and Others1998 (2) BLCR 1458 (CC), para 122.
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« Maximising economic growth and social developméatdal government is
instructed to exercise its powers and functiores way that has a
maximum impact on economic growth and social deyalent of
communities.

* Integrating and coordinating: local governmentgnétes and coordinates
developmental activities of other state and notesigents in the
municipal area.

« Democratic development and public participatioralagovernment
becomes the vehicle through which citizens worlidbieve their vision of
the kind of place in which they wish to live.

* Leading and learning: municipalities must buildiabcapital, stimulate
the finding of local solutions for increased susaility, and stimulate
local political leadership.

The transformation of local government institutiomsgan in earnest with the
adoption in 1998 of the Local Government: Municip@marcation Act, providing
for the demarcation of municipal boundaries by @dependent Municipal
Demarcation Board (MDB). The Constitution contatins imperative of creating a
‘wall-to-wall’ system of inclusive and viable muipalities Constitution of the
Republic of South Africa 1993. 151(1)). This represented a break with the pas
where not all areas, particularly traditional ruaaéas, were governed by a local
authority. The Local Government: Municipal StruesirAct of 1998 provided a
legal framework for the establishment of local goweent institutions. It
established two modes of local government: singied metropolitan
municipalities in large urban areas, and a twaetesystem of district and local
municipalities throughout the rest of the counttyfurther provided a framework
for the internal functioning of municipalities. @cal new aspects were the
introduction of firstly, an ‘executive mayor’ systeof municipal governance
alongside the classic ‘collective executive comeeittsystem; secondly, a separate
municipal speaker; and thirdly, ward committees vadicles for community
participation. The impact and success of thesegdsis discussed below.

On 5 December 2000, municipal councils were eleaténl this new system of
local government. A new generation of municipaditithus commenced their
journey towards realising the constitutional visiaf developmental local
government.

In the meantime, transformation work had continudth the adoption in 2000 of
the Local Government: Municipal Systems Act. Thist Aepresents a detailed
definition of developmental local government ascesged in the White Paper on
Local Government. It engages the developmentabwisi municipalities working

together with citizens by establishing a framewthritt instructs municipalities to
involve citizens in decision making, particularlafraugh the regulation of a
framework for participative development planning.
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In 2003, the institutional and developmental chaptef local government

transformation were complemented by a financiaptéra The Local Government:
Municipal Finance Management Act of 2003 estabsaeobust framework for
local government finance, dealing with financial ragement and accounting,
revenue, expenditure and debt management, resjiiesitnf accounting officers

and mayors, and financial supervision by natiomal provincial governments. The
Act was widely welcomed as a long awaited and rssogsframework and

financial management tool for municipalities.

3. Local Government’s Record of Delivery

Before venturing into a critical analysis of theogmess achieved to date with
regard to local government transformation, it iparant to recall some of the key
benefits to be had from engaging local governmantievelopment and service
delivery (De Visser 2005:19). Firstly, local goverent is the level of government
that is closest to the citizens. At least in theonunicipalities are best able to
obtain and understand people’s wishes and aspigatar the locality. They should
also be best placed to identify and unlock locakptal, and mobilise resources
present in the locality. These characteristics dbautomatically lead to a higher
quality and legitimacy of decisions but certaingvh the potential to do so. This
depends on whether local governments are indeedignoed and behave
responsively, and to what extent local governmears able to pursue their
communities’ wishes for the locality through broad@vernment structures and
partnerships.

Secondly, there is the promise that local governmieoids for deepening
democracy: having many sites of democratic pradcéertile ground for the
growth of new leadership and the consolidation aftiaparty democracy. Thirdly,
the allocation of responsibility to municipalitieseates room for local creativity
and avoids the phenomenon where the entire conegys to experience the same
experiment before it can be evaluated. Fourthlynicipalities are key players in
multi-sectoral coordination as they are the witeessf the actual delivery by all
development actors on the ground.

Against this background, a broad assessment ofrgsegto date indicates an
impressive record of expansion of service deliveflirough the leadership of
municipalities, basic service delivery has beeremoed to the marginalised to a
degree that is unprecedented in South Africa’sohystand at a pace that is noted
and commended internationally. Access to water lsupreased from 59% of
total households in 1994 to 86% by April 2007. Asxc® sanitation increased from
48% to 73% over the same period. In 1994, 30% afsés in South Africa had
access to electricity, but by 2006/07 this figuag increased to 73%. From 1994 to
2006 a total of 2,243 million houses were delivesedn average of 249,290 units
per annum (Department of Provincial and Local Gorent 2007:5).

However, the incomplete and, in certain respeatsperfect nature of local
government transformation is evidenced by sociatgsts that emerged most
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intensively during 2005 and 2006 and continuedd@72 Protests revolved around
poor records of service delivery, real and perakivistances of corruption, and a
lack of developmental impact by municipalities (#ton 2007:58).

It is also relevant to note that whilst municipalifical leadership in South Africa
is democratically elected under a national eletteyatem, voter turnout over the
last three local government elections has not begmessive, averaging around
48% (Independent Electoral Commission 2006; Hun@anges Research Council
2006:3). Negative sentiments that contribute toweel turnout for local than for
national and provincial elections relate mainhattack of interest and trust in local
government (Good Governance Learning Network 2008:3

It is argued here that certain fault lines in thesign of the local government

system may have contributed to this negative seminand the groundswell of

protest against municipalities. These fault linglste to some of the key elements
of the legal and policy framework for local goveremh

4. Central Tenets of the System

The Constitution terms each sphere of governmeistingtive, interrelated and
interdependent’onstitution of the Republic of South Africa 199340(1)). These
three labels define the values underlying South icAs system of
intergovernmental relations. The status of localegoment in the South African
system of government can be explained by making afséhis constitutional
terminology.

Local government'’s ‘distinctiveness’ as a spherg@fernment manifests itself in
a number of ways. Firstly, municipalities are hehdly democratically elected
councils Constitution of the Republic of South Africa 19%3 157(1)). The
electoral framework, laid down in the Constitutidghe Municipal Structures Act
and the Local Government: Municipal Electoral Adt 2000, provides that
municipal councils generally comprise 50% ward aiiors, elected on a ‘winner
takes all' constituency system, and 50% councilletscted via a party list
(Municipal Structures Act 1998. 20).

The second manifestation of the ‘distinctivenedslogal government is the fact
that the Constitution itself allocates ‘original’owers and functions to
municipalities. It does this by providing a list ‘tdcal government matters’ over
which local government has authori@dnstitution of the Republic of South Africa
1993 s. 156Y: Additional powers and functions can be transfebngdational and
provincial governments to local government as aesphor to individual
municipalities Constitution of the Republic of South Africa 1993156(2)).

Furthermore, a significant part of local governneenfinancial authority is
guaranteed through constitutional provisions tleatise local government’s power

2 Read with Schedules 4A and 5B of the Constitution.
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to levy property rates and surcharges on f€emstitution of the Republic of South
Africa 1993 s. 229). Finally, the Constitution provides thatal government is
entitted to an ‘equitable share’ of nationally gexted revenue, providing
municipalities with a legal claim to unconditiorraivenue stream&pnstitution of
the Republic of South Africa 1998. 227(1)(a)). It also instructs national and
provincial governments to respect local governngedistinctivenessGonstitution

of the Republic of South Africa 1993 151(4)).

The emphasis on the distinctiveness of local gowent is balanced by the two
other constitutional labels, namely the ‘interdegemce’ and ‘interrelatedness’ of
the three spheres.

Local government’s interdependence in relation tteen spheres of government
connotes a relationship of supervision. National anovincial governments are
constitutionally entitted and mandated to supervide performance of
municipalities. The constitutional division of fuians between national
government and provincial governments determinesettitent to which either of
them may supervise municipalities with respect toagticular functional area. A
detailed exposition of this division goes beyond #itope of this paper. However,
it is safe to say that both spheres of governmgaicese significant supervisory
powers with regard to municipalities. National goweent establishes an
institutional framework for local government thatlargely uniform across the nine
provinces. National and provincial governments mmetitor the performance of
municipalities so as to ensure that they disch#inge developmental and service
delivery responsibilities Gonstitution of the Republic of South Africa 1993
155(6) and (7)). National and provincial governmsemhust support local
government Constitution of the Republic of South Africa 1993154). Finally,
provincial governments have the right to intervanthe event of serious problems
in a municipality Constitution of the Republic of South Africa 19893139).

The ‘interrelatedness’ of local government with estrspheres of government
connotes cooperation: organs of state in the tspeeres of government are
instructed to cooperate with one another in aigahip of equality Constitution
of the Republic of South Africa 1998 41). This constitutional instruction to
cooperate is particularly relevant in the South idsin context where the
constitutional division of functions between theeta spheres is not neatly defined.
Many overlaps between national, provincial and ldeactions exist (Steytler and
De Visser 2007:5-16; Steytler and Fessha 2007:3E6). example, when the
Constitution makes national and provincial governteeresponsible for ‘Public
Transport’ and municipalities for ‘Municipal Publitransport? it is clear that the
‘fuzzy edges’ between municipal and provincial filoigs require intensive
cooperation between the two spheres to avoid adkasl role confusion.

A key instrument of cooperation is integrated depatent planning. An important
premise of South Africa’s planning framework isttil@e municipality coordinates

3 See Schedule 4 of the Constitution.
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the planning of development and service delivery dly three spheres of
government in its municipal aréaAnother key manifestation of the inclusion of
local government into the broader cooperative venisithat local government is a
partner in intergovernmental relations: through aoiged local government
structures (local government associations), it @presented on most relevant
intergovernmental structures and institutionintgrgovernmental Relations
Framework Act 2006

Municipal Governance

Effectiveness of municipal governance institutigmsa precondition in order for
any country to reap the benefits of decentralisat@lowu and Wunsch (2004:9)
remark that:

[w]eak authority and defective institutional andeagtional rules can make it
difficult to reach decisions, and thereby leaddbqy failure and weakened local
governance.

As mentioned earlier, the transformation of localgrnment governance systems
introduced new systems of executive leadership imiaipalities. These new
systems have drastically changed the profile of umioipality and the desired
relationship between its political and administrattomponents.

Before 2000, the average municipality was goverbgda small council with a

weak, collective executive structure. The coundisvehaired by a mayor whose
task was largely ceremonial. The municipal admiai&gin was led by a strong
‘town clerk’ who initiated and drove much of theuewil agenda (Olowu and
Wunsch 2004:89). This fitted the context of the royality as a largely

administrative, rather than policy making, authorit

The new generation of municipalities is governedabgirge council; it has a strong
executive authority, in many cases concentratethiaxecutive mayor. The council
meeting is chaired by a separately elected spébkamicipal Structures Act 1998
ss. 36 and 37) and the administration is headetdrhynicipal manageMunicipal
Structures Act 1998s. 55). The municipal manager is appointed byciencil
(Municipal Structures Act 1998s. 82) and is expected to work very closely
together with the municipal executiveThe new legal framework expects
municipalities to extend their activities beyondméwistering national and
provincial laws. Municipalities must adopt policiaad by-laws, actively engage
municipal communities, plan strategically and partwith external institutions.
This requires strong political and administratieadership. A critical difference
from the system that prevailed before 2000 rel&dethe role of the municipal

4 See Chapter 5 of the Municipal Systems Act; sse laélow.

5 Municipal managers enter into a performance agreemith the mayor. See thunicipal
Performance Regulations for Municipal Manager andrdgers Directly Accountable to Municipal
Managers 2006, GN R805Government Gazet29089, 1 August 2006.
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executive. The municipal executive is expected rtitiate policy, oversee the
administration and take regular executive and agnative decisions.

At an administrative level, the transformation basn fundamental. The new legal
framework has resulted in an improved and ratiosgstem for municipal
administration. The Municipal Systems Act and theunidipal Finance
Management Act have laid down a framework for thuitipal administration that
is based on modern public management principlesic€uis such as strategic
planning, performance measurement, modern accauptinciples, transparency,
and separation of politics from administration, oregte throughout the legal
framework. Community participation in municipal @fs has been firmly placed
on the municipal agenda by the adoption of a pszive framework that instructs
municipalities to involve communities in decisioraking. Best practices on how
best to implement these directives are emergithgitatiowly.

5. Current Challenges

Despite significant progress in the rationalisatésmd modernisation of municipal
governance, there are specific challenges inharemlhe new system which are
possibly hampering the successful transformationloohl government. What
follows is a examination of some of the most pentininstitutional difficulties that

have arisen in the first decade of democratic Ilgogkrnment in South Africa.

Size

A significant challenge is the size of the aver&geith Africa municipality. The

country has 283 municipalities that serve a poprdabf close to 48 million and
cover a landmass of 1,220,813 square kilometredigSts South Africa 2007:1.1
and 2.1). Quick comparisons with Spain (50 provénaed 8,108 municipalities),
and Germany (323 districts and 12,477 municipalitishow that South Africa’s
municipalities are vast in size and populationfdot, municipalities are actually
charged with a regional mandate. Not only are mpalities slowly emerging

from the painfully difficult amalgamation of variegprevious municipal

administrations, but the management of often vévgrde communities is itself a
difficult task. There are many examples of contémtabetween communities in
single municipalities. For example, when one grafipcommunities succeeded,
after a protracted and sometimes violent battlehaee their municipality (called
Merafong) incorporated into the Gauteng provinemther group of communities
in the same municipality vehemently questioned degision.

Furthermore, it is suggested that the size of thetls African municipality is a
considerable challenge for that municipality whénwants to realise effective
community participation. This challenge relatescHpmlly to rural areas. In the
guest for economically viable municipal units witbdistributive potential, the
norm is that a number of towns are demarcatedaneomunicipality together with
their rural hinterlands, which are thus very extemsand, again, often diverse in
character.
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Executive Mayors

As stated above, strong municipal executive leddleris a characteristic of the
new generation of municipalities. Many municipalitihave ‘executive mayors’.
This means that municipal executive powers are emnated in one councillor

who is elected by the council as its executive mgunicipal Structures Act

1998 ss. 55 and 56).The executive mayor, in turn, ‘hand picks’ a mayor

committee Kunicipal Structures Act 1998&. 60)’ This system stands in contrast
to the conventional collective executive systent titztained in all municipalities

prior to 2000, and which is still practiced in teasunicipalities that do not have
an executive mayor. The collective executive sysamtails the election by the
council of an executive committee that broadly hmis’ the composition of the

municipal council Municipal Structures Act 1998s. 43 and 44).

It is suggested that the introduction of the incliseelected executive mayor has
been particularly successful in large cities, whigréas contributed to visible
executive leadership. In general, stakeholdersaappebe “relatively satisfied with
the system® There are, however, concerns around potentiausiaiary effects.
The executive mayor system appears to have craatéde gap between executive
councillors (i.e. councillors on the mayoral conted) and ‘ordinary’ councillors
who are not part of the mayoral committee. Thegencitiors feel increasingly
disadvantaged due to the lack of access to docati@miand information flows. A
report on the functioning of the mayoral executystem remarked that: “[i]t is
clear that the relationships between the mayoratwtve committee and non-
executive councillors are not based on democratloes, but display a lack of
transparency; autocratic decision-making; and auedoility. This is expressed by
stakeholders as a lack of respect for one anotheculture of secrecy, and
perceptions of marginalisatiofl.”

Role Definitions

The issue of the division of responsibilities armlvprs among political office-

bearers in a municipality has proved to be a persissource of tension and
contestation. As stated above, the speaker’s offias a novelty when it was

introduced in 2000. Generally, municipalities haet found it easy to adapt to this
new political office-bearer. A persistent sourceesfsion and conflict can be found
in the role definition of the speaker vis-a-vis ttmeinicipal executive, or more

specifically, the mayor. An earlier study found ttetationship between speakers
and executive mayors to be poor: “Self-defeatintepas of behaviour characterise
interaction between the executive mayor and thalsye Both act in a way that is
detrimental to themselves and the municipality #nedte is little understanding and

® See further Steytler and De Visser 3-29ff.

7 SeeDA v Masond®003 (2) BCLR 128 (CC) for a Constitutional Coudgment on the
composition of mayoral committees. See also Wodii2008:478.

8 See Idasa, paragraph 9.

° See Idasa, section 3; See also Atkinson 2007:64.
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concern about the consequences of the poor rethijprbetween them and the
negative impact this has on the municipality.”

The constitutional reality that the municipal colippssesses both legislative and
executive authority@onstitution of the Republic of South Africa 1993151(2))
sets the scene for a possibly uneasy relationsbipvden the speaker and the
municipal executive. South Africa’s national andowncial parliaments are
configured in a Westminster style. Their speakeesr@sponsible for managing the
affairs of the legislature: they generally haveauthority over the affairs of the
executive save for the occasion when its membetgipate in the legislature. In
contrast, the speaker in a municipality occupid#ffarent role, simply because the
municipal council is not a body that is exclusivédgked with passing laws and
overseeing the executive. It is also tasked witituising and disposing of a range
of executive and administrative issues. The mece tfzat the municipal speaker
presides over and participates in meetings whermirastrative and executive
issues are debated and discussed, calls for amoareed role definition.

In terms of statutory law, the municipal speakeati@a minimum responsible for
chairing council meetings and enforcing the CodeConduct for Councillors
(Municipal Structures Act 1998s. 37). However, additional powers may be
delegated to the speakévignicipal Structures Act 199%. 37(b)). It is common
practice for the council to delegate to the spealesponsibilities related to
community participation and councillor support. Hower, both these functional
areas attract a great deal of politics. The engagerf municipal office-bearers
with the municipal community is an intensely paii activity where the municipal
executive is involved. At times, speakers do noitlthemselves to organising and
guarding the quality of the community engagemeriteyT then become active
participants, often to the chagrin of the municipaécutive. Similarly, councillor
support may become an arena for ‘petty politicshie council. Unfortunately, the
power to decide who is entitled to training, corfere visits and other types of
councillor support often represents political lagg. The mayor may seek to
preserve control over this.

Mostly, tensions arise from an unclear definitidnrales. By law, municipalities
must define the roles and responsibilities in writtterms of reference’ for each
political office-bearer, and provide for internabndlict resolution mechanisms.
Research indicates that most municipalities have adopted such ‘job
descriptions’ for their speakers and do not hagadihg procedures for resolving
these possibly debilitating conflicts (De Visseadies and Akintan 2008).

Council Appointees

As stated earlier, the role of the most senior wipai official, now called the
municipal manager, has changed significantly. S2@@0, the municipal council
has had the authority to appoint the municipal rganas well as those managers

10 See Idasasection 2.
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that report directly to him or heMunicipal Structures Act 1998. 82;Municipal
Systems Act 200G. 56). This configuration was designed to predacsenior
management team in the municipality that understaadd operates in sync with
its political principals in the municipal executivéVhilst this objective is
supported, there appear to be a number of imposideteffects. Firstly, political
instability in a municipal council now has an imratd ‘knock-on’ effect on
senior management. A change in local political éesldip, shifts in a ruling
coalition, or even a reform within a ruling paroften leads to the dismissal of the
municipal manager and sometimes even to the diafmidsmanagers reporting to
the municipal manager (Wooldridge 2008:475). Thisevidenced by the large
number of unfilled vacancies in the top two echslof municipal administration.
In 2006 and 2007, 15% of the posts in senior mpalananagement stood vacant
(National Treasury 2008:184). Municipal administsas are thus suffering from a
lack of continuity at senior management level (Mipal Demarcation Board
2007:89).

Secondly, the highly charged political profile béte positions has contributed to a
shift in control over appointments from the munaipouncil to the internal
workings of political parties. There is widespreadncern that the need for
‘political suitability’ is starting to eclipse theeed for qualified and skilled senior
managers in the municipality (Atkinson 2007:67).eTiact that 30% or more of
senior municipal management has five years orlEss government experience
reveals a disconcerting trend towards the appointnoé inadequately skilled
senior managers.lt is suggested that this is partly the resulexdessive political
involvement in what should be appointments on thsidhof merit. In order for
local government to further improve its performgnaenew balance needs to be
struck between the need for political alignmenttop management with the
municipal executive on the one hand, and an ingisteon quality on the other.
Serious consideration should be given to removirgappointment of the second
layer of management from the realm of the municgmlncil and leaving this to
the municipal manager. It is suggested that thit agsist in reducing political
involvement in the administration, whilst leavirtgetpolitical alignment between
the municipal manager and the municipal executitact.

Improving Community Participation

The involvement of communities in municipal affagsot only a key objective of
local government but also one of the main reasonsSbuth Africa’s choice of
developmental local government. Success is thig asethus of paramount
importance. Government’s recognition of this impade is evidenced by an
elaborate and progressive legal framework for ggdiory governance at
municipal level.

Municipalities are tasked to involve communitieghie drafting of their integrated
development plan, their budget, and in the takihglexisions regarding service

Msee Municipal Demarcation Board 2007:88; SALGA 2697 National Treasury 2008:185.
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delivery and development. Furthermore, the law a@osta legal framework for
ward committees. These committees generally compies representatives of
various sectors or geographical areas in the Vildrey are elected by the voters in
the ward. The committee is chaired by the ward ciblon. Its role is to advance
participation of the community in the affairs ofetimunicipality, particularly in
relation to development planning. The concept whad committee follows similar
practices elsewhere, such as the village developroemmittees in Botswana
(Serema 2002:1).

However, an apparent contradiction exists betweba progressive legal

framework for community participation and persisténcidences of protest
targeting councillors and municipal administratidh#\lthough government has
created ample spaces, platforms and proceduresofomunity engagement with
local government, it is clear that communitiesl gtiect to take their grievances to
the streets. These protests expose not only thentushortcomings in service
delivery but also the presence of untapped locakrggnand involvement with

municipal governance. Atkinson suggests that thetfations of communities are
threefold. They relate to poor service deliveryragponsive decision-making and
conspicuous consumption by councillors and offgi@tkinson 2007:58).

There are many underlying reasons for the protbstsare not always within the
realm of what municipalities are responsible fard @an extended discussion of
these tensions falls outside of the scope of ttdpep However, a general
observation relates to the wisdom of institutiosialj community participation.
The legal framework impacting on municipal gover®nis awash with
institutions, procedures and platforms that arel teecapture diverse interests and
channel them into a discourse to which a municipakaucracy can relate. The
danger that lurks in the creation and nurturingnsfitutionalised forms of public
participation such as ward committees, is thateitnoves the imperative to
continuously look for innovative ways to engage oamities. There may be good
reason to revisit this approach and seek morehtsigto how communities really
wish to relate to municipal administrations. Thizservation does not detract from
the potential that local government has for deepgeebmmunity participation or
from the noble intentions behind the current Idgainework. It rather emphasises
the need for adequate strategies at municipal fevdtanslating this potential and
the enabling framework into genuine engagement.

6. Intergovernmental Framework: A New Role for Citi  es?

Central to many of the problems besetting localegoment is the lack of clarity
with regards to the intergovernmental frameworke T®onstitution combines a
strong expression of autonomy for municipalitieshwa weak definition of the
areas that they are responsible for. The preciseadstion of the functional
responsibility of a municipality is dependent onvariety of processes and

12 For an overview of the scale of protests, seenstin 2007:54; SALGA 2007:139; Mathekga and
Buccus 2006.
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interventions, such as functional definitions iatgtes, the outcome of judicial
proceedings solving disputes over who does what,thter conclusion of
intergovernmental agreements and protocols (Stegtid Fessha 2007:325). The
uncertainty over functional areas renders it difidor municipalities to plan and
budget for current and capital expenditure (Natidmaasury 2008:152). There is a
perception that the goal posts are changing cootisiy (Atkinson 2007:71). The
challenges pertaining to the mismatch between testitutional allocation of
powers and the realities of the developmental m&ndee traversed in another
contribution to this journal (Christmas and De ¥is2009).

It may be argued that an insistence on a clear wetian of functional local
government responsibilities is naive, that the demfles of governance cannot be
confined to legal definitions, and that flexiblevgonance arrangements are more
important. However, three reasons are profferedgi@ater clarity. Firstly, the
constitutional context in South Africa gives rise @n expectation surrounding
clarity of responsibilities. If the Constitutiorsélf puts forward a list of functional
areas and seeks to protect municipal discretioh végard to these areas, there is
an expectation that these constitutional prescrgpisuld be given a reasonably
precise meaning. It would not be in keeping witk ttonstitutional promise of
autonomy if the Constitution contains a list of ¢tinnal areas but then the content
of these areas is actually immaterial, and thaiblle governance arrangements are
considered more pressing than giving effect to tut®nal provisions.

Secondly, flexible governance arrangements ardylitcework better in countries
with strong municipal governments and a long histifrdecentralisation. In such a
context, municipalities will enter these governapegtnerships as equal partners.
But in countries such as South Africa, where deedisation is a new
phenomenon, municipalities (with the exception ofrorsgy metropolitan
municipalities) are underdogs in negotiations wsthong provincial or national
government departments. A reasonably clear unchelista of the content of the
functional areas equips municipalities to enteroti@tjons surrounding the fuzzy
edges as equal partners.

Lastly, the uncertainty surrounding functional m@sgibilities is undermining the
legitimacy of intergovernmental fiscal arrangemenits South Africa, fiscal
arrangements and calculations are premised on darstanding of constitutional
mandates. If this understanding is contested ahdamental level, the integrity of
the intergovernmental fiscal system is endangered.

Role of Big Cities

An example of incoherence in the intergovernmefmgahework that should impel
law and policy makers to reflect on the adequacyhef institutional and policy
environment for local government, relates to thie if big cities. A concern for
more coherence in the institutions of local goveentrand the powers it possesses
should not be misunderstood as a drive for unifgynin fact, the imposition of
uniformity on an unequal environment produces & lafccoherence. It is argued
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that this type of incoherence may be emerging engystem of local government.
Despite having a dedicated institutional arrangém@nmetropolitan areas in the
form of single tiered metropolitan municipaliti¢ise local government system pays
too little regard to the variations in challengespacity and progress between areas
(Cities Network 2006:2-28; Van Ryneveld 2007). Ehare two bases for this
concern. The first relates to the fundamental econamportance of large cities.

¢ The majority of South Africans now live in citiesdalarge towns and this
figure is generally on the rise. In 2006, 42 petaérihe national
population lived in the 21 biggest cities and towret cover just 2 per cent
of the South African land surface.

¢ The majority of wealth is created in urban aredm Z1 biggest cities and
towns together contribute 70 per cent of the natiGeneral Value Added
(GVA).

* The 21 biggest cities and towns are also home foeRBent of persons
living below the breadline (Cities Network 2006:2}1

The second basis for concern relates to the faat tthis concentration of both
economic activity and poverty in urban areas rexguispecific, specialised
approaches to issues such as:

« Dealing with the informal economic activity andtkahents; and
« Planning and implementing in an integrated manraurad typical urban
governance issues, such as housing, transpornémadtructure.

South Africa’s biggest cities are consistently aghipg to provincial and national
governments, with varying success, to considerdieolution of certain critical
functions. The Constitution itself permits and eages an ‘asymmetrical
approach to municipal powers by providing for indial assignments, that is the
transfer of authority to individual municipaliti¢Steytler and De Visser 2007:5-
39). To date, this instrument has not been usedifwower big cities with authority
that goes beyond their ‘original’ functions. Inligg however, big cities perform a
myriad of additional functions, on behalf of orgartnership with organs of state in
other spheres of government. These are often basedluid, informal or
contractual arrangements.

Critical areas that have been consistently idexttifias being in need of a
differentiated approach include housing and trarisg8ALGA 2007:103,108).
Authority over housing, and the entitlement to thiergovernmental finances for
housing development, is with the provincial goveemts. However, the
eradication of slums and inadequate shelter thrahghprovision of low cost
housing is without doubt a key priority of citiasch as Johannesburg, Cape Town
and eThekwini (Durban). Similarly, the redesign amgfjrade of South Africa’s
appalling public transport system, historically idaed to accommodate the
transfer of the black labour force into city cestr@nd white suburbs, is a top
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concern of the cities. Yet, cities have little arity over public transport matters
(National Treasury 2008:153).

It is suggested that this lack of authority compises cities’ ability to ensure an
integrated approach to the provision of housing #mel upgrading of public
transport facilities in an environmentally susthil@amanner. There is no doubt
that, through innovative and cooperative arrangasnana regional and provincial
level, much can be achieved without resorting tanging the formal division of
powers(National Treasury 2008:153). However, it is subeditthat the devolution
of housing and public transport authority to Soéfhica’s cities would contribute
to the acceleration of delivery in these areas. Sdrae does not apply to smaller
towns and rural municipalities: in that case, ddéfg public transport needs,
economies of scale and capacity constraints reitdeecessary for housing and
public transport authority to be exercised at déidevel than the municipality.

7. Integrated Development Planning: Towards Selecti  ve Alignment?

The legal and policy framework for development piag in South Africa
envisages that municipalities will play an absdiutessential role in realising
coherent planning across the three spheres of igmest. Each municipality is
required by law to adopt an integrated developnpéert (IDP). The IDP must be
adopted shortly after the beginning of a municigalincil’s term. Furthermore, it
must be reviewed annually. It is the municipalitytsategic plan that is based on an
intensive community participation process to gaagd prioritise the municipal
community’s needs. The IDP is expected to integitaeplanning of all municipal
departments under the umbrella of a united stratiegythe municipal area.
Importantly, the IDP must go beyond planning rhiet@nd be the basis for the
municipality’s annual budgets and its spatial plagn Furthermore, the
municipality’s senior managers must be held acahlat regularly, through a
system of performance management, for the realisadf the IDP. As if this
configuration is not sufficiently ambitious, thePDs expected to integrate not only
the municipality’'s plans but also the plans of alitional and provincial
departments and parastatals (such as electricitgrgéng and telecommunication
utilities) in that municipal area (Department of rStitutional Development
1998:19)

There is no doubt that the introduction of integdatlevelopment planning has
forced municipalities to engage communities andggaand prioritise their needs.
It has also propelled municipalities into a thirkithat goes beyond the municipal
council’'s term, and into a concerted effort at gnéting service delivery and
development across spheres, sectors and actors.

In this framework, the municipality is expected e the pivot that skilfully
mediates the tremendous and varied needs of a ipahicommunity with the
requirements of departments and parastatals inotiver spheres of government
(Patel and Powell 2008:353). All of this is to bend within the parameters of a
tight municipal budget. When the municipal capadiyset off against these
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expectations, however, the picture looks bleakniany municipal areas. Capacity
for integrated development planning at municipaklds low. The dependency on
consultants to realise an IDP is staggering. Ameceport suggests that 28% of
local municipalities lack the most basic capacity prepare an IDP and will

struggle even with additional support. Only ondhree (37%) municipalities has
independent capacity to prepare an IDP, whilst lmeroB85% have some basic
capacity and can prepare an IDP with additionalpeup (Good Governance

Learning Network 2008:51). Against the backdropghafse figures, the assignment
to municipalities to be the coordinator of all avgrnment’s development efforts
in the municipal area may be a tall order for sdgime to come. Thus when they
reflect on the municipality’s role in intergovernntal planning, Pieterse and Van
Donk remark that: “it is unlikely that municipabg will have the political clout (let

alone the institutional capabilities) to persuadeational department to delay or
redefine its particular programmes.” (Pieterse dad Donk 2008:62)

The intergovernmental aspiration, embedded in tlaaring framework, which
envisages the IDP to be a reflection of the emgiogernment’s vision for the
municipal area, may be an ambitious attempt at e@djve planning across the
three spheres. However, the insistence on thiseghtd alignment of municipal
budgets and plans with national and provincial letslgnd plans may also just be
an offshoot of the distrust of municipalities as tustodians of local development.
There is no doubt that pervasive trends of coramptimismanagement, immature
politics and a skills deficit in many municipalsielo little to dispel this distrust.
However, the solution that is now imposed througgidlation is, by all accounts,
extremely difficult to achieve and harbours sigréfit dangers for the achievement
of bottom-up development.

The IDP has become a tightly regulated processrthett absorb the input of a
multitude of development actors towards the adoptiba document within tight
deadlines. This process has thus become a ‘pressaker’, which is incompatible
with unwieldy community input which tends to distuptergovernmental cohesion
and adherence to the intergovernmental deadlinemdG5overnance Learning
Network 2008:52). There is then a real danger tobatmunities and community
organisations will become disgruntled with the IRBthey perceive the process to
be inadequate in responding to their needs. A mmeaistic approach to
intergovernmental planning and alignment may beosip@. It may be worthwhile
to consider the identification of a limited numhbsr national key priorities and
insist on their alignment, whilst relaxing the effdowards synchronisation on
other, less important policy areas. This may previle necessary room for
municipalities to develop their planning capal@kti devise mechanisms for
genuine interaction with communities, and displegativity.

8. Conclusion

The progress made by South African municipalit@sards realising the vision of
developmental local government is remarkable armmtegedented. Over the last 13
years, municipalities have embarked on the extens infrastructure and
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development, whilst absorbing changes to their rirale governance and
management arrangements, financial managemeninsysted intergovernmental
responsibilities. The new local government systbos toffers great potential for
the realisation of a better life for all citizerfagilitated by a new generation of
developmentally oriented municipalities.

However, this paper has identified several areasootfestation and conflict that
impede service delivery and development. It hasiedghat an improvement in
municipal governance is essential, and has idedtifkey questions around
governance arrangements and community participatiohas also proposed that
municipal service delivery would benefit from madrestitutional coherence and
predictability. An example given relates to the dedor institutional
accommodation of different spatial and economititresa that obtain in big cities.
The paper also looked at the ambitious and progee$samework for integrated
development planning and asked whether the insisten comprehensive policy
alignment should not be substituted with a poli¢yselective alignment around
national key priority areas.

Thus it cannot be assumed that communities witt seaping more benefits from
the developmental system of local government. Mpalities operate in a
complex system of intergovernmental relations, Whitaces a high premium on
both local discretion and intergovernmental intégra Capacity constraints in
critical areas of municipal governance and admiaiigtn are hampering service
delivery. There is also a lack of connectivity beém communities and
municipalities, which flies in the face of the myliintent of ‘developmental local
government’. The search for the right balancerigrtan over.
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Abstract

Uganda embarked in 1993 on radical decentralizatiamong other reasons, to
enhance local governance and local democracy. Thgomfocus of the
decentralization policy was on empowering citizenparticipate in decisions that
affect their localities. This issue will be exandrEased on two major themes of the
twelve principles of the Commonwealth’s ‘Aberdegerda’ for local democracy
— the enabling environment and participation. Hoarevthe paper argues that
Uganda’s devolutionary decentralization can onhstéy local governance and
local democracy if it is properly conceptualisetie tfacilitating conditions are
given careful attention, and the institutional frawork is sufficiently elaborate
and effective to enable it to achieve its intenddgjectives. Short of these
measures, the gap between intent and reality nbghso great as to disable the
decentralization policy from achieving real loca\grnance and local democracy.

Key words:Local governance, local democracy, Aberdeen agenda.

1. Introduction

Uganda embarked on radical decentralization of pswem central to local
governments in the early 1990s as a consciousegyrato enhance local
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democracy, improve service provision and reduceepgvThe initial focus was on
empowering citizens to participate in decisiong thifect their localities. Later,
however, attention shifted to strengthening adrrative systems to enable them
to respond to local service delivery needs and gigveduction imperatives. This
radical shift was in response to the earlier sitmain which central government
had long dictated developments at local levelsrinabof manner, leaving the
populace dissatisfied and unable to participate om influence their local
governance.

Because devolution of power to local levels hasilzpéte rare in Africa, Uganda’s
experiment has attracted significant attention ndigg the extent to which it can
promote local governance and democracy, enhancgcaedelivery and help
reduce poverty. This paper examines the contrihutiobUganda’s decentralization
to the promotion of local governance and democrii@rgues that decentralization
can foster local governance and democracy at thal lievel if it is properly
conceptualised, the facilitating conditions — eggbcthe legal framework and
citizen participation — are given careful attentiand the institutional framework is
sufficiently elaborate and effective to enableoditachieve its intended objectives.
Otherwise, the gap between intent and reality mightso great as to raise
guestions as to the extent to which decentralimattan lead to real local
governance and democracy.

The paper discusses these interconnected conceflits context of the ‘Aberdeen
Agenda’, under which twelve principles to promotecdl democracy and
governance were adopted by the Commonwealth Locake@ment Conference
held in Aberdeen, Scotland in 2005, and subsequedibpted by Commonwealth
Heads of GovernmentUganda’s experience will be analysed based orttemes
— the enabling environment, and participation amgenmess to attain local
democracy, equity and continuous improvement —dteioto illuminate the extent
to which decentralization has promoted local goaroe and local democracy. The
paper starts with an overview of ‘local governanaad ‘local democracy’, and
then proceeds to analyse how Uganda’s decentializhgs faired in line with the
two themes.

2. Conceptualising Local Governance and Local Democracy

There are several ways of conceptualising localégoance’ and ‘democracy’.
This paper has used empirically verifiable indicatthat can guide various levels
of local government in determining how far they areving along the two themes.
Several tools have been developed to make suchunegasnts, such as the UN-
Habitat and Transparency Internatiohtban Governance Indef@UGI) for cities

! The Aberdeen Agenda comprises twelve postulateselyal. Constitutional and legal recognition
of local democracy; 2. Ability to elect local repemtatives; 3. Partnership between spheres of
government; 4. Defined legislative framework; 5.pOgunities to participate in local decision-
making; 6. Open local government: accountabilityDpen local government: transparency; 8.
Openness to scrutiny; 9. Inclusiveness; 10. Adegaatl equitable resource allocation; 11. Equitable
service delivery; 12. Building strong local demayrand good governance.
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(UN-Habitat2004; CLGF 2004); the Loc&bovernance Barometdi. GB) which
measures local government capacity using qualéaind quantitative indicators to
produce alLocal Government Indef Gl) (Dufils et. al. 2006), and theCitizen
Report Cardor Participatory Service Delivery Assessm@nafidh 2005 which is
used to measure local governance and service delimgpact using feedback
provided by beneficiaries to service providers.

Regardless of the tool used, it is now generalhged that the following constitute
the main attributes of good local governance: dtgnalism, rule-of-law,

justice, security of person and property, elect@adl participatory democracy,
respect for human rights and basic freedoms, eqciigzen participation in local
decision-making, effective and efficient servicelivd®y, and transparency,
accountability and integrity in the management abljg and private corporate
affairs (Kauzya 2002).

There is no generally agreed conceptualisatioreaiatracy, although it is widely
believed that it has intrinsic human developmemterand promotes individual as
well as collective freedoms, responsibility for iwidual choices, and opportunities
for citizens to protect and advance their commaerests and wellbeing (Cheema
and Maguire 2002). Democracy not only conditiorsray in which the poor can
participate in decision-making and thereby fadiitahe alleviation of their
conditions, it also creates space in which indigldwand groups can organize along
social and economic lines to pursue their inter@stsbster 2000).

The concept of democracy is neither value-free oan it be precisely or

adequately defined because of differences in terpnetation by different people
and classes (Novacx 1970). However, the most popmdaception in current

discourse is informed by liberal democracy whiclstptates that democracy is a
system of government in which there is meaningéxtensive, regular and fair
competition for all elected positions of governmeathighly inclusive level of

political participation; and civil and politicallerties (freedom of expression, of
the press, and to form and join organizations @& ®ichoice) sufficient to ensure
the integrity of political competition and partiafion. Democracy can also be
conceived in terms of institutions, procedures,mfar rights and leadership
responsiveness to the electorate. These definimgpanents of democracy are
necessary in everyday practice in governmentalraffan NGOs, and in all other

human relations to ensure social order and harmony.

There is a clear connection between local democaadylocal governance. Local
democracy strengthens local government by creatitigng, organized and
representative councils to improve efficiency anelsponsiveness in local
development. Sound local governance improves theagement of political,
economic, and social development at the local, conity and grassroots level.

2 A discussion paper of the above four instrumentpravided in J. Kiyaga-Nsubuga (edljpcal
Democracy, Good Governance and Delivering The MD&G3frica, Commonwealth Secretariat,
2007:63-66.
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Decentralization by devolution of decision-making the lowest levels is a
fundamental principle of local democracy and thgrgbod governance because it
gives rise to a more responsive organization aedtgr community involvement.
Conceptually, therefore, organized local bodieswikear mandates are generally
more efficient and effective in enhancing local denacy and good governance, in
delivering services to the local people and in o#uly poverty.

3. Assessing Local Democracy and Local Governance in Uganda

Uganda’s decentralization reforms contain an intteparadox. On the one hand,
the extent to which formal powers have been dewbfiem central to local levels,
particularly over the management of local affafes, exceeds what had happened
in the country before and in many other African roies. On the other hand, the
operation of decentralization indicates significhntitations with respect to how
local governments apply those formal powers in fzac Recognizing these
apparently contradictory tendencies is crucial twarstanding how Uganda’s
decentralization process has evolved since they d®90s. The discussion that
follows will expose this fact by showing that whidlecentralization has deepened
local democracy and governance in Uganda through ebktablishment of
appropriate institutions, structures, and capacttye system has not been
performing as expected in some crucial areas dl&ctoof political will by local
and national leaders to translate intent into teali

The Enabling Environment

Uganda’s local government system has a legally @wtitutionally facilitating
environment. It reflects devolution of powers (tioll, financial, personnel),
functions and responsibilities to popularly electsalincils and administrative
units. These powers include making and implemerdimgelopment plans based on
locally determined priorities; making, approvingdaexecuting their own budgets;
raising and utilizing resources according to theiwn priorities; appointing
statutory committees, boards, and commissions; mgakrdinances and by-laws
consistent with the 1995 Constitution and othestaxgy laws, ordinances, and by-
laws; hiring, managing and firing personnel; manggtheir own payroll and
personnel systems, and implementing a broad rafigéecentralized services
previously handled by the centre.

The system is based on the district as the prinnaiy, under which there are
and administrative units (county, parish and villagKampala city has a separate
legal status as an autonomous local governmertt, dinisions, parishes and wards
(parishes and wards are administrative units). Lagavernments are bodies
corporate, while administrative units are not. Adbgovernment council is the
highest political authority within its area of jediction and has planning,
administrative, financial management, budgetingjslative and judicial powers
which it exercises in accordance with the constitytthe Local Governments Act
(1997) and central government policies and regarati Local government councils
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operate through executive committees and statutogans (District Service
Commissions, District/City Contracts Committees,célo Government Public
Accounts Committees).

The authoritative legislative framework on decdizadion in Uganda, known as
the Local Governments Act, was enacted in 199tsalidate and streamline the
legal environment within which local governmente ameant to operate. Between
January 2001 and May 2006 the Act was amended iteestto respond to
developments in the implementation of decentrabpatind to streamline local
administration in the country. These numerous amemts are indicative of the
steep learning curve the local government systes dune through and the
flexibility of the legal framework in adjusting thanging realities. From a design
standpoint, therefore, the local government systeas the requisite legal-
constitutional and institutional frameworks in whido operate effectively.
Amending the law to address unforeseen contingencie emerging issues is
healthy, provided it does not jeopardize the ojpamnatof local governments. For
example, amending the law to disband District Teriteards (DTBs) and replace
them with Local Government Contracts Committees eanthe control of
accounting officerswas clearly necessary because DTBs had been timted
instruments of cronyism to which people were apguinby local government
councils as reward for political support after ddates have won elections. On the
other hand, owing to lack of extensive analysisistderable controversy followed
the abolition of graduated thin 2006 (not withstanding that it was abolishe@ du
to legitimate reasons including its regressive ma@nd difficulty in collection),
because the resultant loss of revenue plunged tpmagrnments into a financial
crisis from which they have not yet recovered (sglew).

4. Openness for Local Democracy
Citizen Participation

Generally, Uganda’s local government system is apah participative. However,
there are serious challenges facing citizen pa#tmn in local development. The
fact is that citizens cannot participate in publifairs, even over matters that affect
them directly, unless they are empowered. ‘Empowethrefers to the political
process of expanding the space for citizens toceseetheir freedom of choice and
action to have more control over resources andsiers that affect their lives
(Deepa 2002). However, local people at the grassrack sufficient knowledge
and organization, which exposes their agenda torigie of ‘elite capture’. A
classical case of elite capture can be seen indbdilanagement Committees
(SMCs) in primary schools where the majority of gaents are poor peasants who
exercise minimal control over the decision-makingpgess, for example, in
financial matters (Prinsen and Titeca 2008). HIg not easy to get the necessary

® District accounting officers, who are usually alke chief administrative officers, are responsible
for receiving central government funds, dispershegn to the different departments in the district,
and accounting for the use of those funds.

4 Graduated tax was levied on all able-bodied adultse country. It was paid annually and fixed by
committees constituted at the different levelsocfl governments.
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information, such as services to be delivered aediinds spent on them, to local
people at the right time to facilitate appropridezision-making. Furthermore, not
all ideas get included in development plans durbmgtom-up participatory
planning, leading to unfulfilled expectations. Yeparticipatory planning approach
has been adopted under the provisions of sectionf36e Local Governments
(Amendment) Act of 1997 that encourages involventdrdll key stakeholders in
development planning and implementation so that #re more responsive to the
needs of the people (Republic of Uganda 2003).

A major premise upon which Uganda’s local governnsgstem was built was that
local citizens would participate effectively in niag decisions over local
development in addition to holding their leadersatzount. It was also assumed
that elected leaders would always work in the bstest of their electorate. The
reality has turned out to be different (Francis aagnes 2003). In most cases
citizens have little understanding of their localoeomies, and also find the
planning and budgeting process complicated and r thagcisions never
implemented. Practice has also shown that the jpeaple are easily hoodwinked
by unscrupulous political elites who capture thenping and budgeting process to
advance their selfish interests. Although all logalvernments are required to
publicize fiscal transfers they receive from thatoe, and many of them comply,
there is little evidence that local citizens acritescountry have all the information
they need or that they are capable of analysinditlaacial information even if it
was put at their disposal.

It is, therefore, imperative that citizens are tedy provided with adequate
information on the nature and resources of locahemies, and have their skills in,
say, financial management, planning and budgetimgaeced so that they can
sensibly participate in deciding over local plabsdgets and investments. Local
governments should be assisted to develop effectiwemunication strategies to
enable this to happen.

Equity

Providing services equitably has been and stillaiesia major challenge to local
governments in Africa in general (Kiyaga-NsubugaO0720 and Uganda in
particular. First, the cost of service deliverylganda has neither been established
across the board nor taken into account when detergnlocal government fiscal
transfers. Instead, the deciding factor has beenatmount of money that is
available; which has frequently been meager. Thistion is aggravated by late
transfers of resources from the centr®econdly, national standards of service
delivery have been established only in a few sa@abice areas, such as primary
education and health. Given these limitations, llg@vernments are finding it
difficult to cope effectively with their respondiities. It is essential, therefore, to
complete the development of national standardsfice delivery and link them

® Numerous instances have been reported when Locadr@ments have received money from the
centre in the very month they are supposed to atdouits utilization.
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to fiscal transfers, and to eliminate the problessoaiated with ‘unfunded
mandates’ typical of the current arrangement.

On the positive side, service delivery has beeramdpd to broaden access and
enhance equity. In the education sector, for examgie Universal Primary
Education (UPE) programme has corrected the imbaldmat existed in primary
school enrolment, which largely favoured b8ySome special variants of the
programme have targeted children who are espedigdvantaged, such as the
Alternative Basic Education for Karamoja (ABEK) whitargets children in the
pastoral and arid Karamoja region in the north e&gte country. Also, reasonably
well-equipped Health Centres have been establiashsdb-county level, with basic
drugs and well-trained doctors and health work@/ater-points have also been
established within 500 meters in most rural areasgpt in very remote areas) to
reduce the time women spend collecting water. L&@maincil Courts (LCCs) have
also been established at village, parish and subtgolevels to dispense local
justice, because people at the grassroots werand@inderious difficulties in
obtaining justice through the highly bureaucradguar court system, which they
do not trust anyway. Assessments done so far iteditet LCCs have improved
access to social justice by local people as comdparehe regular court system
whose process tends to be too complex and expenbeyeare also trusted by the
local people.

Society in Uganda in general is undergoing a @iititansition with regard to
inclusion of socially disadvantaged groups in naloand local development
processes. This transition is being engineerechsuire that marginalized groups
are not left out with respect to allocation of arty, power and resources. The
local government legal framework is very clear bis inclusion. Membership of
local government councils is deliberately engindei@ ensure representation of
previously marginalized groups. For example, womew constitute at least 30%
of every local government council; each council hakso have two representatives
of youth, one of whom must be female, and two regmeatives of the disabled, one
of whom must also be female. In addition, eachtridis has a woman
representative in the national parliament. Thigesysreflects government’s desire
to mobilize the formerly marginalized social growgpel promote their participation
in local and national decision-making.

Legislation over inclusive decision-making does mecessarily lead to equal
participation of all marginalized groups in localliics. Inclusiveness and equal
participation are two different things. Howeverthalugh the impact of this
affirmative action is yet to be established, itegressiveness is self-evident. The
challenge is to give it real effect so that it ggmerate positive change and benefits

%1n 2004 it was established that as a result ofXR&E programme nationwide, levels of school
enrolment of boys and girls were almost the saméhiage group 6 — 12 at 91%. In the early 1990s
net primary enrolment for the same age group wisated at about 60% with girls lagging almost
5% behind boys. See Ministry of Finance, Planning Bconomic Development (2007) “Public
Service Delivery in Uganda: Abetting or Containingquality?” Discussion Paper No. 13, June, p.
10.
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in addition to elevating the social standing of thiected groups. Increased
numbers on representative bodies is of little cqusace if it does not help the
marginalized groups overcome the underlying biasre them in the allocation of
power, social goods and services, and in values.

Fortunately, local governments have been sensiiget some councillors have
been trained in mainstreaming gender issues il tmaelopment planning. Civil
society organizations have played a key role irinimg women leaders in
advocacy, negotiation and articulation. Howeveg, dttimate test is how to ensure
that all this leads to improved access to resouanesservices by the marginalized
groups. One of the major impediments is that theoueces available to local
governments to provide services are too limited.il®Vpro-poor policies have
improved access to basic services such as educdiemth and water and
sanitation nationally, the impacts show spatialatams between and within local
governments. For example, in the northern regiom decades of insurgency have
made it impossible for people to live normal likglods. Even in other districts,
limited resources and poor execution have preverted benefits of local
investments to be felt fully. Examples abound obdily construction of access
roads and drainage channels, and of market and ishyorovement schemes that
have not made any noticeable difference. If angthijuestions have been asked as
to whether interventions in service delivery arekimg a real difference for the
poor or whether they are, in fact, abetting furhequality’

Electoral Representation

The culture of periodic elections at national anchl levels has largely taken root.
From the time the National Resistance Movefheaiptured state power on 26
January 1986, local and national elections have lbe$d every four years. This
culture has led to turnover in local leadershipahhis estimated to be as high as
eighty percent. Whereas this development is goodicturing political leadership
at these levels, it has also produced unintendederpences in terms of the
quality of leadership and representation.

Many of those who get elected by the people turntowbe more interested in
satisfying their own personal interests than thafsthe people who elected them.
Also, as much as it would appear that every citiabove the age of eighteen is
free to contest local elections, the reality ist thecause of the ‘monetised’ nature
of politics in the country, many peasants can ffbra to buy their way into
political office. This monetised electoral procéss now taken root to the extent
that even the annulment of results by the courssnod deterred those with money
from buying their way into power. This elite capwf the governance process has
become endemic. For example, in a study carriedbguReinikka and Svensson
(Reinikka and Svesson 2004), the bulk of schoohtgravas captured by local

7 -
Ibid:10.

8 Until November 2005 the National Resistance Movermes the sole political organization. Today,

under the multiparty system, it is one of the jcdit parties.
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officials and politicians in primary schools witmpunity. The end result has been
poor service provision.

Until 2006, political representation at the localél was based on the principle of
‘individual merit’, whereby individuals contestelbeted public offices on the basis
of what they could offer to the local people and oo the basis of political party
competition. Under the current multiparty systengwhver, individuals are
expected to promote the agendas of their polipeaties rather than their personal
agendas. There are two major challenges assoaidtiedhis new shift in politics.
First, most individuals lack sufficient experienge and knowledge of how a
multiparty system works. Political parties wereimoduced in the country in
November 2005 (Uganda had been ruled on a ‘no’gaotitical arrangement from
1986), and the first local, parliamentary and mlestial elections based on the
multiparty system were held in February and Mar@d& Second, most, if not all,
the political parties are not functioning in acamde with known democratic
principles, values and regulations.

These political challenges have gradually influehdeow local government
councils operate. On the one hand, party differer@ve created tension in the
management of local public affairs. On the othand; some candidates have
bribed their way into office using material giftsch as soap, sugar, and clothes,
hoping to recoup their massive investments ongaoiner. This buying of voters
has been possible because of abject poverty agressountry (up to 38% of the
population is officially recognized as living inperty). In addition, the majority of
the local citizens lack adequate knowledge abouwir thocal economies to
determine whether or not the candidates can rieallist deliver on their promises.

The result of all this is that attendance of localuncil meetings has been
progressively declining. There is increased peraepby local people that local

governments are in reality mere appendages of ¢éné&rat government and that
most politicians get into office principally to Ipethemselves to public resources
and privileges. The latter view is reinforced by tlvidely reported systemic

corruption at central and local government leveésulting in the diversion of

meager funds away from service provision. The othentended consequence of
corruption is that decentralization is reinforcitigg power of local elites because
local citizens lack ‘civic competence’ in the settsat they are reluctant to exercise
their ‘voice’ and ‘political agency’ to effect chga in their favour (Golooba-

Mutebi 2008).

Accountability

In Uganda, an elaborate framework is in place teusn upward and downward
accountability. However, its operation is quite ldematic. Indeed, according to
Blair (Blair 2000), there are important limitations how much participation can
actually deliver because accountability covers ahmwider range of activity and
larger scope for democratic local governance gyatthan initially appears.
Specifically, upward accountability is administvatiin nature and is based on
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several institutions which include the Auditor-Geale parliament (through its
several committees, notably those on Public AccguPublic Service, Social
Services and Local Government), line ministriepoesible for social services
(education, health, water and sanitation, agricaltextension, and roads), the
Local Government Finance Commission, local govemimstatutory bodies
(District Service Commission, Local Government Rulf\ccounts Committees)
and sectoral committees, and Resident District @msioners (RDCs) who
represent the president at the district level. RPlay a direct watchdog role and
are empowered to advise the local government obrmiof or the Inspector
General of Government (IGG) to initiate an investign into the management of a
local government council’s affairs, if they considbe situation to warrant f.
This upward accountability has been effective ipriaving the operations of local
government in an administrative sense.

On the other hand, downward accountability hasdagignificant challenges. For
downward accountability to be effective, politite@aders should have benchmarks
against which they are judged. Furthermore, th&eris should be regularly
informed about how resources are being utilized thedmpact arising therefrom.
The citizens are supposed to be informed abouthhigigh their representatives in
local government councils who scrutinize local glabhudgets and expenditures
through various council committees. However, titzans are rarely aware of
these measures due to limited feedback from cdorilThey also have limited
means of holding the councillors to account, exg@ephaps during elections when
their only option is either to return their coutais or to vote them out. The high
turnover of councillors at local elections is imglive of pent up citizens’
frustration, which could have been contained ifde¥a periodically provided
feedback to the citizens on progress made in imghtimg their electoral
manifestos. The limited degree of popular paréitign at the local levels might be
the single most important explanation for the aurraveakness of the
accountability framework.

The experience of more developed countries suggiestsa vibrant civil society
that is able to keep local governments in cheaksiential to enhance downward
accountability. Because civil society in Uganddaiggely weak, strengthening it
would go a long way to closing this major accouiliigbgap. Accounting mainly
to central government, however effective, is inisight.

The recent decision by government to re-centrattee appointment of local
government accounting officers (chief administratofficers and town clerks) has
re-ignited the debate over how the accountabibsué should best be handled.
Until 2006 local government accounting officers dise be under the control of
local political leaders. While this was good fomdhavard accountability, it placed
the accounting officers under tremendous localtigali pressure to contravene
established regulations and procedures, especiblige relating to financial

o Chairpersons are the directly elected politicaldseof local governments.
10 See the Local Government Act, 1997, Section 7Zipand (c).

CJLG January 2009 35



Local Governance and Local
KIYAGA-NSUBUGA & OLUM: Democracy in Uganda

management and resources allocation. Accountingceo$f who resisted this
pressure did so at their peril because other distwould not accept them if they
were fired. Central government addressed this mengralizing their appointment
and disciplinary procedures, principally to protetiem from hostile local
politicians, but this has had the unintended efféahifting the philosophical basis
of decentralization away from devolution. This dmfbetween philosophy and
practice (and its potential consequences) is begtpted widely but no consensus
has yet emerged over how it should be resolved.

Accountability goes hand in hand with transparer@m. transparency, there has
been general improvement in the provision of infation to the public on local
government finance, including publication of cehtransfers in gazettes; public
budget workshops; publication of plans, budgets armbunts; and discussion of
related issues through the media. Local governme@tsequired by the Ministry
of Local Government and line ministries to publtble fiscal resources that have
been transferred to them from the centre as welthase which are locally
generated, and how these resources have been $peat. government plans,
budgets, accounts and accountability reports ae@iblic documents which local
people can access through their council represeesat The Freedom to
Information Act also provides a legal basis forizeihs to demand access to
unclassified information, and local developmenuéssare frequently covered in
the media, particularly by local radio stations.uhin theory at least, the local
government system is transparent and the citizenexpected to be well informed.

In practice, however, the reality is different. djrthe primary avenue through
which the citizens are supposed to be informed taHeaisions and investments
made by their local governments is through theimoil representatives. To do this
the council representatives must be able to trévelugh their constituencies to
provide feedback and solicit the views of theircedeate. Resources for this
facilitation should come from locally generatedasue, but this source of revenue
has always been inadequate and has continued talidwn recent years following
the abolition of graduated tax. Thus, local goveenhtouncillors are immobilized
due to lack of these resources.

Secondly, even if ordinary citizens were suppliéthwall the available information
on local development issues, it is doubtful if masfythem would accurately
interpret it due to the low literacy levels andkaxt effective civic education. Lack
of civic education and sensitisation on their lamadnomies has prevented ordinary
citizens from coming to grips with local developmeissues to demand
accountability from local governments. Finallythalugh local citizens have been
involved in developing plans for their local ar¢lough a participatory approach,
participatory budgeting has not been widely incoaped into local development
processes. Thus the citizens have little idea eretficacy of the decisions that are
made on their behalf.
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The implication is that in addition to the urgeaguirement for development of a
national civic programme and sensitisation of eitigz on the nature of their local
economies, local governments need to develop aféectstrategies for
communicating their decisions and activities to titzens beyond those that are
currently in use. The peoples’ representatives lshalso be adequately skilled and
supported to enable them to provide regular andciie feedback to their
constituents. Equally importantly, civil society ganizations should be
strengthened to provide effective checks on localeghnments to ensure
transparency and accountability in their operations

Scrutiny of the Executive

Elected local government officials, comprising colimembers and the executive
(councillors selected by the chairperson to forfoabinet’), have clearly defined

responsibilities that provide the basis for thedtians. These responsibilities
include: initiating and formulating policy (withaknical assistance from appointed
officials) for approval by the council; overseeitige implementation of council

policies by the technical staff; considering andleating the performance of the
council at the end of each financial year agaipgr@ved work plans; mobilizing

people, materials and technical assistance to itideil local development;

reviewing financial reports and making approprisseommendations to council;

serving as a communication channel between cegtragrnment, the district and

other stakeholders; and monitoring and supervisigimplementation of work

plans, programmes and projects and other activitingertaken by central

government, the district, local governments and N@&Cthe local area.

The performance of the executive and council agams tall order is scrutinized
in several ways. First, the overall performance¢heflocal government which they
are in charge of, reflects to a significant extingir effectiveness as local leaders.
This performance is evaluated through technicaluahrassessments that are
carried out by the Ministry of Local Government dagh its Inspectorate
Department against agreed performance indicataysalLgovernments that meet
the performance indicators are rewarded with a Bi¥ease in their allocation the
following year, while those that fail to meet thelicators are penalized by a 20%
reduction in their allocations. This mechanism besn effective in spurring local
development activity and compliance with centravegoment regulations and
guidelines, and in increasing the activity levelafal government councils so that
their areas do not appear on the ‘negative’ list.

Second, the executive is scrutinized by Residerdtrioi Commissioners as

explained earlier on. By monitoring the activitie§ local governments and

advising the district Chairperson and central goweant appropriately, RDCs have
kept many councillors on their toes. In some casesr-enthusiasm has caused
considerable tension between them and local govamhoouncils. The situation is

even made worse by the apparent duplication andapvén the roles of these

public figures — the law empowers both RDCs andrpbesons to monitor the

performance of local governments.
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Third, like other central and local government a@éfls, councillors are required to
conform to the Leadership Code Act (2002). They rauired to submit to the

Inspector General of Government (IGG — the equitakf an ombudsman) a

written declaration of their income, assets antiliiies, plus the names, income,
assets and liabilities of their spouses, childmth @ependants, within three months
of assuming office, and thereafter in March evewp tyears. Failure to comply

with this requirement may lead to their removalnir@ffice as well as further

action. Although these provisions have been apphigt respect to a number of

high profile leaders, there is a general feelingt tthe office of the IGG lacks

adequate capacity to enforce the Leadership Codls entirety, and with respect

to every person who falls in the leadership catgegothe country.

Finally, the Uganda Local Governments AssociatibihGA) has developed a
Charter on Accountability and Ethical Code of CortdUganda Local

Governments Association 2006) to enhance accouityabiransparency and
integrity within local governments. This is a magiep forward for a system that
had long been accustomed to only being regulated the centre. Self-regulation
is essential for curbing excesses and developingfegsionalism, and its
application by local governments to themselvesiigrgortant development which
portends well for the future of the system.

Financing of Local Governments

The financing of local governments has a signifida@aring on local democracy
and governance. If local governments raise subataamnounts of revenue from
their local areas they are likely to be subjectethtreased demands for downward
accountability and for increased citizen partidipatin deciding how the resources
will be used. On the other hand, the more relianéll governments are on central
government for their revenue, the more likely tlaeg to place more emphasis on
upward accountability and to have less room in Whix address local priorities.
Given that local governments in Uganda are rel@mtcentral government for
nearly 90% of their revenue, it can be safely stahat the accountability flow is
severely distorted upwards with serious implicatidor local level development,
especially when combined with the other factors tinaed above. In fact, Steiner
argues that poverty reduction through decentradinais in jeopardy in Uganda
because of “... low levels of information about logalvernment affairs, limited
human capital and financial resources, restricte@ll autonomy, corruption and
patronage, high administrative costs related witkcedtralization and low
downward accountability” (Steiner 2007).

There are three types of fiscal transfers fromreérnb local governments for the
implementation of Uganda’s decentralization polieyiconditional, conditional
and equalization grants. Revenues from these smareesupplemented by locally
raised revenues.
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Unconditional grants, which are determined on thsisof population (85%) and
area size (15%), are intended to permit local guvents to have considerable
discretion in resource allocation in pursuit of itheespective development
objectives. However, local governments are requicedive priority in allocation
to the five Program Priority Areas (PPAs) of goweemt, namely primary
education, primary health care, agricultural extamsfeeder roads, and safe and
clean water. Due to consistent under-funding, hamelocal governments are
forced to assign these grants to the wage bill.

Conditional grants, on the other hand, are meantpfe-determined programs
within the PPAs, and their size, access and utitimaare supposed to be the
outcome of discussion between the central goverbhraad the relevant local
governments’ Conditional grants include a wage component fecedtralized
staff that previously belonged to the centre.

Equalization grants are a subsidy, or special gionj disbursed from the central
government to the least developed local governminenable them to meet the
minimum standards of social service delivery. Tdrsnt became operational in the
1999/2000 financial year (Muduuli 1999).

Although the levels of the grants have risen sigaiftly, there have been persistent
complaints from local governments about the misméaketween the magnitude of

the decentralized services local governments areebed with, and the very

limited fiscal transfers from the centre to funadgb services. Another source of
friction springs from the fact that the central gowment retains nearly two-thirds
of total national tax collections even though memstvices are decentralized. This
imbalance in resource distribution is one of thgoméactors behind limited service

delivery at the local level.

A further source of imbalance in resource allocatiprings from the allocation

formula that was used when decentralization waseaiwad. The original design of
fiscal transfers from the centre was based on timeber of officers posted in each
district rather than on the full personnel estdisient in each district.

Consequently, districts that did not have full bBsments were shortchanged.
This was supposed to be corrected when the distwete restructured in 2005.
However, persistent under-funding has perpetudtedmbalance. This has been
made worse by continuous creation of districts;leviihere were 36 in 1992, by
2008 there were 82. In fact, the Minister of LoGalvernment was recently quoted
as decrying this increase in the number of distndhen he stated that if this trend

1 Although this requirement is stipulated in Artid@3(3) of the 1995 Constitution, its breach by the
Ministry of Finance, Planning and Economic Develepirhas been a constant irritant to Local
Governments; see Kiwanuka-Musisi, C.G. Presidélganda Local Authorities Association, in a
paper he wrote entitled: ‘Emerging Issues in thplémentation of Decentralization’, a paper
presented at the National Forum on the Implementaif Decentralization, held at the International
Conference Centre, Kampala, Uganda, November 1% 4£999:13; see also the Resolutions by the
Uganda Local Authorities Association at the samerfo(Resolution No. 7).
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continued, sooner than later every family in Ugamwdald be clamoring to have its
own district?

Central government fiscal transfers are supplendebyea range of local revenue
sources. The 1995 Constitution empowers local gowents to levy, charge,
collect and appropriate fees and taxes for investrimeinfrastructure and service
delivery. These fees and taxes include rents,, reggalties, stamp duties, personal
graduated tax, cess (a tax on local produce suctoas and animals), market dues
and fees on registration and licensing. Only futhds have been budgeted for and
approved by the council can be spent.

However, local revenue sources presently constiege than 10% of total local
government funding. In the rural areas, local goments used to depend mainly
on graduated tax but, as noted earlier, this tax amlished in 2006 and has been
replaced by local service and hotel taxes, whidallgovernments are yet to fully
understand and implement. What this means is thal Icitizens have limited
leverage on local governments because their cariito to local revenue is quite
minimal. This indirectly undermines local democraay it weakens downward
accountability.

Local governments are also permitted to borrow ubho bonds, debentures or
directly from commercial banks, up to 25% of logaldised revenue. However,
stringent conditions are attached to discouragel Igovernments from borrowing
as follows: the Minister of Local Government mugipeove any borrowing

exceeding 10% of what a local government may lggalbrrow; the local

government’s accounts for the previous year muse haeen certified by the
Auditor-General; the local government must guamanteat it will meet its

obligations, including salary payments, while rdpgythe loans; and the money
borrowed must be invested in the national PPAs. [bltal government has
borrowed money on these terms, thus suggesting th®atconditions are too
stringent.

5. Conclusion

Uganda'’s local government system offers prospestgrihanced local governance
and local democracy. Local governance is aboutciffe management of the
totality of state and non-state activities at theal level. The involvement of civil
society in the management of local developmentusial in influencing local and
national government policies and promoting demagceadhe local level.

Improving public service delivery and reducing paydargely depends on the
political and economic context as well as on howedéralization is designed and
implemented. The conditions that are indispenstirleecentralization to increase
social welfare include a functioning local demograadequate fiscal autonomy for

12 5ee: ‘District Number Worries Otafiire’, The Newsion, (Kampala), Monday September 22,
2008, p. 3.
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local governments; and adequate technical expediseng local and national
government officials:

In Uganda, comprehensive and robust legislationldidsan essential foundation
upon which local democracy and local governanceehasen built. Uganda’'s
decentralization policy and the manner in whicksibeing implemented has to a
large extent transformed the country from whatsiédito be in the past where the
state had nearly collapsed. There is ample evidehdéecal democracy and local
governance in action: citizens elect their repregeses in local councils; the local
government system is forced to be transparent anduatable; local leaders are
being made open to scrutiny; decision-making isobeng participatory and
inclusive; and, to the extent possible, efforts laeeng made to provide services
equitably.

However, there are several challenges that prelerdl governments from
operating to their full potential. The key challenigs the low level of civic
education among the population which constrainstfrem participating fully in
the development of their areas. Local governmems aver-loaded with
responsibilities in contrast to their limited cajpi@s and the inadequate resources
assigned to them. This has significant impact ampfes’ perception of the extent
to which local governments can solve their problem# the challenges are inter-
twined, implying that addressing some requiresnigkaction on others as well.
This is to be expected considering that Ugandanidergoing socio-economic
transformation that requires continuous reforms several fronts. Further
interlocking interventions, therefore, are neededi¢epen local governance and
local democracy so that citizens can access lssteices and lead better lives.
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Abstract

This paper identifies types of citizen participatia local government in Australia,

in particular focusing on the past two decades whasal government systems
have been the focus of intense reform. The papesiders the extent to which
contemporary views of participatory governance htaken root at local and sub-

local levels and concludes that despite reformenided to engage local citizens
more in local government activity, citizen part@ipn has yet to develop

significantly into arrangements that reach the lesfeparticipatory governance. It

also argues that for participatory governance tofbeher developed, leadership
may often have to come from organisations outsigtutional local government.

1. Introduction

The opportunity to take part in the political systis such a fundamental tenet
of the democratic system of government that ity eaistence is rarely
questioned. People must be able to have their sayete, to engage in
political debate and to let those in power knowrtligws on issues which
concern them. This is what democracy is about @i$on 1983:1).

While there is almost universal acceptance of tiieciple of citizen participation
in democratic societies, the means and extentisfgarticipation are frequently
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contested. Citizen participation igovernmenthas traditionally centred on
measures to facilitate greater public access tornmétion about government,
enhance the rights of citizens to be ‘consulted’noatters which directly affect
them, and ensure that all voices can be heard lggibugh fair systems of
representative democracy. Such measures typicalljude standardised rules,
protocols, and enabling legislation and regulat{@nidgman and Davis 2000).
However, there is a growing appreciation that pgodition in governance,or

participatory governance, involves different prples and methods for
engagement. These might include developing trameftive partnerships;
establishing system-wide information exchanges datwwledge transfers;
decentralising decision making and inter-institnéb dialogue; and embracing
relationships based more on reciprocity and triestdflel and Woolcock 2003:93).

The shift from government to governance involves pirovision of means to
engage individuals and organisations outside gowem through ‘structures and
arrangements which support effective relationslaip®ss the public, private and
community sectors as they collaborate in decisiahing’ (Edwards 2005:12).
This has been described by Putnam as ‘social cteheess’, a critical element in
the formation of social capital (Putham 2000). ivdlves an active role for
government in enabling or capacity building in locammunities, rather than the
more passive role implied in traditional notionscitfzen participation. However,
both the traditional notion of citizen participaticand this emerging idea of
capacity and relationship building have roots i@ tiotion that citizen participation
is a ‘basic building block for contemporary demdicrasociety and sustainable
communities’ (Cuthill and Fien 2005:64). Citizenrtpgpation in governance also
aims to devolve power and resources away from akeotntrol and towards front-
line managers, local democratic structures, andl loohsumers and communities
in what Stoker terms ‘new localism’ (Stoker 2007his has implications for
traditional ideas of representative government wdtmmunities moving away
from vicarious engagement in democracy towards nwbrect involvement in
decision-making processes.

Not only are new means of participation evolvindhagovernance, so too are its
goals. For example, an earlier classification degwedl by Arnstein (1971) has been
immensely popular in describing traditional notiorsd consultation and
participation. At the apex of Arnstein’s ladder pérticipation she describes
‘citizen control’, which contrasts with current appches to governance that focus
on setting and achieving goals through partnersaiqs collaborations amongst a
broad range of stakeholders.

This paper aims to map citizen participation at kbeal level in Australia, in
particular focusing on the past two decades wheal Igovernment systems have
been one of several focuses of intense public seetorm. These reforms included
a move away from earlier notions of ‘ratepayer deracy’, with the introduction
of provisions to strengthen universal suffragedcal government and remove or
reduce property franchises — reforms designed hbargecitizen participation in
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governmentThe paper also considers the extent to whichetoporary views of
participatory governance have taken root at thallt#vel, as well as the capacity
of local government to promote this agenda. It tmtes that if participatory
governance is to be advanced, it may often be saneso look for leadership in
organisations other than institutional local goweent. The author shares the view
that citizen participation in governances very much a work-in-progress, and
further research is required to map and evaluagedthersity of state and local
government policies towards participatory govermeaf@mythet al. 2005:8).

2. Local Government Reform: Legislating Further Citizen Participation

Citizen involvement in Australian local governmeint the latter part of the
twentieth century fell largely within the ambit bhdirect participation’, that is,
‘those legal activities by private citizens thae anore or less directly aimed at
influencing the selection of [their representatlvasd/or the actions they take’
(Richardson 1983:11). These activities include ngiticampaigning on behalf of
candidates or issues, and engagement in politaxdles or interest groups. While
citizens were seen as capable of exerting importdhtence, this influence was
typically focused on policy delivery rather tharsim (Sharp 1980). This form of
citizen participation is much more congruent withd@man and Davis’ (1990)
articulation above, in that it has focused on engbprotocols, regulation and
legislation more than on those forms of participatgovernance that actively
engage communities in the formulation of policyhid was typically in the context
of citizens participating in pre-determined polagbates rather than agenda-setting
or active two-way deliberation’ (Curtain 2003:127).

With such citizen participation, the role of goverent is a relatively passive one,
simply offering a degree of access to those ‘pgditts’ who choose to become
involved. It is aimed broadly at developing gredtansparency and engagement
within a context of representative democracy, whgimary decisions are made
through the representative process. It may alstudecstructural changes that
enhance effective local autonomy. These measurisctrdraditional political
values of equity (for example, through encouragingng systems that promote
universal franchise and principles of one-vote-valkeie), responsiveness (for
example, in introducing provisions for referenda motocols for community
planning), accountability (for example, through wirsg access to information
about decisions, programs and policies), and dé&wealtio local communities.

All three spheres of government in Australia hanelargone continuous reform
during the past two decades, representing the sigisificant set of changes since
federation in 1901, with the transformation of gmablic sector both swift and
dramatic. In the local government sphere, reformseieen comprehensive at the
management, legislative and structural levels, laaee focused on two primary
agendas: first, the improved management of ressuacel second, governance
issues — especially the redefinition of roles agponsibilities of the various actors
in the local sphere (Aulich 2005; Marshall 1998)isIthe second agenda that is of
particular interest in this paper.
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Halligan and Wettenhall identify an earlier phadelaral government reform
dating from the 1960s when ‘the combination of gramts participation and the
discovery of the urban problem stimulated wide riegé in [local government’s]
potentiality’ (Halligan and Wettenhall 1989:80). i3istent with broader pressures
for social change, the reform agendas at that tinter alia, included moves to
widen the franchise, eliminate multiple voting, ardiraw boundaries to ensure
greater adherence to principles of ‘one-person;vate, one-value'. It represented
a shift away from the earlier notion of ‘rate-paydemocracy’ in which the
dominant considerations had been the ‘protectioonafs own interests and those
of one’s own kind’ (Chapman and Wood 1984:27). Heevethe reform impetus
appeared to dissipate in the late 1970s.

More recent reforms, undertaken in the contextahgrehensive reforms of the
Australian public sector at all levels, have aimaédtrengthening the accountability
of local governments through increased transpargmoyisions; establishing

greater opportunities for community referenda; er@hdating reporting provisions
to communities. In all stateprovisions have been enacted for councils to dgvel
strategic or management plans (especially to bes mesponsive to community
wishes); for stricter reporting regimes, both te@ ttommunity and to the state
government; for making key documentation more fparsnt and available; for
continuing the electoral reforms begun in the 19@@sl for extending Freedom of
Information coverage to local government. Thesevigions were designed to
strengthen accountability both to the local comryuand to the state government,
improve management capacity and make local govarhmere democratic. In

this context, however, being ‘more democratic’ wasderstood in terms of

enhancing representative democracy and improvingh bwansparency and
accountability of local government management #gtivather than considering
options for stronger, more direct community engagr@imlLegislative initiatives in

most jurisdictions involved amendments to stateallagovernment Acts, or the
introduction of new legislation, to strengthen paldonsultation requirements in
relation to councils’ proposed activities, forecagpenditure, required total rate
(property tax) revenue, and the anticipated lewel distributive effects in broad
terms of various components of the rating structure

There is significant variation between local goveemt electoral systems in
Australia. These variations relate to the lengthcofincil terms, the size of the
elected council, who can vote, obligations to vaed the voting system itself.
Significantly, in some states voting is compulsaadigning this obligation with

state and national elections, while elsewhere gots not compulsory at local
government level. While some vestiges of a colop&sdt, such as multiple voting
based on property ownership, have been removedajarity of states retain a
property franchise of some sort in addition to aversal franchise for residents.

! The term ‘states’ is used in this paper to refahtosix states and the Northern Territory
governments at the intermediate level of the Alisindederation, all of which have local government
systems with similar arrangements.
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Voter turnout, one measure of successful partimpaits low in those states where
voting is not compulsory (see Table 1). While thizaduction of postal voting has
increased the level of turnout (for example, in tBoAustralia it was primarily
responsible for a rise from 15% to 39%), ratesaiw participation in those states
where voting is not compulsory remain low. Votemiut at local elections ranges
from 12% to 65% with averages in the low 30s. Instrrairal local governments
only a minority (about 30%) of all seats are com@sat elections, although this
figure in higher in urban elections (about 60%) f@sen and Whyard 1998:42).

Table 1: Voter Participation in Local Government Elections

NSW Voting in LG elections is compulsory. Turnout for the 1999 and 2004 elections
was 84% and 85.7% respectively.

VIC Voting in LG elections is compulsory with an option for postal voting. Average
turnout of 75% (range from 67-87%) for 54 councils where elections were
conducted in 2002-2003.

For November 2004 postal elections (22 councils) the average turnout was
75% (range 65-84%).

QLD Voting in LG elections is compulsory. The local government association
estimates average voter turnout in 2004 election at 80%, with the average
informal vote at 5%.

SA Voting in LG elections is not compulsory. State average turnout in 2003 election
was 33% (range from 23-68%).

From 1997, all councils in SA were given the option of conducting their
elections by postal voting. The councils who conducted their elections this way
saw an increase in turnout of 150% on 1995, with an average of 39%,
compared with 15% in councils using polling booths in 1997.

Based on the 1997 results, exclusively postal voting was made mandatory from
2000.

WA Voting in LG elections is not compulsory and polling is conducted exclusively
by post. Elections held in May 2005 showed an average turnout of 36%
compared to an average of 22% in councils that had used polling booths in
2003.

TAS Voting in LG elections is not compulsory and polling is conducted exclusively by
post.

Elections held in 1999, 2000 and 2002 achieved turnouts of 55%, 58% and
57% respectively. .

NT Voting is compulsory and conducted through polling booths only. Average
turnout in the most recent elections was 72% (including informal votes); the
range was 66-76%.

Sources: State departments responsible for locargment

While variations in electoral arrangememsy reflect local preferences, what is
significant is the limited capacity of local goverants themselves to change these
arrangements. Only in New South Wales can indiVitheal governments change
some aspects of electoral arrangements unilategllyject to citizen referenda. In
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all others, state government or electoral commissipproval is required, and in
some cases, changes may require amendments t@t&hment legislation.

The levels of allowance or remuneration paid tonoillors also vary across states,
and in some instances, between councils in the sstate. For example, in
Queensland the allowance system has resulted rige‘laariations in allowance
levels’ to the extent that in some councils mayamsl elected members can be
employed full-time (DOTARS 2005:14). While theseigdons again reflect local
or state preferences, serving as an elected mereb&ins largely a part-time
occupation, and this tends to restrict the oppdgtuto become a councillor to
those with other sources of income. Given that paynfior members of parliament
has been a basic feature of democratic societresidoe than a century, precisely
to give all citizens the opportunity to represdmtit communities on a full-time
basis, the failure to extend a similar provision lomal governments appears
somewhat anachronistic.

What is clear is that there remain some structimgdediments to full and
unencumbered access to the local government sybtainfor prospective elected
representatives and for citizens wishing to votee Tocal sphere of government
has been described as the ‘Cinderella’ of Austslpublic administration, as it
simply has not won for itself that place in ouripoWhich a long history has given
it in Britain (Finn 1990:49). One of the markers fihis is the level of voter
participation, especially where voting is optionahich at present suggests that the
enfranchised are not overly enthusiastic aboutcgsiag their right to vote in local
government elections. Perhaps there is still s@neant of the poor reputation of
elected councils revealed in research conductethen1980s, which found that
many Australians considered their local councilltat best incompetent and, at
worst, corrupt’ (Bowman 1983:180). It may also eefl a view that local
government is not treated seriously by governmientgher spheres, especially in
relation to the allocation of functions and resestcin which case it is hardly
surprising that local communities also may not belined to treat the sector
seriously.

As noted earlier, the recent revitalisation of treform movement in local
government coincided with a period in Australianstbiy of intensive
administrative change across the whole public sedbe centrepiece of local
government reform was the reformation of state gowent legislation: between
1989 and 1999, the local government Acts in eaate stirisdiction were reviewed
and wholly or largely rewritten, with the Northefirerritory following in 2008.
Common to all changes was the shift away from pifgthee provisions reinforced
by the doctrine ofultra vires which restricted councils to performing only thos
activities specifically nominated under the ledisla. In the new Acts, forms of
general competence powers were granted to enahlecié® to undertake almost
any activities necessary for them to fulfil the é¢tions and powers delegated to
them (subject to other state and federal laws).iCBypwvas theVictorian Local
Government Actwhich gave councils the power to ‘do all thingscessary or
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convenient to be done for or in connection with peeformance of its functions
and to enable it to achieve its purposes and abgsti(section 3F).

However, whilst these legislative changes widetexlscope of local government
activities the nature and extent of the delegateowers did not change

significantly in any state jurisdiction. Despite ethmodernisation of local

government Acts, there is no evidence of significamanges to the state-local
power nexus. Reserved powers remain with the gtaternments, typical of which
is the provision in the New South Wales 1993 legish which gives the Minister
for Local Government ‘the power to issue any ofthat a council may issue’; and
in Queensland, where the state government is enrpdwe refuse approval to by-
laws, overturn existing gazetted by-laws and ovartcouncil resolutions. Thus
even under the reformed local government Acts, |lgmvernment remains a
creature of state and territory governments, allvbfch retain strong over-rule
powers (Aulich 1999; 2005).

Any commitment to local autonomy was particularbsted in those states then
collectively known as the ‘rust belt’ (Victoria, 8itn Australia and Tasmania), in
which the financial problems of state governmemts/e approaches to reform. In
these states reforms focused attention more on rewkiction rather than on
enhancing local governance (Aulich 2005). In jysti§ this reform effort, states
claimed they had brought about lower local taxeht detirement and improved
quality of services to residents — few mentioneel ithpacts on traditional local
governance issues and values.

Nevertheless, the reform processes themselves stedga strong preference for
consultative and participative mechanisms: disomsgiapers, exposure drafts of
legislation, inquiries, seminars, community coretidins, training programs for
newly elected local members and the like were glpid the tools used. In New
South Wales, for example, the process of revievk foor years: it included the
release of a discussion paper and an extensiveultatsn program which
involved over 3,000 attendees at seminars, 900temrisubmissions and 450
telephone calls (NSW Government 1991:3). Thesermefprocesses could be
described as pluralist and participative, utilisadivities designed to lift the level
of awareness of participants.

While apparently consultative, the process of lagavernment reform was not
without its critics: there were complaints from dagovernment associations in
several states that their submissions were natritly considered, particularly in
relation to the preservation of state governmeseme powers and the overall
impact on local autonomy (LGSA 1991, 1992; LGAQ 2p9

Moreover, a recent report by the House of Repratigas Economics, Finance and
Public Administration Committee found that localvgonment has been short-
changed, particularly by the actions of state gowemts in maintaining revenue
denial. There are increasing expectations of lgoakernment to provide services,
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but they lack adequate revenues of their own, andsufficient funds are granted
to them, to undertake additional functions deledjate prescribed by state
governments. The report, completed in 2004, recamdexd a series of follow up
activities to establish a blueprint for future mgevernmental arrangements
(HREFPAC 2004), but at the time of writing, thevé yet to be put in place any
substantive changes to the current nexus.

Martin argues that this resource deficit is prdgisthe reason why local
governments have been unable to become furthegedga community building,
and that leadership in this area has ‘been usuypele State government’ (Martin
2006:1). He asserts that this use of community Idpweent opportunities for state
political purposes detracts from the effective pubhanagement of ‘what is
regarded in other parts of the western world asoimamt social processes at the
core of effective local governance’ (Martin 2006:1)

Thus at the end of nearly two decades of reforergetinas been some devolution of
functions to the local sphere, but the historiditgaf administrative subordination
of local government continues to be a central featii central-local relationships
in Australia (Gerritsen and Whyard 1998). Whiled@interparts in many overseas
jurisdictions enjoy the fruits of growing acceptanaf new governance principles
such as subsidiarity and joined-up government, raliah local government
continues to wrestle with a nineteenth centuryslagjive stranglehold imposed on
it by state governments.

Nevertheless, the language of partnership betwtéa and local governments and
their communities is beginning to emerge, as padiory governance and
community building become the new strategic foctis@mne state governments.
By contrast with previous iterations of ‘citizenrpiepation’, this emerging form of
community engagement seeks a more active relaipisiween government and
citizens, by enabling citizens to play a significand more direct role in shaping
the nature and priorities of their communities.

3. Participatory Governance: Active Partnership with Local
Communities

This recent interest in more engaged, collaborativée community-focused public
policy and service delivery finds its sources ie tbnited Kingdom (UK), the
European Union and to some extent the United Sthatgsarticular, ‘“Third Way’
politics has popularised a number of reforms cene ideas of devolution,
stakeholders, inclusion, partnerships and commuiiReddel and Woolcock
2003:81), ideas which are generally related to canity participation.
Paradoxically, this is occurring at a time whenbglisation and supra-national
interests have also become focal points of natiantVity. These two apparently
contradictory trends are complementary to the éxtkat participation models
appear to enable governments to better deal witltdinsequences of globalisation,
especially those regional inequalities that arisenfit. Communities are being
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challenged to develop their local capacities oriadocapital to cope more
effectively with issues like social exclusion andadlvantage, which have often
accompanied economic restructuring in responsétmbimperatives.

This signals a shift from local government to logalvernance — the involvement
of a wide range of institutions and actors drawonfrwithin but also beyond
government, and the blurring of boundaries andaresipilities for tackling social
and economic issues (Geddes 2005). As Stoker (12@8ps, governance implies
that the capacity to get things done does notamst on the power of government
to command or use its authority. There is a grovénthusiasm for new forms of
‘distributed local governance that draws on thdlskand resources of public,
private, and civil society sectors’ (Reddel and Wook 2003:81).

The acceptance of tenets of the ‘New Public Managim particularly in
Australia, has also added impetus to the need featgr participation by
communities, especially through policy-making pssms. Governments are now
more likely to search for alternative sources oVieal to that traditionally
monopolised by its public services, and many of¢hactually providing public
services are outside government. To be effectivdicyp makers require more
information about service delivery and what wowiksg participatory processes can
provide essential feedback for policy making (Ed¥ga2003; Curtain 2003).

Governments are also responding to demands foicipation from a better
educated, more articulate and more demanding eifizenany of whom express a
declining level of trust in political institutionsand a belief that purely
representative democracy often results in a ‘deaimcdeficit’ (Pharr and Putnam
2000; Edwards 2005). This belief is expressed imatels for supplementary
engagement of citizens beyond the traditional deatimcprocesses of three or four
year elections, with calls for more meaningful extoes with government (Curtain
2003). Further, there is recognition that today ynamore policy problems are
cross-cutting and highly complex, or ‘wicked’, asdem to defy resolution by
government alone (Stoker 2004; Geddes 2005). Tiseggowing understanding
that ‘governments cannot simply deliver outcomesamplex areas that rely on
enhanced individual responsibility and behaviowahnge to a disengaged and
passive public’ (APSC 2007:1). ‘Wicked' problems ymaequire greater
engagement by communities to assist in their réisolu

Stewart (2003) distinguishes different forms of gmance and the associated
institutional arrangements that governments usgatber information and opinion.
These are presented as a continuum (Figure 1) ichwimterests external to
government are progressively more able to influeacd shape policy and its
implementation: in this continuum, power moves daards and outwards.
Participatory governance is at the apex of citizagagement both as a form of
participatory and deliberative democracy (Caddy ¥etyez 2001), and as a form
of governance that seeks active partnerships atidbocation between civil
society, the private sector and governments (Reddél\Woolcock 2003). Shifts
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through the continuum reflect increased acceptafddeas of community, social
capital, and localism as the foundations of pdltictivity and policy-making.

Figure 1: The Governance Continuum

Participatory governance: communities actively involved in policy making

T

Stakeholder engagement: enabling those affected by policy to be heard, but also being
prepared to take notice of them

T

Community consultation: policy initiatives or proposals are ‘road tested’ by government
encouraging communities to respond

T

Advisory bodies: through which government seek views, especially from those with
knowledge of policy

Source: based on Stewart (2003)

Participatory governance gives stakeholders theomppity to engage in policy
making directly, leading to ‘cross-boundary formisnegotiated order that involve
government agencies and other stakeholders in potlty formulation and
implementation’ (Stewart 2003:151). It involves aifts from technocratic
development of policy with its programmatic or rigary control, to situations
where some control may be negotiated away fromlesiggvernment agencies. It
marks a sharp divergence from the neo-liberal quingereducing the role and size
of government, to conceiving government as an ecpartner in ‘associational
governance’, collaborating with a wide range ofeotktakeholders (Smytht al.
2005).

Such participation is not new in Australia: locabvgrnments have (perhaps
intermittently) long provided forums and organisirgapacity to facilitate

arrangements that engage and build local capaéitygeneration ago, local

government’s singular focus on physical infrasuoet reflected in the label
‘roads, rates and rubbish’, was supplanted by asing concerns for the provision
of community and human services, and for strongenrounity participation in

matters such as land-use planning and communitylolement.

At state and federal government level there isng loistory of facilitation of area
improvement programs, regional initiatives and lozapacity building projects.
However, these have rarely been sustained andfteo their effectiveness has not
been evaluated. Federal governments have assertéctegiest in social capital
formation but appear unwilling to invest directlysuch programs. While believing
‘in the ability of people to generate their ownwgans to their own problems’ and
that ‘social participation helps people to grow diedrish as human beings and be
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full members of Australian society’ (Reddel and Wook 2003:82), federal
governments appear to have decided that this isdmbseved if handled largely
without government or bureaucratic support.

By contrast, almost all state governments have ntatemore direct role in

facilitating community capacity building. Typicallithis is formalised through
establishing agencies or administrative units tagkeencourage ‘joined-up’ and
community building initiatives. This activity caes an implicit view that

traditional notions of consultation and centrallgmaged community input into the
policy process are no longer sufficient to managarounity expectations and the
complexity of modern political life (Davis 2001:230

In Victoria, for example, the government has comceenwork on community
capacity building, on measures for social capitsérvice integration and
community well-being, and on local learning and &pment networks. It has also
formally adopted a set of principles to underpi éngagement policy, and has
encouraged local governments to develop four-yearneunity plans that include
processes of community participation (Martin 2006).

However, Wiseman concludes that while the Victorigovernment has

energetically explored an extensive program of ghasve and community-

building strategies, it has been more cautious &alpening up debate about
participatory and deliberative decision making psses. He observes that in
Victoria:

there is mounting concern within local governmerd aon-government
organisations about the extent of state governemmmitment to back the
language of partnership with real changes to daeisiaking and resource
allocation processes (Wiseman 2005:69).

At the same time, there is evidence that due toureg constraints, some local
councils are actually withdrawing from communitygagement at this time when
state level governments are enhancing their invoére (Martin 2006).

In Western Australia, the state’s Citizenship ®fgtaims to actively promote the
concepts of democracy, citizenship and sustainghiDPCWA 2004), and the
Queensland, Tasmanian and New South Wales govetsni@ve all initiated
engagement strategies (Reddel and Woolcock 2008)se€T state programs have
tended to emphasise locality and local disadvantage ‘place management’ has
emerged as a new term in spatial policy languagggieal a holistic approach to
the needs of localities (Smy#h al. 2005:39).

In Queensland, the intention to utilise multi-segb@rtnerships was signalled by
the Premier who declared that:

There is ... an emerging service delivery model ivivg governments working in
partnership with communities to determine needsgisdestrategies for meeting
these needs, implementing activities consisterit thiése strategies and ultimately

CJLG January 2009 54



From Citizen Participation to Participatory
AULICH: Governance in Australian Local Government

monitoring results. The emphasis is on communitp@rerment and not on
traditional functional program delivery (Queensldolvernment 2001:10).

The government of Queensland has issued a pacKapgelioies and programs
aimed at greater participation in policy developtreamd service delivery, although
it should be noted that these represent strateggntions which have yet to be
fully implemented or evaluated (Reddel and Woolca2803). Reddel and
Woolcock argue that these strategic intentionscaerdue in that past practices
have failed to appreciate the critical role of logovernment, community
associations and other forms of civil society; awkn when recognised, their
diversity and complexity were not always easy tooazmodate because of the
dominance of managerial policies which foster Ijrgpassive notions of
consultation and agency coordination. More receamorts on the Queensland
programs indicate some positive gains, notablydbmmunity renewal program
focusing on fifteen disadvantaged areas in the staid the Cape York initiative to
address long-standing social problems in indigermonsmunities in that region. In
both cases, the authors claim that these earlyesses may be due to the use of
techniques of associational governance, wherebggiated policy responses
involve a movement beyond the traditional socialfave constituency to engage
communities more broadly (Smygt al. 2005).

A growing number of cases are emerging where Igoaérnments have developed
or contributed to associational governance, ofteaugh giving prominence to the
notion of ‘place’. For example, the City of Playdo(South Australia) in its
development of a high-performance growth hub (Ge2605), or the Sydney
Harbour Manager project involving a memorandum mdlerstanding between 14
agencies and 19 local councils. The latter is siquéarly interesting development
as the ‘model emphatically does not seek a sinigien; an ongoing consensus, or
a grand plan. It assumes many voices, competimgesits and goals, and shifts in
interests and alliances. The model enables clustestakeholders and interest
groups to develop joint positions and then entér & dialogue with other main
players’ (Dawkins 2003: 63).

There is also growing interest in and practice leéraative means of enhancing
community engagement. For example, deliberativeodeatic processes are being
employed by governments at all levels in Austré@iarson 2007). These are robust
consultation methods that add value to policy-mgkprocesses, especially in
enabling governments to deal more effectively veitimplex policy issues such as
stem cell research, Aboriginal reconciliation, asylseeking and climate change.
Techniques used also include innovative collabeeagilanning methods, such as
those being used to mediate water and land-usdiaterin British Columbia (see,
for example Framet al. 2004); citizen panels, now established by mora theee
quarters of UK local authorities; citizens’ juriesyd community dialogues, which
are becoming more common in Canada (Curtain 2093jignificant number of
Australian local governments are following suit.

4. Some Key Issues
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A number of important issues emerge from this dismn. First, as indicated
earlier, the data is incomplete and anecdotal attmiextent of any shift towards
more participative forms of governance. This, ofirse, is not a problem specific
to Australia. In the Canadian context, Stewart 007) argues that ‘few efforts
have been made to address [evaluation of] goodrgamee at the local level,

perhaps mostly because of data collection diffieslt Further research is required
to map the diversity of state and local governmaolicy interventions and to

evaluate their effectiveness. For example, them pmofound differences of

perspective in relation to recent ‘community sttéeging’ initiatives. Some report

positively on early trends and anecdotal feedbackhe results of some of these
initiatives, especially in Victoria, whilst othessiggest that:

many claims about the benefits of strengtheningasbonds and increasing civic
participation are overblown, and that attemptsrasent local self-help,
volunteering and social entrepreneurship as pasdoeaeeply rooted structural
inequalities and injustices are naive and mislap(liviseman 2006:103).

A second issue relates to the endemic weaknessesabfgovernment in Australia,
and the burden imposed by the increasing tasks atedhdior it by other spheres. In
the UK, Geddes (2000) questions the capacity oéllgartnerships to create
structural change and resolve complex economicsantl problems, so given the
stronger role of local government in that jurisiiot it is likely to be even more
difficult for Australian local governments. In piartlar, concerns have been
expressed about local government’s capacity tonasdaroader roles in developing
leadership in regional participatory governancearmgements. As Beeet al.
conclude:

it is not surprising that most economic developnag@ncies [at local level] were
small with very few staff and limited budgets, tttz¢y have been unstable, and
that in many cases they did not have communitypetitical support and in the
perceptions of practitioners had little impact beit locality (quoted in Rainnie
2005:132).

With 560 Australian local governments, or 78% af then total number, classified
as ‘rural’ or ‘regional’ (DOTARS 2005:3), the urbamral divide represents a
critical dimension of uneven resourcing that tet@lgenerate a ‘lowest common
denominator’ effect and restrict the potentialled sector as a whole. This has been
recognised by the provision of relatively largeio@él government grants to those
councils most in need. However, despite horizomqualisation these local
governments appear poorly placed to assume the dipeadership required to
advance participatory governance. It is more likbbt leadership in these resource
challenged environments has to be assumed by @dgiadlies such as voluntary
regional organisations of councils or regional digpment networks in concert
with state and not-for-profit agencies — providédttthese regional bodies are
themselves able to marshal sufficient resourcesleadership expertise for the
purpose.

CJLG January 2009 56



From Citizen Participation to Participatory
AULICH: Governance in Australian Local Government

Third, and on the other hand, there are doubtsstagt governments would ever be
able to effectively manage local initiatives forfpapatory governance. As Martin
comments, there is a ‘question [of] how far statgegnments can go in brokering
community engagement strategies across small tosshs and communities’
(Martin 2006:2). By contrast, it has often beenreskledged that many local
governments in Australia have satisfactorily meirtintended functions of service
delivery, adequate representation and participataord advocacy of constituent
needs to higher levels of government (Marshall 1998If (1997:298) argues that
the Australian local sector ‘remains genuinely larad grass roots in a way that is
no longer true of most overseas systems’. Thisigesvsome confidence that local
government has a significant place and skill setb& a valued partner in
participatory governance, even if there are quest@bout the capacity of many
smaller councils to lead this process.

5. Conclusions

For there to be real benefits from citizen engagegmeonsultation about public
policy needs to move beyond the piecemeal and kapthaprocess which is
evident in Australia today (Curtain 2003). At stated local government levels, in
contrast with their federal counterpart, there nsiderable evidence of a
willingness to engage with citizens rather thanetyeconsult people as users of
public services or ‘customers’. However, while matates and many local
governments have developed policies or protocofadiitate this higher level of
consultation, as well as signalling to their comities that such consultations are
valued, there are few examples where effective gargent has been established
and accepted as a citizen’s right. The concephgégement appears to be valued,
perhaps even seen as necessary, but in few instdnasethe practice yet been
accepted as a fundamental right of communitiesebke them to assume a formal
place in governance.

State governments are being challenged to surrehdar legislative power over
local government in order to facilitate ‘real’ paetships with local communities
and embrace notions of participatory governance.tdd stage, it is unclear
whether Australian local governments will be aldenteet this challenge in ways
seen in some other countries, such as the Unitedjddim or Canada, where
principles of subsidiarity, citizen empowerment as@mmunity engagement are
more established features of the political landsc&piven current constraints on
local government’'s autonomy and resources, in meases effective moves
towards participatory governance may need leadeesid support from outside.
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Abstract

In an assessment of representative democracy in Australian local government, this
paper considers long-run changes in forms of political representation, methods of
vote counting, franchise arrangements, numbers of local government bodies and
elected representatives, as well as the thorny question of constitutional recognition.
Thisdiscussion is set against the background of ongoing tensions between the drive
for economic efficiency and the maintenance of political legitimacy, along with
mor e deep-seated divisions emerging from the legal relationship between local and
state governments and the resultant problems inherent in local government
autonomy versus state intervention.
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1. Introduction

The question of representative democracy in Auatrdbcal government has been
overshadowed by the debate over the major micrago@ and managerial
reforms carried out during the 1990s (Kiss 2003)ese reforms were designed
primarily to ensure local councils better fulfillethe of the principal roles of local
government, namely the efficient delivery of seegicto local communities
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(Dollery et al. 2006). However, the second principal role of lagavernment is to
provide a forum for the practical expression of deratic values, in particular the
representation of community interests both locafig, when appropriate, in wider
regional contexts. Thus the reforms were also tednat least ostensibly, to shift
a previously widespread community perception ofalocouncils as simply
managers of local services and local infrastructiareone where this second
principal role, as democratically representativedibs, gained in significance
(Wensing 1997:37; Galligan 1998:205). While thenmieconomic and managerial
aspects of this structural reform process may teeen improved efficiencies
(Dollery et al. 2008; Sorensemlt al. 2007), there nonetheless remains palpable
disquiet over what is perceived as the ongoingurf@jl or even a diminished
capacity, on the part of local government to repmésand respond to the needs
expressed by local communities (May 2003:5). K&30@:104) has argued that the
representative legitimacy of local government haenb“weakened instead of
strengthened” by these reforms. In a slightly lesgcal vein, Aulich (1999:19)
claimed that the dual roles of local government:

... are often in tension: for instance, in relatioritte controversial question of
municipal amalgamations, the argument for largeallgovernment units is
usually based on the existence of economies of scaervice delivery. The
opponents of amalgamations generally claim thatthee diseconomies of scale
in relation to the democratic values of represérgatss, with large municipal
units less responsive to community needs and digpisathan smaller ones.

If, as Aulich indicates, attempts to realise ecoivogfficiencies have in themselves
hindered representative democracy, and if reprageatdemocracy remains the
bedrock of political liberty, then the autonomylo€al government, and thereby
the freedom of the community represented, appeatsrisiege.

In addition to these contemporary Australian consgethe ongoing question of
whether local government should be fully self-goveg or subject to the
sovereignty of the state has haunted the politleabry of local government since
its inception. As Wickwar (1970:1-2) puts it:

These antithetical positions run through the whesielution of modern local
government theory. They may be traced back to Wwegtarope’s middle ages,
when a tradition evolved of local liberties beingoractice self-achieved, but ...
this tradition was soon overshadowed by a legatriohecof local bodies being
incorporated by the sovereign. They may also leettdack to the emergence of
the early modern state, when a new classical palitheory hesitated between
thinking of local bodies as quasi-sovereign coustits of the state or as
subordinate intermediary bodies between the sayei@@id his subjects.

During the late eighteenth century, the French adstrator Turgot developed a
plan dividing France into four geographic levelsnafinicipality: the village, the
region, the province and the entire nation. Thoseileg property would elect a
village council to administer the allocation of tevenues for local public works
improvements, which would in turn elect a represtéwd to the next level of
municipal government. With the historical shift aoeng during that time from

CJLG January 2009 62



Representative Democracy in
HEARFIELD & DOLLERY: Australian Local Government

aristocratic, monarchic to bourgeois, democraticn® of government, Turgot's
plan soon became highly influential across Eurapevell as in the United States
and Britain. Under Napoleon’s influence, howevig elected local representative
was replaced with a centrally appointed administratet this approach was again
generally reversed during the 1830s and 1840s. eNBiéntham in Britain
emphasized the democratic principle of both cersral local governments being
responsible to the people, J.S. Mill argued thabetioeless local government
should be open to investigation and advice frontraéigovernment agencies. At
the turn of the twentieth century, and contraryhi® utilitarian centralism of Mill, a
group of British Fabian socialists, including Sigreand Beatrice Webb, set out five
principles for local government. As reported by Wiar (1970:54-5), the fifth of
those principles holds that:

[lJocal government thus constituted and freed fjodicial, statutory, and sub-
legislative restraints should enjoy as large a mmeasf freedom and dignity as
possible. Even as it was, initiative and enterpce@e as often from local as from
central government. The principal historic unitglotito be recognized as being
true general-purpose authorities, exempt fronuttra vires doctrine applied to
them by the law courts since the mid-nineteenthurgn.. In particular they
should be free to furnish their public with anyéee that they could afford, by
way of self-financing ‘municipal socialism’ and theovision of all manner of free
educational, cultural, and health facilities. Trswinvention of grants-in-aid
could contribute to municipal liberty insofar agytwere given on a ‘block’
instead of a ‘specific’ basis.

In light of these historically-entwined perspectivan local government autonomy
and state intervention, we turn our attention miszussion of different forms of
local representation and their close relation feetent methods of vote counting.
We then consider trends in the form of represesaiind vote counting methods in
the context of Australian local government, beferamining historical shifts in
the franchise. A further factor shaping the repmestiéve character of Australian
local government concerns a declining trend in nbenber of Australian local
government bodies and increasing representativpulpton ratios. In a final
section we consider the current lack of federal startional recognition of
Australian local government and its implications ffiepresentative democracy.

2. Forms of Representation and Vote counting Methods

The case for a direct, participatory model of deraog, similar to that practiced by
the ancient Greeks, was strongly advocated by théssS philosopher, J.J.
Rousseau, during the mid-eighteenth century. Howevigh much larger expanses
of territory and population now at stake than tHd @thenian city-state or
Rousseau’s Geneva, the model of representative dang first practiced in the
United States at the end of the eighteenth cenhay,generally been accepted as
that most suitable for preserving the democraticggple of political equality. The
English-born Thomas Paine (1969:202), in supporthaf American model of
representative democracy, observed that “[b]y iftigiga representation upon
democracy, we arrive at a system of government btepaf embracing and
confederating all the various interests and evetgre of territory and population.”
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Further prominent advocates of representative desogat this time included the
American James Maddison and the Englishman Edmun#leB Both argued for
what has become known as the trusteeship or cagpéwen of representation; a
form which also implicates high levels of educationelected representatives.
Maddison claimed that with large voting constitueadhere was a greater chance
those with talents and education would be electelilljps 2003:20). Burke
maintained that elected representatives should nbeisted to make informed,
independent judgments in the best interests of tt@istituents (Sawer 2003:39).
In other words, freely-elected representatives khbave the requisite knowledge
and character to make such judgments, and, byevatelection, are authorised to
formulate policy and establish strategic directiondehalf of the social collective.

In defending this corporate, trusteeship form presentation, where the governing
body is likened to a company board of directorstkBuand Maddison were also
attempting to ensure that those elected would imaplg be mouthpieces for
particular interest groups or local parochial conse Yet those defending this
phonographic or ‘interest’ form of representaticalso known as populism,
generally stand opposed to what they consider dueagional elitism inherent in
the idea of corporate trusteeship. They place gralaie on personal contact with
the elected representative and the direct accoilityatif a member of parliament
to those s/he represents rather than to any @ilifarty with which the
representative may be aligned.

A third form of representation, known as the mirfarm, was later advocated by
J.S. Mill in the second half of the nineteenth oentMill argued that the electoral
system should make it possible for minority intesesand opinions to be
represented or mirrored on a proportional basisraaog to their numbers within
an electorate. In common with Maddison and Burkell'sVlintention was to
encourage a ‘politics of ideas’, where those wiitphhintellectual capacities and
independent modes of thinking would become electgiesentatives (Phillips
2003:21). Parliament, in Mill's view, should be marous debating forum with
various competing ideas. This is evident in Milbgposition to proportional
representation on the basis of social occupatidrergby parliament would more
likely consist of so-called uneducated represergatidrawn from the working
classes. While Mill in no way denied that workingass interests may be
represented, his concomitant defence of propertyeoship as a key franchise
criterion considerably reduced the possibility ofls representation. Nevertheless,
with the introduction of universal adult suffrageAustralia during the 1890s, the
political representatives of the working classesabee delegates whose views were
to mirror party policy, which in turn reflected tivterests of workers.

These forms of electoral representation are shgpedme degree by the particular
method of vote counting used to determine succesahdidates. As Burdess and
O'Toole (2004:68) indicate, the two major means leygd for this purpose are the
majority and proportional methods. The former idirat-past-the-post, simple
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majority, or if preferences are to be nominated,ahsolute majority mode of
selection. Since the majority method, with or withgreferences, is generally
applied when only a single successful candidajgossible, it often produces an
‘interest’ form of representation. This has beee ttase particularly in local
government elections where the ratio of populationelected representatives,
especially in rural and regional areas, is rel&gil@aw.

In the case of multi-member electorates, howevegrroportional method of vote

counting is more common. This method depends cgrtain quota of votes being

reached: a quota being calculated according tordtie of possible votes to

available positions, and where the votes of elineidacandidates are transferred,
through preferences, to those remaining in the tolins method gives rise to a
mirror form of representation, since it has theacity to reflect or register a

variety of different political viewpoints within ettoral divisions that are more
densely populated or perhaps more geographicatignsive. Table 1 provides a
tabulated summary of the relations between votatiog methods and the forms
of representation to which they generally give.rise

Burdess and O’'Toole (2004) illustrate the mannewhich local government in the
state of Victoria has, through its voting methopassed from a long history of
interest representation to a period of corporgbeesentation during the 1990s, and
more recently to a mirror or proportional form epresentation. They argue that:

A corporate view of representation is not dependertne system [of vote
counting] or the other but the type of system dawsrepresentation in two
significant ways. On the one hand, proportionatesys may lead to unstable
coalitions of minor groups who are often unabladeee on substantive issues. On
the other hand, majority systems may skew the catpagepresentation towards
limited interests in the community. (Burdess and@le 2004:69)

Burdess and O’'Toole also suggest (2004:75), as Bagser (1982:12), that all
three forms of representation may be embodied éncthe elected representative
and that, depending on a particular issue andritarastances, a greater weighting
may be attributed to the one or another.
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Table 1: Vote counting and Representation in Australian Local Government.

Majority Majority Proportional
Preferential
Method of Vote Simple majority or Absolute majority Quota of necessary
Counting first-past-the-post with preferences votes calculated
with no preferences | counted according to ratio of
counted possible votes to

available positions and
where votes of
eliminated candidates
are transferred, through
preferences, to those

remaining

States and Queensland, Northern Territory. New South Wales,
Territory Western Australia | New South Wales | Victoria,

and Victoria when South Australia,

only one or two Tasmania

positions are to be

decided.

Queensland when

only one position is

to be decided.

Application Both single and Both single and Multi-member
multi-member multi-member electorates
electorates electorates

Form of Often produces a Less prone to Generally gives rise to a

Representation ‘phonographic’ or populism since ‘mirror’ form of
‘interest’ form of preferential votes representation where
representation, also | are counted the views of different
known as populism social groups are

proportionally reflected

3. Trends in Vote counting Methods and Forms of Representation

No definitive answer to the question of which fowh representation is most
democratic appears possible. However, in recensye@eneral trend towards the
proportional method of vote counting is evident.eTAssociation for Good
Government carried out a study of the 1971 New IS&Males local government
elections to determine whether those council atestisg a majority-preferential
(MP) method of vote counting achieved a better orse representative outcome
than where proportional representation (PR) had keegployed. As cited in a 1981
ACIR discussion paper (No.5:16), the key findinghe# Association was that:

In every aspect of performance, examined in theeguPR is superior to MP,
generally by a very significant amount ... In generalthe results of the survey
show that ... proportional representation (PR) cdestly gives results that are
far more satisfactory to the voters and far mose o the candidates than those
with the majority-preferential method (MP).

Majority-preferential voting in multi-member electes can lead to candidates
with a small primary vote nonetheless being elected second and third
preferences, although, as Hughes and Costar (280idicate, this is usually rare.
Burdess and O’Toole (2004:74-5) outline the supmiven to the proportional
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method in Victoria by Labor Party ministers for égovernment in the late 1980s
and again in 2002. They further indicate that tlatidhal Party has in recent years
also lent support to the proportional or mirrornfoof representation, since some
rural voters were said to be disenfranchised dughéooverwhelming success of
candidates from major regional centres in theirctelate. Criticism of the
proportional method is generally couched in termhsnoreased administrative
complexities and opening the door to party politgraupings in local government.
Yet as the ACIR paper (1981:17) argued, candidased to be aligned with
particular or associated groups in their commursityce without such support they
stand little chance of election.

While each Australian state has made changes todthod of local government
vote counting over the past century, four now use proportional method for
determining elected representatives in multi-memélectorates. Two of these,
Victoria and New South Wales, revert to the majopteferential method when
only one or two positions are to be decided. Séutktralia and Tasmania, which
once used the first-past-the-post and majorityguegitial methods respectively,
now employ the proportional method exclusively. énsand and Western
Australia use the simple majority or first-past-ffest method; however
Queensland turns to majority- preferential votingew only one vacancy is to be
decided. In the Northern Territory majority prefatial voting is the norm

(DOTARS 2006:12-13). Of the four states that emphmy proportional method of
vote counting and so appear to favour the mirromf@f representation, only
Tasmania has fully abolished the otherwise prevalension of local government

areas (electorates) into wards or ridings. In Sduiktralia, according to figures
from 2002, 85% of local government electorated stifiintain such divisions.

Victoria is recorded as having 81% of local eleates divided this way, and New
South Wales 45% (Burdess and O’'Toole 2004:68). Bsxany local government
area may have a variety of combinations of singld eulti-member wards or
ridings, it remains difficult to gauge more pretyseéhe overall extent of

proportional representation in the three statesalsa use the majority-preferential
method. However, data from Victoria in 2002 (Busiesxd O'Toole 2004:72),

indicated that over half the number of local colmgdies had single member
wards.

The move to ‘whole-of-council’ elections in certastates would also appear to
strengthen the proportional, mirror form of repreagion. While ACIR (1981:13)
indicated over twenty years ago that New South ¥/af@ueensland and the
Northern Territory then held whole-of-council eiecis every three years, three of
the other states were still committed to annuattelas at which one-third of
representatives would retire or stand for re-ebectach year after their three-year
term. In South Australia, half the representatikasquished their post annually
after a two-year term. The 2004cal Government National Report (DOTARS
2004:8) indicates that New South Wales had moveda tdour-year cycle,
Queensland remained unchanged on a three-year, eylile Victoria and South
Australia had moved to whole-of-council electiongery three years. Western
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Australia and Tasmania now held a half council tedecevery two years, while in
the Northern Territory elections could vary betwese and four years. Two years
later, in the 200&.ocal Government National Report (DOTARS 2006:12-13), four
of the six states as well as the Northern Territmg/ reported as holding whole-of-
council elections every four years. Western Augtralnd Tasmania remained
unchanged with half-council elections every two rgedalhe shift to whole-of-
council elections every four years in Victoria éaluth Australia counters to some
degree the interest form of representation otherwi®valent in a ward system,
where generally only one representative could betetl at any one time. For what
is often at stake in that situation is not so milnghexercise of good government by
council as a whole, but simply the social standamgyl personal demeanor of
individual candidates.

5. Historical Shifts in the Local Government Franchise

The franchise criteria evident at the time of fatien, namely being a British
subject of at least 21 years of age and being ameowf property, have been
gradually modified during the course of the twetthtieentury. The age requirement
for all tiers of government was reduced to 18 yearsss all states and territories
during the early 1970s. At roughly the same timet&ia and South Australia both
extended the local government franchise entitlerteiriclude non-British subjects
resident in the state. Western Australia followed with the proviso that non-
British residents be nonetheless owners of propditye other three states, along
with the Northern Territory, maintained being atBh subject as a factor in
determining any right to vote. Since 1984, howeuseing a British subject
translates (except for those on a British or Comneaith of Australia electoral
roll prior to that year) as being on an Australgate or territory electoral roll; in
other words, as being or having become an Australiizen.

Property ownership as a criterion of franchise &dmsstory stretching back to the
pre-emergent condition of local governing bodiesr@asd boards, which levied
taxes on landholders for the construction and reasnice of local roads. With
their transition to local governing bodies, taxesrev extended to cover the
provision of further services such as seweragevessste disposal. Only genuine
stakeholders in a local community, it was argueaimely those who paid such
taxes or rates according to the value of their @riypor properties, should be
entitled to vote and so have their interests represl in local council forums. This
property-based franchise criterion also includedseh occupiers of land who
directly paid rates, and the nominees of compaoiesorporations present in the
electorate.

In most States the maximum number of votes abietexercised by an elector
in any one capacity was twelve. However any prgpantner who was
registered as the nominee of a company or as paytg lessee could also cast
votes in these capacities. Further, where the kathority was subdivided into
wards and property was held in a number of walds) voting rights were
extended to each ward (ACIR 1981:5).
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The right to multiple votes based on the total gatd property owned was first
removed in New South Wales in 1906 (Poweeral. 1981:31). Nevertheless, if
properties were owned in more than one ward ongidvithin a local government
area then the owner was still entitled to one \nteach of those wards. Also,
additional votes could be cast if a property owwes also named as a corporate
nominee. This modified form of plural voting wasoated in Western Australia in
1960, Victoria in 1968, South Australia in 1976damasmania in 1978 (Powet
al. 1981:31, 664, 724). Today, plural voting persists/ictoria and to a lesser
extent Tasmania. New Local Government Acts passethgl the 1990s by the
New South Wales, South Australian and Western Aliatr governments retained
a property franchise but applied the principle ok ovote per voter across the
entirety of any one local government area (Kiss32003).

Queensland, however, abolished property ownershipgether as a franchise
criterion and replaced it with that of residencyd astate electoral enrolment as
early as 1920 (DOTARS 2006:13). Similarly in thertiiern Territory, residency
and territorial electoral enrolment are the soleeda of franchise. Residency as a
criterion of franchise was subsequently introdusedlew South Wales in 1941,
and while the other four States eventually follow#ds did not occur in South
Australia until as late as 1976 (Poveerl. 1981:30-31), and in Victoria until 1982
(Kiss 2003:113). From an economic perspective, g &mgument supporting
residency as a criterion of franchise is that agyt paid to a property owner in
return for lodgings effectively includes a proportiattributable to rates. A further
argument is that the general-purpose grants aidctd local government by the
Commonwealth are derived from personal income taid poy all working
residents.

While residency, age and citizenship have now bectim dominant criteria of

franchise in local government elections, propesnership remains a criterion in

all States bar Queensland. In Western Australiaedt South Wales, any non-
resident property owner or occupier must nevertisela@lso meet the age and
citizenship criteria. In Tasmania a voter satisfythese conditions may exercise
the right to a proxy vote on behalf of a non-restdavner or occupier.

Overall, there was thus a marked decrease in ttisgvpower of property owners
during the second half of the twentieth centuryl emer the same period there was
an increase in the number of eligible voters mamsible through the introduction
of the citizenship and residency criteria now agln every state and the Northern
Territory

6. Declining Numbers of Local Government Bodies and Councillors®

! The term ‘alderman’ was previously used for eldctpresentatives of some city and municipal
councils. We also note that our focus in this paj@cerns representative democracy generally and
so does not engage in any specific consideratiavoafien or indigenous representatives.
Nevertheless it is evident over the last two desddat there has been a marked increase in the
numbers of both.
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During the late nineteenth century, prior to fetlera local government bodies
were established through both the voluntary petitbresident stakeholder groups
to their respective state governments, and manddemree. Soon after federation,
in the very early twentieth century, five of the states, with the exception of
South Australia, had introduced exclusive mandatequirements. At this time,

the number of local government bodies had reacheenéh. Since then, due to
ongoing boundary alterations and amalgamations giemnby state and territory
governments, numbers of councils have generalljirset In New South Wales,

Victoria and South Australia this decline has beethe order of 50% or more,

while in Tasmania it is close to 40%. Most recen@ueensland and the Northern
Territory have undergone major reforms that hawiuced the number of local

governments by around 50% and 75% respectively. cCHa@mges in the Northern
Territory, involving the amalgamation of small Igdnous community councils

into new ‘shires’ covering vast areas of largelyopulated land, could fairly be

described as the most radical structural reformAirstralian local government

history. In Western Australia, by contrast, the bemof local governing bodies

has remained relatively steady since the time dérfation with only a slight drop

in numbers.

Table 2: Number of Local Councils in Australia 1910-2008.

1910 1967 1982 1990 1995 2008
NSW 324 224 175 176 177 152
VIC 206 210 211 210 184 79
QLD 164 131 134 134 125 73
SA 175 142 127 122* 119 68
WA 147 144 138 138 144 142
TAS 51 49 49 46 29 29
NT 0 1 6 22 63 16

* Figure for 1991
SourcesChapman (1997:4), May (2003:83), state local gavwemt department websites

This decline in the number of local government bedias been accompanied by a
corresponding reduction in the number of coundlloin Tasmania, South
Australia and Victoria, the number of elected repreatives has dropped by 37%,
31% and 73% respectively — that is, from 460 to,288n 1100 to 760, and from
2196 to 589 (Kiss 2003:109). A further contributifagtor in this decline, albeit
with lesser impact, has been the sharp fall inntl@imum limit of councillors for
each council in all states except Queensland shecdate 1970s. For 1981, Power
et al. (1981:30) record limits for cities in New South M&and South Australia of
around 20 elected representatives, 15 in Tasmand;11 in Queensland. Without
no limits for cities in Victoria and Western Ausisa Melbourne City Council is
then reported as having 33 councillors, while thencils of Perth and Fremantle
comprised 28 and 19 councillors respectively. Havewaccording to the 2006
Local Government National Report (DOTARS 2006:12), the maximum limit in
New South Wales and Western Australia had beenceetito 15, and in Victoria
12, while the other states had no specified lifdgvertheless, with the exception
of Brisbane City Council, which currently consistis27 councillors, all the other
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capital city councils across the country curreihtiye no more than twelve and in
some instances only nine representatives. For amallinicipal and shire councils
it would appear that the maximum limit has not edrisignificantly, except in
Victoria where it has dropped from 18 to 12. Fumhere, over the past 35 years,
the minimum number of councillors for all categsrigf councils has fallen from
six to five in most states.

Thus the overall number of local government repriedves across the country is
far lower than in previous decades. More signifisgnand in view of national
population growth, this indicates that each electetinber now represents a much
larger number of voters than ever before. Thategadonsiderably from state to
state with those more heavily populated having @feater ratio of population per
elected representative. Figures again taken froen 2006 Local Government
National Report (DOTARS 2006:14) show that in Victoria, which heagperienced
the greatest fall in the number of local governmesgresentatives, this ratio
recently stood at 1:8053. In New South Wales, willeeepopulation is almost 40
per cent higher, but where there has been a lesaatic drop in the number of
councillors, the ratio was 1:4432. For Queensldralare the recent halving of the
number of councils), South Australia and Tasmathiese ratios came in at 1:3079,
1:2046, and 1:1710 respectively. In Western Australith only a very slight
decline in the numbers of councils and represemstithe ratio stood at 1:1475. It
is also evident, in view of the still relativelyr¢ge number of small municipal and
shire councils in non-metropolitan areas, and #dwemt decline in the number of
councillors in many larger urban councils, that timere densely populated
metropolitan areas have a significantly larger nemdf people being represented
by each elected representative than in rural agidmal Australia.

The question which emerges here is: does thismdeglitrend in the numbers of
local government bodies and councillors actuallgrelases the representative and
thereby democratic character of local government? ilimediate affirmative
response, however, would seem far too simplistar. With the franchise having
now been extended to all resident adult citizems] with the trend towards
proportional, mirror representation, where différand various viewpoints have a
better chance of being represented in local goventnit may well be argued that
the representative, democratic character of loogegqment is in fact increasing.
This is an issue requiring further investigation.

7. Constitutional Recognition and Local Government Autonomy

With ever-expanding strategic responsibilities okegent decades in the areas of
economic, social and environmental planning, th@itance of local councils in
shaping the future well-being of their respectivemmunities has been
dramatically heightened. Not only has the manabeoia of councils with regard
to the efficient provision of services become mamefessionalised, but also
councils have been actively encouraged to engagee nfiolly with their
community, to be more responsive to community neadd so better fulfil their
second major role of providing effective democragipresentation. Certainly, since
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the extension of the franchise to all residentsall@government has come to see
itself as increasingly responsible for the wholenowunity and not just property
owners. This widening social responsibility is alsebstantiated on economic
grounds; namely local government's expanded revease due to the provision of
Commonwealth general-purpose grants derived in fpant personal income tax
(ACIR 1981:6). The significance of local counciks governing democratic bodies
has also been recognized, at least to some exteotigh the current emphasis on
inter-government partnership arrangements with tsgte and Commonwealth
governments. The major political manifestation k6 tpartnership arrangement is
the participation of the peak local government hotltye Australian Local
Government Association (ALGA), in the Council of #talian Governments
(COAQG).

The steps leading to this still informal recognitiof local government as a third
tier of government have been long and arduous. apertthe first sign of
recognition came with the Whitlam government’s 19&#rendum on whether the
Commonwealth should have the right to provide digrants to local councils.
Despite overwhelming rejection, the referendum tlogless brought increased
attention to the role of local government. Thisndvhere more evident than in the
Fraser government’'s establishment in 1976 of theigkdy Council for Inter-
government Relations (ACIR). An indirect effecttbé information and discussion
papers thereafter published by ACIR was the formedognition of local
government in four state constitutions: VictoriadaWestern Australia in 1979,
South Australia in 1980, and New South Wales in6l98hapman 1997:6).
However, while enhancing the status of local goreant in the four states, none of
those constitutional amendments, achieved simpigutth an Act of parliament,
guarantees local government any basic powers (AQE5:9).

With this in mind, and despite potential challengeshe High Court over the
interpretation of any reference to local governmigmt might be inserted in the
Commonwealth constitution, ACIR went on to recomthérat recognition of local
government be entrenched therein on the groundshisawould “explicitly draw
attention to the complementary nature of the thspberes of government and
implicitly point to their status as partners in thestralian governmental system”
(1985:15). Just such a proposition was put to thestialian people in the
referendum of 1988, only to be soundly rebuffedlekd the 1987 Constitutional
Commission had already made the point that sualb@ogal would institute a third
sphere of government leading to counter-productiompetition with the states
(Chapman 1997:6). In view of previous displays ppartunistic behaviour on the
part of all levels of government, Chapman similahgows doubt on their capacity
to engage in any genuine collaborative effort tbiee effective local policy
outcomes. For this reason, he argues that “thenatallocation of responsibilities,
optimistically espoused by the ACIR publicatiorsnit really viable” (Chapman
1997:12). Nonetheless the failure to recognizeatiienomy of local government in
the Commonwealth constitution severely undermiteedeémocratic legitimacy.
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Whilst the legislative reforms of the 1990s corddrrsome degree of ‘general
competence’ power on local councils, that is, aldwcouncils a modicum of
autonomy with respect to planning for and managdhejr local populace, their
activities are still strictly controlled within thdimits of state government
legislation. Under these conditions, those eled¢tedbcal government are often
viewed as nothing more than the political and eatnoexecutors of policies
emerging from their respective state governmentsielver, local councils remain
subject to the possibility of summary dismissalotlyh ministerial fiat or a
legislative act of state parliament, which furtheinforces the public perception of
local government as nothing more than a subsidiaayninistrative arm of state
government. This perception is largely borne outhsy relatively small numbers
voting at local government elections and is a $iggmt factor undermining the
democratic legitimacy of local government. Whileting is compulsory in New
South Wales, Queensland and more recently Victaaiailable data (ACIR
1981:9) suggest that this still only results in sarhere between 65 and 85% of all
eligible voters turning out to vote. In those ottstates where voting remains
voluntary, the corresponding numbers range fromoas as 5 to 40% (ACIR
1981:9). With higher numbers of voters in thos¢estavhere voting is compulsory,
there is less risk of minority interest groups gagncontrol of a council and some
confidence that the results reflect the views efelectorate. Formal recognition of
local government autonomy in the Commonwealth étnigtn could go a long
way to changing the current public perception @ilogovernment and might thus
encourage greater electoral participation.

8. Concluding Remarks

The trend away from a property-based franchisephimcl voting to one based on
residency and one person-one vote has enhancegplesentative legitimacy of
local government. In addition, shifts towards a pmmional method of vote
counting in whole-of-council elections have broughbut greater representation of
different community views. Further, the division lofcal government areas into
wards or ridings may ensure that different geogiagbtareas are well represented,
although this system may tend to favour the phagalgc or direct interest form of
representation with its inherent parochialism, el when only one candidate is
to be elected and the majority method of vote dognis employed. On the other
hand, there has been a marked decline in the nuoflm®uncils and councillors in
many states due to local government reforms ieilidly state governments and
ongoing boundary adjustments. This has resultednéneased representative :
population ratios, particularly in densely poputht®etropolitan areas, and may
have decreased the representative, democraticisapédocal governing bodies,
although the proportional, mirror form of represgitn may obviate this problem
to some degree.

Alongside these ongoing difficulties in determinitiig best form of representative
democracy for Australian local government, a sexifbaw in current arrangements
is the lack of Commonwealth constitutional recognitof local government as a
third and autonomous sphere of government. As Ma93:85) puts it in reference
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to an observation made by Stephen Soul (2000):ithalit constitutional backing,
Australian local government institutions cannot thely regarded as legitimate
democratic entities.”
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Abstract

While the notion that communities require resouraesthe form of financial
capital for their development and wellbeing hasgomeen recognised, it has
become increasingly apparent that economic rescur@®ne do not lead to
community sustainability and wellbeing. The buidpiand supporting of strong,
safe, socially cohesive communities that embraceialsoconnections and
commitment, has become an important goal of paliay initiatives at all levels of
governmentThe aims of this study were to identify a commatetstanding of the
concept of ‘community cohesion’, and to developtao$ indicators based on both
the experiences of residents in a rural communitgt the relevant contemporary
academic literature. Because community cohesi@migtangible concept subject
to multiple meanings, qualitative research methagse used. We identified four
main themes which could be translated into theik@igators. The most significant
finding is that neighbourliness was identified artiwipants as the key aspect of
community cohesion. Yet, whilst it is central, tlises not mean excessive
familiarity or the taking of liberties. Indeed, paof neighbourliness involves
respecting each other’'s boundaries and respectlifiggrsity.

Key words: Indicators, community cohesion, social exclusiailision, social
capital.
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1. Introduction

While the notion that communities require resouindse form of financial capital
for their development and wellbeing has long beecognised, it has become
increasingly apparent that economic resources atineot lead to community
sustainability and wellbeing. This re-evaluatiors Had to the recognition that
combinations of resources are needed to foster eontynwellbeing, including
natural capital, economic capital, institutionapital, human capital and social
capital. Of these various capitals, social capi#athe least concrete but can be
understood to mean the social networks that linkpfe to form a cohesive
community (Stone and Hughes 2002a).

In Australia concerns about social capital and comity cohesion have emerged
as an area of key interest to a large number okmorent agencies aiming to
combine community building and a whole of governmapproach to policy
(Australian Bureau of Statistics [ABS] 2002). Inde¢he building and supporting
of strong, safe, socially cohesive communities Wheenbrace social connections
and community life, has become an important gogbadicy and initiatives at all
levels of government, including local governmeBut how are strong, safe,
socially cohesive communities measured? What aee itldicators of such
communities? As noted in the 2004 replodicators of Community Strength in
Victoria (Strategic Policy and Research Unit 2004), althotigére is useful
information regarding tools for measuring such emts, few indicators for
determining community cohesion have been instinsiised in Australia.

The authors were approached by a small inland looahcil in Northern New
South Wales to develop a set of indicators of comityilcohesion for a particular
locality in the local government area, which cothén be used by the council’s
social planners in order to develop strategies dirak increasing safety and
cohesiveness. The population of this locality ipragimately 12,000 persons with
a median age of 35, and a median weekly househotirie of $600 - $699 (ABS
2001). Research has identified this area as beirtlgei top 30 most disadvantaged
areas in New South Wales and Victoria (Bagtmal. 2002; Vinson 2004).

Community cohesion is an intangible concept suli@ehultiple meanings. Thus
its definition can pose problems for quantitatietafistical) approaches, though
these are useful for measurement once meaningdedimitions have been decided
upon. Important inroads have been made in thisetsp the UK (Couttet al.
2007; Home Office Community Cohesion Unit 2003). wdwer, qualitative
research methods are more appropriate when theisito tap into people’s
perceptions, experiences and understandings. Qatardi methods have made a
valuable contribution to the field in the UK by eatonalising and developing
measures of community cohesion as expressed thraugitional target — Public
Service Agreement 21 (Cabinet Office Third Secta®7?). Qualitative methods can
complement this work by eliciting and interpretingganings which can then be
translated into indicators.
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Of initial importance to this research project wiagining and determining what is
commonly meant by the concepts of ‘community’ acommunity cohesion’. This
was done through reviewing relevant contemporargdaaic literature and
consulting with the targeted community. Subseqyenkley questions were
developed in an attempt to determine social isgi@scurrently impact on local
residents. These were then put to the participarttse project, and from this data,
indicators of community cohesion identified. Th&e paucity of research using
this approach, particularly in the Australian sgjtiThis study, then. lends a new
dimension to the existing body of work.

The theoretical framework for this qualitative r@sd project is underpinned by
the conviction that consulting with the communiytihe most effective method of
arriving at sound conclusions that reflect the ws@adings and wishes of the
public. This in turn is based on an epistemologpzaition derived from feminist
methodology, which holds that knowledge gained frim standpoint of the
individual's experience is valid and must be takeio account (Haraway 1991).
This aligns well with Giddens’ (whose views havel lensiderable influence on
social policy in the UK) notion of individuals aksnowledgeable agents’ (Giddens
1984). That is, individuals are imbued with a gréeal of knowledge about their
social world and are capable of exercising meaningffoices (Biltoret al. 1996).
Data was collected using a three-pronged stratggjgg structured questionnaires,
focus groups and interviews. Each of these methaegsa particular strength, and
using more than one method allows a more validaruécas it produces additional
information as well as the opportunity to check aodfirm data.

2. Background

The areas of concern to this study relate to folasety linked concepts:
community, social capital, community cohesion awdia inclusion/exclusion.
Issues relating to all four concepts play a ke fiol addressing social concerns
within communities (Bridgeet al. 2003; Harkness and Newman 2003; Nevile
2003; Vinson 2004; Waters 2001).

The concept oEommunityas an aspect of group life has been defined by Ht
Colander (1996:129) as “a group of people who livea local area and who
therefore have certain interests and problemsimeon.” The ABS (2002:5) notes
that the concept of community can “refer to eithlerce-based or non-place-based
communities.” Place based communities are considéveexist at geographic
levels such as in neighbourhoods, workplaces, sshurowns, districts and
regions, states and countries and even globallyn-Nace communities are
considered to consist of groups with common intsresch as sports clubs and
issue-based action groups (ABS 2002). This stuayl s place-based definition,
which was regarded as more appropriate given tlcommunity being studied
was defined geographically, with its own set oftigatarities and characteristics.

Although the notion of ‘community’ is often assdei@d with connotations that
involve caring and cooperation between neighbdhrs,is not always the case. For
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example, the German sociologist Frederick Toenmiestified two forms of
community: gemeinschafin which a common set of values involving caringl an
cooperation are shared between community membedsgesellschafin which
relationships between community members are unganid distant. Nevertheless,
the notion of community is more often ascribed tdamgely ‘traditional’ and
cohesive way of life in which people know one arotand hold common values in
relation to their local area (Hunt and Colanderg)99

Community cohesiorinvolves interdependence and shared loyalties dmrtw
members of a community (Stone and Hughes 2002ajoted by the Australian
Bureau of Statistics (2004), the closely linkednter ‘social cohesion’ and
‘community cohesion’ refer to the social ties arameunity commitments that
bind people together. The concept of community smimecan be defined as the
interdependence and solidarity between members sbcgety (Berger-Schmitt
2000). The broad definition of a cohesive commursgt out by the United
Kingdom Local Government Association (UK LGA) is eorthat includes: a
common vision and a sense of belonging; appredciatfaiversity of backgrounds
and circumstances; similar life opportunities fdl people not dependent on
background; and a community where strong relatigsstcan be developed
between people from diverse backgrounds within wiades and schools, as well
as within the broader community (UK LGA 2003). Stand Hughes (2002a) note
that social cohesion is concerned with the conaestiand relationships between
individuals, groups and organizations within a camity. A lack of community
cohesion occurs when there are divisions betweeralsgroups, individuals and
systems within it, with social exclusion seen disreat to a cohesive society (Stone
and Hughes 2002a).

Closely related to the concept of community cohes® the notion ofsocial
capital. According to the ABS, social capital “consistsnatworks, together with
shared norms, values and understandings whicht&eilcooperation within and
among groups”. It is a contributor to communityesgth and wellbeing, and can be
accumulated when people interact with one anotbendlly and informally; for
example informal interaction with family and frienénd formal interaction in
groups and organisations in the wider community $AB004). Bridgeet al.
(2003:97) state that “social capital is a concdptwrent enquiry, research and
debate...and has been defined as social connectedosssvhich arise norms of
trust and reciprocity.” Putnam (2000:19) claimst time “core idea of social capital
theory is that social networks have value.” SinijlaBullen and Onyx (1998) note
that social capital originates through the sociahnections and networks that
people form that are based on trust, mutual intergsrticipation and reciprocity
within the wider community thus fostering a sengbeadonging. Hawtin and Kettle
(2000) argue that the concept of social capitéaised on the notion that societies
and individuals can only achieve their potentialewhiving and working together.
An important aspect of this is the extent to whidizens can take an active part in
shaping their own lives and engaging in their comityu
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Successful inclusionary policies, therefore, arepossible unless residents not
only feel safe, secure and comfortable but alsbtfey belong, have ownership of
what is going on, feel proud of where they live nit feel oppressed and feel able
to control their living environment (Hawtin and Ket 2000:122).

Although the concept of social capital is not new was first used by Coleman
(1988) and later by Bourdieu and Wacquant (1992here is renewed concern
regarding it as a key contributor to both the doaied economic well-being of a
community (Bridgeet al. 2003). In Australia, Eva Cox (1995:3) highlighttu
concept of social capital in the 1995 Boyer lecsumbere she noted:

Social capital should be the pre-eminent and malsied form of any capital as it
provides the basis on which we build a truly céatiety. Without our social basis
we cannot be fully human. Social capital is aslétalanguage for human society.

Table 1: Community Cohesion and Social Capital Comp  ared

Community Cohesion Social Capital
A state of integration based on: A trust resource:
* interdependence « developed through social connectedness
* solidarity  contributes to the building of community cohesion

Where there is a lack of social capital some rebeas believe there is also little
social and community cohesion, which in turn caadl¢o social exclusion. For
example, the Affordable Housing National Researcbngrtium (AHNRC)
(2001:19) notes that where there is limited commyuodhesion due to a lack of
social capital, “segments of the community will expnce social exclusion; in
effect they will be prevented from full participai in the life of the community.”
Social exclusiomprovides a framework for understanding the prooédseing shut
out fully or partially from any of the social, eaamnic, political or cultural systems
that determine the social integration and inclussbra person in society (Byrne
1999). The concept of social exclusion focuseshenitidividual, and the extent to
which an individual's experiences are exclusionaryegard to their relationships
with other individuals, institutions and systemattmake up communities (Stone
and Hughes 2002b). Social exclusion may therefereden as the denial (or non-
realisation) of social engagement within one’s camity.

Arthurson and Jacobs (2003:i) note that in gentgahs “social exclusion is
understood to denote a set of factors and procébaesccentuate material and
social deprivation”, and can be used in relationcammunities as well as
individuals. Nornen (cited in Vinson 2004:4) argubat the social exclusion of
some communities in Australia has implications falf Australians. Social
exclusion is seen to breed social alienation, amldss this is addressed in policy
some Australians, along with some neighbourhoods,centinue to experience
social disadvantage and exclusion. Marsh (200&Kslthe two concepts of social
exclusion and community cohesion, claiming thatlesipg and addressing issues
of exclusion will lead to an increase in stabilitithin communities.
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The need to develop and use community indicatordntprove community
cohesion and wellbeing has been identified in rexesearch:

Collecting indicators that measure whether peopteog well together, share a
common vision and sense of belonging, appreciatrsity and have strong,
positive relationships are critical to understagdiommunity cohesion (UK LGA
2003:4).

Community cohesion indicators are tools for goveznta and communities to use
to translate broad goals into clear, tangible amaroonly understood outcomes;
and to assess and communicate progress in achidwisg goals and outcomes
(Wisemanet al. 2005). The Discussion Papevteasuring Wellbeing, Engaging
Communities(Wiseman et al. 2005:3) for example, states that “we need an
integrated, long term strategy for local commusitie use community indicators to
improve wellbeing outcomes.” This view is reitedhtén the Indicators of
Community Strength in Victoriaeport (Strategic Policy and Research Unit
2004:7), where it is noted that “the absence ofcaidrs can mean that important
issues drop off the radar.”

Local councils in Australia are increasingly inteal in indicators of community
cohesion. For example, in New South Wales, Camdenn€l (2006) has
developed five broad sustainability indicators whencompass various elements
of community wellbeing. Marrickville Council, alsa NSW, covers aspects of
community cohesion in its ‘Belonging’ Social Plag004). For example, this
council’s vision for the community is one where plecfeel safe and valued, feel a
sense of pride in the cultural diversity of theaarand have a feeling of trust,
cooperation and involvement in contributing to lleacommunity affairs.

This reflects an important indicator of social weihg identified by Burke and
Hulse (2002), namely the degree to which peoplettseie local area as having a
sense of community in terms of feeling safe andirge@nd feeling a part of it.
Other indicators identified by Burke and Hulse ird#: having close friends/family
living locally, having children at local schoolsgdping informed of local issues,
and using local parks and other services (Burke lnide 2002). According to
Hirschfield and Bowers (1997) direct indicatorsaofack of community cohesion
include the inability to supervise and control &ga peer groups, the absence of
local friendship and acquaintance networks, andatisence of local participation
in formal and voluntary organisations; while indirendicators include a high
population turnover, social heterogeneity and logiG-economic status.

3. Methodology

As noted in the Introduction, this research progabpted a qualitative approach
which is interpretive in nature and utilises datathe form of text and phrases
(Neuman 2000). As the aim of the project was tatifiea common understanding
of the concept of ‘community cohesion’, and to depe set of indicators based on
both the experience of residents in the targetetinmanity and the relevant
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contemporary academic literature, the researchéised the following methods:
documentary searches to review the current liteeatdministering questionnaires
to residents; conducting focus groups with resisteahd conducting interviews
with key service providers.

A convergent approach was utilised in relationh® tesearch process (Dick 2006).
This process began with asking an open-ended quettiat had been decided
previously to generate initial discussion. In alethods of data gathering, this
initial question wasWhat do you think makes a community good to li?€eTinis
allowed respondents to answer spontaneously withioytkind of prior cue. A list
of probing questions was also developed so thahdurinformation could be
obtained and clarified. Focus groups and interviewse then conducted, building
on the earlier consultations, after the researchadsidentified and reviewed key
areas that needed further clarification and disonssThe results of the initial
research provided insights about the central coscef respondents, which further
assisted with the direction of subsequent focusgg@nd interviews.

Sampling and data gathering

Non-probability convenience sampling was utilisedatcess participants for the
research (Neuman 2000). Sampling took place irethu@ys. For the questionnaire,
the researchers on three occasions and at différaas of day attended a local
shopping centre that could be reasonably expeatetet frequented by most
residents, and invited shoppers who were residergs the age of 18 to complete
the questionnaires. The researchers were assigtéddbindigenous trainee staff
members of the relevant local council. The traineese part of the targeted
community and their presence was designed to erisdigenous people were
included in the research. Ethical clearance fortthi@ees to assist was sought and
given. Potential participants for the focus growsse recruited by informing the
leaders of established community groups, represgnéi range of ages and
interests, about the project. Participants forittierviews with service providers
were identified through contact by the local colle@ommunity services team.

Data was collected from December 2006 to Febru®@72 The study sample
covered a broad cross-section of the populationiacidded representatives from
seniors and retired people, families raising cleidiand teenagers, community
organisations and clubs, and indigenous peoplecifgpgroups are not named in
order to ensure confidentiality. Other measuresrakto ethical research included
giving a clear explanation of the research, enguniregotiated access, and
respecting human dignity and privacy (Mauthner 1998

Questionnairesvere used as they can easily be administeredctoss section of
the community (Bryman 2004; Dick 2006). The quest@ires were presented
face-to-face in a structured manner, thus ensuhiageach respondent was asked
the same questions in the same order. This is i@pbrbecause it ensures
consistency (Bryman 2004). The questionnaires taotund 15 minutes to
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complete. In all, 52 questionnaires were complefedopy of the questionnaire is
included as Appendix 1.

Focus groupsvere similarly selected for their usefulness iseggch exploring the
experiences of a particular group or community,ttesy provide insights into
specific areas and are an effective method of ggimi deep understanding of a
situation relatively quickly (Neuman 2000). Numbgrarticipating in the focus
groups varied between 5 and 14, with a total oéghfocus groups held and 29
participants in all. The focus groups included aedse sample of the target
population. The groups were guided by a schedele Appendix 2). Answers were
recorded on audiotape and notes taken to ensunesayqPuchta and Potter 2004).
Each focus group ran for around one hour.

Three in-depth interviewsvere conducted with key service providers who have
intimate knowledge of the targeted community. Thedépth interviews were
conducted face-to-face and guided by a scheduley Each took no longer than
one hour to complete. The interviews were tapedthad transcribed verbatim to
provide an accurate account of each interview (&higllo et al. 1996). Consistent
with approved methods of handling qualitative d@tshton-Shaeffer 2001; Rubin
and Rubin 1995), transcripts from the interviewd &cus groups, along with the
responses to the questionnaires, were analysedceaddd with key themes
identified.

This was a small study, covering just one part dbaal government area. The
sample size was also relatively small and not thtricepresentative. Further
research needs to be conducted across a rangeatitiés and local government
areas to take forward the findings of this studg develop robust indicators of
community cohesion. Both qualitative and quantiatiapproaches should be
applied.

4. Findings: Key Themes and Indicators

We identified four main themes woven through afiety of data collected. These
themes subsequently became the key indicatorsmftmity cohesion. They are:
a sense of belonging; engagement; perception etysaind accessThe research
further identified the conditions that are necesgaorder for community cohesion
to exist. These are reflected in the figure beltivean be seen that the necessary
conditions feed into more than one indicator, white indicators themselves are
related to each other. Further research is needéeMelop ways of measuring each
indicator, perhaps using some of the questions fsamquestionnaire as a starting
point.
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Necessary conditions Indicator
Neighbourliness — .
e Interaction A Bel'):u'"ﬂ Chutcome
« Care |
+ Respect v
Engagement
Fy .
T Cohesion
Services ] ]
Safety
i
Good Physical Y ¥
Envirenment Access

While the study is primarily qualitative in naturdescriptive statistics can be
applied to the questionnaire results, as summabekv.

e 40% of respondents had no family members livingeloy, 21% had only
one family member nearby, and 40% had two or melegives nearby

* Nearly 82% answered that they had friends livinthimlocal area

« Almost 50% of respondents spoke with their neighbdrequently, while
only 5% had almost no contact. Yet all felt theuldoask their neighbours
for help if they needed to

* 94% of respondents were aware of the servicestbBavailable in the
local area.

« About half belonged to groups or clubs, and abaifttrad attended a
community event

« Approximately one third of respondents undertookintary work

* 86% stated that they felt like they are a parthefcommunity.

The discussion which follows is organized accordimghe four themes, which are
analysed in further detail and related to the ditiere. Some of the conditions
necessary for community cohesion contribute to ntioa@ one indicator, and this
overlap needs to be borne in mind. We attemptag Where this occurs without
repeating previous discussion. However, we begmdacussion with defining the
concept of community cohesion as identified thropghicipants’ responses across
all three research methods.

Defining community cohesion

As noted, all participants in each method were digke same initial question:
What do you think makes a community good to livédimswers included:

¢ A sense of belonging, a sense of community
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e Good services — including shops, schools, spatddiand parks

« Community centres/activities centres/meeting plagatherings of people
e Supportive neighbours, knowing people

* Perception of safety

* Acceptance of, and respect for, people from divbeszkgrounds

¢ Engaging with others in the community (both formahd informally)

« Common goals, mutual respect

¢ A sense of pride in the community

¢ Help and community support that is available inetinof need.

It can be seen that these answers align closely thvé literature discussed earlier.
Therefore, common understandings of community dohesppeared to reflect and
confirm earlier research and could be translatéalimdicators. These are listed in
Table 2.

Table 2: List of indicators

A sense of belonging - indicated by:

e Neighbourliness
o High level of interaction with neighbours, friends and family
0 An ethic of care (offering support and help)
0 Mutual respect: observing boundaries, acceptance of diversity, community

consultation
e Ownership
*  Sense of pride

Community engagement - indicated by:
e Volunteering
*  Use of services
e Attendance at community events

A perception of safety — indicated by:
*  Low official crime rate
* Residents’ expression of feeling safe

Access to resources — indicated by:
e Adequate service provision
e Built environment that promotes ease of physical mobility
*  Provision for socially disadvantaged residents

A sense of belonging

The feeling of having a sense of belonging wasrg weportant factor identified in

relation to what makes a community good to live Nearly all respondents
expressed some level of a sense of belonging tteadt some part of the
community in which they live. One of the influengifactors of a sense of
belonging as noted in this study, and confirmedtier research into people’s
attachment to community, is the level of integnateind involvement in the local
area (Cuba and Hummon 1993; Sampson, RaudenbusBaatsd1997; Soloman

and Steinitz 1986). For example, Cuba and Humm®&83)L note that local social
involvements, particularly those with friends angighbours, but also those that
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involve family, membership of organisations andaloshopping facilities and
services, are evident as being the most consiatehsignificant sources of ties to a
community. Many of these factors are discussedhéurin relation to community
connection and engagement. The data from our @seanfirms this, revealing
three primary factors as contributing to a senseetdnging. They are (in order of
importance): neighbourliness (including the presemé family and friends),
ownership, and a sense of pride.

Neighbourliness

Residents overwhelmingly cited neighbours and ri@ghiness as the foundation
of a strong community. This was perhaps the mowirsg aspect of the research.
We saw that most respondents to the questionnatdtesbme interaction with their
immediate neighbours and most could ask for some &f help: *helping in times
of trouble’ arose a significant number of timestle data. The research showed
neighbourliness as comprising three aspects: itttera a sense of care (offering
support and help), and an ethic of mutual respduich includes an acceptance of
diversity.

Interaction can occur in formal settings, as wh@eigon is a member of a club or
committee, or it can occur informally, as in comtadth family, friends and
neighbours. Such contacts can range from simpletiggs to more complex
interactions and have been cited in the literataseimportant to community
cohesion (Cuba and Hummon 1993; Putnam 1998). Wedlrparticipants knew
their neighbours and most had some kind of intemactith them. Furthermore,
the vast majority of respondents had friends livivegrby, whilst over half had at
least one family member living nearby. The factt thrany participants believed
they could ask their neighbours for help points ttee caring aspect of
neighbourliness. Keeping an eye on neighbours’ émuwshilst they were away,
minding children, making loans of equipment andistisg in emergencies are
demonstrations of a sense of care, and these acdgass that also occur between
friends and family members.

However, interaction and care are not sufficientthgmselves to maintain good
relations between neighbours, family or friendsthiére is an absence of mutual
respect, relations may suffer. Respect is showolsgrving certain boundaries, for
example, in standards of civility and public beloavi Negative incidents of
vandalism, petty crime and violence were reporteding the course of the
research. It appears that in some parts of the amitynwhere we conducted our
research, it is common for fences to be brokerato gccess to another street. This
may have something to do with the way public spacephysically organized (see
Accessindicator), but it also constitutes a transgrassid physical boundaries.
There is also a symbolic transgression of bounganiénstances of rudeness, and it
is self-evident that without mutual respect, a sasfdelonging cannot flourish.

Respect is also manifested in an acceptance ofsitiveThe degree of diversity
within the targeted locality was noted by particifgin all research methods and
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was seen by some residents as having a negatiaeirop the cohesiveness of the
community. Many participants identified the divéysof socio-economic status
within the area, noting as one resident did: “Yoavén the wealthy and the
disadvantaged living here which can cause problessother participant also
spoke about disadvantage observing: “the obviowsakdlisadvantage of some
members of the community.” The UK LGA (2003) coru#d that the more socio-
economically diverse a community, the more likelyis to experience inter-
community and inter-neighbourhood tension. Somesams for this may be
attitudinal, as in a lack of acceptance of diffeesnor there may be a lack of
opportunity for integrating diverse groups. Forrepée, diversity in relation to age
groups was identified as an issue for some resdé@nie older resident mentioned
being isolated within their immediate community, igékh comprises only older
people. This means that people of diverse ages hawted opportunity and
occasion to interact. Another resident was simjladncerned about prospects for
interaction between different age groups, and alsmght up the issue of cost,
asserting: “We need to initiate contact betweerkitle and older residents — in the
schools too. Have Grandma and Grandpa Days whereltlerly come and visit
the kids in school...and it doesn’t cost money.”

Diversity between generations can also impact orcgptions of safety. For
example, some older people feel threatened by frai young people who can
be quite destructive at timesThis can limit older people’s level of having a sen
of belonging because they can be fearful aboutgngan activities within their
community (Kawachi and Kennedy 1997). Kawachi anehiedy (1997) argue
that social ties and trust within the community aveakened through social
exclusion and disadvantage, which can become orterfan committing crime.
This concern is addressed further in the discusstated to perception of safety
with the community. However, at this point we hateempted to establish that
intolerance as shown by a lack of acceptance drsiity is a form of disrespect
which mitigates against neighbourliness.

Ownership and pride

A sense of ownership emerged as crucial to sensbeliinging to a given
community. This was cited by many of the particigaas being a key factor in
promoting community cohesion: “The community neddshave a sense of
ownership.”

One service provider pointed out that for thatisactf the population who live in
public housing, there is little choice in whereyhHe and very little chance of
ever acquiring their own homes. Ownership gives amngake in a locality and
provides a motivation for establishing good relasioips (Bridgeet al. 2003). The
research showed that a sense of ownership is nssarily contingent upon
private property rights, but can also be fostengtidwing a choice about where one
lives, and by being consulted about issues thattljr affect residents. Members in
each of the focus groups commented on the neethéolocal council to involve
residents more in decision-making. By being camsllipeople are given a sense
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of ownership of a project and in turn feel pridewhat they have accomplished.
This pride then flows over into the community.

Indeed, a feeling of pride was named by responderah research methods as part
of what defines a good community. Pride can onlydiein relation to something
one feels a part of, and therefore it is an impdrtagredient of a sense of
belonging. An example of how ownership and pride emhance community
cohesion was found at one of the sporting clubserashyoung people were
involved in the refurbishing and painting of theleb facilities, which had been
consistently vandalized for a long period. Oneipgudnt said: “They painted it all
up — put a mural on it and it hasn’t been touchiades It's given them a sense of
ownership.”

Community engagement

We found that most participants cited involvementommunity life as essential to
community cohesion. Engagement can include threndt factors: volunteering,
using services and attending events. We found todiinteering was most
commonly seen as promoting social bonds throughicgerand membership of
groups such as clubs. Although not all residents pdrticipated in this study were
involved formally in clubs and groups, they wereaged in the community in
informal ways. This is particularly evident in thesponses to the questionnaires,
which asked whether residents know their neighbotite majority not only knew
their neighbours, they also had close and frequemiact with at least one of them.
This data would therefore signify that even if desits were not members of a
formal sporting club or group (about half were), mot involved in official
voluntary work (around one third volunteer in afficdél capacity), they are still
connected to, and involved in supporting their camity at an informal level.
This aligns well with the literature. For instapd@utnam (1998) distinguishes
between formal and informal social networks withnfial ties including those with
voluntary organisations and informal ones beings¢haf family, friends and
neighbours. These informal networks can be idextiind measured by how often
friends and neighbours are visited, as well asutiinabelonging and participating
in groups and clubs (Bauet al.2000).

Volunteering

As noted above, many residents do engage in foaotalities such as volunteering
which can contribute to engagement with one’s conitguOne resident pointed

out: “People who contribute to their community tigh volunteering tend to be the
ones who are most engaged.” As noted by ABS (2003): “volunteering may be

seen as an expression of reciprocity or potentiaflya direct outcome of social
capital. The act of volunteering demonstrates artza between individuals’ self
interest and public interest.” Volunteering caroassist in breaking down barriers
between diverse groups within a community, whichtinn can contribute to

community cohesion in terms of belonging and muttedpect. One resident
identified this issue when explaining why they ltkevolunteer: “You get to meet a
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cross section of the communityirideed, in this study volunteering was seen as a
key determinant in indicating a strong communitgr Example, one participant
pointed out: “Maybe that’s actually a barometehofv healthy the community is
or how it engages — in how people feel about givipgtheir time to volunteer.”
Another said: “When people volunteer they ofterdfout that it's a good way to
engage — through their kids — and they get to kmmse about their community.”

Some participants had concerns about the conceiwfiteerism with one noting:
“I don’t think that volunteerism should take theag# of a paid position'further
commenting that: “volunteers need to be well supgabt This signals an element
of cynicism in the community. Some participants aveare that the discourse of
community cohesion can be used by central govertsrieriegitimise cost cutting
in the name of handing back control to the graessrizvel.

Use of services and attendance at community events

The uptake of services and attendance at commuignts feeds into both

belonging and engagement by providing resident$ wpportunities to come

together, interact and participate. The shoppimdres were the most widely used
service, but other services that were significantluded health services

(community health, early childhood, dental and roaldiservices), sporting

facilities, clubs, parks, schools, the library, kiaty paths and transport. Services
which were not available but identified as neededeva youth centre, a swimming
pool, better transport, policing, meeting places services for young children.

Half of the respondents to the questionnaire heshdéd a community event in the
last year. The events cited were a community BB@s&dents’ Christmas party,
sports events and events for seniors. Those whodlidttend gave reasons such as
being too busy, being unaware of the event, or tiatevent was not relevant to
their interests or age group. It would thus seeat thrange of well-publicised
events that appeal to the various social groupkidmlp to promote engagement.

Perception of Safety

Importantly, the research confirmed that having\sel of community connection
was a major factor in of perceptions of safety (}Ha2006).

Residents’ sense of feeling safe

For the older residents in this study, especialgense of safety was of particular
significance. Some older people spoke about ndinfesafe in their homes, with
several telling of their experiences of intrudersl ancidents of burglaries and
theft. One older resident believed that: “Thieviamgd vandalism are the biggest
problems in our community.Another older resident asserted: “Whatever's not
bolted to the ground gets stolen.”
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However, it was not only older residents who waeyecerned with safety. This was
a key issue identified in all of the focus groups @aised by many of the residents
in the questionnaires, as well as in the in-depierviews. For example, one
resident in a focus group said: “I wouldn’t go owalking after dark.” This
comment led to all-round agreement from the otlatigipants: “Yes, safety of a
night is an issue.More lighting was one solution identified as bemmgeded to
help address issues of safety.

If people do not feel safe in their home, this baissequences on a larger scale. For
example, this can impact on the level of a persarigagement with their
community because, as explained by one particigdihtyou’re sitting in your
house and you're really fearful it's unlikely thgdu're going to engage with the
community.” Another participant explained the coctien between their
immediate living environment and the wider commyrifiis way: “Some people
are fearful about where they are living and thgpaots upon their perceptions of
the community.”

Crime rates

It seems clear that a low rate of crime might bgagial measure of a sense of
safety. Many residents were concerned that crime avathe increase, with some
suggesting ways to address crime. These focusesflyclon a greater police
presence in the area. Apart from official policisgggestions included installing
security cameras in key areas such as shoppingeseahd sporting clubs, or
community-based projects such as Neighbourhood WVatcis is consistent with
other research into crime reduction within commiesitFor example, according to
Graycar (1999) two key features of crime preventwa: involving community
members in projects and committees (engagement)l e creation of
opportunities to enable all members to live, wonkl &ocialise — to participate —
without feeling threatened or being harassed (muéspect).

Access to Resources

Community connection not only needs to include oéuty perceptions of fear of
crime through community involvement, but also oeening the isolation of some
individuals. To this end, accessible neighbourhoadd communities have been
identified as important for a cohesive communityai@h 2006). In this project,
residents identified access as being of key impogaparticularly in relation to the
provision of services, but also in terms of hawing material means to access these
services.

Provision of services

Most residents are aware of services that are milyravailable in the targeted
community. However, as noted by some participaasessing these services can
be problematic if they do not have their own tramgpespecially at night and on
weekends. One participant said: “I think there’'swggh in the way of services, but
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accessibility is another story. There’s not enoligbes for one thing.” This in turn
impacts on people’s sense of engagement withincémemunity and can add to
feelings of isolation. Transport impacts on peaoplguality of life by allowing
people to access employment and education opptesinservices, recreational
facilities and other social networks (Haigh 200Bpr example, one participant
noted: “Transport is a big issue. A lot of peopséd a feeling of being stuck and
confined.” This has particular relevance to certain group$ g young people,
older people and socially disadvantaged peopleyrméwhom are without private
transport.

Built environment

Other issues can also impact on people’s abilitgamess services and activities in
the community. For example, good footpaths weratifled in relation to access to
parks, services and facilities. This was seen asgbenportant especially for
parents of young children using prams and strqllansl for older resident©ne
resident suggested a bicycle path would be “udefudll ages.”

The built environment is also relevant to issuesegpect for boundaries and safety
(Haigh 2006). One example raised in the research tha design of housing
estates. In this study, residents identified ondiqudar area where the ‘poor
design’was seen as leading to “the attitude where sompl@ewould just walk
through other people’s places when they feel likéoiget somewhere and it's
contributed to people feeling unsafé\’ participant explained: “People have to
walk through backyards to get to another propenty they were taking fence posts
out. And that was leading to major vandalism aricherissues for people who
lived in an adjoining street.” Another participaptoke about “pulling palings from
fences” when talking about problems with peoplekivej through property as a
short cut. This has led to a feeling of being €esdrou have to keep the doors
and windows locked because people just walk thrgugh

Issues that relate to the built environment cars ttaw together concerns in
relation to access, mobility, respect for boundaeed perceptions of safety within
a community. The design of the built environmemnt e#so add to people feeling
closed in and isolated from other members of th@manity. As one resident
explained: “There’s only one road in and out...[atml]some extent it’s felt that
because there’s only one way in that it’s sortlo$ed in.”

Green space was another aspect of the built emaigoh that was considered
important for a cohesive community, with designnpeidentified as central. As
one participant said: “...it has to be ‘good’ gre@ace.” One specific local park
was identified as being well used. A resident comexd: “I think one of the things
that is used well in the community is the ParRriother said: “The Park is a
meeting place. My teenagers walk up there to pkskétball and they're always
safe.” Once again the recognition of the importance of tingeplaces to a
community in fostering a sense of belonging is ewtd It is clear that much
informal engagement is taking place within the camity’s green spaces.
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Social disadvantage and access

People in receipt of lower than average median lyelk&usehold incomes said
that participation in some activities was probleémaFor example, one resident
noted: “With sport it can cost between $65 and $bjdin up and then there’s all
the equipment and some people can't afford isSues of social inequality
concerned residents. This was particularly evideshien discussing costs of
accessing activities and services. Another residéeth commenting on the cost of
participating in sport and other activities saitiVé' need free things to do — free
things are important.More broadly, the following comment tied socio-egoric
diversity to ‘free things’: “Free things to do gdesck to the broad difference of the
socio-economic difference of people living here.eTbnes that use the free
facilities are the ones that can’t afford to haweirt own pool, for instance. Or the
ones that can’'t go down town because they don't li@nsport.”.

One resident, when speaking about social disadgentaentified the lack of
choice that some residents face: “Some people imade the choice to live here
but there are those who don’t have a choice. Aofopeople who are socially
disadvantaged haven't got the choices - they dicimdose to live here. So we need
to provide financial assistance so they can padtei in sport and these sorts of
things.”

Clearly, accessibility of services in terms of castd choice is particularly
important for socio-economically disadvantaged peopeing able to take part in
activities can impact on the level of community atwement (or engagement) in
general, which in turn has been identified as keysdénse of belonging (Byrne
1999).

5. Conclusions

The indicators of community cohesion that we idedi highlight a number of
factors, namely, neighbourliness, the provisionsefvices, and a good physical
environment, and these are deeply interdependenexample, access is important
in its own right, but it also contributes to a pption of safety (particularly in
terms of the built environment and urban design)l assists in promoting
engagement. This is an area that needs furtheargdséo elicit the specific links
between access factors and cohesion. A sense ohdiey has a reciprocal
relationship with engagement: engagement helpostef a sense of belonging,
whilst belonging motivates engagement behaviouhes& findings were broadly
consistent with the established literature on comityucohesion, which lends a
dimension of validity to the research. Local gowveemt authorities and service
providers are doubtless already aware of many esetlissues. However, there is a
need to formalise and conceptually map the relaligpgs between the various
elements which together comprise social cohesidns,Tit is hoped, will assist
such bodies in the design and implementation atiesl and initiatives which can
strengthen the ‘social glue’ that binds potentifdagile communities together.

CJLG January 2009 92



Indicators of Community Cohesion
HOLDSWORTH & HARTMAN: in an Australian Country Town

We have seen that there are both formal and infloefeenents that make for social
cohesion. Though local councils and services pergidcan address the more
formal components, they cannot control informal iglogrocesses. This is

particularly relevant to the indicator of neighblingss. There is, for example, a
degree of randomness in who becomes one’s neighbourostly they cannot be
chosen. The way that such relationships are foramelthe manner in which they
develop is informal and organic in nature, and dfeee largely beyond the

influence of other parties.

The most significant finding was that participantserwhelmingly named
neighbourliness as the most important aspect @&foag community. Yet, whilst it
is central, neighbourliness does not mean excedamdiarity or the taking of
liberties. A key part of neighbourliness involvespecting each other’s boundaries
and this includes a respect for diversity. The ptiom of an environment
conducive to achieving this sort of balance musthigeprimary object of strategies
aimed at promoting community cohesion.
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HOLDSWORTH & HARTMAN: in an Australian Country Town

Appendix 1
Community Cohesion Questionnaire

1) What do you think makes a community good to iive
2) What sorts of things make you feel safe in yaammunity?

3) How many of your family members not living wigbu live in (this
suburb)?

4) Do many of your friends live in (this suburb)?

5) Do you know your neighbours

5a) If yes, how often would you talk to your neighis?

6) Can you ask your neighbours for help?
6a) If yes, what kind of help?
6b) If not, why not?
7) Do you know what services are available in (thisurb)?
eg: educationtransport facilities such as parks, playing fields, meeting

places; health servicassich as baby health centres; sheppport services
such as community visiting schemes etc.

8) Which services do you use?
8a) What services do you think are most needethis guburb)?

9) Do you belong to any community groups or clubs?
9a) If yes, which ones?

10) Have you attended a community event in (thiggb) in the last year?
10a) If yes, which ones?
10 b) If not, why not?

11) Do you do any voluntary work in (this suburb)?
11a) If yes, what kind?

12) Do you feel like you are a part of the commymit
12a) Why?
12b) Why not?

13) How long have you lived in (this suburb)?
14) How many people live in your household?

15) Any other comments?
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HOLDSWORTH & HARTMAN: in an Australian Country Town

Appendix 2

Interview Guide (Focus groups and in-depth intervie ws)

What do you think the word ‘community’ means?

What do you think makes a community good to live in
How important is a sense of safety to communityesodn?
How important is the built environment?

What do you think makes a community feel like home?

How important do you think services and programaresin fostering a
sense of community cohesion? Why?

What services do you think are most needed in §illigirb)?

How important do you think membership of commumjtgups or clubs is
to community cohesion?

How important do you think voluntary work to a ser$ community
cohesion?

Any other comments?
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1. Introduction

This paper provides an overview of the effortswfcessive Zambian governments
to transform and institutionalise democratic logalernance, and to come to grips
with the socio-economic development challengestathie country. It assesses the
progress and challenges that governments are fagitigeir efforts to transform
local government into democratic, developmentaligovernance.

Local governance reform has been transforming thectsire of governance in
Zambia. Since the country attained political indegence from Britain in 1964, a
commitment to decentralisation and popular paritgn has been an important
component of local governance reform strategies. floblem that confronted the
government at independence was one of transforthiegnherited provincial and
district government structures into a dynamic logalernance framework that
could facilitate sustainable public participationthe socio-economic development
strategies envisaged by the new regime. The dfficsated policy has been one of
“taking power to the people” (Zambia, 1972:33), amdritical objective of the
local governance reforms has been to strengtheal lacthorities by the
decentralisation of power. Consequently, over thary governments have sought
to design and implement decentralised democratial Igovernance to facilitate
wider participation by the citizenry and facilita#ective service delivery.
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2. Local Governance Reforms

This section provides an overview of the reformgplamented in four phases
between 1964 and 2008.

Phase I: 1964-1970

The initial phase entailed the new government’srafits to establish political
control and transform the inherited provincial atidtrict government structures
into cohesive, dynamic organisations of local depeient management, which
could facilitate sustainable socio-economic devslept (Chikulo, 1981, 1985a).

On gaining independence in October 1964, Zambiaritéd a dual system of
administration. This comprised central governméitfadministration and elected
local government. Zambia was divided into eight vproes consisting of 44
districts. At the sub-district level there were NMatAuthorities in the rural areas.
1965 saw the abolition of Native Authorities, whialere viewed as symbols of
colonial repression and manipulation, and the dumlion of new local

governments under tHeocal Government AqiNo.30) of 1965. Under this Act, 67
local authorities were established: 24 were urbathaities, and 43 were rural
councils. The Act gave local authorities wide-ramggipowers to discharge over
sixty functions in their areas of jurisdiction.

In November 1968, the government announced refomvisich entailed
‘decentralization in centralism’. As the then Pdesit Kaunda (1968:19)
elaborated:

“| define this decentralization in centralism asi@asure whereby through the
Party and Government machinery, we will decenteatiost of your Party and
Government activities. While retaining effectiventtol of the party and
Government machinery at the centre in the intei&sisity.”

At the district level, these reforms involved thepaintment of a District Governor
(DG) to head each of the 53 districts. The DG becéme politico-administrative
head of the district. He was the personal represigat — alter ego —of the
President, and performed this role through theousrcommittees he chaired in the
district. Thus during this phase the governmenghkbto institute political control
over field administration, hence the emphasis dmesmn and the need to build a
centralized polity (Chikulo, 1981).

Phase II: 1971-1979

The second phase involved efforts by the governntentreate a network of
‘grassroots participatory’ structures between tbeal authorities and the sub-
district level in order to facilitate public paripation (Zambia, 1971). The abolition
of Native Authorities had created an institutiogap between the local authorities
and the sub-district level. In order to plug thépgillage productivity committees,
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ward councils and ward development committees westablished under the
Village Registration and Development Act (No. 801971. This made the village
the primary focus at district level. Under the pstans of the Act, a village
productivity committee (VPC) was established inheadlage, sitting under the
chairmanship of the village headman. The VPC wsagaesible for considering the
administrative and development needs of the comiyurdand sending
representatives to the ward development commit®@BCs). A WDC was
established in every local government ward — a vimidg an area within a local
authority from which a councillor is elected undiee provisions of the 196%ocal
Government ActThe functions of WDCs were to consider developmmeeds, get
ideas from VPCs, and pass these on to the locddogtyt. This network of
committees was supposed to provide the basis fmndealized local governance.

Phase Ill: 1980-1990

On 13" December 1972 Zambia was formally proclaimed a e‘®arty

Participatory Democracy’, thereby granting the ngli party constitutional

paramountcy over the entire state administrativpaegius. As then President
Kaunda (1973) aptly put it:

“The Party is supreme in our One-Party Participeemocracy. It is the source
of national policy. The Party will not only be ingssted in working out broad
policies and objectives, it will be directly inveld in the planning, organization,
control and management of the entire administratimehinery of our nation”.

This phase witnessed increased politicisation aedrhposition of the supremacy
of the party over local governance (Chikulo, 1983B689). Consequently, the
central and local government administration wasgeerwith the ruling party
(UNIP) structures, to create an integratistrict administration, under the 1980
Local Administration Act (No.15)The major objective of the 1980 Act was to
“...ensure the effective integration of the primamgans of the party and other
local administration units in the district.”

The most significant structural change entailethe11980 Act was the abolition of
the distinction between party, central and localegpments. This involved the
establishment of an administrative structure coregasf party, central and local
government officials. The stated goal of the refermas to integrate local
administrative departments of the central goverrtirienal councils, and the party
structure in order to improve coordination and étewe duplication among them.
Consequently, a single integrated politico-admiatste structure was created in
each of the fifty-five districts, to which was agseéd the totality of party, central
and local government activity. A single adminisir@tagency called the district
council was established in each district under ¢hairmanship of a centrally-
appointed political appointee — the District GowetriThe council was a statutory,
deliberative, and consultative body, concerned wiith determination of broad
policy objectives and critical assessment of dgualent programmes.
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The new councils went beyond what Leemans (197Q:alB3d ‘a single hierarchy
model' of government at district level, since theyplaced the former tripartite
local government framework, including the incorgima of the party organization
into the new structure. As a consequence, the mtewtsre of local government
not only brought the decision-making process clésdhe public at district level,
but also ensured closer party control over the aigisim of field administration.
Thus political control was considered crucial fbe teffective functioning of the
new system of local administration.

At the sub-district level, the 1980 reforms weresigeed to reinvigorate the
administrative structures by eliminating the dugtion of work between party
committees and local government committees. Cormsgtyl the party
organizations from constituency to section levelravemerged with ward
development committees and village productivity ogttees into a single set of
structures vertically integrated with the distractuncil. These performed both the
functions assigned to the party committees by ttPUConstitution, and the
functions assigned by the 19%illage Registration and Development Athe
single hierarchy of committees consisted of wardnbh and section committees.
Local government elections were abolished and ceplavith party elections. Party
officials elected as ward chairmen, representedurel on the council. The 1980
Act increased the representation of local party bemand excluded the majority
of local residents who were not members. As a auresece, democratic local
governance was undermined at the local level, apdnty representatives were not
elected by universal adult suffrage, yet they wexpected to represent and take
decisions on behalf of local communities.

The system of local governance established by 889 Yeforms was, therefore,
basically an attempt to create an institutionaltlsgsis between local government,
central government, and the party. It thus apprax@a what Coleman and
Rosberg (1964) called a ‘party-state’, in whichpnder to achieve higher levels of
mobilization for socio-economic development, thstidction between civil servant
and politician was blurred and the relationshipugein them transformed.

Phase IV: 1991- 2008

A clamour for multi-party democracy led to the gping of thede jureone-party
state in December 1990, and the introduction oftipal pluralism (Chikulo,
1996). Consequently, the transition to a multiypadystem demanded a
restructuring of local government. Firstly, localvgrnment had to be ‘de-linked’
from the ruling party; and secondly, measures weteoduced to strengthen
democratic control over administration, and inceeaits accountability to
democratically elected bodies. The promulgation Aomgust 1991 of the
Constitution of Zambia Act (No.Bnd theLocal Government Act (No.22)e-
linked’ the ruling party from all civil service arglate apparatus, repealed the 1980
Local Administration Act (No.15\nd re-introduced the distinction between the
ruling party, the central government, and localegoment.
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In addition, the 1991l ocal Government Elections Act (No.2&)-introduced

universal adult suffrage at the local governmenklleThis democratised local
government by affording every citizen who is a ségied voter an opportunity to
stand for election, or vote for the candidate &f ¢hoice, irrespective of political
affiliation. The Act provides for the demarcatiof the council's area of
jurisdiction into wards from which councillors agkected for a five-year term.

3. Current Structure of Local Governance

The current system of local government in Zamhoavl from the fourth phase of
reforms. The Constitution of Zambia provides fore tlestablishment of a
democratically elected local government systemdaseuniversal suffrage, whilst
the 1991 Local Government Aciprovides for a single-tier system of local
government comprising three types of councils:, aitynicipal and district.

There are 72 local authorities countrywide:

* 4 are designated &ty Councils

e 12 areMunicipal Councils

e 56 areDistrict Councils(comprised of smaller rural-based local
authorities).

The composition of councils is as follows:

e All elected councillors in the district

« All members of parliament in the district

« Two representatives appointed by all chiefs indisérict — as a means of
involving traditional rulers in local governance.

The 1991 Local Government Acprovides for the establishment of a Local
Government Electoral Commission to administer logavernment elections.
Councillors are elected every five years. Initiatlyis was only three years, but the
Local Government (Amendment) Act (NodB)2004 provided for a change of
tenure to five years, in order to align it with gidential and parliamentary
elections.

Councillors elect mayors and deputy mayors evegr y the city and municipal
councils, and chairmen and deputy chairmen in idistouncils, from amongst
themselves. Members of parliament and chiefs’ eretives are not eligible for
these positions. The mayor/chairperson is the ipalithead of the council and
performs ceremonial functions, but lacks executposvers. The town clerk or
district secretary is the executive head of thencidu

The Local Government Acof 1991 (as amended several times) empowers all
categories of local authorities to undertake wigleging functions. The councils
are recognised as the primary bodies responsibldeeelopment at district level.
They are the statutory deliberative and consukatiedies concerned with the
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determination of broad policy objectives and cakiassessment of development
programmes, as well as the efficient and effectiv@enagement of their areas.
Consequently, the Act gives sixty-three scheduletttions to the councils, which
include among others the provision of services sagstwater supply, sewerage,
health, feeder and district roads, education angsing. Thus the 1991 Act has
strengthened the role of councils as focal poimtis Wider participation and
delivery of social services to the local commursitie

With regard to finance, the Act gave councils pasmer raise and utilize revenue
from their own local sources at their discretion. dddition, councils receive
transfers of funds from central government, whioh supposed to be their major
source of revenue. The transfers are firstly, theams by which the central
government shares taxes with councils; and secompdbvide a conduit through
which various grants from sector ministries arebdised to enable councils to
undertake delegated functions on their behalf. @hgrmnts take various forms
consisting of general, special and capital graBjsecial grants are meant for
financing projects which are prior-earmarked bytc@rgovernment. Capital grants
are meant to be used for financing capital projewiBile general grants are
additional financial resources extended to distrozincils.

4. Key Challenges to Effective Local Governance

Legal, policy and institutional frameworks have gt in place to establish and
democratise local governments, with the objectived@epening democracy and
improving service delivery. However, there are ¢hkey challenges affecting the
effectiveness of local governance (Chikulo, 2008mBia, 2002a and b).

Financial Crisis

Raising sufficient revenue is one of the most ictble problems facing most local
authorities, and the majority of councils are uedbl meet their statutory functions
and obligations. Although the 1991 Local Governmé&cit has given councils vast

powers to raise and generate their own revenuesare able to take advantage of
this provision due the fact that their resourceebastoo small to sustain their

operations. As a result, local authorities haveiandated crushing burdens of debt
or arrears and are now faced with financial crig&®ok and Manor, 2001). Few

can stand on their own feet.

In addition, government actions and policies hawacerbated the financial
problems of councils, which face severe resourostcaints due to the following:

« Declining and erratic disbursements of grants foemtral government

» Erosion of asset base through various actions alicigs of the central
government such as the 1992 directive to counzitidinvest in
commercial ventures and sell rental housing stbckaconomical prices

« Unfunded mandates — local authorities given inéngagsponsibilities
without corresponding capacity in resource mokhiiara
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« Redirection of funds intended for local authoritieshe control of local
politicians, for example constituency developmemds and youth
projects funds controlled by MPs, or to semi-autoaas local institutions
such as the Health and Education Management Boegdted to perform
specific functions on behalf of sector ministries.

This lack of resources has left significant gapssémvice delivery capacity and
placed limitations on the extent of to which stakders can participate in
development management. Without financial sustélibgblocal authorities are
unable to effectively provide services to their couomities, and their
developmental capacity and autonomy are therebgranided.

Lack of Integrated District Development Management and Planning

There is a lack of holistic, integrated planningl ananagement at district level.
Effective integrated planning and management ietmthed by the absence of an
effective coordinating mechanism under the direxttol of the council. District
Development Coordination Committees (DDCCs) werialdished in 1993 as
forums for planning and implementation of developinactivities, as well as
community participation. They are technical comeaf mandated to coordinate
development activities in the district and prepdgeelopment plans for submission
to the district council. The DDCC is composed ofde of central government
departments and other development agencies repedsienthe district, as well as
the executives of the district councils. Thus, thaejority of the members are
bureaucrats representing central government depattmand are answerable to
their parent ministry, not the local authority. Trmuncil has no legal
administrative authority over central governmentneli ministries. The
deconcentrated sector ministries which provideisesvwithin the council’s area
of jurisdiction, report direct to their parent ntries in the capital city of Lusaka.
Thus they remain primarily responsible to their istierial chain of command. The
DDCC is thus rendered ineffective because it hakegal authority to back up its
operations, and the council has no control ovesperations.

The Extent of Meaningful Citizen Participation in Local Governance

The major weakness in the current local governaysgem is the lack of legally
constituted local government institutions at thealpward or area level. There is
no forum for community participation in decisionkireg on local development
activities and affairs. Under the 19Bt&cal Government Aceach council’s area of
jurisdiction is demarcated into wards. Howeverstheards at the sub-district level
are only recognized for purposes of local governnadections. As noted earlier,
under the previous system of local government,tavar& of village productivity
committees, ward councils and ward development cdtees had been established
to facilitate development and induce participatibhese ‘grassroots participatory
structures’ made the local council the primary @i development at district
level. However, under the 1991 Act ward developmegrhmittees and village
productivity committees are not formally linkedlazal authorities and are thus no
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longer functional in most instances. The result bagn the creation of an
‘institutional vacuum’, with no effective forum focommunity participation in
decision-making on local development activities asglies at sub-district level.
Thus although local authorities are accountabléhto ratepayers, opinion polls
indicate that most people feel councillors do redtect their views in the council
and are not accountable to residents (Moomba, 2002plojih, 2003:16). Studies
have also shown that the public have little traskoical government and there is a
low level of participation in local government dieas (Erdmann and Simutanyi,
2003).

5. Conclusion

Although local governance reforms have brought al®gnificant changes in
policy frameworks and institutional structures, arder to facilitate and anchor
effective delivery of socio-economic developmentviees, local authorities are
faced with difficult constraints and challengeseTirength of decentralised local
governance remains limited. For it to be effectivegt only should local
governance be downwardly accountable, but othdralegovernment agencies and
bodies at district level should also be accountablelocal government. The
argument that democratic decentralised local g@areze can deliver services more
efficiently and more responsively depends on thegadte provision of resources.
Yet lack of financial resources continues to caistithe effectiveness of local
authorities. The failure to fully empower local laotities undermines their
effectiveness and legitimacy.
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1. Introduction

The chairperson of the parliamentary Portfolio Cattea on local government

recently described local government in South Afdsd'a chicken whose legs have
been tied for too long”. In other words, even whte fetters that bind the

chicken’s legs are loosed, it remains at a losswioat to do with its newfound

freedom (Tsenoli 2007). This descriptive analogiesibly refers to the failure of

local government to harness its newfound poweosifapartheid South Africa and
to claim its rightful position as the driver of ddwpment at the local level, and
instigator of bottom-up growth and progress, whish meant to shape and
transform society in the new South Africa.

Of all the spheres of government, local governmarguably has the most
immediate developmental mandate to realise thd mheesical environment for the
communities it servesCpnstitution of the Republic of South Africa 1996, ss.152,

! This practice note is based largely on a reseaaplempauthored by De Visser and Christmas for
the Community Law Centr@&evelopmental Local Government: Determining Appropriate
Functions and Powers. The full paper iswvailable at &ttp://www.communitylawcentre.org.za
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153)? The 1998 White Paper on Local Governnikrgchoing the developmental
mandate entrenched in the Constitution, instructsiaipalities to:
« Exercise their powers in a manner that maximises@unic growth and
social development
« Coordinate development activities of state and state agents in the
municipal area
¢ Deepen democratic development through communitiycgaetion
¢ Build social capital for increased sustainability.

This exacting developmental mandate is in keepiith the established principle
of subsidiarity, which advocates that “public resgibilities should be exercised by
those elected authorities who are closest to thglpe (Governing Council of the
United Nations Human Settlements Programme 20@7ptHer words, the impact
of the collective efforts of national, provinciahdalocal government in fulfilling
their constitutional obligations to citizens musttbngibly seen and felt at the local
level. The Constitution, together with the WhitepBa on Local Government,
therefore entrenches the role of local governmeitha driver and guardian of such
development.

The upcoming 2009 elections provide South Africavith the opportunity to
reflect on how far we have come in the first 13rgeaf democracy, and on the
extent to which constitutional ideals have beendiaed into reality. As part and
parcel of this broader process, the then Minister Provincial and Local
Government, Sydney Mufamadi, launched a nationééweof provincial and local
government on 31 July 2087This process invites everyone, from civil servaots
the private sector, tertiary education institutiaarsl most importantly, ordinary
South African citizens, to review the successesfaitgres of government in post-
apartheid South Africa. For local government intigatar, the review process
provides an opportunity to reflect on the expergen€ the new local government
dispensation just eight years after it was firstaléshed. Importantly, this
evaluation probes the extent to which the functiamd powers delineated for local
government have enabled it to meet its developrherdadate. It is the purpose of
this practice note to evaluate the current allocatf functions and powers in the
Constitution, and furthermore to propose a setriéria to guide decisions on
where powers and functions are best situated.

2 The Constitution of the Republic of South Africa(eafter the Constitution) obliges a
municipality to “structure and manage its admirisan and budgeting and planning processes to
give priority to the basic needs of the communitgl &0 promote the social and economic
development of the community”.

% The White Paper on Local Government, 1998 is ecpalocument which consolidates and
elucidates the developmental mandate of local gmeent entrenched in the Constitution. Local
government legislation enacted in the wake of thet®Paper is based on the policy directives
contained therein.

4 Following the resignation of former President Thaftweki, there was a reshuffling of the
Cabinet. Mr. Sicelo Shiceka MP, replaced Mr. SydMeyamadi as the Minister for Provincial
and Local Government.
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2. Balancing the Scales: Achievements vs. Challenges

The transformation of South African local governtnigom racialised, fragmented
administrative centres under the apartheid govemtim& a constitutionally
recognised, autonomous sphere of government, irided by many as
phenomenal. In the face of seemingly insurmountatsevice delivery and
infrastructure backlogs, the progress made by Igoaernment in extending basic
services such as water, electricity and sanitatiothe millions of citizens who

the varying levels of success achieved by muniitipalin fulfilling these duties
reflects the diversity which characterises localegoment.

Local government in South Africa is comprised o82Bunicipalities, which range
in population, size and resources from severely eunesourced rural
municipalities to first class metropolitan gianteétros’). The six metros currently
house one third of South Africa’s 48.7 million pégtion. They are also considered
to be the economic powerhouses of South Africdectlely contributing 59% of
South Africa’s GDP (South African Cities Network(). Despite these hubs of
intense development and economic growth, Soutlcéfioin the whole remains one
of the most unequal societies in the world in respé wealth disparity. With the
rapid rate of urbanisation most visible in the mgtand cities, unprecedented
levels of development often co-exist alongside @iors of abject poverty. While
levels of service delivery have been attained atldical level, the developmental
mandate of local government as set out in the Wihéper extends much further
than basic service delivery. This mandate, howeean only be achieved if
municipalities are equipped with the appropriatacfions and powers to fulfil
these roles.

3. Stumbling Blocks to Development

There are a number of inherent challenges thaeptefumbling blocks to local
government achieving its full developmental potanti

Autonomy

The decentralised governance model adopted in thest@ution designates
specific powers and functions to each sphere oégouent, which are enjoined to
work together “to secure the well-being of the pdeopf the Republic”
(Constitution of the Republic of South Africa 1996, s.41(1)(b)).

As appropriate as such a vehicle for co-operativeenance may seem within a
democratic context, having three spheres of govenmtnoperating each with a
degree of autonomy makes for complex relationshigéch also impact on the
effectiveness and efficiency of government. As katneely new sphere, local

® For elaboration on the roll-out of services by lagavernment, see budget speech by the then
Minister for Provincial and Local Government, Sygdihdufamadi, on 2 June 2008. Accessed on
10 October 2008 athttp://www.polity.org.zz.
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government is faced with the challenge of estalnigsiits autonomy. National and
provincial government have therefore had to re-ephalise their political
attitudes towards local government in line with tiesv constitutionally entrenched
ideal of developmental local government. In pragtichowever, different
approaches are evident across sector departmemse Tapproaches range from
being respectful of local government autonomy &adly patronising.

Service Delivery and Infrastructural Backlogs

As stated above, municipalities inherited hugeiserdelivery and infrastructural
backlogs from the apartheid system of governandeyTalso faced a lack of
capacity and skills to deliver at the local level. the restructuring of local
municipalities in 2000, much of the institutionaémory of local government was
lost. A major concern often voiced is that appoieinof municipal staff is at times
made on the basis of political patronage and noessarily skills and expertise.
While government has attempted to address capasficits through Project
Consolidate (a program that deploys skilled workéos particularly weak
municipalities to assist in capacity building - see
<http://www.projectconsolidate.gov.Zp there are concerns that this initiative is
not enough. Deficits in scarce, specialised sldlleh as engineering, are fast
becoming critical.

Pervasive Poverty

The World Bank report for 2006 ranks South Africaane of the most unequal
societies in the world (World Bank 2008). The sated labour market and
growing unemployment rate, coupled with the effextshe worldwide recession,
have made it increasingly hard for the poor in Soéfrica to attain basic

minimum living standards (Triegaardt 2008). Locabvernment, while

developmental in nature, cannot be held solelyarsiple for making in-roads into
the pervasive poverty which permeates South Africa.

Poorly Defined Functions and Powers

One of the most pressing challenges facing devedoypah local government, and
which comprises the subject matter of this papepdorly defined functions and
powers. Poorly defined powers and functions hawnleesource of great concern
and confusion for municipalities since the creatainthe new local government
dispensation. This lack of clarity has often re=dilin duplication of duties,

confusion, inefficiencies and arguably even detation in the delivery of services
to communities. In worst case scenarios it hastdethtense animosity between
provincial governments and municipalities, who tean impasse in respect of

® De Visser (2008:6) describes two very differetitiedes expressed by the respective national
departments of Trade and Industry (DTI) and Mireeaid Energy (DME) pertaining to municipal
powers to prescribe the installation of solar watesaiters in new buildings erected within the
municipal jurisdiction. The DTI makes such poweubjsct to national approval, while the DME
correctly assumes that municipalities have therifitepower to make their own by-laws on the
matter.
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which sphere should perform a particular functidhis has even led to situations
where neither sphere wishes to take responsilidita contested function.

The impact of poorly defined powers and functioren chave far-reaching
consequences. There is, therefore, growing coredgoat the manner in which the
Constitution currently distributes functions and wees! In addition, the
mechanisms employed by national and provincial gowents to allocate
additional functions to local government do not pbmwith the legislative
framework enacted to regulate such transfers.medi these transfers of functions
and powers only serve to perpetuate the gap betwherunctional and fiscal
resources of municipalities, and the vision of depmental local government
which South Africa is seeking to attain.

4. Sources of Local Government Functions and Powers
‘Original’ Powers of Local Government

Schedules 4B and 5B of the Constitution list thacfional areas that are the
responsibility of local government. The Constitatiprovides municipalities with
the necessary legislative and executive powers dimirdster and fulfil these
functions Congtitution of the Republic of South Africa 1996:ss.156(a), 156(2)).
These are the most significant of local governngeptwers, and are referred to as
‘original’ powers because they are sourced direftdyn the Constitution. As such,
these powers are safeguarded and may not be renwovachended by ordinary
statutes or provincial Acts. Any change would tfeme have to be effected by
amending the Constitution itself.

The ‘original’ powers, however, do not correspora the prescription of
developmental local government. A cursory evalumtb the listed functions and
powers reveals a mixed bag of competencies whicmatonecessarily relate to
each other or to a strategic, over-arching devetogal mandat&. Municipalities,
for example, lack the policy-making and financialtreority to achieve
developmental objectives in critical ‘high impaceas’ such as housing and local
economic development. This creates an untenahlatisin where municipalities
must rely on external actors to initiate and drolevelopment initiatives that
pertain to these functions.

" Finance Minister Trevor Manuel, when addressimgNiational Council of Province’s
Intergovernmental Relations (IGR) Summit in 200man appeal for an ‘objective look’ at
whether the current configuration of powers andfiams, including the constitutional aspects, is
appropriate. See: Trevor Manuel, MP, ‘Co-operatjgeernance and intergovernmental fiscal
relations’ Address at the National Council of Prgs (NCOP) Summit (Cape Town: 3 May
2007).

8 For example Schedules 4B and 5B include functwmsh range from building regulations and
municipal public transport to licensing of dogsansing, and traffic and parking, to mention just a
few.
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Have the Schedules Kept Pace with Reality?

Another key question relates to whether the Sclesdaf the Constitution have
remained relevant in the aftermath of the comprsikendemarcation of new
municipalities for post-apartheid South Africa thiabk effect in 2000. It seems
evident that the powers listed in the 1996 Corstituhave not ‘caught up’ with
that demarcation process. The approach taken is¢hedules to management of
the built environment at the local level is a caspoint.®

Municipalities in South Africa perform a myriad fofinctions that centre around the
management of space. Land use planning, delivepptatble water, electricity and
sanitation are key examples of this, Furthermongioipalities are instrumental in
the extension of water, sanitation, electricity amehd infrastructure. Even a
municipality’s prime income source, property ratéms a significant spatial
component to it.

The demarcation of municipal boundaries in 2000 p@sarily concerned with
reconfiguring municipal space as a result of thegencies inherited from the
apartheid system of local government. Rationalighig numerous municipalities
that served the different racial groups constitufesl crux of this exercise. The
demarcation process therefore saw the creatioromtigrious municipal space in
the form of large municipal areas. A logical congamtpe of this demarcation
should have been the allocation of concomitant pswe drive development
within this space.

The allocation of functions as it appears in thheSlules however, does not reflect
this change. Management of the built environmentdisaggregated. In the
Schedules, the functions of planning, housing aadsport are treated as distinct
from each other. Housing is not a local governnfanttion but is a concurrent
national and provincial function that is implemeht&ith municipal assistance.
This disaggregation applies not only to the way filwection is defined, but the
manner in which it is allocated across spheres.Sdtedules for example, separate
provincial transport and planning frommunicipal transport and planning.
Confusion thus exists with regard to a municipaityower with regard to land use
management and public transport.

Management of the built environment should logicale comprised of an
integrated set of functions which have an immediateact on municipal space,
including:

e Planning
* Urban areas

° The points discussed under this heading emanatedrBoundtable meeting hosted by the
Community Law Centre on 5-7 March 2008 in Stellesdip Cape Town. The Roundtable was
based on the initial outcomes of the review proaégsovincial and local government which is
currently underway. These discussion points aneaeted from the report on the Roundtable which
was authored by Annette Christmas and is accessible
<http://www.communitylawcentre.org.za
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* Management of space and movement across space
e Transport

e Housing

« Infrastructure that supports transport and housing.

In order to foster development in an integrated ewiterent fashion, cities should
be empowered to drive these key processes withepgrdling on external agencies
and institutions. While it is true that nationaldaprovincial governments can

allocate additional powers to local government sans of assignment, delegation
or agency, these sources of power do not enjogdhee level of protection as the
‘original’ powers of local government. Because depeental local government is

a concept which is based in the Constitution ifssthedules 4B and 5B should not
contradict this intention and limit a municipaligyability to fulfil this mandate.

Additional Powers and Functions

The Constitution together with the Local Governménanicipal Systems Act (32
of 2000) outlines the appropriate procedures fandferring functions to
municipalities. These procedures seek to ensurethigaassignment of powers
outside the constitutional competencies of munliipa is well placed, that
legislative and executive capacity is transferradd that municipalities are
safeguarded against unfunded mandates. Howevele wihiually all national and
provincial sectors acknowledge the importance ofigipalities and engage them
in service delivery, they almost never do so byhgdhe appropriate means of
transferring functions. In practice, delegation aggncy are the most commonly
used means of transferring powers to local govempwehich reduces the role of
local government to that of service deliverersroplementing agents of national
and/or provincial governments. Other mechanisms tfansferring functions
include sector-specific instruments similar to dakon. The housing accreditation
process is an apt example of how the transfer &ination and the terms of
implementation thereof is strictly regulated by theo sphere of government.
Housing is currently a Schedule A function, whiclkeans that it is a concurrent
function shared by national and provincial governé\s such, municipalities
have to apply to provincial government to becomitiea accredited to administer
national housing programmes or to become housingldgers. If accredited, there
is no permanency in respect of the transfer of pswaad municipalities are bound
by the terms of the agreement concluded with tlevipcial government, once
again reducing them to implementers rather thartivers of development.

The requirements for accreditation are outlinedthia National Housing Code
(National Housing Code 1997, Part 2, Chapter 2rréditation is not a suitable
mechanism for the devolution of the housing functim local government.

Notwithstanding the fact that in practice very fefaany, municipalities have been
accredited (South African Local Government Assoaia®007), the exclusionary
nature of the process means that certain munitiggmlare enabled to perform the
housing function in a manner that facilitates trdgwvelopmental mandate, while
others are completely excluded from the opportuaitiil they are able to meet the
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requirements of accreditation. There is, thereferalisproportionate benefit for
citizens who are the beneficiaries of housing atities within the jurisdiction of
municipalities which have been accredited.

The difficulties encountered in the accreditationgess represent the first hurdle
that municipalities have to overcome even befoawite the starting blocks. One
challenge relates to a lack of understanding ofafty@ication process (Department
of Housing KwaZulu-Natal 2005), and the arguablghhthreshold requirements
for accreditation. For example the ‘proven traakore’ requirement stipulates that:
“the Council's proven track record of initiativesica involvement in housing
provision and/or community development in its addajurisdiction will be a
recommendation” (Ibid 2005). In respect of capaditys a pre-requisite that the
municipality should have “financial, administratjy@ofessional and technological
capacity to fulfil its housing responsibilities atmdadminister the National Housing
Programmes.” It is difficult to conceive of many nitipalities who currently have
that level of infrastructure, as the appropriatedkbf capacity is unlikely to emerge
without the existence of authority.

The consequence of this mechanism for transferrangfunction is aptly
demonstrated in the Western Cape. The Western @apncial government has
consistently denied the City of Cape Town's appia to be accredited to
perform the housing function, prompting the metraléclare an intergovernmental
dispute with the province. The mayor of the CityG#pe Town, Helen Zille, cited
“red tape delays with the municipality’s own prdgcaespecially when it comes to
housing” as a key impediment to delivery (Zille ZDOEven the smallest metro,
Nelson Mandela Bay, has categorically stated that“more than capable and is in
fact already fulfilling this function.” Despite thi housing remains a provincial
function and local government, as the sphere ofegowent which is most
accessible to the people, often has to bear tha bfitcommunity dissatisfaction in
the face of delivery failures.

Another significant consequence of fragmented sdwdsed efforts to involve
local government is that municipalities often enqbearing the hidden overhead
costs associated with the function. This is bec#luserotection against unfunded
mandates offered by the Municipal Systems Act tsapplicable to the instruments
used.

5. Enhancing the Governance Role of Local Government

What, then, is the appropriate way to equip localegnment with the necessary
authority to play a developmental role? First, ¢hisra strong case for re-defining
the existing competences listed in the SchedulgsrtAfrom concerns about the
content of the Schedules not providing appropriaigthority to achieve
developmental goals, there are also concerns alioeit manner in which
competencies are defined in the Schedules. Whitedly defined competencies
are appropriate for national and provincial govegntnthey are inappropriate for
local government. They create overlap and confusibout the role of local
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government, which is often interpreted very nargowlLocal government
competencies therefore need to be defined as phgeis possible.

Second, additional functions, where an authorigapielicy role is envisaged for
local government, must be transferred within theapeeters of the legal framework
established for assignment. In South Africa, initoid to the Constitution and

Municipal Systems Act, ‘Guidelines on Allocation @fdditional Powers and

Functions to Municipalities’ were recently promulga by the Department of
Provincial and Local Government (2007). These dinde attempt to infuse the
assignment process with the necessary safeguaatisvtiuld protect the interests
of all parties to the assignment. Importantly, thessert that functions can be
assigned either to individual municipalities orlésal government as a sphere. A
differentiated approach to assignment is therepmesible and appropriate, given
the variety in capacity and economic and spatglities present in municipalities.

6. Indicators for Local Government Powers and Functions

Having described the developmental mandate, thenatih between mandate and
powers, as well as the instruments available feagruention, the question is then:
What powers and functions are best performed atl lgovernment level? A
number of indicators emerge from national and imdgonal literature on
decentralisation. These indicators are useful terdene at what level a particular
function should be performed. They must be compteetk by consideration of
generic aspects such as the history and conteicaf government. In the South
African case, this refers specifically to the spedevelopmental role of local
government, the need to redress the legacy of repdrtand the political culture
within which local government operates. In additi@my application of these
indicators must take place against the backdrofhefprinciple of subsidiarity,
which as stated above, advocates that governarmddsbe located as close to
citizens as possible.

Six indicators are proposed that could assist #isessment, using the housing
function as an example.

* Thedegreetowhich economies of scale can be obtained at a higher
level: if it is more efficient and cost-effective to perfoanfunction at a
supra-municipal level, this is an argument agaafistating the function to
local government.

* Thedegreeof spill-over effects of afunction: spill-over effects occur
when residents from outside the municipal area neakensive use of, or
benefit from the service. Examples of this incltmEtwork’ services, such
as highways and telecommunications.

* Thenecessary capacity: theexistence of capacity is key to the ability of

local governments to perform their functions. Hoarvt should not
always be the decisive factor: it is important ¥oid a ‘Catch 22’ dilemma
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whereby authority is withheld because of a lackagacity, but capacity
cannot emerge without the granting of authorityauthority and resources
(both financial and human) are transferred jointgpacity should develop
as communities are entitled to, and expect, thigeatglof services. As
described above, an apt example of how the capagtyment is applied
to slow down the transfer of authority to local gaunent can be seen in
the housing sector.

* Thedegreeof intersectoral coordination: all government service
delivery comes together in the municipal area, mgkdcal government
the ideal coordinating agency. Multi-sectoral andtirsphere integration
should be achieved mainly through the Integratedeld@ment Plan
(IDP).® Multi-sectoral coordination is vital in respectttousing which,
by its very nature, is an integrating activity emcludes planning, land
administration, housing recipient identificatiorlidery of a package of
services, development facilitation and the provisib the house itself.

e Thedegree of grassrootscommunity participation required: a strong
indicator is the extent to which community partatipn is an essential part of
the function. It can be argued that all governnienctions require public
input, which could render the indicator meaninglétswever, the type of
engagement required may differ: public participatior the development of
national social welfare policies is different framngaging the public on
renaming municipal streets or establishing a h@udevelopment project. As
the intensity of the required engagement increasanjcipalities become best
placed to perform the function. Housing is a fumetihat requires high-
intensity, grassroots community participationslperhaps one of the most
‘vulnerable’ functions in this respect: if commuynfarticipation is inadequate,
successful implementation is easily hampered byrdigled residents.

e Thedegreeof policy control over the built environment: it is often
argued that municipal responsibility centres ontrailing the built
environment, that is, the spatial and physical etspaf public service
delivery and government regulation. This is supgabiiy the White Paper
vision of municipalities as facilitators of locai@omic growth.
Municipalities facilitate economic growth primarillgrough the provision
of the infrastructure, necessary for economic @gtiey elements of
infrastructure for economic growth include —

a. people infrastructure (proximity to personnel)
b. skills infrastructure (availability of skills)
c. financial infrastructure (currency, banking)

19 An IDP is essentially a participatory process @fnpiing through which the municipality
assesses needs, prioritizes them and then forraudbfectives and strategies to address them. The
IDP should consolidate all municipal planning iatcomprehensive strategy that is linked to the
municipal budget.
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d. telecommunications infrastructure
e. roads (and ports) infrastructure
f. energy infrastructure
g. regulatory environment (tax, labour law)
h. location (land, building, sanitation).

Local government is the prime actor in establishpepple infrastructure and
controlling location (a and h). It plays an impaittabut not primary role in roads,
energy and the regulatory environment (through @mgp taxes). Its role in
financial, skills and telecommunications infrasture is limited. This sliding scale
coincides with the relationship with the built emviment: the more the function
has to do with the built environment, the more risge local government’s
involvement should be. This indicator demonstratleat it is essential for
municipalities to have authority over the housingdtion in order for them to
discharge their responsibilities for the built eoviment.

7. Need for a New Approach

Application of the above six indicators suggests ih the South African context,
consideration should be given to transferring farrttunctions to local government.
Many of the arguments used against changing theeobof Schedules 4B and 5B
of the Constitution (the ‘original’ powers of locgbvernment) relate to fears of
fragmentation and deterioration of services assalteHowever, these arguments
often overlook the reality that in South Africagtfact that a power or competence
is an ‘original’ local government function does moinimise oversight powers of
national and/or provincial government. A municipa authority over its
‘original’ functions is anything but unfettered. tdaal and provincial government
oversees municipal performance of ‘original’ fupcis through the legislative
framework within which municipalities must operate.

Any review of local government powers and functitimsrefore requires a nuanced
approach which focuses on specific functions asgésses whether there is a need
for greater local government involvement. In theutBoAfrican context this
approach should be guided by the following two tjoes. First, does the absence
of the function from Schedules 4B or 5B make théeBales an inadequate
reflection of developmental local government? If th@re is an argument to revisit
the Schedules on this matter. Second, should {egntaunicipalities be afforded
policy-making authority over a function that is nmarrently allocated to local
government? If so, the assignment of the functmrotal government may be
considered.

1 s155(7) of the Constitution confers the power diional government to ‘regulate’ the exercise
by municipalities of their executive authority. Tteem ‘regulating’ in the context of section

155(7) of the Constitution was interpreted by tlem&itutional Court to mean ‘a broad managing
or controlling rather than direct authorisationdtion’. This relates to the framework within which
local government must exercise these powers. leratlords, the regulatory power enables
national government (and also provincial governmenset essential national standards, minimum
requirements, monitoring procedures etc.
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There are two key aspects here. First, the tragfmctions to local government
must be consistent with the procedures in the @atish and the Municipal
Systems Act. Second, the ‘one-size-fits-all'’ apptoto municipal functions needs
to give way to a nuanced and differentiated apgrdhat takes into account spatial
and economic realities, as well as capacity comggracurrently facing
municipalities.

The challenge of creating integrated sustainaliesciwith the marginalised in our
society sharing in the benefits of developmentehl@overnment, is immense. The
metros, by and large the success stories of lamargment in South Africa, need
to be the drivers of developmental processes witheir jurisdiction with minimal
provincial and national government interference. asymmetrical approach must
be taken to local government to allow for the depelent of capacity where
lacking. Capacity must, however, be developed imamner that would sustain
local government delivery. In the budget speeciveledd by the then Minister for
Provincial and Local Government, Sydney Mufamadigemphasised that “priority
attention must be paid to ensuring that improvezhll@overnment performance
becomes a self-sustaining dynamic” (Mufamadi 2008).

In view of the upcoming 2009 elections, the outcsrakthe review of provincial
and local government will not only impact the shaped form that local
government will take in the future, but importantlye political attitude manifested
towards local government. The review process pdésgsquestions which ask
whether the current configuration of provincial dadal government has improved
the delivery of basic social services and deepet@docracy in the new South
Africa. It is hoped that the answers to these goestwould fundamentally change
the face of local government in a manner that weidiult in better service delivery
and, ultimately, better lives for all South Africaitizens.
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1. Introduction

For over a decade the governments of Kiribati andsalu have adopted
decentralisation policies to strengthen the role ladal-level authorities in
development. This can be seen as a response tadbotbstic policy drivers and
global trends. However, while Kiribati and Tuvahase a common past and many
of the same development issues, the decentralisgtiocess has taken distinct
paths in the two countries. This paper takes stuickhe Kiribati and Tuvalu
experience, drawing on research, country-specifiojept evaluations and
practitioner perspectives. It focuses on local goamce at the outer island level
and examines three dimensions of the decentralisgirocess: policy drivers;
central-local relations; and integration of traalital and modern institutions of
governance.

2. Drivers of decentralisation policy

Similar factors have driven decentralisation policyKiribati and Tuvalu. This is

unsurprising, given that the countries share comimetories and developmental
challenges. Until independence in 1971, the twanidlgroups were part of one
British protectorate, the Gilbert and Ellice Islandy 1979, they had split to
become two nations. Since then, Kiribati and Tuvedue faced similar constraints

! Hassall and Tipu have recently published a vakiatick take of local government across the
region, including Kiribati and Tuvalu, focussing imig on institutional characteristics (Hassall and
Tipu 2008).
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to development, such as limited natural resources,economic growth, widely
dispersed geography and vulnerability to the ingpaétclimate change. Migration
from the outer islands to urban centres has als@ased sharply since the 1990s,
driven by the lure of the cash economy (Asian Dgwelent Bank 2003; 2007).
These factors have made effective outer island rgavee extremely difficult.
However, while the confluence of these concernsicoes to threaten the future of
outer island communities, there remains an enduatigchment to the island
lifestyle, which has proved a powerful policy dniveThis author noted the
fondness with which residents of urban areas dasdife on the islands, especially
the plenteousness of traditional foods and persistef cultural norms of sharing
and reciprocity. It is thus apparent that the @e8ir maintain a way of life under
threat, as much as any economic considerationshegsed decentralisation. As the
current Tuvalu national development plan lameritse ‘outer islands have always
been regarded as the heart of the nation, howevtltei last decade the heart has
become weaker” (Government of Tuvalu 2004).

The prioritization of local governance and localvelepment has also had a
political dimension, given that the majority of mieens of national parliaments in
both Kiribati and Tuvalu come from outer island stuencies. This is despite the
fact that half the population is nhow concentratedttoe respective capital islands,
Tarawa and Funafuti. It is in this context that tineee aims of outer island
development, the reversal of urbanization, and ldpweent of the capacity of local
authorities, have been a prominent part of natidesklopment plans (Government
of Kiribati 2003; Government of Tuvalu 2004), anerlpaps partly explains why
limited attention has been given to urban govereamtil recently.

In addition, the particular ‘logic’ of decentraltzan that has influenced
international trends since the late 1980s has itedaan policy in both Kiribati and

Tuvalu (Turner 2003). Most international financiaistitutions and donors
(including those working in the Pacific) have oteed their development
assistance on the basis that decentralisation gshrems local democracy,
governance and ultimately, development. As smaluntges reliant on

development assistance, this ‘supply side’ conaiitar has created an additional
incentive for Kiribati and Tuvalu to pursue decatifation policies.

3. Central-local relations

The evolution of stable and cooperative centradllaelations is recognised as a
building block of successful decentralisation (Terrr2003). The role of central
governments is critical in setting the legislativarameters for decentralisation,
assisting local governments with financial and tecél support, and linking local
planning and budgeting with national developmerrgres. While newly created
local governments may initially be reliant on cahgovernment grants, the ideal
reform outcome is generally seen as one where demncally elected local
authorities can generate enough revenue to findrecdelivery of services that are
responsive to local needs. As this section willbetate, however, the reform
trajectories of Kiribati and Tuvalu have tendedligerge from this ideal type.
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In Tuvalu, the Falekaupule Act (FA) provides foe thlection of six councillors to
each island Kaupule (council), which also has amiaigtrative arm. The Kaupule
is in turn accountable in various respects to Hiend Falekaupule — a body of
traditional leaders who hold ultimate decision-nmakippowers over local affairs.
The FA also requires Falekaupules to facilitate momity participation in local

governance processes such as planning and budgeied-alekaupule Trust Fund
(FTF) was established in 1999 based on contribstioom the islands, central
government and donors. It is administered indepathdef central government
and is designed to provide greater self-reliancésfand communities.

The FTF has provided Tuvalu’s local government$ait enviable mechanism for
establishing fiscal autonomy from central governimemvestment in local
governance in Tuvalu averages more than AU$400capita (Hassall and Tipu
2008). As Hassall and Tipu point out:

per capita expenditure by local government in Tunvghigher than in Kiribati,
the closest neighbouring state with a somewhat eoafyle economic
environment...it could be surmised that Tuvalu'sttfusd is contributing
significantly to the wellbeing of communities aetlocal level. (Hassall and
Tipu 2008: 18-19)

However, the full potential of the FTF has yet te tealised, in part due to
unfavourable incentives. Falekaupules and Kauph#as an incentive to direct
their requests for funding for specific developmprdjects to national ministries
and members of Parliament, rather than the FTF¢ctwis based on their own
contributions.

In Kiribati, the legislative basis for decentratisa is the Local Government Act
(LGA), which was introduced in 1984 and last amehdie 2006. The LGA
provides for the devolution of political power tdeeted island councils, and
transfers extensive service delivery responsibditto the local level, including
primary education, public health and provision dflities. In theory, island
councils are fiscally empowered to perform thesefions through a combination
of recurrent grants from central government anémees generated locally.

In practice, however, island councils have a smelkenue base and little control
over service delivery, with the bulk of funding akely staff positions coming from
central government ministries (Ortega 2008a). Thkictance of the central
government to devolve fiscal and administrative pmvappears to be based on
both fiscal constraints and concerns about theaigpand competency of island
councils to manage local affairs. This catch-22iatibn, and the disconnect
between legislation and practice, has preventegidstouncils from maturing into
effective institutions for local governance and @&lepment. One observer in
Kiribati captured the situation by describing tst&aind councils as ‘children’ who
were not yet ready to become independent from tparent’. This combination of
factors has contributed to a situation where invest in local governance in
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Kiribati is well under AU$100 per capita, a low dig even by regional standards
(Hassall and Tipu 2008).

The central government, with the support of develept partners such as the
United Nations Development Programme (UNDP) hagylsbuwo address these
issues by amending the LGA to increase the ternislarid councillors to 4 years,
and by intensifying capacity building efforts oretbuter islands. It remains to be
seen what impact these efforts will have on lomghteentral-local relations and
how the significant challenge of financing localygmance will be addressed.

This brief overview highlights the challenges oftaéng finance with function,
especially in the context of a limited revenue basd economies of scale. The
Falekaupule Trust Fund, while yet to be fully s&d, has provided Tuvalu with an
innovative solution that is sustainable and enagesalocal autonomy in
governance and development. Kiribati, with ten 8rttee population of Tuvalu, has
yet to identify a mechanism for lifting investmeint local governance without
heavy reliance on central government grants.
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4. Integration of traditional governance institutions

The presence of a formal state in local affaira ielatively new phenomenon in
the Pacific (Hassall and Tipu 2008). In many paftthe region, local communities
view traditional leaders and mechanisms as the reggtimate and effective

institutions for representing their interests argeting their needs. In most Pacific
Island countries, modern local governance instihgiwere established during or
directly after the colonial era, with little regaimr how they would integrate with

pre-existing institutions. Kiribati and Tuvalu, Wittheir distinctive Micronesian

and Polynesian cultures, have both experiencedeciyas in this are&.

2 Tuvalu is Polynesian, retaining features of theefihisystem such as respect for rank, while
Kiribati is Melanesian, with greater emphasis oaliggrianism in structuring social affairs.
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In Kiribati’'s outer islands, the Unimwane, or coilnof elders, continues to

exercise considerable influence despite not beewpgnised under the Local
Government Act. The Unimwarig a key pillar of an egalitarian culture that teelp
ensure that absolute poverty is virtually unknowrKiribati (Asian Development

Bank 2007). However, Ortega (2008a) describes “ktagding tensions between
the traditional leadership and the island coungileo are viewed as a central
government agency, a tax collector, and a conduiisiand development funds”
(Ortega 2008a:v). Tensions between the Unimwanesbeaded island councils also
leave little room for participation by marginalisggloups such as women and
youth. The realities of governance processes aisthad level are therefore far
more complex and contested than is envisaged uhedédmocal Government Act.

Tuvalu is a rarity in the Pacific, with its traditial and modern governance
institutions formally harmonised through the Falgkale Act. Its success in
enabling stronger island autonomy has attracteztést from other countries and
experts in the field. However, the contradictionierent in vesting many local
decision-making power in the hands of traditionelelected leaders are apparent.
This is demonstrated by recent events on Nanunsgad where the Falekaupule,
in a variation on traditional sanctions, sacked Kemipule employees over an issue
of religious affiliation (Ortega 2008b). The casghhights the tension between
traditional and modern norms and practices, anaalogéion needed when blending
them in formal institutions.

In the case of Tuvalu and Kiribati, traditional deas and institutions are strongest
at the local level and are likely to have an emuyrelevance for local governance.
The experience of both countries illustrates thedrte harmonise the two systems,
but the enormous complexities involved mean thatntiechanisms for doing so are
not easily replicable. Local leaders’ dialoguegymrted by the Commonwealth

Local Government Forum, which bring together tiadial and elected leaders, are
a useful forum for progressing this agenda.
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5. Conclusion

This brief overview of decentralisation in Kiribaind Tuvalu suggests that there
are significant items on the international decdistiion ‘menu’ that have been

inappropriate for both countries. Foremost amorggehis that full administrative

devolution has been unrealistic, as it has beennfany other countries in the

Pacific region (see Duncan 2004). Responsibilitiase not been matched with
sufficient finances and this has resulted in paawise delivery and diminished

confidence by local communities in the ability othl governments to deliver. As
Schoeffel points out: “cutting the pie into smalfgeces doesn’t make the pie any
bigger” (Schoeffel 2003:4). In the case of Tuvdhis has been partly resolved by
the Falekaupule Trust Fund, but in Kiribati finamgiremains arguably the biggest
constraint to improved local governance.

A second area of divergence is the relationshipvéen traditional and modern
governance systems. The lesson from the Kiribadi @nvalu experience would
seem to be that while ignoring traditional insiibas and leaders is a recipe for
weakening local governance, giving them widespremdvers may also be
problematic. It is also apparent that the counprgesfic complexities of this issue
make generic international models (which genermlus on modern institutions)
less relevant. Having said this, given the simdhellenges they face, there is
significant potential for Pacific Island countriés learn from each other with
regard to the harmonisation of traditional and nmodsgystems.

Kiribati and Tuvalu share common histories and lsimnatural endowments and
development challenges, yet their approaches &r asland governance have been
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markedly different. The institutional, political dwultural factors discussed in this
paper appear to have been pivotal in setting tleecuntries on different paths of
decentralisation. Of the two approaches, Tuvalids been more successful in
financial terms, but it is unclear whether the Tluvapproach would have been (in
the past or present) technically or politically disde in Kiribati. What is clear is
that despite threats such as urbanisation and teliofenge, economic and political
necessity will continue to drive demands for stemigcal governance on the outer
islands.

Relevant resources

UNDP Decentralisation and Local Governance practiea
<http://www.undp.org/governance/sl-digud.htrand Practice Note
<http://www.undp.org/governance/docs/DLGUD_PN_Ermfisit>

ADB 2006, Evaluation of the Tuvalu Islands DevelgmnProgram,
<http://www.adb.org/Documents/PPERs/TUV/PPER-TIDB»as

NZAID, Tuvalu, <http://www.nzaid.govt.nz/programmes/c-tuvalu.f#mi

NZAID, Kiribati, <http://www.nzaid.govt.nz/programmes/c-kiribati.html
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1. Introduction

During the past decade the Indian state of Keratdeen successfully carrying out
democratic decentralization, and has substanttaiiysformed the functions of
local governments in line with the '?a&nd 74 Constitutional Amendment Acts,
which institutionalised the local government systém India. In particular,
formulation and implementation of micro plans withmmunity participation has
produced remarkable changes in the dynamics of ldeaelopment and in the
public management of local governments. This ititeafor participatory planning
at the local level taken by the government of Kerhormously empowered local
communities and the different actors in the loaditigal system.

In promoting democratic decentralization, Kerala@dd a ‘Big Bang’ approach.

The government launched a ‘People’s Planning Cagnpand undertook massive

capacity building efforts to empower local govermtse It also devolved massive
financial resources to local governments to exerttie powers and responsibilities
vested in them by the Constitutional Act and that&Staws. Associations of local

governments were placed at the centre of thiseglyaand became part of an
institutional framework for regular consultation qguolicy issues related to

decentralization and local governance.
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From 1996 to 2001 these capacity building actigitigere carried out by the
‘Campaign Cell' of the State Planning Board. Sitizen responsibility has been
transferred to the Kerala Institute of Local Adrmsimation (KILA), and today

KILA is recognized as the nodal institution for eajty building of local

governments and their associations in Kerala. Tustagability of democratic
decentralization is seen to rest in large part oildimg the capacity, continuous
support and ownership of the associations of Igogkrnments.

2. '‘Big Bang’ Approach

Typically, it would be argued that capacity builglirs the precondition for any
successful decentralization. Traditional wisdomsc#dr firstly, capacity building
of local governments, and then giving power to tH®nmdegrees as their capacity
improves. In Kerala, this theoretical sequence efedtralization was reversed.
Instead of waiting while the capacity of electegresentatives and officials of
local governments and their associations was emdaribe government took the
revolutionary decision to devolve 35 to 40 percehthe Ninth Five Year Plan
outlay to local governments at the same time allibgi capacity. This transfer of
responsibilities and funds to local governmentsegated considerable pressure on
the state government from various quarters to oldpetence, and to ensure that
new responsibilities are carried out effectivelyl dands properly utilized. Thus to
operationalise decentralization it was decided ¢thahcity building had to coincide
with formulation of local plans and a strategy lerning while doing’ was applied
to the local planning process.

A distinctive feature of the decentralization expemt in Kerala was the central
role allotted to developing capacity in participgtplanning and empowerment of
associations of local governments in policy advgcade task of formulating and

implementing local plans was quite new to local efoments and their

associations, and they had never experimented suth a responsibility. Thus

capacity building focused on local plans based awall choices and preferences,
and supporting people-centered development prosesshke local level.

Apart from the comprehensive nature of the locanpl and the maximum
autonomy given to local governments in their planrfulation, the micro-level
planning methodology adopted in Kerala is distisged from similar experiments
in other states by an insistence of mass participaand transparency. Capacity
building was designed to promote empowerment amtalseobilization of the
people for social and economic transformation. Hswealized that capacity
building initiatives on a massive scale were esgkeffibr any people-centered
development process. Capacity building for demacdecentralization is seen as a
long term investment in people and their organireti It was also realized that
building social capital and an enlightened citizemwould be useful for fostering
strong and effective institutions of local govermiseand promoting deliberative
democracy.
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Therefore attempts have been made to ensure thecipation of mass
organizations and associations of local governmeaksng with elected
representatives and officials in capacity buildipgograms. These programs
covered tens of thousands of elected represergativfficials, experts and
representatives of numerous mass organizationsedame a massive awareness
building activity for the ordinary people as weil eempetence building for elected
representatives and the leaders of associatiolesalfgovernments.

Another aspect of capacity building in Kerala & ficcus on marginalized social
groups such as Scheduled Castes, Scheduled Tridesamen, to reduce the gap
with the rest of the society. Concerted effortseh@een made to empower and
mainstream these groups through capacity buildiygphasis has been given to
empowering them to take actions and decisions vemgance.

3. Leadership by the Campaign Cell and Associations of Local
Governments

The Campaign Cell of the State Planning Board assod@ations of local
governments were involved in all aspects of thimitng cycle, right from designing
the training policy to assessment of the trainimglécal government functionaries.
The Campaign Cell sought the support of expertgifferent subject areas and
training methodologies and made use of all avalabsources in the state for this
purpose. It also opened up new and exciting aréma®cal governance and
development and innovated diverse new methodoldgietraining delivery on a
massive scale. Training programmes were designachswith different phases of
local plan formulation and to suit the training deef local governments to carry
out particular planning tasks. The Campaign Celentook regular consultation
with leaders of local government associations wdiggr the practical and
operational training needs of different local gowveent functionaries, and ensured
that methods of delivery were suited to the diffiéraeeds of officials, elected
representatives and representatives of voluntagarizations. District Training
Advisory Councils were formed with the active inveinent of leaders of
associations of local governments to steer progrmmplementation.

4. Capacity Building to Empower Local Governments a  nd their
Associations

The democratic decentralization process in Keraalized the complexities
involved in political decentralization and resturihg of powers in favour of local
governments. One of the most important assumpti@fs democratic
decentralization was that empowerment of local guwents would lead to
fostering political decentralization and broadenitlte mass base of local
governments, accelerating the process of demoatiatis However, there was an
evident lack of capacity on the part of electedrespntatives to materialize the
objectives of the Constitution Acts, 1992 7and 74 Amendments), and to
realize the meaning of self-governance. Experienuggested that the Panchayati
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Raj’ and municipalities had so far worked as bureaioaifit controlled, state

funded delivery arms of government with only a skembe of local democracy.

The elected representatives had no real contritlérdecision making process and
in its implementation. The greatest challenge kefdemocratic decentralization
was, therefore, to build the required level of adyaamong the elected

representatives to carry forward the process oftigall decentralization and to

exercise the powers mandated by the Constitutidrstate laws.

Capacity building is the key to transforming logalvernments in this direction.

Attempts were made to generate a clear understguadithe importance of training

and the value of people’s participation. Local goweents and their associations
realized that coping with the rapid political aratigl transformation generated by
decentralization also requires a great deal of atnative competence. Hence,
local governments and their associations respormlegitively to the capacity

building programmes, and have shown high degremaifvation and enthusiasm
in the learning process.

5. Training Strategy

Capacity building for democratic decentralizatioraswto move away from

traditional forms of training and development. Tdpproach taken was a practical
one to equip the different functionaries and ressupersons quickly and
effectively to formulate local plans through a dematic and participatory process.
Increased involvement of learners was ensured gfroan ‘learning by doing’

approach. Learners were given every opportunitygitee their feedback and
transfer the learning into their real work situao

The strategy was as follows:

» Leadership by the Campaign Cell and associatiotscaf governments in
all aspects of the training cycle

* A modular training structure with well defined otiiges and a clear plan
of action

A more focused and needs-based approach to traieisign and
implementation

* Regular and ongoing monitoring and assessmentafileg and transfer of
learning

« Periodic updating of the capacity of trainers aggliar interaction with
policy support groups like associations of localggmments

« Efforts for reinforcement and follow up of learning

A cascading training-of-trainers strategy was aupliResource persons were
identified at all levels. The 800 Key Resource Besswho attended state level
training programmes trained 10,000 District Reseuersons who in turn trained
more than 100,000 Local Resource Persons durifigréift phases of the Peoples’

! Rural local governments at village and districelsv
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Planning Campaign. The success of democratic dedization was largely due to
the selection of appropriate persons with provedentials as trainers and resource
persons, and the support extended by associatidosab governments.

Democratic decentralization and the capacity bogdefforts also focused on
creating a responsive system of administrationhat Ibcal level and making
departmental officials accountable to the elecepiesentatives.

There is no parallel for the training programmeganized as apart of the capacity
building process of decentralization in Kerala éms of its scale: the number of
participants, extent of coverage and diversityogfids that were covered within a
stipulated time frame. The number of participantovattended at different levels
of training programmes during the six phases ofpRe® Planning Campaign are
given below.

Phase State Level District Level Block Level Mupn?(;;g?yét\i el
I 375(5) 11,716(3) 100,000 (1)
I 660(3) 11,808(2) 100,000 (1)
I 300(4) 1,146(3) 150,000(2)

v 3,014(3) 10,000(2)
Y 1,186(3)
304(2)
VI 150(2) 6,000(2)
300(3) 6,000(1)
VI 2,890(2) 6,000(1)
3,360(2) 25,000(2)

Numbers in parentheses represent days of traiRiggres do not include one day
conferences like state level conferences of Pratdind Chairpersons, consultation
meetings etc.

Source: Economic Review: 2000, State Planning Bdaayernment of Kerala

Target groups for training programmes includedfthiewing categories:

e Elected representatives of local governments

¢ Ministerial staff

» Officers of transferred institutions

* Voluntary experts of different organizations

¢ Members of expert committees

« Experts from different scientific and academic itasions.

The composition and coverage of target group(sedan different phases of the
training based on the objectives and the agendahef Peoples’ Planning
Campaign, as did the design, content and coverégdheotraining programmes
themselves. Core subject areas of training progmsroansisted of:

Democratic Decentralization and Participatory Planning
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¢ Changing paradigm of development planning

¢ Concept and importance of decentralised planning
« Basic principles and methodology of local planning
* Peoples’ participation and democratic decentratinat
+ Role of Grama Sabhin local governance

e Gender in development

¢ Development of Scheduled Castes and ScheduledsTribe
¢ Panchayati Raj and its Constitutional mandate

* Preparation of the Development Report

* Formulation of development plans and projects

* Appraisal and vetting of plans

¢ Implementation and monitoring of plans.

Local Governance and Financial Management
« Panchayati Raj Act and Municipal Act
« Powers and responsibilities of local governmenthéchanging context
* Roles and responsibilities of the President, Sagretnd committees
¢ Conduct of meetings
« Preparation of budget and integration of budgetad
e Utilization of funds and accounts keeping
e Store purchase rules
e Pubic works management.

6. Institutionalising the Capacity Building Process

The establishment of a systematic ongoing appréadapacity development and
training is the key to making the decentralizatiprocess sustainable and
transforming local governments into more accoumatbémocratic, transparent and
responsive institutions. Therefore since completimg initial task of formulating
and implementing local plans and achieving the istgu competency in
participatory planning, attempts have been made¢hbyState Planning Board to
institutionalise the capacity building process. Aojpct known as Capacity
Development of Decentralization in Kerala (CapDeakds launched with the
support of Swiss Agency for Development and CodpergSDC). In this phase
the SPB collaborated with a number of local leaggrand academic institutions to
conduct further training:

« Kerala Institute of Local Administration

« State Institute of Rural Development

« Institute of Management in Government

« Kerala Agriculture University

¢ Medical Colleges

e State Council of Education Research and Training

¢ Centre of Science and Technology for Rural Develepm
» Integrated Rural Technology Centre

2 Village meetings open to all adults over 18 yedrage.
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¢ Centre for the Development of Imaging Technology.

Nearly 30,000 participants attended training causiered by these institutions
during 1999-2000.

Subsequently the Committee on Decentralizationafd?s recommended that the
Kerala Institute of Local Administration (KILA) belesignated as the lead
institution for capacity building of local governnis. In order to fulfil this task,
KILA has been involved in designing and implemegtinlarge number of training
programmes with the objective of strengthening llogovernments and
empowering community level organizations. The fodsson assisting local
governments to strengthen their internal systemstuime with the spirit of
decentralization. Core subject areas of capacitgibg by KILA are therefore:

* Good local governance

«  Empowerment of standing committees

* Natural resource management

» Project management

¢ Gender mainstreaming and women empowerment
« Development of marginalized social groups

* Public works management

« Financial management and accounting systems.

Details of training programmes organised by KILAridg the institutionalisation
phase of decentralization are given in the tablevbe

Year Programmes Participants
1999-2000 103 7,623
2000-01 75 8,607
2001-02 83 10,256
2002-03 58 4,200
2003-04 245 64,160
2004-05 249 29,009
Total 813 123,855

7. Fresh Approach and New Strategy for Capacity Bui  Iding

The capacity building efforts carried out as partdemocratic decentralization
have produced a transformation in the functionihtpoal governments in Kerala.
Local governments are now capable of formulatind enplementing local plans
and are competent enough to carry forward theipalitiecentralization process in
the right direction. Key results of capacity builgiinclude:

« The development of the desired level of capacityhenpart of elected

representatives to exercise political powers vesifgdthem and to take
part in the decision making process
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« Improved performance of local governments in exémgithe powers
mandated with them by the Constitutional Amendnferis

* Increased level of competence of the staff anctieff of local
governments and of institutions transferred talgovernments to
provide better delivery of services to the people

« Increased capacity on the part of civil societyamiigations and enrichment
of social capital to facilitate effective public negement

« Enlightenment of citizens to take part in the pcibianagement of local
governments and to participate effectively in tbeision making process
at the local level

* Improved level of performance in accountabilitgrsparency,
democratisation and responsiveness of local govemisnand in
responding positively to local needs and demands.

However, a fresh look into capacity building effofor local government is now
needed in light of the experience of the last decdany local governments are
still unable to make full use of the powers vestedhem. An ongoing capacity
building process should be designed and implemeatethe basis of following

principles:

« Training to be organised in sufficient quantity anpdlity within the
stipulated time frame

« Better coordination, integration and networkingrafning organizations
within the state

« Effective collaboration and policy dialogue betweesociations of local
governments and training organizations

« Greater ownership of local governments and thaio@ations in the
capacity building process

« Training-supportive studies and research for paidyocacy and
transforming local governments.

Training will have to be learner-centred and newhods of training delivery will
be required. The strategy should involve developgneérihe capacity of training
professionals, increased involvement of learnershigir own learning process,
development of a modular structure of training, anchore focused approach to
training evaluation.

Training will also need to keep pace with changiegds. Elections are held every
five years. Changes in elected representativesradt from the rotation system

of seats for scheduled castes and scheduled wificesvomen. This will create a

demand for continuous capacity building of elecregresentatives. Periodic

reinforcement of capacity building is also neededthe effective performance of

local government functionaries. Capacity buildiranicot be a one-time affair, it

will be continuous and regular efforts should bedendgo build competence

according to needs.
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At the same time steps have to be taken to megmrfermance after training
events to see what level of improvement has takacep Measuring performance
in this way is also important to ensure effectivwnim using training resources and
to make capacity building efforts sustainable. Galhe very few attempts have
been made to collect data on performance in thé&place after the training. It is
of utmost importance to conduct training-relateddsts to assess the validity,
currency, authenticity and sufficiency of training.

Alongside training there is a need for a commortfgden for stakeholders in
decentralization to come together and discuss tnetatday affairs of local
governance and policy issues related to decerdtidiz The associations of local
governments should provide the lead to establiskelplatforms at both state and
district levels. Activities would include:

» Experience-sharing and networking of local goveminfienctionaries

» Policy advocacy for strengthening decentralizatiod good governance

« Documentation of innovative practices in local gmesce and their
dissemination

* Promoting capacity building of different functiores of local
governments

« Promoting research and studies on local level dgveént issues

» Strengthening associations of local governmentslagid capacity to
deepen decentralization and grass-roots democracy.
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1. Introduction

‘Inclusive Growth’ is both the title and the oveshing goal of the Eleventh Five
Year Plan of Indid.Economic reforms have led, especially over theflas years
or so, not only to accelerated growth butststained accelerated growth. Yet,
notwithstanding the considerable space given tociRayati Ra] in the Eleventh
Plan, there still seems to be some reluctancedepadnclusive governance as the
guintessential and unique path to inclusive growth.

There is no doubt that the acceleration of growthaosustained basis combined
with major tax reforms has resulted in a miraculaugmentation of government
revenues, particularly over the last four yearsisThas resulted in buoyant
spending on the social sector. In his recent addeethe National Convention, the
Prime Minister estimated the increased spendingaverty alleviation and rural

development at four times that of the last yearthaf previous government. In

! Ministry of Development of the North Eastern Region

2 Editors note India's five years plans are framed, executednammitored by the Planning
Commission. Seehttp://planningcommission.nic:in

% Editors note Panchayati Raj Institutions (PRIs) are units cBlcself-government. There are three
levels of panchayat - village, intermediate, arsdrdit. See ‘Decentralization and Strengthening
Panchayati Raj Institutions (PRIs)’ in Chapter Xav@rnance, Eleventh Five- Year Plan 2007-12.
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absolute numbers, this represents an increaseofimnal terms) from around
Rs.34,000 crofe in fiscal 2003-04 to about Rs.120,000 crore in therent
financial year. Moreover, this increase comes gndbgrowth in such spending
between 1993-94 and 2003-04, in nominal terms, fedout Rs.7600 crore to
about Rs.34,000 crore.

Why, then, is there such a mismatch between grawthe booming sectors of our
economy and the income of the entrepreneurial €as$s contrast to the uncertain,
sporadic and un-sustained condition of the vasoritgjof Indians? Why is India
prospering when most Indians are not?

“To ensure inclusive and equitable growth, we need
to integrate our rural areas into the modern
economic processes that are rapidly transforming
our country”

In August 2007, the Arjun Sengupta CommittB&g://nceus.gov.inreported the
deeply disturbing yet widely accepted figure of 88#lion Indians — over 75% of
our people — as being ‘poor and vulnerable’, suing\on an average expenditure
of under Rs.20 per day. This is the equivalent batwa family of four earns per
capita as the daily wage in Tamil Nadu under théiddal Rural Employment
Guarantee Programnie.

Although over the last four years India has witadss sustained GDP growth rate of
8.8 per cent per annum, which is set to rise evgheh poverty levels remain
unacceptably high. More than 300 million peoplénidia still live in deep poverty at
less than a dollar a day, while another 350 milliem on less than two dollars a day. In
this sense, the rich-poor divide has increasegenerty reduction figures for India are

4 An Indian crore equals 10 million.
° Incidentally, the NREGP wage rate in Tamil Nadjuit about the highest in the country. For more
information, visit: <ttp:/nrega.nic.in.
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now lower than those of Bangladesh. There aredigmarities among regions, states,
sectors and communities. Among the states, thehNEastern Region as a whole and
the Central regions, which have large tribal pdjaris, are lagging behind. Among

sectors, agriculture has fallen behind industrythedservice sector.

The key component of our ‘strategy of inclusive witd must be inclusive
governance as the means of empowering the disayeht with the aim of
enabling them to overcome their poverty. It is #ffective empowerment of the
disadvantaged through the effective devolution ahcfions, finances and
functionaries to the representative institutionsladal self-government on the
principle of subsidiarity (which states that angthiwhich can be done at a lower
level should be done at that level and no higheljethat will pave the way to the
effective implementation of other measures of isiele growth. These include:

» Stepping up investment in rural areas, in ruraksiructure and agriculture

* Increased credit availability, particularly to faera and others, and
offering them remunerative prices for their crops

« Increased rural employment, including the provisiba unique social
safety net in the shape of the National Rural Egmplent Guarantee
Programme

* Increased public spending on education and heaitly including
strengthening the midday meal programme and offesalolarships to the
needy

¢ Investment in urban renewal, improving the quatityife for the urban
poor

« Empowering the scheduled castes, scheduled tobesy;, backward
classes, minorities, women and children, sociatpnomically and
educationally

« Ensuring that, through public investment, the glopitocess spreads to
backward regions and districts of our courfiry.

Local self-government, as elaborated in our Cautsbim, provides the essential
means of reconciling ‘accelerated growth’ with lugive growth’, and we cannot
secure inclusive growth without inclusive goverrandhe virtually three-fold

increase in annual allocations to rural developnaet welfare, and the launching
of new schemes like NREGA, BRGF and RTare not inadequately impacting on
the concept of inclusive growth because governatcie grassroots is still far
from inclusive. In addition, too large a proportiof the central government’s
annual expenditure of Rs.81,000 crore on rural ldgweent and welfare reaches
the people — if at all — through government-rurofficially managed silos, whilst

too small a proportion of it is actually planneddaimplemented with the

participation, involvement and supervision of \gkacommunities and their elected

® Based on the foreword by the Prime Minister, Drn@han Singh, in Report to the People 2004 -
2008 UPA Government. Seéttp://pib.nic.in/archieve/upareport/report2008.pdB9IMB]

! Respectively, the National Rural Employment Guagarct fttp://nrega.nic.iji the Backward
Regions Grant Fundhftp://brgf.gov.ir), and the Right to Information Achitp:/rti.gov.in.
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representatives. Frustration can emerge if Gramh&bare largely non-
functional, and if most elected representativeldjothan Panchayat presidents) are
left uninvolved, particularly when they see morel anore money being poured
into rural areas with much of it beyond their cohtor responsibility. This can
undermine the overarching components of governanck as policy formulation,
implementation and monitoring and evaluation.

“Rural prosperity and poverty
eradication is possible through
Panchayati Raj”

This lack of involvement is incongruous consideritigat the Constitutional
amendments have so firmly rooted Panchayati Rajuinsystem of governance.
Today, 3.2 million elected representatives, inatgdlL.2 million women and well
over 22% from scheduled castes and scheduled ffbes estimated share in the
rural population), serve in these grassroots Ibodies of our vibrantly democratic
society. There are two reasons for this anomalsstlyi a lack of effective
devolution of functions, finances and functionsshgte legislatures/governments to
the Panchayati Raj Institutions (PRIs); and secgniiladequate provisions for
planning and implementation through PRIs in thedglines issued by central
ministries for centrally sponsored and central aedchemes. Both directly
impinge on inclusive growth. To reinforce economeform and secure inclusive
growth it is important that Panchayati Raj be bidugentre-stage as the principal
governance reform. Also, parallel measures for emapimg the grassroots are
required in those areas that the Constitution exenqom the Panchayati Raj
system, such as the Sixth Schedule areas and mtioh North Eastern Region.

8 A bi-annual village meeting of all persons aged/&8rs or more, which considers development
schemes and reviews the work of the Panchayat.
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Activating and strengthening institutions of locaklf-government requires
adherence to certain broad and generally well-gedeprinciples of institutional
design. Some of the features of a good desigroftad Iself-government include:

« Conducting regular elections for local bodies

e Clarity in the functional assignments to differétels of local bodies in
rural and urban areas

« Matching the devolution of functions with the condtant devolution of
funds and functionaries so that the devolved fanstimight be effectively
performed

« Ensuring that elected representatives of localdxdffectively wield
powers

¢ Building capacity in local bodies to undertake pilizug

¢ Ensuring a healthy, constructive and mutually falitelationship between
officials appointed by the state government andtetelocal bodies

« Providing for collective decision-making througha®r and Ward Sabhas
and holding the local body to account for its perfance.

In addition, it is important to create appropriagstems and institutions for
planning and delivery of public services, includinfprmation systems, as well as
for monitoring and evaluation and ensuring accduititp.

Inclusive Governance in the North Eastern Region

Systems of decentralised governance in the NorieEa Region show a wide
diversity due to ethnic, linguistic and religiouariance unparalleled in any other
region of the country. While the Panchayati Rajtesys (Part IX of the
Constitution) fully covers two of the eight statek the region — Sikkim and
Arunachal Pradesh, three other states (Mizoram,hislega and Nagaland) are
entirely exempted and have their own local systérhs. remaining three (Assam,
Tripura and Manipur) have both Panchayati Raj and-Panchayati Raj areas
existing side by side. Furthermore, although Sikkirunachal Pradesh and parts
of Assam, Tripura and Manipur are covered underptiogisions of Part IX of the
Constitution, the extent of powers devolved upomdRayats in these states is
uneven. Such diversity is healthy and to be engmdaven though it makes local
governance exceedingly complex, since it reflebts itnmense ethnic, linguistic
and religious diversity seen in the region.

Some positive outcomes are as follows:
« Sikkim has been adjudged the third best statedrcttuntry in the

implementation of Panchayati Raj
« Assam has been judged the best for activity magping

9 Activity mapping is a process required under toasgitution as part of devolving powers to PRIs. It
is undertaken by central government departmergsder to allocate functional responsibilities
among the three tiers of Panchayati Raj.
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» Tripura and Manipur are among the better statethfir pattern of
devolution

* Arunachal Pradesh has been commended for recgsttsien to move
towards effective devolution.

In all five states there is considerable scopeafitvancing the cause of devolution.
Happily, all five are party to the 150 conclusioos the seven Round Table
Conferences held in 2004 covering all eighteentified dimensions of Panchayati
Raj. Those conclusions were reinforced by Memorasfddnderstanding or joint
Statements of Conclusions signed by the Chief Nénésand the Union Minister of
Panchayati Raj, including agreed state-specificioactpoints. Accelerated
implementation by state and central governmenthese agreed action points will
contribute greatly to securing inclusive growthotlgh inclusive governance in the
North-East Region. A common feature of these dessgstems of self-governance
is that all need strengthening. This is as truthefNorth East as it is of most parts
of the country.

2. Progress in the Five States

Sikkim has completed activity mapping, includingadled assignment of funds to
Panchayats and of the officials who will be attache each Panchayat for the
performance of devolved activities.

I II.!.E..!I il

Minister Aiyar with villagers
of Tuithumhnar, Mizoram

The Arunachal Pradesh Activity Mapping Order 200&svssued in October 2007
and the executive order for devolution of 29 sulsjeof activity mapping
subsequently issued in February, 2008, coveringg@@ernment departments.
There is overlap of some of the functions devolteedifferent tiers of Panchayats
and more clarity is required to specify devolveadiions in terms of policy,
planning, implementation, and coordination and @ntFurthermore, the relevant
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government functionaries (officials) have yet to trensferred to Panchayats,
although the Directorate of Panchayati Raj hasai@ti the process in consultation
with the departments concerned.

Assam has 21 districts covered under Part IX ofGbastitution whilst other areas
fall under the Sixth Schedule. The Government ofafs issued a notification in
June 2007 through which functions, functionariesl &mnds in respect of 23
subjects were devolved to the three tiers of thecRayats. The responsibilities of
each tier are clearly demarcated and these hawve disgibuted according to the
capacity of each level of Panchayat. The actimfpping also indicates in detail
the staff transferred to the Panchayats and theuats from which funds will be

drawn for the activities assigned to the Panchayatdowever, elections to the
Panchayats in Assam were held in December 2007t &ndtill to be seen whether
the notification regarding activity mapping haseéectively implemented.

The Manipur Panchayati Raj Act of 1994 details theended devolution of
functions to the PRIs, covering all 29 items listed Schedule 11 of the
Constitution. However, activity mapping approved Hye state cabinet in
September 2005 lists only 16 of these items, anélinds and functionaries have
been devolved. Whilst the state government hasertmken to transfer all
functionaries along with functions and financesthe Panchayats, and to frame
rules for Panchayat-based cadres of technical #met support services recruited
at the Panchayat level, there is no visible pragireshis regard.

In Tripura, activity mapping was completed in 200%his also covered the 29
items listed in the M Schedule and applies to 21 departments. The gt of
Tripura has taken a decision to implement the #gtmapping in phases. To date,
irrigation schemes, primary schools and institwioelating to the Ministry of
Women and Child Development (WCD) have been traresleto the Panchayats
through executive orders. Functionaries for fiens from the 11 Schedule have
been devolved to Panchayats, who review their wanmld have the power to
recommend payment of salary, transfers, granteafd and disciplinary action.
However, overall controlling authority remains witte line departments and the
state has continued to recruit further staff aftevolving functionaries to
Panchayats.

All five States will need to clearly identify thobeidgetary items that ought to go
to the Panchayats and to separately earmark theoogih a Panchayat sector
window in the budgets of the relevant line departtaeThis will ensure the flow
of funds required for undertaking devolved actesti Functionaries will need to be
devolved to the appropriate level of the Panché&yajisystem to reflect any given
activity assigned in the activity map, and in coniity with the pattern of
devolution of functions and finances. These arevallks in progress and activity
in this regard over the last few years has beenwnging. The stage is, therefore,
well and truly set for ‘inclusive growth throughcinsive governance’ provided this
is given priority and followed through assiduouatyd conscientiously.
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Institutionalising participative planning from tigeassroots level in the preparation
of a district plan is another key step in the gtkaning of Panchayats. As
mandated in the Constitution, 80% of the members Didtrict Planning
Committees (DPCs) are required to ddected by and from amongst the elected
members of the district level Panchayat (Zilla Stzad) and the municipalities
within the district. Although most of the five statfalling under Part IX of the
Constitution now have DPCs with constitutions, irudachal Pradesh and Tripura
some issues relating to the composition of the DBllsremain to be clarified,
owing to special circumstances.

The district plan must emerge from plans prepangceéch village Panchayat,
intermediate Panchayat, district Panchayat and cmality for their respective
geographical areas and functional competenciesthiBoend, state governments
need to clearly inform Panchayats at each leval (ae municipalities) about the
resources likely to be available and the activierusted to them. DPCs have the
responsibility of ‘consolidating’ these local plaimso a draft district development
plan and forwarding it to the state government.

The North Eastern Region states concerned have eaned the process of district
planning through the Panchayats in districts caVdrg the Backward Regions
Grant Fund. However, steps will need to be takeensure that these guidelines
are fully followed and district planning is estabieéd as a practice in all districts in
the region.

We must put an end to planning from above. We mpusan end to priorities
being conceived and decided at ethereal heightsefaoved from the realities on
the ground. We must initiate a process of peoglilaning. (Shri Rajiv Gandhi)

3. Governance Reforms in Exempt Areas

All of Meghalaya and Mizoram, and large tracts aiplira, come under the

provisions of the Sixth Schedule to the Constitutidagaland and the hill areas of
Manipur are governed by similar arrangements thnoatate legislation. Such

special arrangements are aimed at the protectianibafl areas and interests, by
mandating district or regional local self-governmarstitutions entrusted with the
dual tasks of protecting tribal culture and custpoard undertaking development
activities. However, unlike their Panchayati Rajumwterparts, the Autonomous
Developmental Councils that are supposed to estabdisponsive administrations
and undertake development planning functions (wigximum participation of the

people), are yet to fulfil their role effectively.

In order to maximize people’s participation in gmance and to chart a clear
roadmap to involve these institutions in grassrgoi@nning, the Ministry of
Panchayati Raj appointed an Expert Group on Grasst®@lanning for the Sixth
Schedule Areas (and those areas not covered by Pértand IXA of the
Constitution). The Expert Group has suggested essaf sequential steps for
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building the district plan. First, a district visidghat sets out the goals and outcomes
for the next 10-15 years will need to be fashiottedugh participative processes
starting from the grassroots level upwards. Eacinmihg unit should then
articulate the vision and set out goals and outsorite terms of human
development indicators, infrastructure developmenidd development in the
productive sectors of the economy, based on aveilphysical and human
resources.

4, Conclusion

While the Constitution leaves it to the states étedmine the nature, direction and
pace of devolution, there is a crying need to nadéthe states to further empower
their PRIs, and also to provide incentives for PRbs be transparent and

accountable in their transactions. As the Elevé&ink Year Plan states:

...there is a need to build in incentives that wilteurage the States to devolve
functions, funds and functionaries to the PRIsorlter to capture the extent to
which this process and empowerment of PRIs hasiieprogressed in a State, a
suitable devolution index will be developed and wé called the PRI-
Empowerment Index. (para 1.148)

Central government could greatly accelerate anibnalise this process by
adapting the guidelines of Central Sector and @#ntSponsored Schemes (the
principal sources of funding for PRIs), to ensunre tmportance of PRIs in the
planning and implementation of these schemes irfiocaity with the letter and
spirit of the Constitution.

There is also an imperative to make available dnitleck grants to the PRIs so
that they have an adequate reservoir of finaneisburces to plan and implement
neighbourhood economic development and sociakgigtiograms, as envisaged in
Parts IX and IXA. The 13 Finance Commissiorhttp://fincomindia.nic.ifj has a
golden opportunity to build on the tentative begngs of previous Commissions
by increasing untied grants, particularly for mairdgnce of community assets and
improved service delivery.

We continue to rely heavily on a creaking bureaicrdelivery system, fashioned
into administrative silos, which over six decadas proved to be quite unequal to
the task of delivering development. The ElevenileRfear Plan says:

The DRDAs (District Rural Development Agencies, ugeaucratic arm of the
Ministry of Rural Development) in their current ferand content do not appear
to have the requisite wherewithal to handle a cemfdisue such as poverty. The
current administrative set up at the national léveinequal to a large task such
as poverty elimination across geographical ancaseomplexity... (para 4.70)

Our need is not bureaucratic development but peative development, that is,
grassroots development through grassroots democrdbe path to such
development was charted through th& @ad 74' amendments to the Constitution
which resulted in the present Part IX (‘'The Panelsly and Part IXA (‘The
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Municipalities’). In these two parts of the Constibn we have the key to inclusive
growth through inclusive governance. For inclusivewth, we need to hitch the
horse of accelerated growth to the wagon of pasitie development.
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Robin Hambleton and Jill Simone Gross have asseimbleollection of papers
which powerfully supports their argument that “tba®ncerned with the future of
cities, whether as academics or practitioners, Ishalevote more time to

instrumental learning from abroad.” Contributioasge widely from the influence
of globalisation and urbanisation, to the importawé understanding the unique
impact of our own context; from innovation in theadling ‘world cities’ of the

developed world, to the seemingly intractable peots of cities in the developing
world; from celebrating the importance of a shifirh government to governance,
to contributions highlighting the potential of gomance to undermine local
democracy; and from the role of leadership to thengers of persistent
managerialism.

A central theme throughout the book is the relatom between government, the
formal institutions of the state, and governancgovernmentplus the looser
processes of influencing and negotiating with ggeaaf public and private sector
agencies to achieve desired outcomes. The editdheir opening chapter set out a
focus ongoverning cities based on the argument that governance ialikence of
strong government can lead to urban breakdown. Twotributions provide
valuable empirical evidence on the shortcomings aof over-emphasis on
governance.

Judd and Smith discuss the role of special-purpaséhorities in urban

development in the United States. These are stame-antities (often formed as
special districts with their own independent revesources), typically established
to develop and run major projects (stadia, coneenttentres, major cultural
initiatives), usually to distance them from the emainties of public processes
(consultation, referenda etc). The model is vergimgovernance in terms of local
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government working with a range of public and prvaector parties to establish
and fund these entities. Judd and Smith arguethiegpublic has been the loser by
being distanced from local democratic accountahiliciting research that:
“historically, advocates for these major projecsdinvariably over-estimated use
and revenues and under-estimated costs. The reasonst hard to find. Working
in a closed world of supporters of their projegarticipants and the consultants
who advise them share an interest in moving forward

Davies considers partnership building in the UKhivitthe framework of local
governance. Drawing on his own and others' reselaecargues that “community
participation is being subverted to managerial tewthnocratic ends.” Evaluation
of New Deal for Communities funding concluded: “tbBginal assumption that
partnerships should be given a strong degree @il lbexibility and freedom has
been steadily eroded.” Essentially, the key coaditfor genuine partnership
working, that partners respect each other's viewss seek to achieve consensus,
was not present. Government and managerial obgsctoverrode community
interests.

From this reviewer's perspective the major interektthis work lies in its
contributions to understanding different arrangetséor metropolitan governance,
including how they have evolved, and the effectootl context (historical, social,
political, economic, geographic). Roéber and Schrétmmparing institutional
reform in Berlin, London and Paris, draw valuabferstion to the importance of
historical context, whilst at the same time hightigg a common theme of the
search for a means of managing strategic decisigking at the level of the
metropolitan region. It is not just London whichshaeen the importance of
separating responsibility for regional strateg&uiss from service delivery.

Tsukamoto and Vogel review a range of literaturé¢hanrole of the state in the rise
of world cities, much of which argues that globatisn leads to decentralisation
because of the need for localities to be intermally competitive: “nation states
should promote devolution if they seek to enhare dcompetitiveness of their
cities.” Their own research, focused on twenty waities, leads to the conclusion
that “globalisation is almost as likely to leaddreater political centralisation as
(to) decentralisation”, with a major factor beingtervention by central

governments to promote development.

For this reviewer, the discussion of the role & $itate would have benefited from
considering the research on the hostility which ynaaentral governments have
shown to the emergence of a strong metropolitael IG@ECD 2004, Davoudi
2006). This has been an important factor in devakgs (or the lack of them) in
metropolitan governance in, for example, Canada akastralia, where
metropolitan regions such as Toronto and Sydnepulalunder dysfunctional
governance arrangements.
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Kibler and Randolph’s account of metropolitan gogece in Australia through
the Sydney experience is a timely reminder of thgy \igh costs of failure to deal
adequately with the challenge of metropolitan gnaarce, as well as an illustration
of the potential for local governments in a fragiteensystem to develop coping
mechanisms. In this respect, Kibler and Randolpcriee the emergence of
strong collaboration amongst eleven councils in {fesSydney, driven by the
failure of the state government to deal with a majfrastructure deficit. There is
an interesting if somewhat loose parallel with Zgiaraccount of evolving urban
governance in Shanghai, where building owner asoos (commercial) and
property owner associations (residential) have ctonplay an important role in
urban governance, effectively filling a gap, driv@nthe incentive to protect their
significant investments. At least where the inhemapability is present, it does
seem that local governance will out.

Other contributors provide valuable insights irtte tole of leadership within local
government, including John Nalbandian who considéhe response of
professionals to the conflicting forces of admirdve modernisation and civic
engagement, balancing new public management dridemands with the
imperatives of local democracy. Nalbandian makesviry valuable point that the
growing professionalism of local government managm@min recent years has
further widened the capability gap between manageraed elected members, a
phenomenon which is an increasingly significaniéss a number of jurisdictions.

In their concluding chapter, Hambleton and Gross len revisiting two scenarios
developed in their opening chapter for the futureittes — a balkanised world of
fortified enclaves and widening social divisions, @ revitalisation of local
democracy with cities re-establishing themselvesestres of culture and civilised
living. Part way through this chapter they set what this reviewer regards as the
essential prerequisite for the optimistic scenario:

... it seems clear that higher-level governments lgaresponsibility to ensure
that effective governance arrangements and resoareein place. In too many
countries national governments are failing to tésthis challenge.... local
leadership and an enlivened local democracy amdatrior urban success, but
these local energies need to be orchestrated ppdidad by higher levels of
government (state and federal in federal systeatgmal in unitary systems).
This means ensuring that the powers, funding, heaonfiguration of local
democratic institutions are suited to modern chaks rather than to a bygone
era.

Hambleton and Gross have provided a very valuakource for anyone
concerned with the future of metropolitan and gboyvernance. That said there are
two things that they might like to consider. Theffis the possibility of producing
a layman’s version capable of being easily asstiedlaby the typical elected
member. The second is whether the global creditatruand the potential retreat
from reliance on markets which have set so muchthef context for urban
development in recent years, might not justify eosel edition revisiting some of
the judgements about the forces driving the dewvetog of our cities.
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Foundations for Local Governance: Decentralization
in Comparative Perspective
Fumihaiko Saito (Physica-Verlag, Heidelberg, 2008)

This is a rich collection of case studies and Wwél valuable to anyone seeking a
wide range of examples of local governance and rdetdesation in developing
countries. It covers Indonesia, India (Kerala aratri@taka), Sri Lanka, Uganda,
South Africa and Ghana. With the exception of Sanka, all the countries have
two chapters devoted to them by different authdinsis providing a broader
perspective on both the context of decentralisaimhresearch findings.

It is also interesting to have the perspectivedifferent national outlooks and
disciplines — anthropologists, scholars of publidménistration, geographers,
economists and political scientists.

However the studies are of variable quality. laisajor editing challenge to bring
together such varied perspectives to produce arenheublication, and that has
not been fully achieved in this instance. Manyhef thapters would have benefited
from rigorous sub-editing to reach an evennessitefmational English. This may
have resulted in the loss of distinctive voicest ibuvould have improved the
readability of the book as a whole.

In the introduction, Saito seeks to bring a bindihgme to the whole book.
However, there are many generalisations and ovenderd assertions lacking
evidence or substantiation. At one point he ass#rishe context of developing
countries, the decentralized state is consideredlito help reduce pervasive
poverty. The world today is following the Millenmiu Development Goals
(MDGs), which was dic] adopted by the United Nations General Assembly in
2000.” Who considers the decentralized state idda&@ countries devolve
sufficient finance for local governance to be traliccessful, and few allow even a
measure of autonomy over the finances.
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Whether intentional or not, Saito appears to adopextremely managerialist line
in the introduction, for example asserting the vibat the requirement placed on
UK local government to work in partnership withdbpublic private and voluntary
sector bodies is a process fraught with tension.tBeireal point here is that local
government is expected to provide strategic le&ilerfor the area, manage the
tensionsand make the delivery of key outcomes more lileelg more efficient in
doing so. This is not a ‘process’ in the managersense: it is a series of political
challenges and responses.

In most cases the two chapters on each countryspie between a substantial
description of the local government system in ofedlowed by an analytical

chapter. The descriptive chapters are excellentvang useful: basic descriptions
of local government systems are hard to find amdr ttontribution should not be
overlooked.

The chapters on Indonesia are fascinating, butrftisgly ahistorical. At one point
Tikson writes that: “Outside Java, the administnatieforms that took place in the
1930s were actually made to accommodate the egssten traditional laws.”
Without going into the issue of the origins andidiy of the so-called traditional
laws, why should this be of any surprise? This amadministrative reform driven
by the metropolitan power to make colonial rule enefficient — indirect rule
through traditional leaders was simply cheaper.afdund this time a similar
approach to indirect rule was being applied acisgsh Africa, and there was
much interaction on the administration of indigesgeoples between the Dutch
and British in this period.

The chapters on India are excellent — both shdgaysedon the core issues and
yet providing the reader with a strong sense ofetkternal and internal pressures
for change. Writing on Kerala, Harilal notes thasiens between state and local
government, arguing that the relationships needuesiring.

The analytical chapters on Uganda, South Africa &idhna all bring out the
tensions that exist in those systems, and shoulghuteto good use by those
interested in local government and developments lbften the case that local
government cannot drive development, but that it kbalp remove some of the
barriers to development, and so it is importanthave lucid analyses of the
systemic tensions — tensions to which practitioaeesoften blind.
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DIY Community Action: Neighbourhood problems ;
and community self-help b pblere
Liz Richardson (The Policy Press, University of Bristol, 2008) :

This book explores collaborative community engagdnfer local well-being
initiatives, and is substantially based on the ggpees and perspectives of activist
groups in low-income neighbourhoods across theddritingdom. It gives a voice
to people in precarious communities and “helpsxplan the strong desire that
people feel to organize themselves at a level béhat of official structures, no
matter how low or lowly.”

The value of volunteering, how groups organize, \wgiges groups the right to
organize, obstacles and barriers to self-help, sugports that can maximize the
potential for self-help groups, are all canvassete book provides significant
insights into, for example, personal motivationfibd participation; the ongoing
significance of community to residents; ways in ebhigovernments, formal
organizations and employed staff can undermine ggowather than support
engagement; and the attributes of effective comtyweilf-help groups.

The book concludes with the lessons from the olveeslearch and a range of
recommendations for promoting a broad communityding framework that gives
equal weighting to the following four factors:

¢ Facilitation of self-help groups

* Good quality services and management of neighbaai$ho

« Civic engagement, democratic renewal and localatedility
» Stable and strong communities.

DIY community action is defined as “informal group$ people, acting on a

voluntary basis, working together to solve probldmgaking actions themselves,
and with others.” The qualitative and stimulatingifformation in this
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comprehensive book is sourced from wide-rangingriméws with 300 community
volunteers from 82 deprived areas, and materiah freany others who participated
in a national program of intensive training and Bngaants to stimulate and
facilitate self-help actions. This five-year prdjecarried out between 1996 and
2001, was funded by the Gatsby Charitable Founudlatio

Whilst focused on lower-income areas the scopb@bbok is wide and its content
will be of interest to all those residents, activjorganisations and governments
interested in community building, community wellitg neighbourhood renewal,
and local social and political advocacy.

The book’s nine chapters of nearly 300 pages ¢lest out information, analysis,
figures, information boxes, explanatory tables anthmaries which should assist
the reader to come to a more in-depth understanofirtbe complexity of broad
concepts such as community, local empowerment aegidlexclusion. At the same
time the book provides easy access and insighassimcific topics which may be
of relevance to particular readers, for examplemtevork and leadership, and the
value of volunteering.

The project activists involved in this research iiegs as resilient, resourceful and
down-to-earth people. They see the importance r@ingt community spirit and
attachments to place, whilst at the same time aihgiithat there can be negative
impacts for broader social inclusion in tight-knihsular communities. Their
comments indicate that they are cognizant of thewymlacal difficulties and
tensions surrounding them as they tackle, albed small scale, the problems that
directly impinge on the quality of life of their monunities, such as poor services,
bad design, management and maintenance of estateanti-social behaviour.

It is acknowledged that the self-help group memisardied represent only a small
proportion of the population; but rather than siynpkeing the activists as the
“usual suspects,” or what others may term “squeakyels”, and accordingly
dismissing their efforts and inputs, the book asgimat they constitute a legitimate
part of the participatory process. On this basésttbok constructively puts forward
a number of accountability and transparency suggestthat could enhance
legitimacy of the groups in their direct and infamrelationships, in the
neighbourhoods, and also in interfacing with thelewicommunity and external
bodies: for example having other residents helgerdunds or give financial
backing, reaching out to the wider community, mopenness to outside scrutiny,
and the promotion of diversity.

It is refreshing to have research and discussi@urgted in a clear concept of
community, rather than arguing about differing iptetations that tend to negate
the existence or validity of communities. Commuriitythis instance is spatial and
geographical and a set of social relationships,biath ‘place’ and ‘people.” The

definition used “does not presume that neighboulsahould be a primary focus
for residents’ careers, leisure time or social diyebut acknowledges that the
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quality of neighbourhoods, services, and the behevof others impacts upon the
quality of peoples’ everyday lives, “whether weecabout those people, or not.”
The ability to engage, with the purpose of influegcquality of life community
outcomes, is therefore seen as an important aggesbcial inclusion and of
fundamental consideration in any approaches to agmtynbuilding.

Engagement is also seen as important in termseofdlationship between direct
participatory democracy and representative demgcrébe book argues that if

different forms of accountability and legitimacy n@eunderstood and respected
between stakeholders then all would be empowered.

Residents can engage and contribute to local deroypcand can start co-
producing. They are more likely to be encouragetiasie self-help inputs to
their own quality of life. Local politicians coulak better stimulated to play an
effective community leadership role and contribtatéocal democracy. Local
workers and other professionals could be encouragprbblem solve at the
front line. This could add professional expertiad geed in evidence to guide
options for local actions to raise the qualitylod tlecision-making process.

This view provides a timely challenge, remindingallghat empowerment calls for
transformational changes in the way in which peoelate and that tinkering with
power bases will not necessarily result in susthicleganges in community well-
being.

The book offers seven lessons about community imgjldvhich reinforce the
comprehensive approach taken in this self-helpystlidey are:

* Neighbourhood renewal and social inclusion are abwre than just
tackling poverty

* Neighbourhoods and communities matter to people

e Self-help in all forms is at the base of commubityiding

¢« Community self-help is a choice by the minorityttheoduces benefits for
the majority

«  Community self-help in poor communities providepl& benefits, viz.
improving mainstream services, contributing to hbeigurhood renewal,
underpinning democracy through civic engagemeneuision-making and
civic responsibility

* The legitimacy of community groups was questiongdniany other bodies
and often misunderstood

« Community organizing is strong, yet fragile.

These lessons are then reinforced with final recendations for promoting a
community building strategy. Add the four commuriityilding framework factors
and a complete package is provided for enhancimgativcommunity well-being
through self-help. In addition, the inclusion ofesfic suggestions for targeted
actions by different stakeholders makes this pabtha an invaluable resource for
all those committed to achieving changes for th#ebeat neighbourhood and
community levels.
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